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ABSTRACT 

The role that local community sectors play in area-based regeneration policy raises 
important issues for social policy. First, community groups are playing an increasingly 

important role in delivering services to local people, thereby complementing and, in some 

cases, replacing statutory services. Second, the participatory nature of community groups 

is increasingly associated with the development of what has come to be termed 'social 

capital' and the promotion of volunteering as an antidote to poverty and social exclusion. 

Third, community groups are increasingly involved in multi-agency partnerships that are 

designed to bring a holistic and integrated approach to anti-poverty work at the local level. Cý t. 7 0 
These three roles and associated theoretical frameworks underpin the empirical work on 

which the thesis is based. 

This thesis has two main aims. First, to explore the assumptions that underpin these three 

roles for community groups in deprived areas and to examine empirically how community 

groups operate in such localities. Second, to consider the impact of area-based regeneration 

policy on the way that local community sectors operate. 

To examine these issues two case study areas in the City of Bradford, West Yorkshire, were 

the subject of in-depth fieldwork. The two localities were in receipt of Single Regeneration 1-1) ZP 

Budget Challenge Funding and represented different kinds of urban areas. One is an inner 4D Z) C) 
city area with a high proportion of ethnic minorities living in owner occupied housing tenure 

and the other is made up of three peripheral housing estates with a high proportion of white 0 
residents living in social housing. The fieldwork included in-depth investigation of sixty four 0 r. ) 
community groups. In depth interviews were conducted with a total of 50 individuals 

involved in these groups. Interviews were also conducted with 20 residents who were not 

actively involved in volunteering for local community groups. 

This thesis raises implications for the contribution that the community sector can make to 

area-based reaeneration policy. In addition, the study raises questions regarding the ways 

in which the role of the community sector is linked to wider social, political and economic 

trends. Ultimately there is a need for policy makers to be more aware of the limitations of 

the local community sector as a route to solving social problems. This thesis provides a Z: ) 
theoretical and empirical basis for such questions to be more fruitfully explored in future. 
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INTRODUCTION 

The summer of 2001 may in future be remembered for the spate of disturbances in Northern 

towns and cities of England which sparked debate in the House of Commons about law and 

order and the likely solutions to the problems of Britain's inner cities. The Home Secretary, 

David Blunkett was unequivocal in his condemnation of the events in one of these cities: 

'I believe that the response of the whole House will be to make it absolutely 

clear that we cannot and will not tolerate the wanton destruction and violence 

that we have witnessed over the last few days. The message must be 

unequivocal and unwavering: whatever the debate about allenation and 
disaffection, attacking the police, destroying the well-being of the local 

community and playing into the hands of organised groups will simply not be 

tolerated' (David Blunkett, 2001 a). 

The juxtaposition of this statement to the House of Commons debate that took place six 

years earlier in the aftermath of civil disturbances in the same city, is relevant to the 

arguments developed in this thesis. In 1995 the government spokesperson identified the role 

that local people should play in delivering solutions to the problems that had manifested 

themselves in three nights of rioting. 

'The history of [this city] demonstrates a commendable, effective and above all 

successful approach to the integration of different communities... It is not the 

record of a city suffering from major tensions within and between its 

communities. It would be a great shame if that record was to be in any way 

challenged by the actions of a few irresponsible and selfish individuals ..... The 

number of groups active in [this city] illustrate [its] record ... These groups are 

all working locally, and the knowledge, concern and information needed to 

produce solutions will come from them' (Nicholas Baker, 1995). 
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That such solutions have failed to materialise was most graphically illustrated in the events 

of July 200 1. Despite an apparent commitment to regenerate this area, and to support local 

community groups, little seems to have changed for those whose believe the petrol bomb 

provides the most effective means of voicing discontent. 

For the Home Secretary in 2001, the solutions to these problems continue to he primarily 

with restoring law and order through partnerships between police and local residents. 
Alongside this, reference is made to summer schemes involving local community groups and 

other agencies to occupy young people, and to policy reviews that promise to deliver 

responses for all the cities and towns affected by civil disturbances. In his closing statement, 

the Home Secretary made it clear that he felt that regeneration policy, alongside community 
involvement, was the key to change: 

'Make no mistake, though: the issues of regeneration, avoiding alienation and 

tackling some ofthe greatest social scourges of our time are not ones solely for 

areas where there are inter-racial or ethnic tensions. They also exist on the white 
housing estates such as those that I represent. We must balance the two if the 

message is to be clear that we care about all, regardless ofrace, colour or creed. 
If we do that, we will stop those who deliberately stir up hatred and use those 

factors to light the flames that we saw on Saturday... That is a task for all of us' 
(David Blunkett, 2001b). 

These statements suggest that little has changed for many people living in deprived urban 

areas. The messages remain the same - that local people have a responsibility to be involved 

in solutions to social problems that manifest themselves at the local level. Whilst the 

government will provide resources, it is local people who have to be committed to change. 

This thesis is about the contribution that community groups' make to the regeneration of 
deprived areas. At a time when the efforts ofvolunteers working in local conununity activity 

are increasingly central to area-based initiatives to tackle social exclusion it is timely and 
important to reconsider the role and function of community groups in deprived areas. 

'The definitions used in the thesis are provided on pages 10-12 below. 

2 



THE MAIN ARGUMENTS 

The main aims of tbýs thesis were originally conceived as two-fold: 

To study in more detail the volunteering opportunities open to those social groups 

under-represented in national surveys of volunteering - namely lower income groups 

and ethnic minorities (chapter one). A focus on low income groups and ethnic 

minorities contributes to an on-going attempt to broaden understanding regarding 

volunteering among social groups traditionally found to be least Rely to volunteer. 

In addition, consideration is given to reasons why people might be reluctant to 

volunteer, and the barriers to volunteering experienced by non-participants (chapter 

six). 

To focus the study on community based activity as an ex=ple of a distinctive sub- 

sector of the voluntary sector, where volunteering among lower income groups and 

ethnic minorities might be found to be more prevalent. 

Thus, the thesis seeks to combine issues relevant to the community sector and volunteering 

against a background. concerned with social policy debates that focus on poverty, social 

exclusion and the contribution that 'the community' is expected to make in delivering 

appropriate solutions. 

The relative importance of 'the community' in social policy differs across policy areas. In 

Britain, for example, there has been a greater emphasis on the role of the voluntary sector 
in some areas of provision, such as housing, than in others, such as social security. Here, it 

is urban policy that is used to explore the role ofthe community sector within a social policy 

context. Specifically, area-based regeneration policy in the form of the Single Regeneration 

Budget Challenge Fund (SRB) provides the iTnmediate policy context. This is itself an 
historically specific choice, resting as it does on the premise that regeneration policy has 

developed some of the most complex state-local relations through community development 

work, strategies for community involvement and mechanisms for new local governance. 
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In many ways this is a contradiction in itself - that the needs of those most deprived could 
(or should) be met by those found to be least likely to volunteer, and that the least powerful 

groups in society should (or could) engage in co-operation with the state to deliver and 
implement social policy. 

It will be argued that definitions and theories of the voluntary sector frequently seek to 
identify the aims and objectives of voluntary activity, rather than to explain the position of 

such activity in relation to other spheres of social life. Consequently, understanding the role 

of the voluntary and community sectors requires us to consider the way in which these 
interact with informal, private and public sectors. The aim is to reveal some of the 

contradictory forces within which the community sector operates. More directly, it is 

argued that the community sector can be associated with three main functions, each of 

which is underpinned by particular assumptions. These may be described as follows: 

The community sector is able to respond to local needs through the provision of 

services and a campaigning function based on the identification of needs within 

localities served. 
The community sector can assist in the development ofsocial capital in deprived areas 

by providing opportunities for people to volunteer. 

The community sector is increasingly expected to play a role in new local governance 

structures and provides the networks through which local residents can access public 

policy processes. 

These functions are analysed with reference to particular theories: theories of need and the 

provision of services; social capital and volunteering; and inter-organisational relations and 

working with the state. Through the analysis of these three discreet areas the role of the 

community sector is shown to be fragmented, divided and contradictory. 

The assumptions and expectations of the local community sector made by politicians is 

shown to differ from the expectations ofthose working within the sector, as well as the local 

residents on whom community groups rely for their membership and user base. As a result, 
the increasingly widespread growth of 'community-led' social policy is called into question. 
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The research design encapsulates characteristics associated with the original aims of the 

thesis: namely to study patterns of volunteering among low income and ethnic minority 

groups by focussing on the activities of the community sector. Figure one, overleaf, shows 

the overall thesis design and how all these elements are incorporated. 

SUMMARY OF CHAPTER CONTENTS 

Chapter one returns to the contexts that frame the study. The aim is two-fold: First to 

identify features of the community sector that can be discerned from earlier research. 

Second, to present those contextual frameworks that assist in understanding more clearly 

the position ofthe community sector in relation to other aspects of social life. In chapter one 

it is argued that it is inadequate to conceive of a 'community sector' without reference to 

the social space within which community groups operate. Thus, any definition of the 

community sector must pay attention to the blurred boundaries between the activities of 

individual organisations and the private, public, informal and mainstream voluntary sectors. 

Consequently, any attempt to empirically study community activities must be aware of the 

social, political, cultural and policy context within which they operate. Chapter one 

reiterates the importance of the three functions of community groups identified above, and 

describes the key features of the latest government proposals regarding volunteering and 

regeneration policy that provide the political context to the research. 

Chapter two explores the historical context to these developments and draws together the 

histories of community activity and regeneration policy. It is argued that the three functions 

of community sector activity that underpin the study have their roots in the past. The 

delivery of services by community groups in deprived areas has been a primary function 

since the middle ages (Davis Smith, 1995) and although the types ofactivity associated with 

community organisations has changed over time, there is a clear relationship between the 

development of service delivery functions and the relative level of state intervention in 

welfare for the poor. Community groups have also played a role in the development of 

opportunities for people to volunteer and to contribute to a collective sense of 'community' 

through participation. This function has changed in terms of its emphasis over time. In the 

1960s and 1970s the activities ofcommunity groups were associated with protest and more 

radical approaches to welfare provision. 
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in its modem conceptualisation, participation (or volunteering) in community group activity 

has been incorporated into urban policy programmes as a means to promote 'social capital' 

and create resident empowerment. The participatory thrust of contemporary urban policy 

has also created opportunities for local community groups to become involved in 

collaboration through partnerships and multi-agency working. These developments are 

explored alongside an analysis of the development of urban policy and the way in which the 

role of 'the community' has been interpreted through time. 

In chapter three, the three main functions of community groups - service delivery, 

volunteering and collaborative working - are linked to conceptual frameworks that provide 

the theoretical context to the study. The service delivery functions ofcommunity groups are 

examined in relation to theories of need, to argue that a series of issues affect the ways in 

which services are developed which go beyond any objective identification of local needs. 

The development of volunteering opportunities is explored with reference to theories of 

social capital. It is argued that the existence of a community sector should not be equated 

withthe development ofsocial capital. Rather, the context within which volunteering occurs 

is as important as the fact that it exists in determining the relationship between resident 

participation in local community activity and the generation of social capital. Theories of 

inter-organisational relations are used to examine the claim that pre-existing networks 

provide the basis from which new local governance structures - and in particular 

partnerships that include 'the community' - can be developed. It is argued that these theories 

draw attention to the way in which partnership working and inter-organisational relations 

are underpinned by a basic organisational objective of autonomy that may affect the ways 

in which community groups perceive involvement in multi-agency partnerships. Chapter 

three concludes by developing a series of explicit research questions designed to test the 

assumptions and expectations with which the community sector is increasingly associated. 

Chapter four describes how these research questions were operationalised through a multi- 

stage area-based case-study research design. The two case-study localities are described as 

a background to the analysis of the community sector in chapters five, six and seven. Using 

the data collected over a six month period in these two localities, the analysis chapters return 

to the three main themes of the thesis. 
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Chapter five explores the evidence regarding the responsiveness of local community groups 

to local needs. Chapter six explores opportunities for volunteering and the generation of 

social capital and chapter seven describes the inter-organisational relations in each locality. 

In each of these chapters the focus of the analysis is community groups and local residents. 

A subsequent chapter (eight) draws the threads of these findings together in relation to two 

key aspects ofregeneration policy that underpin the drive to turn around 'socially excluded' 

neighbourhoods, that is the notion ofsustainable regeneration and integrated policy making. 

The concluding chapter rehearses the main arguments and returns to the central contention 

of this discussion - that the community sector operates in a social system that creates both 

opportunities and constraints for its development and operation. It is not necessarily the 

specific implementation of regeneration policy that creates these tensions, but the position 

of the community sector in relation to residents and the state in general. Consequently, the 

findings may have resonances in relation to the drive for community-led social policy more 

widely. 

THE RELEVANCE OF THE STUDY 

The contribution that this study makes builds on previous studies in both the voluntary 

sector and in regeneration areas. However, in contrast to these studies, this work focusses 

explicitly on community groups as the main unit ofanalysis thereby allowing for an in-depth 

exploration of a neglected area of voluntary sector research. The community sector is 

generally under-theorised and this work contributes to an understanding of the role that 

community groups play that goes beyond analyses that have focussed solely on a description 

of their activities. 

A focus on the community sector in deprived areas contributes to our understanding of the 

way in which poverty, race and social exclusion are experienced by real people, linked to 

a theoretical framework that allows us to test some of the major assumptions that have been 

made regarding the benefits of community sector activity in recent years. It has long been 

acknowledged that social research has often failed to include ethnic minority groups into 

research designs. This work consequently contributes to an understanding of the patterns 

of community group activity that develop among ethnic minority groups. 
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Furthermore, this study is able to explore different levels of analysis - the individual, the 

group and the relations between organisations and external agencies. It will be argued in 

chapter one that it is only through an understanding ofthe relationships between these levels 

that fuller knowledge is gained regarding the role ofthe community sector in deprived areas. 

This study is relevant in the context of debates about social exclusion and how people and 

places work together to deal with a range of social and economic problems. As Amin et aL 
(1999) have suggested, these developments are occurring far in advance of any supporting 

research evidence, and consequently it isjudged to be both timely and important that aspects 

of the community sector's role is re-appraised. The study is timely in the context of New 

Labour's 'third way' approach to welfare where the 'hand up, not a hand out' rhetoric of 

policy makers supports the development of 'mutual aid' and 'self help' as antidotes to 

poverty. 

The findings overall suggest that critical aspects of community sector involvement in 

deprived area regeneration are socially constructed. Therefore it is possible to generate a 

theory of the community sector based on a macro-level analysis of the position ofthe sector 
in relation to other spheres of social life, that explain some of the differential patterns that 

have been found in previous studies. Thus, although the'local' is fragmented, differentiated 

and subject to conditions that vary - lending weight to the claim that locally-based solutions 

may be a sensible response to local problems - the local is also linked to other spheres of 

social life, and it is these links that create opportunities and constraints for community 

groups. 

This thesis contends that there is a place for research that explicitly acknowledges the local 

community sector as an important, albeit fragmented and dispersed, part of the voluntary 

sector. More importantly there is an increasing need for social policy to understand more 
fully the demands being placed on the local community sector, and to develop theoretical 

understanding of the tensions and opportunities the community sector faces. This is in 

contrast to the simplistic model of the relationship between community activity, social 

cohesion and area-based regeneration that underpin the political statements with which this 

discussion began. 
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DEFINING THE KEY TERMS 

The need for clarity in terminology is central to understanding the way in which the ideas 

in this study have developed. The following terms are used throughout the thesis to 

distinguish between the confusing array of overlapping terms that are used in much 

contemporary literature. The definitions used are not intended to imply any particular 
ideological or political position, but are intended to guide the reader in understanding what 

the terms used are intended to infer. 

Locality and community 

This thesis uses the term locality to refer to a geographical location within which we might 

expect to find a multiplicity of 'communities of interests' (see below). Where the term 

ccommunity' is used by others without any clear reference to the meaning in which it used, 

'quotation' marks are used to indicate this. 

The community sector and the voluntary sector 
The voluntarý sector is a broad term used in the British context to describe all the activities 

and organisations operating outside the public and private sectors. Attempts to define and 

classify the voluntary sector are numerous and diverse (see for example Kendall and Knapp, 

1995) but essentially they share a view of the voluntary sector that is non-governmental; 

non-profit making and formal. in order to distinguish between the community sector and 

the voluntary sector, the latter is used to refer to the activities of mainstream organisations, 

usually operating at a spatial level larger than a specific locality or neighbourhood. Thus, the 

term voluntary sector does not include the 'community sector' unless stated. 

The community sector is conceptualised in this thesis as a distinct sphere of activity that is 

both part of, yet distinct from, the mainstream voluntary sector. The term 'community 

sector' can be applied to the general collective of all community group activity, or it can be 

specifically tied to a locality. At a higher level of abstraction the term community sector can 
be used to refer to trends or issues that affect community groups generally - perhaps at a 
national or regional level. Both uses of the term are used here. 
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Community groups 

The definition of community group used in this study refers to all those organisations whose 

aims and objectives were related to the locality or neighbourhood. This definition is wider 

than some used in other studies. Marshall (1995) defines community groups as voluntary 

organisations in which the beneficiaries include the volunteers. Milst this was the case in 

most organisations included in the study, the importance of paid workers as managers of 

organisations and the role of management committee volunteers meant that not all 

volunteers were beneficiaries and not all groups were run solely by volunteers. 

The term community group employed in this study refers to any organisation working within 

a locality whose purpose is to serve the interests of people living locally. As such, 

community groups may serve specific 'communities of interest' or serve aU the people living 

in a particular place. The notion of 'community of interest' is useful for describing the way 

in which people identify with others on the basis of shared social characteristics, rather than 

spatial proximity. The ways in which community group activities reflect differences between 

communities bf interest and how they define their role in relation to serving these different 

interests is explored in chapter five. The terms community group and community 

organisation are used interchangeably and do not reflect any particular characteristics of the 

group or organisation in question. 

Community activity, participation and volunteering 

The distinction between community activity, participation and volunteering is particularly 

confusing in the context of regeneration policy research where any attempt to define the 

different aspects of these three forms of activity is uncommon. In this study, a clear 

distinction is made between these terms, as follows. 

Individuals involved in running and organising activities in community groups are 

volunteers. The definition used by national surveys of volunteering embrace the way in 

which volunteering was defined in this study as: 

'[a]ny activity which involves spending time, unpaid, doing something which 

aims to benefit someone (individuals or groups) other than or in addition to 

close relatives, or to benefit the environment, (Davis Smith, 1998: 14). 

11 



Volunteering is not, therefore, equated with the involvement of individual residents in 

consultation mechanisms that are often included in definitions of 'community involvement'. 

The forms that community involvement may take are varied, and participating in community 

groups can be conceptualised as forming one aspect of overall community involvement. The 

concept of 'participation' similarly embraces a wide range of mechanisms that can include 

volunteering, but can also be directed towards more individualised forms of involvement. 

Aspects of these definitions are discussed further in subsequent chapters. Their inclusion at 

this stage is simply intended to offer the reader a guide to the ways in which contentious 

terms are generally used throughout the forthcoming discussion. With this in mind, it is 

pertinent to return to the contexts within which this thesis is framed in more detail. These 

are explored in chapter one. 
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CHAPTER ONE 

COMMUNITY GROUPS AND SOCL&L POLICY: THE CONTEXT 

INTRODUCTION 

The context within which the community sector in Britain is understood forms the basis for 

this opening chapter. The discussion begins by describing features of volunteering and the 

community sector in Britain. Subsequently it is argued that the role ofthe community sector 

can be conceptualised with reference to the position that it holds in relation to other spheres 

of social life -a position that can generate both opportunities and constraints for conununity 

groups. This abstraction can be concretized by examining the way in which community 

groups are associated with three particular functions - service delivery, participation and 
local decision-making. Thesefimctions can be linked to wider social and political debates: 

the tension between the 'local and global'; the development of'civil society'; and'new local 

governance'. A view emerges of a series of overlapping debates regarding the role of non- 

governmental bodies in social life, many of which are worthy of ftuther study in their own 

right. For our purposes they provide a useful context within which it is possible to locate 

political and ideological assumptions that underpin expectations of the community sector 
in deprived areas. The chapter ends by considering the current policy context. It is argued 
that government plans are reinforcing and enhancing the role that community groups and 
local people are expected to play in neighbourhood regeneration programmes, despite a 

paucity of evidence regarding the claims made that this will create the kinds of long term 

change that people fiving in deprived areas of England' deserve. 

First, however, it is necessary to consider some of the existing evidence regarding 

volunteering and the community sector that earlier studies have revealed. 

' The geographic reach of policy differs from that of more generalised statements 
about the community sector. References to 'regeneration policy' consequently refer 
to arrangements for England, rather than to Britain or the UK. 
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VOLUNTEERING AMONG LOW INCOME AND ETHNIC MINORITY GROUPS 

The first context underpinning our understanding of community activity in deprived areas 

regards the relatively low levels of volunteering that have been found to occur among low 

income groups and ethnic minorities. National Surveys of Volunteering provide the most 

complete quantitative evidence of volunteering in Britain that can be compared over time. 

Three national surveys have been undertaken: in 1981 (Field and Hedges, 1987); in 1991 

(Lynn and Davis Smith, 1992); and in 1997 (Davis Smith, 1998). These studies reveal the 

socio-economic characteristics of volunteers alongside some analysis of the kinds of 

activities that volunteers are involved in. 

These surveys have consistently found that lower income groups are least likely to 

volunteer, and that people from ethnic minorities are similarly less likely to volunteer. The 

most recent survey (1997) found that those from the lowest income groups were two and 

a half times less likely to be involved in volunteering than those in the highest income 

groups, and that white respondents were more likely to volunteer (49 percent) compared 

with Black and Asian groups (41percent) and 'other' ethnic groups (36 percent) (Davis 

Smith, 1998). White people were found to be more likely to be involved as 'regular' 

volunteers (3 0 percent compared with 23 percent for Black and Asian groups), although in 

terms of time commitment, Black volunteers were found to contribute equal numbers of 

hours per week as their white counterparts. 

The survey also identified volunteering within 'local community groups' as a specific 

category. Davis Smith (1998) reports that 14 percent of current volunteers were involved 

in local in this category of activity, compared with 9 percent in 1991. Volunteering 

community groups and religious activity were the only two categories to see an increase 

since 199 1. The socio-economic characteristics associated with volunteering in local groups 
included the following: 

0 Women were found to be sUghtly more Rely (15 percent) than men (13 percent) to 

volunteer. 

0 Under 35 year old's were least likely to volunteer (10 percent) whilst middle age 

groups (over 45 year old's) were most likely to volunteer in tlýs form of activity. 
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Those with incomes below L6,000 per annum were least likely to participate whilst 
those with incomes between; E6,000 and E14,999 were most likely to volunteer in this 
field. 

Thus, the national survey suggests local community groups reflect similar patterns of 

volunteering as the voluntary sector generally with: lower income groups least likely to 

volunteer; young people least likely to volunteer; and similar proportions of'men and women 

volunteering. However, the report does not offer any ffirther details on the fields of activity 

ethnic minority groups are involved in. The report acknowledges the limitations of the data 

in terms of low numbers of respondents from black and minority ethnic groups (Davis 

Smith, 1998). National survey data is therefore limited in its capacity to explain patterns of 

activity and opportunities for volunteering within the community sector. 

Similarly, there is a general lack of qualitative research that has considered volunteering 

within the community sector specifically. Some qualitative studies are useful for 

contextualising aspects of the volunteering debate - such as Bhasin (1997) on volunteering 

within ethnic minority groups, and Scott et aL (2000) on aspects ofvolunteering in different 

kinds of voluntary organisation. Other types of qualitative research with regard to 

volunteering include: studies of motivations to volunteer (Bales, 1996; Knapp et aL, 1995; 

Thomas and Finch, 1990); volunteering among unemployed people (MacDonald, 1996); the 

benefits of volunteering among women (Bagilhole, 1996); and volunteering in community 

care (Knapp et aL, 1996). 

Little of this work has explicitly developed a position regarding the role of volunteering in 

the conununity sector. Consequently, there is a tendency to view volunteering as if it is an 

activity that has a homogenous expression regardless ofthe context within which it occurs. 
Horton-Smith (1994) has identified the paucity of research that has related contextual 

variables, such as organisational form and territory, to aspects of volunteering. Thus, it can 
be argued that the context within which volunteering occurs is crucial for understanding 
how and why some social groups remain excluded from such opportunities. 
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It has been argued, for example, that black and minority ethnic groups have been forced to 

create their own organisations because the white voluntary sector has consistently ignored 

their needs. These studies argued that research based on formal 'white' voluntary 

organisations would miss black and ethnic minority volunteering since this was more likely 

to occur in informal activities (Advance, 1988; Hedley and Rampersand, 1992). Thus, any 

exploration of volunteering among particular social groups needs to be aware of the 

contexts within which that activity takes place. 

That some social groups remain excluded from voluntary activity is of concern to the 

government. Policy statements regarding volunteering clearly state the government's 

intention to create more opportunities for voluntary activity and to encourage more people 

to be involved. The Active Community Unit' (ACU) (2000) identifies three objectives 

associated with increasing voluntary activity: to deliver quality services through more 

volunteers; to achieve more active, engaged communities, involving more people, that are 

able to provide mutual support and other social and economic benefits; and to contribute 

to the personal development, self-esteen-4 and well being of volunteers themselves. Thus, 

the policy context within which more volunteering is deemed a positive contribution to 

social life are clearly stated. In particular, the ACU is keen to stress the importance of 

volunteering in the context of social exclusion and regeneration policy, as follows: 

'In particular, revival of deprived areas stands more chance of success if local 

people are involved in working together to solve their own problems, join self- 

help groups, or get involved locally in sporting, recreational or artistic activity' 

(ACU, 2000: 8). 

However, the government's aim of increasing the numbers of volunteers, and linking this 

to the revival of deprived areas, needs to be understood in the context of a limited pool of 

willing volunteers from which to draw. All the evidence points to a lack ofvoluntary activity 

within those social groups that remain the target of government campaigns to increase the 

numbers of People playing active voluntary roles. 

' The ACU operates within the Home Office and is charged with responsibility for 
promoting volunteering and community involvement and with supporting the 
development of active communities. 
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COMMUNITY GROUPS IN BRITAIN 

The community sector is one context within which volunteering takes place. However, there 

is a paucity of knowledge regarding the community sector at a national level, and a 

fragmented picture of the community sector from locality based studies. Thus, the claims 

made by the ACU regarding the benefits of volunteering are based on limited evidence. 

Existing evidence does not provide any definitive guide to the size of the community sector 
in Britain. In part this reflects a lack of consistency over what kinds of organisations might 
be included in such an endeavour. Rochester (1998) has estimated that there could be as 

many as one million community sector organisations in Britain, although there is no 

reference provided as to the source for this clain-L Perri 6 and Fieldgrass (1992) could find 

no reliable statistics on 'community sector' organisations and therefore ignored the 'small' 

groups operating at a local level. 

Our knowledge ofthe size and function ofthe community sector is limited to locality-based 

studies that have sought to identify all types of voluntary activity occurring within specific 

places. Few of these offer any statistical evidence regarding the size of the local community 

sector. The European Foundation for the Improvement of Living and Working Conditions 

(EFILWQ funded a cross-national study of community groups between 1987 and 1992 in 

seven European Union countries. Across all the countries, approximately three local 

community organisations were found per one thousand of the population (Chanan, 1993). 

Similar measures of the number of organisations, per one thousand of the population, are 

suggested by the ACU as a means of identifying the growth of community activity in future 

years. It is likely, therefore, that greater attention will be paid in the future to the 

quantitative aspects of the community sector as government targets are set in place. 

Two explanations for the relative paucity of data regarding the size and scope of the 

community sector in Britain can be offered. First, it has been argued that the dominance of 

economic-based measures to assess the significance of the voluntary sector lends itself to 

an emphasis on large organisations that have high levels of financial and paid staff resources 
(Rochester, 1998). Furthermore, Rochester argues that the changing nature ofsocial welfare 

provision has reinforced the model of the 'Voluntary agency' as the dominant one in an 

emerging voluntary sector 'industry'. 
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Thus, one set of explanations for the lack of research focussing on the community sector 

suggests that policy makers and academics are more concerned with larger organisations t;.., 
whose role in the provision of welfare is more dominant. 

However, a second explanation for the relative paucity of national data relates to the way 
in which the study of community groups lends itself to particular research designs. Thus, 

some studies have worked with small numbers of community groups to undertake in-depth 

work (Butcher et al., 1980) whilst others have tended to research the conununity sector as 

part of a larger locality-based study of voluntary organisations, or mutual aid (Abrams etal., 

198 1; Knight, 1993; Knight and Hayes, 198 1; Reynolds et al., 1994). These studies share 

a tendency to study the voluntary and community sectors outside any policy context. 

In contrast, other types of research concentrate on the policy context in which community 

groups are one of a number of dimensions being explored, for example in the regeneration 

policy literature where organised community sector activities are perceived as one element 

of an overall emphasis on 'community involvement' (Hart et al., 1997; Holmes, 1992; 

Macfarlane, 1993; McGregor et al., 1992; Power, 1994). More recently, attention has 

turned to the perceptions of 'community' and how these affect notions of social solidarity 

in deprived areas (Andersen et al., 1999; Cattell and Evans, 1999; Forrest and Kearns, 1999; 

Silburn et al., 1999; Wood and Vamplew, 1999). However, there is a general lack of critical 

reflection on the way that community activity is manifested within localities. Furthermore, 

there is a tendency for these studies to subsume community group activity within wider 

studies of local voluntary sectors or specific policy frameworks. This denies the increasingly 

important role that such organisations are being expected to play in the delivery and :P 
implementation of social policy objectives, as subsequent parts of this discussion will show. 

This is not to say that the community sector operates in isolation from other spheres of 

social life. In fact, it can be argued that the role of the community sector in social and 

political life can only be understood in relation to the expectations and assumptions that 

derive from other sectors of society. It is to these conceptual frameworks that the discussion 

now turns. 
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THE ROLE OF THE COMMUNITY SECTOR IN SOCIAL POLICY 

As contemporary public policy raises the profile and expectations of local community 

activity, it is timely and important for social policy to develop theoretical understanding of 

the community sector as an object of study in its own right. In doing so, it is necessary to 

locate the position of the community sector in relation to other aspects of social life - the 

public, private, voluntary and informal sectors being the most commonly used labels in terms 

of social welfare provision and social policy development. 

Many studies of the voluntary and community sectors begin by defining or classifying 

organisations and their activities. The voluntary sector in particular has been the subject of 

intense debate regarding 'definition' and 'classification' that has resulted in a bewildering 

array of alternative typologies (see for example Kendall and Knapp, 1995; Salamon and 

Anheier, 1992). This diversity in classifications reflects Johnson's (198 1) view that definitions 

of the voluntary sector will depend on the purpose for which they are being used - in other 

words they are a methodological tool rather than a theoretical one. In contrast, it is also 

possible to examine the community sector in terms of its relationship with other spheres of 

social life. 

For the purposes of this introduction, Evers' (199 1) model of the voluntary sector space, 

used by the Commission on the Future of the Voluntary Sector (1996), reflects the positive 

and active role that voluntary organisations play that goes further than simply filling gaps 

left by other sectors (see Figure 1.1 overleaf). The Commission argued that this model 

reflected the dynamic and interactive role the voluntary sector plays in society. It is also 

useful in the context of a 'mixed economy of welfare' because it reflects the difficulty of 

placing concrete boundaries around the activities taking place in each sector (see also Paton. 

1991). 
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Figure 1.1 

The community sector in social space 
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Evers' model has been amended slightly to include the voluntary and community sectors in 

the central space, allowing the relationship between these two sectors to also be portrayed. 

A number of commentators have pointed to the benefits ofthinking about the voluntary and 

community sectors in this way. Marshall (1996) argues that the sectors are 'evolutionary 

social phenomena that develop (and change their nature, ) in interaction with each other' 
(Marshall, 1996: 54). Consequently he argues that 'we do not have an adequate conception 

of the voluntary sector in relation to other social sectors' (Marshall, 1996: 46). In fact, 

attention has been paid to researching issues that he at these boundaries. Within the 

voluntary sector literature, increasing interest regarding the state-voluntary sector boundary 

has raised questions relating to efficiency, accountability, legitimacy and evaluation (see for 

example Billis and Harris, 1996), thus reflecting Scott et al. Is claim that 

'voluntary agencies are not solitary organisational islands; they operate within 
a broader "ecology" of resources, legislation, policy and organisational 
relationsbips' (Scott et aL, 2000: 50). 
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The relationship between the informal sector and the state has also been the subject of 

research agendas that have focussed on the way in which informal self-help strategies can 

provide 'coping' mechanisms in deprived neighbourhoods (Bums and Taylor, 1998; 

Williams and Windebank, 1999). The boundary between the informal sector and the 

voluntary and community sectors can be particularly blurred in relation to community group 

activity and volunteering. Marshall (1995) points to the way in which informal care shares 

the altruistic nature of volunteering but lacks the formal aspects of community or voluntary 

group organisation. Furthermore, the boundary between the public and private sectors has 

been widely theorised in relation to welfare provision generally. Less attention however, has 

been given to the community sector and its relationships with these other sectors. 

The idea of the community sector operating within a social space that overlaps aspects of 

the voluntary, informal, public and private sectors implies some kind ofrelationship between 

the community sector and these other spheres of social life. This relationship can be 

characterised as one of mutual dependency (for example those theories that emphasise the 

necessary civil society function of participation in associations); one of oppression (for 

example those theories that emphasise the way in which the state defines the role of the 

sector); or one of dominance (for example those theories that argue for an increased and 
dominant role for locality based welfare provision). In fact, it is more useful to think ofthese 

relationships as tensionridden and negotiated. The sector may'win' in some areas but 'lose' 

in others. The push-pull effect ofgovernment policy, combined with the requirements of the 

people community groups serve indicate a series of tensions that are rarely explored 

empirically. 

This approach to conceptualising the position ofthe community sector has much in common 

with social network approaches to the study of 'community'. In particular, the work of 
Well= (1979,1988, Wellman et aL, 2000) draws attention to the way in which network 

approaches help to 'locate people in small-scale social structures, and links them to large- 

scale institutions' (Wellman, 2000: 13 1). Similarly Buhner (1989) identifies 'intermediary 

structures' to show the function that community institutions play in connecting the 

individual to wider society. This connecting function is reminiscent of earlier attempts to 

emphasise the role that 'mediating structures' could play in implementing policy goals 
(Berger and Neuhaus, 1977). 
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By moving away from classifications and definitions that rely upon descriptive aspects of 

what community groups do (Marshall, 1995) or where they operate (Alcock, 1996) it is 

possible to imagine a more dynamic and flexible community sector whose operations and 

organisational forms are affected by activities and influences that are not always generated 
from within the community sector itself. 

Despite adopting a generalised approach to thinking about the relationship between the 

community sector and other sectors of welfare provision, it is possible to discern at least 

three functions most commonly associated with community groups: service delivery, 

participation, and involvement in local decision making. The next section describes these 

functions in more detail, arguing that each has become increasingly politicised as 

governmentpolicyhas, found solace in the 'community' as both a site for policy intervention 

and a source of legitimation. 

THE MAIN FUNCTIONS OF THE COMMUNITY SECTOR 

Most commentaries that refer to the community sector list the attributes, functions and 

organisational forms ofgroups in ways that can obscure both the underlying principles these 

characteristics represent, and lead to a lack of clarity regarding the relationship between 

different aspects of such characteristics. 

A recent example can be found in the 'seven criteria' for community groups developed by 

the national umbrella body for community organisations in Britain, Community Matters 

(2000). The Est of criteria they present in order to raise the profile of community groups 

suggests these can be, or provide, the following: 

"A voice to represent issues of local concern 

" An independent and politically neutral organisation 

"A service provider for local people 

" An initiator of projects to meet locally defined needs 

"A builder of partnerships with other local organisations and groups 

"A strong local network of people and organisations 

0A means to engage local people to become active in their communities 
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These 'Ests' can be deconstructed into three particular functions: the role of community 

groups as service providers; the participatory opportunities offered by community groups; 

and the role of community groups in local decision making. 

Community groups and service delivery 

The provision of services to local people is a key function of community groups. Chanan 

(1992) defines local community action as 

any collective, public .. effort involving the unpaid participation of inhabitants 

which addresses the perceived needs of people living in that locality' (Chanan, 

1992: 3). 

Locally provided services may take the form of 'self-help' and 'mutual aid'; organised 

service delivery through groups that have paid workers reporting to management 

committees; or more highly developed organisational forms as exernplified by 'community 

development'organisations' (see for example Thake, 1995). Furthermore, it is widely 

acknowledged that community groups can adopt different strategies to respond to local 

needs: they can use resources to tackle problems directly by providing services and/or use 

resources to influence others to improve provision (Butcher et al., 1980; Duggan and 

Ronayne, 1991). Thus, the way in which services are provided by community groups, and 

the kinds of organisational forms that develop within localities to serve these needs differs, 

but the underlying principle that the community sector is beneficial because it offers local 

responses to locally defined needs remains a key characteristic ofcommunity sector activity. 

The link between community group activity and responsiveness to local needs is wen 

rehearsed in the literature. Galtung (1980) argues that collective self-reliance: prioritises 
local needs rather than assumed needs; assures ongoing local control by users; can make the 

most of local resources through local knowledge; and is compatible with local conditions, 
thus allowing diverse activities to emerge. Taylor (1997) perceives this diversity as 
important because it allows the voluntary and community sectors to respond to the greatest 

range of need across diverse 'communities' and allows the widest range of resources to be 

brought to bear on meeting need. Others identify the role of local groups in meeting the 

needs of excluded and 'hard to reach' groups (Brown et aL, 2000; Thake, 1995). 
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Thus, service provision by community groups is closely identified with the needs of 

marginalised groups and strategies to combat poverty. For some commentators community 

based activity is an inevitable response to poverty-related problems and should consequently 

be supported and nurtured by the state. Power (1994) argues that the more extreme the 

problems, the more likely it is that shared initiative will be used to overcome them: 

'therefore in marginal areas, attempts at community initiative and collective problem-solving 

are more common than in more stable, successful areas'(Power, 1994: 39). Similarly Mulgan tD 
and Landry (1998) associate mutual aid activities with 'time rich and money poor' areas or 

sections of society, where high unemployment and economic malaise provide incentives for 

people to fill gaps in provision. 

For Milofsky (1988) community organisations are essential for 'the distribution of collective 

goods to groups and to localities which have never succeeded in accumulating much 

political capital for themselves' (Milofsky, 1988: 17). Local economic development in the 

form of Local Exchange Trading Schemes (LETS) and credit unions are often cited 

examples of the kinds of 'innovative' solutions to local problems that can work at a local 

level (Macfarlane, 1997; Mulgan and Landry, 1998). Gregory (1998) identifies the role that 

community groups play in service delivery within a 'mixed economy' of welfare provision 

on social housing estates. As such, community groups are perceived as part of the 'problem' 

of un-coordinated responses to the needs of people living on estates. Yet at the same time, Cý 

community groups are perceived as part of the solution through the establishment of new 

groups and involvement in local partnerships (Gregory, 1998). 

Most commentators see these kinds of locally based strategies as 'complementary' to 

national social policy (Chanan and Vos, 1990; Donnison, 1991; Macfarlane, 1997). This 

ccomplementary' approach to the service delivery functions of community groups has, in 

part, developed from the assumption that local activity is limited in its capacity to solve the 

underlying structural causes of poverty and deprivation (Cockburn, 1977; Donnison, 1993; 

Emmanuel, 1993; Hudson, 1994; Willmott, 1986). In addition to the limited ability of 

community groups to act upon economic problems whose roots are seen to lie elsewhere, 

criticisms have also been levied at the overall distributional capacity of community activity. 
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This has led to assertions that the campaigning role of community activity might bring 

benefits to the locality in terms ofadditional statutory provision, but this might be at the cost 

of other localities and therefore does not affect overall levels of resource allocation 
(Cochrane, 1986; Cockburn, 1977; Saunders, 1979). More recently, it has been argued that 

locally based economic activity offers little prospect for any alternative to the mainstream: 

'The constraints of localised economic regeneration efforts raise the prospect 
that what is being created are, in effect, 'ghetto economies', which can do little 

more than ensure the short-term re-circulation. of grant funding and the limited 

disposable income of local people' (Amin et aL, 1999: 16). 

Despite these criticisms of the capacity of local activity to affect the underlying causes of 

poverty, there remains an attachment to the salience of locally provided responses to social 

problems. For some, the future of welfare provision lies in extending the role of voluntary 

and community sectors. Hirst's (1998) model of 'associative democracy' is a widely cited 

example of a'model of welfare that presumes that voluntary and community organisations 

offer the kind of plurality of self-governing organisations, lying outside the state, that can 

meet basic needs in the future. Similar calls for an extension of voluntary welfare provision 

were made in the early 1980s (Gladstone, 1979; Hadley and Hatch, 1981), leading to a 

critical debate regarding the role of the voluntary sector in welfare provision (Brenton, 

1985). 

In the 1990s, the service delivery function of community groups is rarely questioned to the 

same extent. Although there are criticisms about the relationship between local activity and 

wider social change, the principle that collectively provided responses to social problems 

should be encouraged remains on the political agenda. Today, research is more likely to 
defend the community sector's role in service delivery and seek ways to enable its 

development (Fearnley and McInroy, 1999; Taylor, 1997; Thake, 1995). 

Issues relating to these service delivery functions consequently raise questions regarding the 

relationship between community groups and the state/public sector and between community 

groups and the informal sector. Amen MA ýO alSb3AINn 
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In relation to the state, Leat (1995a) has shown how social policies can influence demand 

for community group services - for example by creating new layers of poverty as the C) 
implementation of the Social Fund did. Alternatively the state can directly fund service 

delivery functions, although with contradictory results for community groups, for example 

state directed funding can constrain community group's capacity to respond to local needs 

by setting the 'dominant' agenda regarding definitions of social problems. 

As users and consumers of services, local residents similarly play an important role in 

maintaining community groups. It is resident needs that community groups are purported t) 
to represent. Duggan and Ronayne (1991) argue that community groups offer users 

flexibility and breadth of provision, although it may be that tensions arise between the 

requirements of the state as primary funder and residents about the definition of needs that 

community groups represent and mediate. 

Thus, in the context of fragmented and diverse communities within localities, it may be C) 

pertinent to address questions of how and why some needs come to be met by community 

groups rather than others. As Chanan (1992) points out 'the local community sector is 

important in all localities, but it is likely to take a different shape according to the prevalence 

of particular problems or preferences in each place' (Chanan, 1992: 138). Furthermore, there 

remains a gap in the literature regarding what kinds of organisational forms are able to 

develop the kinds of diverse responses to need that many commentators refer to. 

Community groups and participation 
At the level of macro-social theory the benefits deriving from community activity are often I 
couched in terms of 'civil society', through the opportunities for participation and 

volunteering they provide. Through independent community and voluntary organisations it in 0 Cý 
is held that citizens can participate in activities that allow for dissent from official orthodoxy 

when necessary, and contribute to 'healthy democracy' (Chanan and Vos, 1990; Knight et 

aL, 1998). 
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The historical importance of these forms of 'voluntary association' in liberal democracies 
is exemplified in the writings of de Tocqueville during the nineteenth century: 

14 'Among laws controlling human societies there is one more precise and clearer, 
it seems to me, than all the others. If men are to remain civilised or to become 

civilised, the art of association must develop and improve among them at the 

same speed as quality of condition spreads' (de TocqueviRe, 1850: 517). 

This celebration of community association in the nineteenth century has been reinvigorated 
in the decades since the establislunent of the welfare state. Berger and Neuhaus (1977) saw 
the intermediary functions of community activity as a means of 

"reducing the anomic precariousness of individual existence in isolation from 

society and the threat of alienation to the public order' (Berger and Neuhaus, 

1977: 3). 

More recently, claims for tMs'intennediary'role for voluntary and community organisations 
has been clearly, if somewhat grandiosely, stated in the voluntary sector literature: 

'The voluntary [and community] sector comprises those mediating institutions 

through which individuals can share in and contribute to, meaningful 

association, the cultural stock of the nation, the material and psychological 

commonweal, and political action' (Marshall, 1996: 58). 

There are two related aspects to these claims that require some explanation. At one level, 

there is a general claim that voluntary and community association contributes to the totality 

of social life as expressed in claims regarding the importance of participation as a badge of 
citizenship (Commission on the Future of the Voluntary Sector, 1996); or the relationship 
between freedom of association and democracy (Beveridge, 1948). Thus, there is an 
assumption that community groups form part ofan associational life that generaHy enhances 
democracy. 
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The participation of individuals in community groups manifests itself as 'volunteering'. By 

providing opportunities for volunteering, it is argued that community groups can contribute 

to the development of 'meaningful civil society where individuals and groups are neither 

economically nor socially excluded' (Knight et al., 1998) whilst also assisting in the 're- 

building' of 'communities' (Knight, 1998). 

However, whilst volunteers are seento be particularly important to community organisations 
(Taylor, 1997), the evidence presented above suggests that the availability of volunteers 

varies according to income and ethnicity, and thus it may be premature to assume that a pool 

of willing volunteers exists to rebuild communities or participate in a socially inclusive civil 

society. 

Increasingly, the term'social capital' is used to refer to the kinds ofnetworks and reciprocal 

relations that are assumed to develop between individuals involved in 'associational life'(see 

for example Putnam, 1995a). The ways in which community groups Eve up to expectations 

regarding the development of 'social capital' in the context of deprivation and social 

exclusion are therefore of contemporary relevance. King and Wickham-Jones (1999) have 

argued that the Labour government's concern with social exclusion is 'easily' understood 

in terms of theories of social capital. They argue that policies such as New Deal for 

Communities and the establishment of the Social Exclusion Unit (SEU) are underpinned by 

a renewed vigour in the emphasis placed by politicians on the importance of social capital 
for economic and social improvements for poorer sections of society. These expectations 
for'social capital'have also been expressed many times inpolitical, speeches by Tony Blair: 

'We have always said that human capital is the core of the new economy. But 

increasingly it is also social capital that matters too - the capacity to get things 

done, to co-operate, the magic ingredient that makes all the difference. Too 

often in the past government programmes damage social capital - sending in the 

experts but ignoring community organisations, investing in bricks and mortar 
but not in people. In the future we need to invest in social capital as surely as 

we invest in skills and buildings. The voluntary sector is .. showing the way, 

making the links between rebuilding communities and rebuilding economic 

opportunity' (Blair, 1999). 
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This commitment to the principle of volunteering as the basis for developing social capital, 

and as an anti-dote to social exclusion has been followed up in government policy. The 

Prime Minister has called for a 'step change' in volunteering that has been translated into 

a target for'one million more people being active in their communities' by 2004 (Treasury, 

2000). A range of initiatives have consequently been launched by the ACU at a national 
level, including national media campaigns and increased funding for voluntary organisations. 
For those on low incomes, the government's plans for increased volunteering are targeted 

through the New Deal for Communities and the promise of funding for small community 

groups. The government's strategy for increasing the numbers of people volunteering are 

clearly related to those social theories that have emphasised the importance of voluntary 

activity in maintaining and developing 'civil society' more generally. In deprived areas, the 

government's strategies are linked to regeneration policy specifically and the more explicit 

aims of developing capacity within the community sector to contribute to economic and 

social change at the local level. 

The claims made withregardto opportunities for involvement in community groups are also 

related to specific welfare debates. In particular, the claims that community groups typically 

have flat structures and/or encourage participation by their users (Bums and Taylor, 1998; 

Chanan, 1999; Leat, 1995b; Marshall, 1996; Mulgan and Landry, 1995; Taylor, 1997) 

consolidates the view that they can be more responsive to local needs. The participation by 

users in community groups has consequently been associated historically with the perceived 
lack of responsiveness and user participation in statutory services. Tbus, attention is drawn 

to the relationship between assumptions about the capacity of community groups to offer 

opportunities for volunteering and user participation that, in part, contribute to a more 

widespread assumption that such groups have a contribution to make to both maintaining 

civil society, through developing social capital, and to offering a voice for users, through 

participatory structures. 

The urban policy issue turns on the way in which building social capital and 'empowered' 

residents can underpin the development of organisational capacity that can sustain 

regeneration projects after the initial funding injection has ended. Concepts of social capital 

and empowerment have also been invoked to support the development of groups so that 

people can learn to 'help themselves'. 
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Thus, volunteering in community groups is one way in which people can develop social 

capital which, in turn, it is believed, will enhance the organisation's capacity and improve 

the qualityof locallife. Where service deliverycanbe associated with responding to material 

poverty in terms of the delivery of services in response to local needs, the volunteering and 

participatory aspects of community group activity correspond to wider notions of 'social 

exclusion' that encapsulate both material deprivation and the inability ofpoorer sections of 

society to participate fully in social and political life (Geddes, 1997). 

The contribution that community groups can make to developing social capital through 

volunteering remains under-researched. This thesis develops a critical response to the claims 

made in favour of social capital as a contribution to the on-going debate. 

Community groups and collaborative worldng 
The relationship between community groups and local decision making has changed over 

time, and reflects particular concerns regarding the role ofthe state in relation to community 

group activity. During the 1970s and early 1980s there is clear emphasis in radical 

community work literature on the role of community activity as a mechanism to promote 

alternatives to unresponsive state provided welfare (see for example Mayo, 1980). Locally 

based politics offered potential to transcend traditional class divisions (Castells, 1978,1983) 

and to extend representative democracy by redefining politics as 'a process which stretches 

from the daily experience of ordinary life to wider decisions about resource allocation' 

(Cochrane, 1986: 53). 

However, as the relationship between welfare and the state beganto shift through the 1980s 

and 1990s, so too did the claims regarding local community activity and its place in the 

'mixed economy of welfare'. More positive relations have been fostered between the state 

and the community sector as the former has sought to encourage the involvement of 'the 

community' in local decision-making. 

Consequently, the rhetoric of 'partnership' and 'collaboration', associated with new local 

governance, has come to pervade the community sector. From compacts NNith central 

government to the recently announced local strategic partnerships there is clearly a role for 

community organisations being developed. 
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GeneraRy, these trends are being received positively. Pacione (1992) has argued that 

partnerships and decentraUsation offers community groups the chance to compete and 
influence decisions in econornic and political spheres. Others have identified the need for 

more state support to enable the community sector to contribute to these developments 

(Chanan, 1990,1992,1999; Duggan and Ronayne, 199 1; Emmanuel, 1993; Taylor, 2000a). 

Debates about'partnership' and new local governance move policy implementation theories 

on from the dichotomy of 'bottom-up' versus 'top-down' approaches and the role of 

community organisations within these (see Willmott, 1989). Instead, focus has been 

switched to the relative power of the 'community' to influence partnerships and decision 

making. Generally, the regeneration research agenda in terms of the 'community' has been 

framed in a policy context - the key argument being that the failure of area-based policy in 

the past contributed to the view that the 'community' had to be involved if policy was to 

succeed in the future. 

However, there is evidence that the shift towards greater 'community involvement' is also 

reflecting more general trends in governance. Healey (1998) argues that new local 

governance represents the replacement of traditional models of welfare statism, based on 

hierarchy and bureaucracy, with'partnerships' and 'collaboration'. Rose (1996) has argued 

that this signals an assertion of 'community' over 'social' as the primary site for state 

intervention, as the effect of globalisation and critiques of state welfare have contributed to 

a 'complex re-configuration of the territory of government'. The current agenda for the 

modernisation of local government has been associated with 'communitarian' perspectives 

(Ross and Osborne, 1999) that Rose (1996) describes as an 'anti-political' motif which is 

itselfevidence of a mutation in thinking whereby 'community' is seen as 'the space in which 

powers and responsibilities previously allocated to politicians might be relocated'. 

The government's latest proposals for 'joined-up' policy making in deprived areas reflects 

the way in which the local is now locked into a series of inter-agency partnerships that 

stretch from 'communities' through to the highest levels of central government (see Figure 

1.2 overleal). These arrangements reflect the complexity that Rose (1996) has identified and 

raise questions about the role of the community sector in relation to these overlapping 

constituencies of power. 
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FigUre 1.2 

Layers of governance in regeneration policy (Jan 2000) 
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The layers of government represented in Figure 1.2 (previous page) have been further 

complicated in the re-organisation of government that has taken place since the June 2001 

election. The Department of the Environment, Transport and the Regions (DETR) has 

become the Department of Transport, Local Government and the Regions (DTLR). The 

DTLR. retains responsibility for regeneration policy at national government level and three 

new units have been established to deal with the main policies and programmes. These three 

units are composed of- the 'Regional Policy and Regeneration Unit' which is responsible for 

policies with regional impact and those delivered through Regional Development Agencies 

(RDAs), including the SRB programme; the 'Neighbourhood Renewal Unit' which is 

responsible for the implementation of the Action Plan for Neighbourhood Renewal and the 

New Deal for Communities programme; and the 'Urban Unit' which is responsible for the 

development of town and city scale developments and the delivery of specific proposals 

contained within the Urban VvUte Paper 'Our Towm and Cities'(DETF, 2000a). 

DTLR has lost its control over the RDAs, which are henceforth sponsored by the 

Department 'of Trade and Industry (DTI), although individual departments retain 

responsibility for their programmes - hence DTLR continues to be responsible for the 

implementation of regeneration policy. However, with little direct control over the RDAs 

the extent to which DTLR can influence regional policy may be curtailed in future. 

Furthermore, responsibility for Regional Co-ordination Units and Government Offices for 

the Regions (GORs) are now part of Cabinet Office - increasing this department's control 

over regional affairs. 

At the local level there are no changes, although the lines ofaccountability that operate from 

regional level up to national level are increasingly complex and involve three major 
departments: DTLF, DTI and Cabinet Office. How far this complexity will affect local 

decision-making remains to be seen, but the implication that a series of powerful 

government departments will be involved in decision-making suggests that issues of 

accountability will be more difficult to identify in future. 

All these changes rest upon a belief in 'joined-up, policy making and the capacity of sub- 

conunittees and co-ordination units to adopt cross--departmentaldecision-making practices 
that have, in the past, proved Musive. 
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It might be argued that such changes are of little relevance to community groups operating 
in deprived areas. The reality, however, is that co-ordination at a national level continues 

to rest uponthe ability of RDAs and local authorities to present and promote a co-ordinated 

approach to regeneration policy that includes a 'community' voice. 

This thesis argues that patterns of local networks and inter-organisational working within 

and between community groups underpin new local governance. Increasingly, evidence 

suggests that it is the networks within localities that generate capacity for involvement in 

'partnerships' (Skelcher et al., 1996). Others have identified the importance of community 

groups as the intermediary institutional forms between individuals and access to the public 

policy process (Verba et al., 1995). Thus, the role ofcommunity groups in local governance 

goes beyond simply representing local views at the level ofpartnership. Instead, community 

groups can be re-conceptualised as part of a local social system, embedded in the social 

relationships and tensions that symbolise 'community'. 

New local g6vernance also corresponds with aspects of the debate regarding 'social 

exclusion'. Geddes (1997) argues that 

6partnership at the local level may be seen to reflect the need for spatially 

targeted, multi-dimensional and multi-agency strategies for excluded 

communities, including the involvement of excluded groups themselves' 

(Geddes, 1997: 11). 

Geddes also draws attention to the way in which greater involvement by community groups 
in decision-making processes is based upon their 'intimate knowledge of the needs of 

specific communities' (Geddes, 1997: 49). 

Thus, collaborative working, new local governance structures and community group 
involvement in decision-making can be seen to encompass assumptions regarding aspects 

ofparticipation and the identification of social need that complete our trilogy ofcommunity 

group functions. 
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This section has argued that the three fimctions most commonly associated with community 

group activities at a local level can be placed within a social and political context where 

complex debates are played out at the level of the locality. These include: the relevance of 

the 'local' in a 'global' economy; debates regarding the 'democratic deficit' and how far 

voluntary associationalism. can contribute to an invigorated democracy; and how far 

decision-making can be passed down to the local level. These questions operate at a level 

of abstraction far removed from the day-to-day workings of community groups in local 

areas. Nonetheless, debates about need, social capital and inter-organisational relations can 
be seen to be linked to much wider social and political trends. 

To complete this discussion of the contexts within which community groups in deprived 

areas operate, the chapter ends with an overview of the current regeneration policy context 

and how the Labour goverment perceives local conununity activity. 

REGENERATION POLICY AND COMMUNITY GROUPS 

In 1997 when the plan for the research was conceived, the SRB was the major regeneration 

policy strategy in place in England. The stated objective of SRB is to 

'enhance the quality of life of local people in areas of need by reducing the gap 
between deprived and other areas, and between different groups' (DETR, 

2000b: 16.02.2001). 

Despite the commitment to 'areas of need' the mechanisms for attracting SRB monies are 

not necessarily leading to the most deprived areas receiving funds. The SRB is a competitive 
bidding programme - places compete with each other to obtain government funding. 

Although the basis of the bids has to be some identification of need, the successful bids are 
those that can demonstrate future success. Thus, SRB is not necessarily targeted at the most 
deprived areas -a good bid is likely to be successful despite relative levels of need. 

The two key features of the SRB programme that have remained in place since its 

establishment in 1994 are an emphasis on 'partnership' as the mechanism for planning, 
delivery and implementation of policy at a local level; and evidence of 'community 

involvement' as a prerequisite for funding. 
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'Community involvement' in SRB means that local people should be involved in the 

preparation and implementation of bids (DETP, 1998). Poor evaluations of 'community 

involvement' through the 1990s has led to an increased emphasis on this aspect of the 

regeneration process in recent years. The bidding guidance for round five ofthe S RB stated 

the requirements for community involvement clearly: 

'In submitting bids, partnerships should.. indicate how local communities have 

been involved in the development ofthe bid; how the partnership will ensure the 
local community will have a say in decisions; what the role of the local 

community will be in the implementation ofthe bid; and what a=gements will 
be put in place to fund local community projects' (DETR, 1998: 1). 

The commitment that regeneration policy has shown towards the principles of partnership 

and community involvement in deprived areas thus provided an initial justification for using 
this policy as a context to examining the community sector. Over the intervening period the 

govermnent's commitment to partnership and community involvement has been extended. 
Nowhere is this more apparent than in the latest government initiatives for deprived areas, 

emanating from the work of the SEU's (1998) report 'Bringing Britain Together'. The 

strategies currently being pursued by the government in'neighbourhood renewal'reflect the 
high profile given to the community sector in attempts to overcome poverty and social 

exclusion. 

The government's National Strategy Action Plan for Neighbourhood Renewal drew on the 

work of eighteen Policy Action Teams (PATs), established in the aftermath of the SEU's 

1998 report, to consider various aspects of policy development from employment and 
housing to neighbourhood management and community self help. Between 1998 and 2000 

these teams produced 569 recommendations, of which 491 have been included in the 
National Strategy Action Plan (SEU, 200 1). 

Furthermore, in June 2000 the SEU published 'Minority Ethnic Issues in Social Exclusion 

andNeighbourhood Renewal'which brought together the 85 PAT recommendations that 

related specifically to ethnic minority issues, ofwhich 72 have also been implemented in the 

action plan. 
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This national strategy rests upon creating an integrated and cross departmental approach to 

tackling social exclusion in the most deprived areas of England. As such it represents 'the 

future' in tenns of targeted anti-poverty strategies in England (SEU, 2001). 

It comes as no surprise to find that the key management strategy underpinning the action 

plan is 'partnership' working. A central role is given to communities themselves in the 

management ofprogrammes and in the development of local renewal strategies. The action 

plan goes much finiher than earlier regeneration schemes in terms of establishing the 

mechanisms for partnership working, and seeking to link these to regional and national 

government. All local authorities will be expected to produce a 'community strategy' based 

on widespread consultation. The strategy therefore presumes that decision-making must be 

based on locally defined priorities: 

'We will only achieve real, sustainable change if local people are in the driving 

seat from the start, tailoring strategies to local needs' (DETR, 2000c: 

16.11.2000). 

'Local Strategic Partnerships' (LSP) based at local authority level are to involve all 

stakeholders in the process of establishing the community strategies. In eighty eight of the 

most deprived local authorityareas the LSPs will be supported by'Neighbourhood Renewal 

Funds' to support local capacity building as a route to involvement by local people. 
Alongside these developments, the government has invited bids for fifteen'Neighbourhood 

Management Pathfinders' from eighty three local authority areas that include two or more 

of the most deprived wards in England, excluding areas with New Deal for Communities 

funding (DETR, 2001). 

The importance of community activity to the strategy for renewal was clearly stated by the 
PAT report on 'community self-help' (PAT 9): 

'It can reasonably be said that community self-help.. underpins [all the other 

seventeen reports]. Without effective self help it is unlikely that any other 

measures ofcommunity regeneration, however wellresourced, willprovide long 

term, solutions to long term problems' (PAT 9,1999: 1). 

37 



PAGES 

MISSING 

IN 

ORIGINAL 



PAGES 

MISSING 

IN 

ORIGINAL 



CHAPTER TWO 

THE HISTORICAL CONTEXT 

INTRODUCTION 

There are a number of inter-related histories that provide the context to the contemporary 

role of community groups in area-based regeneration. The first concerns the history of 

community-based activity which, in much of the post- 1945 period has been closely related 

to developments in the voluntary sector more widely. These two related histories are 

combined here with a history of urban policy and its concern with area-based initiatives as 

the appropriate location for state-directed policy for the city. These historical accounts are 

underpinned by wider social and political reforms associated with the development of 

welfare, and in particular, with ideological shifts regarding the relationship between the 

voluntary and community sectors and the state. 

Unlike more theoretical attempts to contextualise the development of welfare policy (for 

example Hasson and Ley, 1997; Pierson, 1991), this is essentially a descriptive account of 

developments in urban policy and the community sector. However, it is underpinned by an 

argument that contemporary issues in urban policy and community involvement have their 

roots in the past and need to be understood with reference to social, political and economic 

change. 

The chapter is broadly chronological in structure, although some cross-period referencing 
is included where this is relevant. The discussion begins with a brief review of voluntary 

sector and urban policy developments pre-welfare state. This is followed by a brief review 

of policy developments in the immediate post-war period (to the 1960s). The major part of 

the discussionlooks at developments inboththe voluntary and community sectors and urban 

policy from the late 1960s to the mid-1990s. It is argued that urban policy in the 1990s 

brought area-based regeneration and community groups together as attempts to reverse 

urban decline took a new direction. 
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DEVELOPMENTS PRE-1945 

The community and voluntary sectors 

The pre-1945 period reveals the way in which the fortunes of community based 

organisations have been tied to developments in state welfare since at least the nineteenth 

century. In particular the fate that befell working class mutual societies provides a powerful 

example ofhow far the state has been able to manipulate the activities ofcommunity groups. 

The friendly societies and co-operative movements of the nineteenth century were 

associated with Northern working class districts and the provision of sickness, medical and 
funeral insurance (Clarke, 1990; Green, 1998). The friendly society movement has been 

described as 'perhaps the most important working class movement' of the Victorian age, 

with membership in 1872 estimated at 4 million people (Davis Smith, 1995: 30). 

These friendly societies, and the mutual aid function they represented, was perceived as both 

a threat and an opportunity by govermnents at the time. On the one hand friendly societies 

and co-operatives were seen to develop providence among the poor as well as 
demonstrating that the 'respectable' poor could help themselves (Kendall and Knapp, 1996). 

In addition, the state saw friendly societies and mutual aid as a means of maintaining a 

minimal welfare burden by actively encouraging their formation. By promoting the principle 

of 'less eligibility', the Poor Law Amendment Act (1834) was effectively hoping to force 

working people to take out insurance for themselves. Davis Smith (1995) comments that 

'the growth of friendly society membership during the second half of the [nineteenth) 

century suggests that the aim was achieved to some extent' (Davis Smith, 1995: 33). 

However, there is also evidence that the establishment of large working class societies was 

also perceived as a threat by the state. Davis Smith (1995: 32) argues that there was concern 
that the societies were a cover for 'seditious activity in the wake of revolutions in France' 

and that they provided a means for working class rebellion to be incited. 

This dual notion of 'threat and opportunity' arising from community based actiNity is one 

that continues throughout the twentieth century as community activity seeks to campaign 

against the state whilst simultaneously being funded by the state (Twelvetrees, 1996). In the 

period before 1945, however, the friendly societies were to suffer at the hands of state 

welfare expansion. 
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As the state expanded its role in the provision of social assistance, the working class mutual 

aid movement was marginalised (Davis Smith, 1995). The Old Age Pension Act of 1908 and 

the National Insurance Act, 1911, took aspects of the friendly societies work into state 

control. Although the 1930s saw hunger marches and mass demonstrations by unemployed 

working class men, alternative forms of self help and community based activity on a large 

scale were not to re-emerge until the 1960s, as a reaction against the development of 

centralised welfare services. 

Meanwhile the voluntary sector continued to provide core welfare services such as 

education and hospitals. Mass unemployment through the 1930s also saw voluntary 

organisations providing short-term relief on a large scale to unemployed men and their 

families. Thus, the voluntary sector's role in the provision of welfare services was central 
in the laissez-faire pre-welfare state regime. Beatrice Webb argued that the inter-war period 

saw the voluntary sector and the state operating like parallel bars - with the roles and 

functions ofeach clearly delineated (Brenton, 1985). However, the developments post- 1945 

were to lead the voluntary sector into new roles, and also to change the focus of community 

activity towards a more radical position. 

Urban poficy 
There is no sense in the available literature that urban policy in the pre-1945 period was 

interested in either local community activity or the voluntary sector, although two aspects 

of state directed regional pohcy in this period are relevant to this discussion. First, the start 

of slum clearance programmes and the development ofnew suburban housing estates began 

to see the kinds of relocation policies that were later blamed, in part, for the social problems 

that manifested themselves in inner city areas. This is the first example of the way in which 

urban policy can have unintended consequences for social and economic life and are a pre- 

cursor to the kinds of criticisms levied at urban policy pursued in the 1980s. 

Second, the spatial dimensions of poverty began to inform regional policy as governments 

found it increasingly difficult to ignore the regional disparities in prosperity between the 

South and the Mdlands, and the North, Wales and Scotland (Burton, 1995). 
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The emerging 'special areas' of the inter-war period were designed to stimulate regional J) 
economies whilst a Royal Commission was established to examine the causes of uneven 

development and recommend appropriate government action (Burton, 1995). The area- 

based focus of urban policy has continued throughout the twentieth century - albeit in more t> 

targeted forms. 

1945 TO 1969: STATE, CENTRALISATION AND THE REFORMED VOLUNTARY 

SECTOR 

In the context of a social democratic welfare state based on centralised planning of the 

economy and welfare provision, it was not surprising that the community sector and the 

voluntary sector struggled to develop new roles. Beatrice Webb argued that the voluntary 

sector was hencefo rth perceived as part of the welfare ladder - extending and 

complementing state welfare provision rather than acting independently (Brenton, 1985). 

In the urban policy field, the central tenets of state planning also influenced policy making - 

although a new social dimension to the need for social control in urban areas unfolded as 
issues related to immigration began to emerge. 

Marginalising the role of the community and voluntary sectors 

The literature is clear that the role of friendly societies and mutual aid suffered the ultimate 

blow in the post-1945 period as state provided social assistance was introduced (Deakin, 

1995; Taylor, 1995a). This was despite the views of William Beveridge who argued that the 

friendly societies could, and should, remain central to the social assistance programme 

(Beveridge, 1948). It has been suggested that there were ideological reactions against the 

community and voluntary sectors that railed against their inclusion in post-war welfare 

reforms. The philanthropic and charitable motive of voluntary action did not sit well with 

the Labour party of 1945 (Brenton, 1985) and the commitment to central planning 

marginalised the co-operative movement, which was to remain in the shadows until the 

1970s (Taylor, 1995a). 

More attention has been paid to the changing fortunes of the voluntary sector in the post- 

war period. The tendency has been to concentrate on the reduced role of voluntar)- 

provision as state welfare expanded (Knight, 1993). Certainly, the loss of delivery functions 

in health and education did signal a den-dse for some voluntary organisations (Taylor. Cý 
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However, others have pointed to the resilience ofthe voluntary sector in the face of change. 
Rooff's (1957) audit of voluntary sector activity found a proliferation of work in maternity 

and child welfare services as well as mental health services and services for the blind. 

Residential services for the elderly and doiniciliary care was also provided by the voluntary 

sector in the immediate post-war period (Taylor, 1995a). Brenton (1985) has argued that 

these complimentary roles may not have emerged had the voluntary sector remained a 

central provider of key services in health and education. Furthermore, Brenton draws 

attention to the way that the voluntary sector began to develop an independent 'watch-dog' 

role over state welfare provision that was to gain in importance in the 1960s as the 

centralised welfare statism characterising the immediate post-war period began to be 

questioned. 

Urban poficy and the threat of urban unrest 

In the urban policy field centralised welfare planning can also be discerned. Whilst the north- 

south divide had stimulated government action in the pre-war period around economic 

stimulation, the post war period saw a more rational social planning approach being 

implemented in housing and planning policy. The New Towns programme sought to de- 

centralise populations to suburban locations in response to problems of inner-city 

overcrowding and urban sprawl (Burton, 1995; Lawless, 1979; McKay and Cox, 1979). 

This process of out-migration caused its own problems as the younger, better-off and more 

skilled population left poorer and less skilled people behind. This human migration was 

accompanied by a tendency for public and private investment to be located outside major 

cities which contributed to rising unemployment in inner urban areas (Lawless, 1979). 

Race and inunigration also played their part in the restructuring of space within urban areas. 
Burton (1995) argues that the discrimination and hostility faced by an increasing inunigrant 

population led to a degree of spatial concentration which in turn fuelled white anxiety. The 

Grace riots' in Nottingham and Notting Hill in 195 8 raised the profile of black immigration 

nationally and, as Solomos (1989) has argued, led to national debates regarding the need for 

more stringent immigration controls and the 'problems" associated with black settlement. 
Hence it has been argued that this period saw 'the discussion of social problems with an 

urban dimension [begin] to take on a highly racialised character' (Burton, 1995: 46). This 

issue was to have particular salience in the development of urban policy in the late 1960s. 
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These opening sections reveal the way in which the voluntary sector has traditionally been 

associated with an ability to change and develop in relation to state welfare regimes. The 

fortunes of the community sector were not so positive, suggesting that these forms of 

activity are more vulnerable to external influences. The period to 1969 did not see any 

particular links being forged between urban policy and community or voluntary sector 

activity. This was to change dramatically towards the end of the 1960s as the re-discovery 

of poverty brought with it a new policy focus on poor neighbourhoods and localities. 

THE 1960S AND 1970S: THE GROWTH OF THE COMMUNITY SECTOR AND 

ANTI-POVERTY INITIATIVES 

There were a number of developments throughout the 1960s and 1970s that can contribute 

to our understanding of the way that expectations and assumptions regarding the role ofthe 

community sector in deprived areas have come to be framed. In part these stem from the 

separation of the voluntary and community sectors from the 1960s onwards. VAMst the 

voluntary sector has been characterised as politically weak with a low profile in the context 

ofpopular expansion ofstate welfare (Kendall and Knapp, 1996) mutual aid and community 

groups flourished as new funding opportunities emerged and new types of community 

organisations based on radical responses to welfare developed (Brenton, 1985; Knight, 

1993; Taylor, 1995a). 

A distinction can be made between those aspects of community sector developments that 

can be described as 'spontaneous' and those that were sponsored by the state. Although in 

reality these distinctions are somewhat false, since it is probable that both styles of 
development existed side by side, separating them provides a means of analysing the ways 
in which ambiguities surrounding the role of the community sector in deprived areas are 
historically situated. 

Spontaneous community sector developments 

The community sector movement that developed during the 1960s and 1970s was partly a 

response to deficiencies in state welfare provision, and the growth of tenants organisations, 

claimants unions, advice centres and playgroups reflected the perceived failure of state 

provision by setting up their own services (Brenton, 1985; Deakin, 1995; Kendall and 

Knapp, 1996). 
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Providing advice and information was seen as a means of enabling people to access rights 

and benefits that were not easily obtained in unresponsive state bureaucracies (Hain, 1976a; 

Taylor, 1995a). At the same time localised protest groups and campaigns around housing 

and road developments contributed to a backlash against centralised. planning procedures 
that were to change later in the decade (Hain, 1976a; Kendall and Knapp, 1996). This 

spontaneously formed community sector activity performed both service delivery functions 

and campaigning functions, a duality that continues to be associated with the cominunity 

sector (see for example Duggan and Ronayne, 1991; Emmanuel, 1993). 

The new style of voluntary activity that was developing around self-help, mutual aid and 

protest functions was somewhat removed from the philanthropic, charitable voluntary 

organisations that had previously dominated the voluntary sector. The new groups were 

characterised by a more radical approach to welfare and the inclusion of self-determination 

and client control over group management as well as a responsiveness to 'new'needs. These 

three characteristics have remained central to common-sense understandings of the 

community sector. In addition, theyrepresented a more politicised view ofthe problems that 

people were facing in terms of poverty, unresponsive state services and the notion of 
4passive welfare recipient' that dominated state provision at the time. Consequently, some 

of these forms of action began to lend the community sector a credibility with those on the 

left of politics, and their politicised action offered disillusioned Labour party activists an 

alternative means of pursuing politically motivated objectives (Taylor, 1995a; Worpole, 

1981). 

This is not to suggest that all forms of community sector activity were politically motivated. 
In fact, the period saw groups developing both radical and consensual approaches towards 

the state. The radical aspects of community activity have been associated with the protest 

and conflict mechanisms adopted by the poor in the 1970s - such as sit-ins, rent strikes and 

squatting. The consensual approach to community action was focussed on bargaining and 

negotiating with local authorities to achieve change (Gyford, 1976). In part these 

mechanisms reflected the way that state sponsored community work similarly operated 

along competing trajectories, both conflicting against and working with the state (Craig, 

1989; Mayo, 1980; Popple, 1995). 
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More importantly they begin to reflect the ambiguity that besets the community sector in 

terms of its role in relation to the state - should it work with the state to achieve reform or 

should it act against the state for more radical ends? One of the issues that emerges from the 

forthcoming discussion is that the community sector has been brought closer to the 

requirements ofstate-directed consensus based decision-making - and it has done so in order 

to survive. 

Spontaneous community sector activity remains part of the romanticised mythology that 

surrounds life in Britain in the 1960s and 1970s. The radicalism and politicised nature of 

some of this activity may have disappeared in terms of localised action, but it remains salient 
in the context of consumer protest and environmental movements that have shifted the 

debate away from the local and into the arena ofthe global. Whilst these spontaneous forms 

of local protest provided the passion and the glory, they were underpinned by a series of 

state-sponsored reforms that legitimised the role oflocal community action and participation 
in decision-making. Two aspects of this state-sponsored activity are considered below, 

although it is, with developments in urban policy that the main part of the discussion rests. 

State-sponsored community action 

Participatory mechanisms in public services 

Alongside criticisms of welfare which provided the impetus for the development of 

alternative forms of voluntary activity, a series of debates were also emerging around the 

participation of people in decision-making more generally. Gyford (1976) argued that 

people's awareness of their remoteness from decision-making structures was driven by the 

growth in secondary education; the mass media; the establishment oflarge institutional units 

and the emergence of issues that cut across traditional class boundaries. State responses to 

these criticisms included the implementation and support of 'participatory' mechanisms 

which cut across a range ofsocial policy areas, for example in planning (Skeffington, 1969), 

and social services (Seebohrn, 1968). 

The consultative process that underpinned this participatory thrust in social policy remains 

important in the context of individualised, approaches to participation, that is those 

mechanisms that appeal to individual residents to participate in public meetings or 

neighbourhood forums. 
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Unsurprisingly, radical activists criticised developments such as 'Neighbourhood Councils' 

for containing local political organisation and community action, seeing them as a 

management tool rather than as a political one (Hain 1976b). Similarly, types of umbrella 
forums were increasingly used by local authorities as a means of giving residents 

opportunities to participate. However, most localities lacked the kinds of organisational 

structures necessary to establish umbrella forums which left people without any means of 

accessing decision-making in new initiatives. Batley (1975) describes the way that 

'Neighbourhood Schemes' postponed the involvement of local people to the delivery stage, 

rather than have them involved at the planning stage, because no local forums existed for 

authorities to use to access local people. It is somewhat ironic that thirty years later 

governments and local authorities are still searching for the most effective mechanisms 

through which to involve local residents in decision-making. The criticisms and problems 
identified in contemporary 'partnership' working are not so far removed from these early 
debates regarding the stage at which people should be involved, and what kinds of decisions 

they should be involved in making. 

The urban programme 
Most historical narratives of urban policy in Britain begin with the establishment of the 
Urban Programme and the Community Development Projects (CDPs) in the late 1960s. It 

is certainly the case that the antecedents of area-based anti-poverty initiatives are to be 

found in this period, and consequently they provide the historical context to today's 

regeneration policy. 

From the 1960s onwards, the community sector's role in urban policy has been shaped by 

the definitions ofpoverty that underpin urban policy developments. In the late 1960s, place- 
based urban policy developed in the context of the 'rediscovery' of poverty alongside 

pathological approachee to poverty alleviation (Alcock, 1997; Burton, 1995; Lawless, 

198 8; Solesbury, 1993). Furthermore, evidence began to show that deprivationwas spatially 

concentrated and associated with inner city areas where poor quality housing, pollution and 
inadequate services combined to create 'pockets of deprivation' (Alcock, 1997). 

' This notion of poverty focuses on the inadequacies of individuals such as apathy 
and inadequate upbringing and assumes these can be solved at the individual level. 
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This is a powerful discourse which has continued to influence the ways in which urban 

policy seeks to target definable geographical locations that can prove themselves to be 'in 

need'. Throughout the 1960s and 1970s a series of projects were launched which took the 

locality as their focus and aimed to address individual failings through targeted measures 
(Gyford, 1976). 

These responses also need to been seen in the context of prevailing ideas regarding the 

welfare state. Atkinson (1999) has argued that a dominant general discourse summed up in 

the notion of 'Keynesian Social-Democratic' consensus, operated to legitimise state 
intervention to secure full employment and a universalist welfare state. Thus, political belief 

was that poverty had largely been abolished and there was consequently no justification for 

the implementation of widespread programmes to address poverty - what was needed was 

a targeted approach to address pathological poverty. The involvement of local residents in 

community development projects is therefore seen as part of a new optimism on the part of 

governments who saw the possibility of 'curing'poverty by enlisting the poor and minority 

groups (Knight, 1993). 

At the same time, this period saw the continuation ofurban policy initiatives that have been 

linked with the threat of unrest and issues around race. The racialisation of British politics 
(Solomos, 1989) through the 1950s and 1960s saw politicians from both major parties 

express concern regarding the 'settlement' of immigrants in British cities which fuelled 

concern over 'pockets ofdeprivation' inhabited by irnmigrant populations (Atkinson, 1999; 

Burton, 1995). The announcement of the Urban Programme in 1968 by Harold Wilson 

came on the back of Enoch Powell's 'rivers of blood' speech and ever since commentators 
have linked the two occurrences together, despite politicians denying that the two events 

were related (Atkinson, 1999; Atkinson and Moon, 1994a; Loney, 1983). Although there 

has been some criticism of this simplistic view on the grounds that the Urban Programme 

did not actually support ethnic minority groups to any great extent (Burton, 1995; Loney, 

1983) the relationship between fear of unrest and urban policy programme development is 

one that is frequently made. It has been argued that citizen involvement and participation 

were included in some of the CDPs as a response to fears of urban unrest (CDP, 1977), 

which fuelled later criticisms that state sponsored participation merely allowed politicians 

a means of co-opting dissent. 
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Thus, the emerging anti-poverty initiatives reflected the dual concern to arrest the worst 

excesses of poverty, whilst at the same time containing the threat of social unrest. 

Urban Aid (one ofthe strands of funding within the Urban Programme) and the CDPs were 
both launched at this time, and have been consistently cited as prime examples of the way 
that urban policy affected the development of community sector activity. It is through these 

initiatives that the fortunes ofthe community sector begin to be more closely associated with 

urban policy in Britain. 

Urban Aid offered grants to 'any appropriate scheme aimed at neighbourhood based action 

to work with local people to combat poverty' (Alcock, 1997: 240). Projects such as 

conununity centres, play schemes and remedial education were run by local authorities and 
local community groups. Urban Aid therefore established a role for local groups in the 
delivery of services as part of an anti-poverty thrust. Whilst Urban Aid was criticised for 

funding more established forms ofactivity, such as playgroups, rather than alternative forms 

ofprovision (Holman and Hamilton, 1973), its overall impact through the 1970s and 1980s 

was perceived positively by most commentators. In particular, Urban Aid has been 

associated with the funding of service delivery organisations (Batley, 1975; Lawless, 1979; 

Loney, 1983; McKay and Cox, 1979), thereby contributing to the growth of a range of 

activities in local neighbourhoods that may otherwise have remained beyond the reach of 
local residents. 

In contrast, the CDPs have been associated with a more politicised approach to community 

action. Twelve localities were targeted by the CDPs in an attempt to provide a community 
based, holistic approach to poverty alleviation (see Loney, 1983). Some CDP areas were 

characterised bya radical communitywork approachthat concentrated on community action 

as a means of raising local consciousness, and relating community activity to the activities 

of the wider labour movement (NCDP, 1974). The latter reflected the growing concern of 

community workers that action at a wider level was required, to join the neighbourhood to 

those organisations most likely to further the interests of the working classes (Corkey and 
Craig, 1978). Other CDP areas adopted consensus and pluralist methods which sought to 

build small scale initiatives to encourage the capacity of local residents to express their own 

needs and feelings (Kraushaar and Loney 1980; Lawless, 1979). 
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In reality the two methods were not used in isolation, but the radical-consensus models of 

community work serve to highlight the way in which collective action at the local level was 

ambiguous in terms of its role regarding both the state and local people. The CDPs have 

been credited with the development of community action groups to tackle some of the 

problems that residents faced, such as tenants associations that could challenge housing 

departments, and also the development of welfare rights services to ensure people were 

gaining access to benefits to which they were entitled (Bradshaw, 1975). 

Thus, state-sponsored urban policy in the 1960s and 1970s contributed to the growth of 
both campaigning organisations and service delivery groups at a local level. Where the 

government defined the nature of poverty in terms of individual pathology, they had 

established policy responses consistent with seeking to change behaviour at a local level and 
therefore the direct involvement of local people was crucial for success. However, whilst 
the relatively benign Urban Aid funding was to continue until the early 1990s, the CDPs 

were wound up by the end of the 1970s - unsurprising given their increasingly anti- 

government and radical stance (Loney, 1983). 

Before their eventual demise, however, the CDPs had also been charged with responsibility 
for developing 'action research' projects to explore the development of the initiatives. The 

CDP reports developed a critique ofthe pathological view ofpoverty that contributed to the 

changing urban policy context in the mid- I 970s. Along with the state sponsored Inner Area 

Studies (IAS) the CDP reports argued that poverty was caused by structural factors such 

as poor housing, low wages and unemployment - not by individual failure (CDP, 1977; 

Lawless, 1988; Solesbury, 1993). 

As these economic explanations for poverty became more widely accepted, urban policy 
took a new direction. The 1977 White Paper Tolicyfor the Inner Cities' (Department of 
the Environment, 1977) reflected the way that structural aspects of poverty had become 

conventional wisdom (Lawless, 1988; Solesbury, 1993). The White Paper argued that out- 

migration from inner cities left a vulnerable and dependent population behind, and that 

economic decline underpinned the resulting deprivation (Deakin and Edwards, 1993). It was 
believed that halting economic decline by encouraging inward investment, would reduce out- 

migration and improve the living standards of those who remained (Burton, 1995). 
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The 1977 White Paper redefined the role that local people would play in the implementation 

of urban policy. Where the CDPs had worked directly with local people to develop 

alternative responses to state failure, the 1977 act reflected the dominant orthodox model 

of participation that had emerged in planning policy - power was retained by local 

authorities and local people were informed of decisions and asked for their views (Lawless, 

1979; NCSS, 1979). 

The 1977 White Paper did accord some status to the mainstream voluntary sector in state- 
directed partnership programmes in a limited number of areas (Atkinson and Moon, 1994a; 

Colenutt and Cutten, 1994a; Stewart, 1994). However, this was not matched by any 

recognition oflocalpeople as legitimate partners inthe process (Mayo, 1980). Consequently 

it has been argued that where local consultation did occur, residents were critical of 

voluntary organisations that set themselves up as the 'voice of the people' when the reality 

was a paternalistic attitude on the part of some people running projects who were 

unaccountable to local residents (Brenton, 1985). Once again, the lessons from the past 

appear not to have been learned as issues of representation and legitimacy continue to haunt 

partnerships in their contemporary manifestation. 

In effect, the White Paper prioritised economic issues at the expense of social ones. Instead 

of focussing attention on individuals, the emphasis shifted towards economic revitalisation. 
However, these were not the only economic-based issues that had emerged from the CDP 

reports which had also emphasised the need for equality in the distribution of resources to 

poor areas and poor people (CDP, 1977). The CDP reports identified the need for both 

social policy and economic policy to underpin anti-poverty initiatives. That the 1977 White 

Paper focussed on the latter is not surprising given the fiscal crisis that saw the Labour 

government seek to reduce public expenditure (Dearlove and Saunders, 1991; Hill, 1993). 

Furthermore, the way that the White Paper relegated local communities to a backseat in 

decision-making and active involvement in anti-poverty initiatives provides the first 

indication that the role of the community in such measures is partly determined by the way 

that causes ofpoverty are defined. The decline ofthe social in urban policy was matched by 

a reducing interest in the direct involvement of the people who lived in deprived areas in 

dealing with social problems. 
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An increasing emphasis on policy co-ordination also reduced the role of local people in 

urban projects. The CDP analysis of deprivation alongside a growing number of schemes 

led to calls for improved co-ordination of policy as early as 1972. The establishment of the 

Urban Deprivation Unit (1972) and the launch of the IAS's (1972) reflected government 

concern to address the lack ofco-ordination, and a growing awareness ofthe interconnected 

nature of urban problems (CDP, 1977; McKay and Cox, 1979). This trend continued with 

the Comprehensive Community Programme (CCP), launched in 1974 as a means of 

developing local authority wide programmes using existing resources, but without any 

community involvement in decision-making (Lawless 1979; McKay and Cox 1979). 

Thus, during the 1960s and 1970s 'community involvement' was central to poverty 

alleviation strategies based on pathological deffiftions and the delivery of services. it was 
less central to the achievement of objectives that sought inter-agency collaboration or 

economic growth. Furthermore, an increasing recognition ofthe role ofthe voluntary sector 
in urban policy did not necessarily coincide with the wishes of local people. 

By the mid- I 970s the protest and confrontational aspects of community activity were seen 

to be in decline. It was argued that organisations were more concerned with day-to-day 

problems than with class struggle (Hain, 1976a). Three main criticisms of state-sponsored 

participation and community activity were seen to underpin this shift away from working 

class protest. First, it was argued that funding arrangements led to a loss of independence 

for organisations that reduced their capacity to protest (Hain, 1976a). Second, community 

work was seen to operate as a social control mechanisn-4 even in its radical forms (Baine, 

1975; Cockburn, 1977; Hain, 1976a). Finally, a series of arguments began to emerge 

regarding the way in which'participation' deflected attention away from the 'real'problems 

of the working class (CDP, 1977; Piven and Cloward, 1971). The reality of these critiques 
in people's lives is reflected by Corkey and Craig (1978) who show the way in which 

resident associations that had participated in area-based schemes continued to see rents and 

unemployment rise whilst many homes remained unimproved. 

The activists and corrununity workers operating in this radical field were increasingly 

concerned with the extent to which an emphasis on local problems diverted attention away 

from wider, structural issues regarding the position of the working class (Leonard, 1975; 
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Mayo, 1979). This concern was reflected by those who argued that conununity action might 
be successful at vetoing some proposals, but that its ability to achieve overall gains in 

resource distribution would be limited (Gyford, 1976). 

Calls for participatory democracy based on self-managed communities (Gyford, 1976; Hain, 

1976a) can be traced to this concern that co-option by the state undermined potential for 

grass roots, working class struggle. However, the radical agenda underpinning these 

critiques of state-sponsored participation suffered two major challenges during the latter 

part of the decade. 

First, challenges to the'working class'emphasis ofthese debates emerged as bothBlack and 

women's groups criticised the way in which these ignored the discrimination of women and 

ethnic minorities (Dominelli, 1990; Green and Chapman, 1990). Second, political challenges 

emerged in the face of the New Right and its neo-liberal attitude towards the welfare state 

which came to turn anti-welfare state activists into defenders of social justice. 

By the end of the 1970s the range of criticisms to which the welfare state was subject were 

nothing if not comprehensive. Deriving from both sides of the political spectrum were 

economic critiques ofwelfare (O'Connor, 1973) and the welfare state was accused of being 

ineffective, immoral and unresponsive (Gladstone, 1979). This growing dissatisfaction with 

public services was reflected in the promotion of alternative ideologies of welfare which 

sought to introduce more pluralism and choice into provision, to reduce dependency on the 

state, and to promote efficiency (Taylor and Lansley, 1992). More radical alternatives, based 

on challenging the welfare state, were also promoted by socialist public sector workers who 

were increasingly aware of the problematic, yet opportunistic, position they held as both 

workers for the state and clients of the state (London Edinburgh Weekend Return Group, 

1979). 

Alternative visions for reforming the welfare state were proposed by'welfare pluralism'that 

called for greater responsibility to be passed to the voluntary sector (Gladstone, 1979; 

Hadley and Hatch, 198 1). These were criticised for failing to recognise the limitations ofthe 

voluntary sector, and ofde-politicising welfare without exploring the possibifityofreforming 

existing state provision (Brenton, 1985; Johnson, 1987; Webb and Wistow, 1987). 
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The New Right meanwhile, were advocating a greater role for the market as the key 

mechanism for extending choice and controlling expenditure on public welfare. Whilst the 

incoming Conservative government shared the welfare pluralist view that the voluntary 

sector had a larger role to play in welfare provision, the free market became the primary 

mechanism for the reorganisation of the welfare state over the next twenty years. This 

ideological shift regarding the role of state welfare was to have major repercussions for 

voluntary and community sector developments as well as urban policy. 

THE 1980S AND 1990S: TRANSITION AND CHANGE 

The community and voluntary sectors - transition and division 

The new social policy that emerged during the 1980s was based on a mixed economy 

approach to welfare where the state became only one of several agents in the delivery of 

services (Deakin, 1994; Glennester, 1995; Johnson, 1998). State sponsored participation and 

voluntary activity developed in this context across a range of welfare fields in the 1980s and 
1990s. From special employment programmes to community care, the voluntary sector was 

once again placed in the role of key service provider. Some of these developments were to 

have positive effects on community groups that benefited from increased funding 

opportunities. Other developments were to prove less profitable as contract funding led to 

new challenges for the sector as a whole (Deakin, 1996; Knight, 1993; Lewis, 1996; Taylor, 

1995a). 

The main ftinding opportunities for locally based organisations in the early 1980s identified 

in the literature came from the special employment programme and local authority support 
for particular types of groups. The Special Employment Programmes (particularly the 

Community Programme) of the early 1980s drew large numbers of voluntary sector 

organisations; into arrangements with the Manpower Services Commission (MSQ to offer 

training to unemployed people. The impact on local organisations was at once positive and 

negative. Benefits to community groups came in the form of increased funding, who were 

able, for the first time in many cases, to fund staff and premises (Taylor, 1995a). The 

Community Programme was a particularly important source of funding for the voluntary 

sector throughthe 1980s - by 1988 the MSC provided 20 percent ofall government funding 

to the sector, and 72 percent ofthis was attributable to the Community Programme (Deakin, 

1995: 58). 
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However, critics of the programme argued that the voluntary sector had been 'used' by 

government to implement controversial policy. It was argued that many groups altered their 

aims and objectives away from social welfare in order to access funding, and eventually 
found themselves supporting a programme with clear political bias and little evidence of 

positive outcomes for the unemployed people involved (Addy and Scott, 1988). 

Local government, also, used the voluntary sector in ways that were perceived more 

positively by commentators who argued that left wing local authorities funded voluntary 

organisations as part of the backlash against the centralising tendencies of Thatcherism. It 

has been argued that the struggles of the 1970s led to a view of 'community' as an 
important site for class struggle (Castells, 1983; Cochrane, 198 6) and that consequently the 

left began to articulate a vision of grassroots activism aimed at establishing local socialism 
by developing alliances with disadvantaged groups and the voluntary sector organisations 

that purported to represent them (Boddy and Fudge, 1984; Gyford, 1985). Gyford (1985) 

argued that the aim was to build 

fia new coalition which could simultaneously attempt to reunite divided 

communities while also creating a broader political constituency for the Labour 

Party than that represented by its traditional supporters alone' (Gyford, 

1985: 84). 

This 'municipal socialism' was matched by increased fimding to 'politically acceptable' 

voluntary organisations. Most commentators are positive about the benefits that the 

voluntary and community sectors derived from these developments in local authorities 
(Kendall and Knapp, 1995; Taylor, 1995a). The kinds of groups that benefited from these 

tensions were those seen to have a 'natural' alliance with the left such as women's groups, 

claimants unions and tenants associations. 

However, it is possible that the mythical proportions that this relationship has gained in 

contemporary analyses belies a more pragmatic truth, since evidence emerged that the 

resources actually going to these groups were relatively small and that the main beneficiaries 

oflocal authority funding were mainstream voluntary organisations (see Taylor and Lansley, 

1992). 
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As the decade progressed local authorities found it increasingly difficult to maintain these 
levels of spending on the voluntary and community sectors, as local authority reform and 
funding cuts were implemented by national government. By the early 1990s the voluntary 

and community sectors were beginning to suffer from severe financial constraints, 

particularly as the grant aid they relied on so heavily for core funding was cut (Mabbott, 

1992). 

This funding restraint on the part of local authorities from the mid-1980s onwards was 

matched by opportunities for voluntary sector expansion in the latter part ofthe decade. The 

development of quasi-markets, privatisation and the contract culture in the Conservative's 

third term of office redefined the role of the state in welfare provision, and marked a new 

era in voluntary-state relations as the opportunity to compete for service delivery contracts 

created a new wave of funding opportunities for the sector (Deakin, 1995). However, the 
benefits of expanding the role of the voluntary sector as service provider in the 1980s were 

not felt by all kinds of organisations. On the whole larger organisations that could adopt the 

necessary bureaucratic and administrative burdens that were associated with the contract 

culture tended to take up the new opportunities. In turn, these developments led to changing 

emphasis within the voluntary sector, as the language of managerialism was adopted by 

organisations that recognised they needed to prove themselves worthy oftheir role in service 
delivery, against a welfare delivery philosophy driven by efficiency and effectiveness 
(Deakin, 1995). 

The growing literature devoted to the management and organisation of the voluntary sector 

reflects the concerns of many in a climate of increased professionalism and managerialism 
(Billis and Harris, 1996; Leat, 1988). These developments were not seen positively by those 

who argued that the voluntary sector was losing its independence and becoming part of a 
'shadow state' (Wolch, 1990). Similarly the voluntary sector was perceived as a 'cheap 

option' for a government intent on reducing the burden of public expenditure (Clarke, 

1991). The contract culture also led to increasing divisions between community and 

voluntary organisations. One of the major outcomes of the development of a contract 

culture in welfare service delivery was the separation ofvoluntary organisations that pursued 

service delivery as an arm of the state (Taylor, 1995a) and smaller organisations that were 

not equipped to do so. 
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The extent to which the provision of statutory mainstream services was seen to create a 

different kind of voluntary sector organisation was reflected in Knight's (1993) call for the 

two parts ofthe sector to be split, and in Bernrose and MacKeith's (1996) claim that the role 

of mainstream service provision should be distinguished from 'traditional' sector functions 

such as the promotion of self-help and user involvement. 

Thus, in the 1990s there is less evidence that the issues facing large voluntary organisations 

are the same as those affecting smaller, community-based groups. Taylor (I 995a) makes the 

point when she describes the challenges faced by each: voluntary service delivery 

organisations face the challenge of competition and professionalism whilst community 

organisations face the challenge of survival. 

The key developments in social policy that are generally associated with the voluntary and 

community sectors during the 1980s and 1990s offered mixed blessings. For the community 

sector, the special employment programmes and new local socialism afforded some new 
funding opportunities, but these were not to last. As the major thrust of welfare delivery 

reforms took hold it was the mainstream voluntary sector that benefited, whilst smaller 

organisations suffered from cuts in local authority expenditure. 

Furthermore, these trends towards a closer relationship between the voluntary sector and 

the state were matched by a reduction in the protest and confrontation tactics adopted by 

co mmunity groups. The vigorous attack on the welfare state pursued, at least rhetorically, 
by the Conservative government in the 1980s, was resisted by many of those who had 

supported the anti-welfare state campaigns inthe 1970s. Communitywork inparticular was 

associated with a defensive opposition as welfare cutbacks and povertybeganto affect their 

client groups. In the face of economic liberalism the anti-welfare state movement had no 

choice but to defend that which it had sought to change (Mayo, 1980). 

Despite this somewhat pessimistic view of the community sector, there was evidence that 

new types of community based activity were emerging during the 1980s based on mutual 

aid and self help. Against the backdrop of worsening economic conditions and rising 

unemployment and poverty community organisations; began to develop around economic 

revitalisation and employment (Knevitt, 1986; McGregor and McArthur, 1990). 
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Whilst the community businesses were criticised for offering low paid unskilled work 

concentrated on estates, the development of mutual aid in the form of LETS and credit 

unions was perceived more positively (Stewart and Taylor, 1995). These developments are 

reminiscent ofmutual-aid strategies in the pre-welfare state era, where responses to laissez- 

faire attitudes in state welfare led to the development of autonomous organisations to 

support the poor. 

In fact, there was an ideological thrust to New Right thinking that supported wholeheartedly 

this kind of indigenous development. Part of the New Right agenda focussed on 

encouraging the individual, the family and the community to take more responsibility for 

welfare through informal support and voluntary action (Taylor, 1995a). Furthermore, New 

Right thinking also embraced volunteering and self help as means through which 'active' 

citizens could discharge their responsibilities and social duties (Croft and Beresford, 1996). 

This ideological support for voluntary action was formulated through revised notions of 

citizenship and undermined the concept ofparticipatory democracythat had been associated 

with more radical aspects of community activity in the 1970s. Thus, the development of 
local mutual aid activities in deprived localities chimed well with the self-help ideology of 
New Right liberalism. 

Despite these developments in the community sector, and the apparently positive view that 

the government promoted regarding voluntary activity and mutual aid, the urban policy 

arena remained firmly controlled by central government agendas, and local residents were 
denied a role in the physical and economic re-development programmes that dominated 

regeneration policy in the 1980s. 

Urban policy in the 1980s: community ignored? 

The Conservative government's approach to urbanpolicyinthe 1980swas inconsistent and 
differentially applied in particular areas of welfare policy. In the field of housing policy a 

series of initiatives opened up opportunities for 'tenant involvement'. The Estate Action 

Programme (1985) was designed to improve run-down estates and highlighted the 

importance of tenant involvement for successful schemes. The 1988 Housing Act was 

responsible for the creation ofHousing Action Trusts, tenants choice and voluntary transfers 

which gave some credence to tenant involvement in decision-making (Hastings et aL, 1996). 
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Yet in other areas of urban policy in the 1980s the role of local residents was ignored, 

particularly those developments that were underpinned by a belief in private sector 

entrepreneurialism as the route to city revitalisation (Atkinson and Moon, 1994b; Parkinson, 

1989; Solesbury, 1993; Stewart, 1994). Urban Development Grants, the Urban 

Regeneration Grant, City Grant and the Urban Development Corporations (UDCs) all 

embraced the private sector as the key player in urban regeneration. Similarly Enterprise 

Zones (1980) offered incentives, through deregulation, to firms to establish themselves in 

particular areas, and fitted neatly with the generally laissez-faire approach of the 

Conservative party at the time (Lawless, 1988). The key point about these policies was their 

emphasis on private sector development to create positive 'trickle down' effects to local 

areas. In fact, the 'trickle-down' effect that was anticipated from these high profile 

redevelopment projects failed to materialise (Cameron and Doling, 1994) and was one of 

the reasons given for the turn around in regeneration policy in the 1990s. Furthermore, the 

UDCs in particular, were criticised for failing to engage local people in decision-making and 
for spending little on social or community programmes (Imrie and Thomas, 1993). 

Alongside the belief in economic revitalisation based on trickle down economics, the 

Conservative government was also keen to co-ordinate policy. The introduction of City 

Action Teams in 1985 were reminiscent of the CCPs in the 1970s. The integration and 

collaboration these schemes represented were to play an important role in the framing of 

urban policy in the 1990s, and arguably form the background against which contemporary 

partnership and co-ordinated approaches developed. However, in the 1980s, as inthe 1970s, 

there was no role for the community in the emerging multi-sectoral partnerships. 

It was clear that economic development issues dominated PolicY at the expense of social 

projects. Solesbury (1987) made the distinction between welfare impulses of policy 
(community enterprise, housing investment, poverty and policing) and development impulses 

(deregulation, enterprise and economic growth). Lawless (1988) argued that the latter had 

dominated the 1980s whilst issues of equity, deprivation and poverty were neglected. 
Furthermore, these policies actually contributed to the worsening relative position of 

economically inactive people living inthe localities where flagship developments took place. 
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A view emerges regarding the link between community involvement and particular 
definitions of the urban problem. In the 1960s, the poverty alleviation thrust of policy 

assumed an important role for local people, in whom it was believed the solutions lay. By 

the mid- 1 970s the shift to economic driven urban policy meant that 'the community' was 

not seen as a legitimate partner in the solution of urban problems. Similarly the top-down 

centralised thrust of 1980s development programmes did not view local people as part of 

the decision-making process, although local people did forge a role for themselves as 

protesters against unpopular developments (see for example Imrie and Thomas, 1993) -a 
feature reminiscent of the planning debates of the 1960s. 

These broad trends in urban policy were supplemented by more 'community-friendly' 

policies that have been associated with the threat ofurbanunrest. The issue ofurbanunrest 

as a precursor to urban policy initiatives came to the fore in the mid- I 980s. It was argued 
that the Inner City Task Forces (1987) were established in response to the threat of disorder 

(Deakin and Edwards, 1993). Although the government denied the link between the two 

events, the fdct that race and ethnicity were given priority in the selection of areas has 

fuelled suspicion that the Task Forces were indeed a reaction to the 'riots' that had occurred 
in cities across Britain in the mid-1980s (Burton, 1995). Similarly those areas that 

experienced the worst rioting on council estates in 1991 were successful in the first round 

of City Challenge bids - most notably on Tyneside (Cameron and Doling, 1994). The Task 

Forces were more heavily concentrated in particular neighbourhoods than the flagship 

regeneration programmes ofthe UDC. Theyfocussed onco-ordinating policy and involving 

local people as a means of achieving change. Once again we see participation and inclusion 

where problems are perceived to be created by people and particular social groups. 

These major reforms in urban policy occurred alongside the continuation of the Urban 

Programme which offered 'by far the biggest central government resource for inner city 

voluntary groups' (Kendall and Knapp, 1996: 147). %ilst major urban resources were 
directed to physical and capital projects, the Urban Programme remained an important 

source of funding for social projects (Brenton, 1985; Burton, 1995). Although criticisms 

were levied at the way in which local authorities used Urban Programme funding to fill gaps 
in mainstream provision (Brenton, 1985), it continued to be compared favourably with the 

shift toward contract funding in other areas of welfare (Taylor, 1995a). 
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Thus, there is widespread recognition ofthe role that the Urban Programme played in social 

projects and voluntary sector funding until its eventual demise in 1992. The abolition of the 

Urban Programme was one of the outcomes of a government sponsored reassessment of 

urban policy in the early 1990s. The Urban Programme was seen to stifle innovation and 

reinforce a culture of dependency by local authorities who could use the funding to 

substitute for main programme expenditure (Audit Commission, 1989; Oatley, 1998). 

Organisations that had relied on this funding for many years were horrified at the news it 

was to end and were concerned that alternative funding opportunities would not emerge 
(Taylor, 1995a). It could be argued that similar levels of support for local groups are now 

available through the National Lottery Charities Board (NLCB) whose demise would no 
doubt be greeted with similar levels of horror by community organisations. 

Urban policy during the 1980s offered small amounts of money through the Urban 

Programme whilst concentrating efforts on large scale redevelopments that had little positive 

effect on local populations. It was the impact of ten years neglect of people and places that 

was to form the background to major reforms in urban policy in the 1990s, and it is worth 

considering the position some places found themselves in towards the end of the 1980s 

before exploring more recent urban policy developments. 

The rise of poverty and social exclusion 

Widespread cutbacks in welfare across a range of social policy fields worsened the position 

ofthe poorest in Britain (Hudson and Williams, 1989; Mack and Lansley, 1985; Oppenheim, 

1990). In turn, housing policy initiated in the 1980 Housing Act impacted on the quality of 

housing remaining in the public sector, which became the sector of last resort and 

consequently associated with social exclusion and deprivation. Concerns about the 

geographical concentration of the poorest sections of society was back on the agenda, 

spurred by a growing conviction that the poor were spatially concentrated in inner city areas 

of older industrial centres, and public sector housing estates on the periphery ofthose cities 

(Donnison 1993; Forrest and Murie, 1991; Robson, 1988). 
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This rise in poverty and disadvantage led some to argue that an underclass was emerging 

in Britain (Murray, 1990). The underclass debate, which focussed on the individual and 

family as sources of poverty, has resonances with the pathological explanations of poverty 

that gave rise to the original Urban Programme. In the 1980s, the government response was 

not to embark upon anti-poverty initiatives, but to pursue an economic strategy that it 

believed would see the benefits of wealth creation 'trickle down' to the poor. 

The failure of flagship UDCs to create this trickle down effect led to increasing wealth 
inequalities described as 'islands of private affluence amongst seas of public poverty' 
(Parkinson and Evans, 1990: 82). In Birmingham it was argued that inner city investment did 

not bring the benefits to residents ofsocial. housing that investment in education and housing 

would have done (Loftman and Nevin, 1992). In Newcastle the jobs created in high tech 

industries were not available to local residents who lacked appropriate skills (Cameron, 

1992). Consequently it was argued that property led regeneration had led to the emergence 

of'two-speed' cities where the renewal of the urban core, alongside areas of relative and 

absolute poverty, simply created increased marginalisation for those who lived there (Thake 

and Staubach, 1993). 

There was a sense in which criticisms of urban policy reflected a new mood regarding the 

efficacy of top down centralised responses that by-passed local government and local 

people. Many argued that property led regeneration failed to tackle the multi-faceted nature 

of urban problems, and that consequently multiple responses to multiple problems were 

needed. These calls were made by those working in the field of urban studies (Turok, 1992) 

and community development (Donnison, 1993; Fordham, 1993). Others argued that no 

trickle down effect had materialised (Robson, 198 8) and that job creation was of no use to 

those unable to participate in the workforce (Haughton and Roberts, 1990). 

Thus, there was widespread acknowledgement that these regeneration programmes had 

faed - and one of the main reasons cited for their failure was the lack of resident 
involvement in decision-making (Hastings et aL, 1996; Nevin and Shiner, 1995a). The 

scene was set for the community sector and local residents to play a more central role in 

regeneration policy in the 1990s, to which we now turn. 
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The Single Regeneration Budget Challenge Fund - the community returns 

In the early 1990s regeneration policy and community activity came together once again 

through new central government initiatives which explicitly required evidence of 'community 

involvement'for funding to be awarded. In England, City Challenge (1991) was the first of 

these schemes to be launched, although a similar approach to comprehensive area-based 

regeneration had been launched in Scotland in 1988 (Scottish Office, 1988). 

City Challenge was seen as a significant break with 1980s urban policy by many 

commentators (Burton and O'Toole, 1993; Stoker and Young, 1993), although it has also 

been argued that the changes bore similarity to urban policy in the 1970s (Burton, 1997). 

In a nutshell City Challenge sought an 'holistic' approach to area regeneration using a 

partnership model of implementation that was to include the local community in order to 

establish 'sustainable' regeneration. In 1994 City Challenge was incorporated into the new 

SRB. SRB brought together twenty existing programmes under the control of ten new 

GORs in an attempt to improve flexibility and co-ordination across funding regimes that had 

become complex and difficult to administer (Audit Commission, 1991). 

The assumptions underpinning the development of SRB consequently owe much to the area- 

based regeneration models that developed through City Challenge. Both schemes sought to 

address two of the central problems that policy makers have faced in dealing with the 

repercussions of urban decline since the 1960s: that concentrations of poverty remained 

untouched by earlier schemes (McArthur, 1993; Nevin and Shiner, 1995b); and the multi- 

faceted nature of social problems that manifest themselves at the local level. In seeking to 

respond to both of these issues, the SRB/City Challenge model of area-based regeneration 

policy has adopted specific responses that can be seen to shape the role that local residents 

and local community sector's are expected to play in deprived areas. 

The SRB/City Challenge model seeks to encourage a more long-term planned route to 

regeneration as a means of addressing the failure of previous schemes to deal With 

concentrations of poverty. In doing so, schemes have targeted resources more directly to 

counter the criticism that previous initiatives had spread money too thinly (Burton, 1995). 
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They have also sought to develop a more long tenn approach to the solution of social 

problems by shifting the focus away from project based funding to five and seven year 

strategies (Davoudi and Healey, 1995). 

For the longer term, SRB also focusses on the notion of 'sustainability' or long term viability 

of area-based regeneration as the route to lasting change (Fordhan-4 1995). Through a 

process ofcommunity development empowered individuals and community groups are now 

expected to sustain long term development once time-limited strategies come to an end 
(Fordham, 1995; Hastings et aL, 1996; Macfarlane, 1993a; Skelcher et aL, 1996). 

In order to respond to calls for more -integrated approaches to the solution of social 

problems at a local level, the SRB/City Challenge model embraced the notion of 
4partnership' as a means of managing multi-agency working (De Groot, 1992; Mabbott, 

1993). The partnership model of policy implementation and delivery brought local 

authorities back into the centre of regeneration policy after being sidelined for much of the 

1980s (Burton, 1995; De Groot, 1992; Macfarlane, 1993b; Macfarlane and Mabbott, 1993). 

The idea ofmulti-agency, co-ordinated responses to urban problems was not new. Calls for 

more integrated approaches to poverty and urban policy had been on the agenda throughout 

the 1970s and 1980s. The new feature in the SRB/City Challenge model was the recognition 

and explicit commitment to 'community involvement' in these local partnerships. 

Partnerships are intended to maximise resources by bringing agencies together and to ensure 

some consensus over planned projects ( Hastings, 1996; Mackintosh, 1992; Ste%rart, 1994). 

No specific model of partnership is prescribed by the policy (De Groot, 1992) beyond basic 

requirements that they should include a range of relevant interests including local 

'community' representatives. 

Partnerships are therefore central to understanding how local residents and community 

groups are brought into area-based regeneration schemes. Not only do the partnerships 
decide how to allocate the regeneration funding, they are charged with responsibility for 

defining the problems to be addressed. In this way, it is hoped, partnerships will be able to 

respond to locally defined needs, by including a relevant range of agencies and local people 
in planning, preparing and executing regeneration programmes (De Groot, 1992). 
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The inclusion of local people in these processes is also believed to contribute to the long 

term viability of regeneration programmes. The argument is based on the notion that if 

people are involved in deciding what should be done there is more chance that they will take 

ownership of changes and look after projects long term (Fordhan-4 1995; Hastings et aL, 
1996). 

To a greater extent the urban policy that emerged in the early 1990s was a response to the 

overwhelming evidence that Policies pursued throughout the 1980s had failed to halt urban 
decline (Audit Commission, 1989; CBI, 1988; Darwin, 1988; Imrie and Thomas, 1993; 

Lawless, 1991; National Audit Office, 1990; Public Accounts Committee, 1989). 

Furthermore, the property slump at the end of the 1980s made property-Ied regeneration 
less viable than in the past (Hastings el al., 1996; Oatley, 1998; Turok, 1992). Whilst the 

model ofregeneration policy that emerged has been described as a significant break with the 

past (Burton and O'Toole, 1993; Stoker and Young, 1993), it has also been identified with 

a continuation of a neo-liberal agenda that has emphasised competition between places as 

the means of allocating scarce resources, and consequently with the need for creativity and 

entrepreneurialism in designing successful bids (Oatley, 1998). At the local level, the 

development ofpartnerships and multi-agency working were explicitly designed to bring the 

public and private sectors together - to maximise the resources and knowledge brought to 

bear on social problem whose solutions had remained impervious to decades of targeted 

fimding (Mackintosh, 1992). 

Whilst the rationale for bringing together expertise from the public and private sectors is 

clear, the rationale for greater community involvement is less obvious. Oatley's (1998) 

analysis of urban policy in this period makes little mention of the role played by community 

involvement in either City Challenge or SRB beyond reference to the legitimacy that local 

residents could bring to partnership working. Others have argued that the community was 

a necessary addition to the policy process because earlier schemes had failed precisely 
because they had not engaged local residents (Taylor, 1995; Davoudi and Healey, 1995). 
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Unsurprisingly, therefore the 'community involvement' aspects of City Challenge and SRB 

inspired a series of reports evaluating resident participation in the scheme (Macfarlane, 

1993; Macfarlane and Mabbott, 1993). Others engaged in debates regarding the 'best' way 

to ensure 'meaningful participation' by residents was a reality (Chanan, 1992; Miller, 1997; 

Thake and Staubach, 1993). Similarly, the 'partnership' model and its limitations was the 

subject of various empirical studies (Hastings, 1996; Hastings et aL, 1996; McArthur, 

1995). 

These studies have all contributed to our understanding of the way that partnerships and 

community involvement have been experienced at the local level, yet the community sector 
itself is lost as the focus of attention has shifted towards those management structures that 

purport to give local people a role inregenerating deprived areas. In reality, the assumptions 

upon which area-based regeneration policy has come to be built can have important 

implications for local community sector's. The final part of this discussion reviews how the 

role of the community sector is framed within the SRB model of area-based regeneration 

policy as an introduction to theoretical models introduced in chapter three. 

THE ROLE OF THE COMMUNITY SECTOR IN URBAN POLICY -A REVIEW 

Drawing on evidence presented throughout this chapter, it is now possible to identify the 

way in which the functions of the community sector described in chapter one - service 

delivery; providing opportunities for volunteering; and collaborativeworking - correspond 

with major elements of the area-based regeneration policy agenda. 

First it has been shown that one of the functions of community groups that has been a 

consistent trend over time has been to deliver services to the locality. This delivery function 

has developed in the context of changing perceptions of the role of state welfare, but has 

also been supported through state-sponsored mechanisms for the involvement ofcommunity 

groups in implementing and delivering policy. In the pre-welfare state it was argued that 
laissez-faire attitudes towards welfare for the poor partly explained the development of 

mutual aid functions around social assistance. In the 1980s this theme was repeated as local 

groups formed around debt alleviation and job creation strategies. In the 1960s 

organisations beganto develop around services that were not offered by state welfare based 

on a more radical position. 
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In the 1990s these forms of localised activity have been supported through urban policy that 

seeks sustainability and the development of organisational, forms that are capable of 
identifying local needs and maintaining regeneration after the major funding source has 

ended. 

Assumptions underpinning the idea that community based organisations are better placed 

to assist in the identification of local needs and the delivery of services to address these 

suggest a degree oftension regarding which services to deliver. The needs identified by local 

people may not be those that community groups can obtain funding for. Further, the 

strategic aims of regeneration schemes may conflict with the kinds of activities that have 

developed in particular places, thereby raising a series of questions regarding the role that 

community groups play in the identification of needs and the delivery of services to address 
these. 

Second, community groups have also played a role in providing participatory mechanisms 
for local people. In the pre-welfare state, the friendly societies and co-operative movements 

offered people the opportunity to participate in common endeavours to combat poverty. In 

the 1960s this participatory aspect of community activity gained renewed emphasis as 

emergent organisational forms were associated with user participation and 'flat' 

management structures which contrasted with centralised welfare state bureaucracy. In the 

1980s the notion of self-help and mutual aid received renewed attention as part of both a 

neo-liberal agenda and as a means ofempowering local people against welfare cutbacks and 

reforms. In the 1990s this participatory agenda has contributed to a growing concern that 

changing localities permanently will require sustainable programmes and the development 

of organisations to achieve this. 

The assumptions that are allied to community group capacity to generate opportunities for 

local participation and volunteering have increasingly been linked to the social regeneration 

of localities that rests upon the development of 'social capital' as a route to social cohesion 
(Forrest and Kearns, 1999). It was argued in chapter one that these aspects of community 

sector activity are increasingly identified by politicians as central to the renewal of deprived 

areas. 
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Although they are not explicitly stated in the SRB regeneration policy agenda, there is little 

doubt that the development of viable and sustainable regeneration programmes rests upon 
building the kinds of sustainable organisational forms that the community sector might be 

associated witIL The ways in which community groups develop opportunities of 

volunteering and participation by local people is consequently of importance in the current 

policy context and raises questions regarding the extent to which these groups can 

contribute to the generation of social capital in deprived areas. 

Third, there is an emerging role for local community groups in new local governance. As 

the politics ofpartnership takes centre stage in community sector-state relations, the political 

edge to protest and challenge has been marginalised. The issues of representativeness and 

participatory democracy have become conflated in a new model of decision-making that 

seeks consensus over conflict. From the 1960s onwards the search for methods through 

which to engage local people has embraced mechanisms such as neighbourhood forums, 

tenants associations and partnerships. In the 1990s, local governance has become more 

complex as networks, partnership and inter-agency working dominate urban policy. 

The role for community groups in this new mode of governance operates at a number of 

levels. Within the community itself building local alliances and inter-organisational bonds is 

one of the ways in which the sector can exploit funding opportunities and simultaneously 

present a united front to the other agencies involved in policy-making. In terms of wider 

partnership forums, community groups also offer other agencies points of contact for 

representation on regeneration management boards. This is not to suggest that community 

groups are the only, or indeed the obvious choice for local representation. Rather, it is to 

indicate that there is potentially a role for community organisations to create a layer of local 

organisational capacity that can contribute to local governance. How this role is manifested 

in localities and the extent to which community groups contribute to these processes is 

consequently of interest in the current policy context. 
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CONCLUSION 

The purpose ofthis chapter has been to review the historical trends in community sector and 

voluntary sector developments alongside a review of issues in urban policy. In doing so the 

aim has been to identify how aspects of the role that community groups are expcctcd to play 
in deprived areas have developed over time. 

It was argued in chapter one that differences regarding definitions of mainstream voluntary 

sector organisations and community sector organisations lay in assumptions regarding their 

organisational forms and the extent to which the latter were associated with particular kinds 

of aims and objectives. This historical account has revealed some ofthe ways in which these 

differences have evolved against the background of changes in the welfare state. 

A review of the role of the voluntary sector has shown how different perceptions of the 

mainstream voluntary sector and the community sector emerged from the 1960s onwards, 

as community groups began to be associated with particular organisational. forms that were 
different to the'traditional charitable and philanthropic motivations of large voluntary sector 

organisations. This trend towards separation continued in the 1980s and 1990s as the 

contract culture created opportunities for mainstream voluntary sector organisations that 

were contrary to the participatory and mutual aid thrust of smaller groups. Further, there 

were arguments that smaller groups did not possess the necessary organisational skills to 

develop into major service providers. 

This historical narrative has also explored developments in urban policy as one of the 

strategies employed by governments to support community participation. It has been argued 

that the history of urban policy reveals a contradictory role for the community which has 

partly depended on the dominant definition of the problem policy seeks to address. These 

definitions have been shown to be historically specific, driven by both dominant views 

regarding the role of the state in welfare provision and dominant explanations of the causes 

of urban decline and poverty. Thus, the urban problem has been variously defined as one 

relating to individual pathology or to economic structures. In the 1990s area-based 

regeneration policy incorporates elements of both these extremes. Consensus seeking 

partnerships indirectly address the issue of the threat of urban disorder which, it has been 

argued, underpinned some urban policy developments in the 1960s and the 1980s. 
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The emphasis on community development through self-help to promote sustainability 
indirectly pathologises poverty. The current policy context is that if places fail to turn 

themselves around they only have themselves to blame. Bennett et aL (2000: 44) argue that 

'there is strong echo here of earlier generations of policies of blaming the victim'. 

Whilst there has been an emphasis on resident participation in area-based regeneration policy 

through the 1990s, the community sector has remained relatively ignored. In fact, there is 

a clear role for community groups emerging as policy seeks to: incorporate locally defined 

needs into decision making; create sustainable organisational forms to ensure long term 

success of projects; and develop complex multi-agency partnerships in which 'the 

community' is expected to play a part. 

Consequently, it has been argued that the three main functions of community groups - 

service delivery, providing opportunities for volunteering, and collaborative working - 

potentially have a major contribution to make to the regeneration of deprived areas. The 

extent to which community groups live up to these expectations is the main issue on which 

the remainder of this work is based. In order to develop specific research questions around 

these three main themes chapter three now moves on to explore theories of need, social 

capital and inter-organisational relations. 
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CHAPTER THREE 

NEED, SOCIAL CAPITAL AND INTER-ORGANISATIONAL RELATIONS: 

THEORISING COMMUNITY GROUP ACTIVITY 

INTRODUCTION 

This chapter develops theoretical fi-ameworks associated with the three functions of 

community groups identified in chapters one and two. First, that community groups have 

historically been associated with the delivery of services; second, that community groups 
have been linked with participatory mechanisms and volunteering; third, that community 

groups have, in more recent times, been linked with styles of collaborative working related 

to the implementation and delivery of urban policy. 

Each of these three functions can be linked to particular concepts and theories which can 
be used to further our understanding of patterns of activity in local community sectors. 
Further, each of these concepts and functions indicates the usefulness of a particular level 

of analysis, as presented in Table 3.1 below. 

Table 3.1 

Functions, theoxies and levels of analysis 

Function Theory Level of analysis 

Service delivery Need Community group 

Opportunities for Social capital Individual 

participation Conununity group 

Collaborative working Inter-organisational Relations between groups 
relations and individuals 

Thus, delivery of services can be associated with the concept of need and analysis is most 

useftilly explored at the level of the community organisation or group. Opportunities for 

participation and volunteering are discussed with reference to social capital, the 

cmeasurement'ofwWch increasingly draws onaspects ofvolunteering. The third conceptual 
framework is associated with more recent expectations in urban policy that the community 

sector should participate in collaborative working. 
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This function is explored through theories of inter-organisational relations, with particular 

emphasis on the ways in which inter-organisational working between community groups 

contributes to the development of local partnerships. 

The justification for adopting these theoretical frameworks is three fold. First, using 

theoretical frameworks to develop research questions draws attention to particular aspects 

of the ways community groups work; second, this approach avoids an overly descriptive 

approach to understanding community groups; third, the theoretical frameworks used here 
0 

reflect a multi-disciplinary approach that is useful for exploring multi-dimensional 

phenomena such as community group development and functioning. 

Although a number of theoretical options may be available to study community groups, this 

research draws on three - each associated with different social science disciplines. Whilst 

theories of 'need' are most commonly associated with a social policy tradition, theories of 

social capital and inter-organisational relations derive mainly from sociology and political 

science. Thus, this study seeks to utflise a range of appropriate theoretical models to 

examine different aspects of a particular social phenomenon. 

The chapter is separated into three parts, taking each of the conceptual frameworks in turn C) 
to identify questions and issues arising that are explored in subsequent chapters. 

THEORIES OF NEED: COMMUNITY GROUPS AND SERVICE DELIVERY 

Community group activity frequently involves some aspect of responding to local need. 0 

through the provision of services and/or activities designed to improve people's lives. The V. ) 

assumption is that community groups are well placed to identify and respond to local needs 

because they are 'closer' to local people and have a better understanding of what people 

need. Furthermore, the lack of bureaucracy in community groups is assumed to increase 

their capacity to respond quickly to new needs as they arise. These assumptions are based 

on basic beliefs regarding the role of community group activity that can be summarised as 

follows: community groups are capable of identifying need, based primarily on definitions 
4) 

emanating from local people; local people 'know best' what kinds of needs they have; and 

community groups provide one source (perhaps an immediate one) of addressing these 

needs. 
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However, little empirical work has sought to test these assumptions or to examine the 

processes through which community groups operate in relation to the concept of need 

The history of theories of need reveals contradictions and problems regarding appropriate 0 
methodologies and epistemological debates regarding both the meaning and measurement 

of 'need'. In social policy, the history of need-related theories is closely identified with the 

development of state welfare. 

Early attempts to identify appropriate measurements and classifications of need (Bradshaw, 

1972; Townsend, 1979) have been superceded by a more fundamental debate regarding the 
Z 

efficacy of searching for objective, and universal, classifications of need in an increasingly 

'post-modern' context. Universal, uniform state provision based on some notion of basic 

need has been contested by 'post-enlightenment' theories (Hewitt, 1998; O'Brien and 0 
Penna, 1998) that emphasise the fragmented, aiverse and complex nature of the society 4: 1 
within which welfare operates. Consequently social policy has seen attempts to reconcile the 

apparent conflicts between these two competing theoretical traditions, most noticeably in Z: I 

debates regarding 'universal' and 'particular' needs (Doyal and Gough, 1991). This 0 
discussion draws on a ranae of literature from within a social policy tradition in order to Cý 
identify possible factors that influence the way in which community groups both identify and 

respond to need. 

The point is not to evaluate whether or not community groups are successfully responding 

to 'need'. This would assume that some objective classification of need was possible against Z: ý 

which we could judge the activities of community groups -a view that is out of step with 

much of the following literature. Rather, a series of questions emerge regarding how 

comi-nunity group activities develop around particular concepts of need, how these are 

defined, and who defines them. 

The following discussion begins by considering early typologies of need and the contribution 

they might make to understanding community group activity. It is argued that these 11) 
typologies remain useful for describing aspects of needs-identificat ion, but tend to 

marginalise the importance of power in this process. 
I 
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Drawing on post-structuralist and social constructionist literature, it is possible to see 

community groups as part of the overall struggle to define needs. Furthermore, in the light 

of 'post-modern' debates regarding difference and diversity, there is also a need to consider 

whose needs are being met and how far community groups reflect aspects of universal and 

particular concepts of need. 

The starting point for analysing community group activity in relation to need raises two 4n. 
questions regarding the kinds of needs that community groups are responding to, and who 0 
decides which needs should be addressed. 

The needs literature draws attention to the way in which attempts to categorise needs 

frequently refer to both these levels of analysis. The following discussion argues that 

community group activity can involve all types of needs-identification, and therefore 

analysing the needs identifiers used within community groups may enable a more critical 

engagement with the assumption that community activity is necessarily 'close' to the needs 

of local populations. The initial review of typologies of need draws on Bradshaw's (1972) 

often used, but still useful, taxonomy which describes four types of need - normative, felt. 

expressed and comparative - that are discussed below. More recently Bradshaw and Finch 

(2001) have used the 'taxonomy of need' to examine dimensions of poverty. These are 

referred to in the following discussion. 

Normative need 

Bradshaw (1972) argued that normative need, as defined by experts, professionals and 

policy-makers, represented one type of need, the measurement of which could be based on 

some standard against which actual conditions were compared. The notion of experd) 

defined need is common in needs literature (Ife, 1980; Smith, 1980: Spek, 1972) as is the 

notion that such definitions change over time 'both as a result of development in knowledge. 4P 

and the changing values of society' (Bradshaw, 1972: 64). 
0 C) 

As an indicator of poverty, normative need is represented by 'a lack of socially perceived 

necessities' (Bradshaw and Finch, 2001: 2). These are similarly socially, culturally and 

historically specific, but the measure does indicate the on-going interest in establishingg, 

measures of need and poverty that can be applied universally. 
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At a local level expert defined need is an important component of access to resources as 
indicators like the Local Index of Deprivation reflect a standard against which actual 

conditions are compared. Once the locality has been defined as 'deprived, community 

groups are in a potentially good position regarding access to resources. 

Expert defined need can also help to overcome difficulties associated with latent need, 

although questions have been raised regarding who should be considered an 'expert' and the 

validity of the advice given by those who claim to be experts (Clayton, 1983). Ife (1980) 

distinguishes between needs identified by 'caretakers' who have a service function within 

the community, and help to identify and meet the needs of that community; and 'inferred' 

needs identified by an external agent such as a researcher or policy maker on the basis of 
data collected for that purpose. Caretakers can be further distinguished between 'internal' 

caretakers - those who share characteristics with the population concerned - and 'external' 

caretakers who are not typical of those they serve. He (1980: 103) goes on to argue because 

of the 'different quality of their experience with the associated problem [these] need def iners 

will define the "problea' and hence the "need" in different ways'. 

In terms of community groups, then, we might expect to find aspects of normative, or 

expertly defined need, influencing activities through a variety of mechanisms. The use of 

survey data to identify aggregate individual need, alongside different kinds of expert 

'knowledge' are likely to affect decisions made within groups about what services to 

provide, and crucially, what kinds of activities they are likely to gain support for from 

funding sources. Consequently, we might argue that community groups are likely to reflect 

contemporary societal values regarding 'need' which may or may not correspond with 

locally defined needs. 

Felt Need 

Felt need is defined as 'want, desire or subjective views of need' (Bradshaw, 1994: 46) most 

commonly associated with population surveys where people are asked whether they need 

something. Measures of subjective poverty - whether people say they feel poor - have more 

recently been used to identify 'core poverty' (Bradshaw and Finch, 2001), suggesting that 

felt need remains an important component in understanding aspects of deprivation and social 

exclusion. 
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It has been argued that these 'population defined needs' (Ife, 1980) are the most valid, 

although the extent to which they have been used to influence policy making has been 

questioned (Bradshaw, 1972). Whilst questions have been asked regarding the appropriate 

methodology for identifying needs through population surveys (Clayton, 1983; Ife, 1980; 

Manning, 1998), the idea that 'people know best' remains firrnly on the agenda of 

community-based responses to social problems. Where community group activity is closely 

associated with identifying and responding to locally defined needs, we might expect to find 

that definitions of 'felt' need form part of the decision-making process. 43 

Expressed Need 

Bradshaw (1972) characterises expressed need as felt need turned into action. In examining I 
poverty, Bradshaw and Finch (2001) draw on receipt of social security benefits as evidence 

of expressed need. In terms of community group activity, it can be argued that using 

community based services is a reflection of expressed need. The range of services provided 0 
by community groups may therefore reveal the kinds of needs expressed in a locality. 

Community groups also reflect collective expressions of need where they are engaged in 

campaigning or pressure group activity (Clayton, 1983). An analysis of community groups 

may therefore offer some indication of the kinds of felt needs community-based activity is 

able to give expression to, as well as the kinds of felt needs they seek to pressure other 

agencies to provide for. 
0 

Comparative need 

According to Bradshaw's (1972) taxonomy, comparative need is to do with equity, the 

measure of which is most commonly associated with comparing the characteristics of 

individuals or places. In their study of 'core poverty' Bradshaw and Finch (200 1) represent 

comparative need with 'relatively low income' - less than 60 percent of the median before 

housing costs (Bradshaw and Finch, 2001: 4). Regeneration schemes are not so precise. 

relying on a combination of 'expert need' and 'felt need' expressed in local bids to decide 

which places are most in need, by comparing the relative merits of local applications. For 

community groups, the issue of comparative need may be more simplistic. Cla)-ton ( 1983) 

quotes Miller (1966) as follows: 'need stems not so much from what we lack as from what 

our neighbours possess' (from Clayton, 1983: 220). 
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Thus comparative need may enter into community group identification of need in two ways. 

First, groups themselves may compare their services in order to identify aspects of provision 

that are lacking for their users; and second, users 'felt' needs may be influenced by 
Z) 

comparing local facilities with those available elsewhere. 

This brief overview of the key elements of need identification raises questions regarding: 

what kinds of activities community groups are offering; how these reflect aspects of felt and Cý 

expert need; and how far comparative need forms part of the decision making process within C) 

community group activity. A substantial issue is, however, rnissing from these typologies 

of need, regarding the relative power of these needs-identifiers to successfully influence 
0 

definitions of need. 

The power to derine need 

A. Williams (1992) argues that priority setting is more important than need as a conceptual 

tool for understanding the process of trade-off that inevitably enters the world of rý 
cneedology'. Thus questions about who is, and who has the right to assess need and whose 

values count in the event of conflict arise in the analysis of need (Cordon et al., 1992). 

For Clarke and Langan (1998): ZIP 

'the power to define "need" and the processes, practices and relationships 

associated with needs has been and continues to be central to the organisation 

and provision of social welfare. Forms of economic, social, political and 

organisational power are involved.. in constructing definitions of legitimate C) 

need' (Clarke and Langan, 1998: 270). 

The social constructionist perspective, reflected in the above quotation, reveals the 

importance of moving away from a concept of need that emphasises the static attributes of 0 

a particular group of people, to one that seeks to place definitions of need within a social. 

and historical, context. Simply describing the different stakeholders in needs-identification 4-:. 

tells us little about the context within which decisions are made. Social constructionists have 

focussed on the 'external' factors that 'create' needs, such as 'the concepts of professional 

practitioners' (Smith, 1980: 68). 
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In a similar vein, it has been argued that an individual can only identify a need for something 

when the provision to meet that need exists (Langan, 1998). Furthermore, expressions of 

need are likely to be quaUed by judgements as to whether or not a claim is likely to be 

considered legitimate. Thus, Langan (1998) argues, supply, or provision, conditions 
demand, or the expression of need. 

This view places community groups in the centre of a paradoxical struggle over the 

allocation of resources to particular needs. On the one hand they can be characterised as 

(creating need' by providing services, Whilst on the other they are themselves influenced by 

the availability of resources to develop provision. Thus, we might want to question the 

extent to which community group activities are conditioned by external factors and how far 

community groups are themselves responsible for creating need within a locality. 

Furthermore, the social constructionist perspective leads us to consider the social, political 

and economic context within which community group activity develops. 

The social constructionist view is therefore useful in terms of analysing the underlying 
factors that influence community group activity. However, such a view risks over- 

emphasising the inevitability of the power of external forces, and has been accused of 

presenting a reductionist view. In contrast, theories associated with a 'post-enlightemnent' 

tradition reflect the diversity and plurality of power struggles. Within this tradition, post- 

structuralist theories have argued that needs are 'the products of political struggle over 

meaning' (O'Brien and Penna, 1998: 124). Working within this theoretical tradition, Fraser 

(1989) identifies the way in which competing discourses of need create contradictory 

theories and policy responses to social problems. 

Fraser (1989) identifies'expert', 'oppositional' and'reprivatisation'needs discourses within 

social policy. This division is useful for exploring struggles over needs (O'Brien and Penna, 

1998) although there is clearly a limitation in terms ofpotential alternatives that could exist 

within these broad categories. For example, oppositional discourses which seek- to bring 

issues into the public arena might themselves represent a series of competing claims - 
feminism, greenisn-4 anti-racism and so on do not necessarily share a unified oppositional 
discourse, but represent a series of alternatives that may be differentially successful in 

influencing policy. 
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The post-structuralist view therefore emphasises struggle and power in the way in which 

competing needs claims are expressed. The community sector, according to this view, is 

working inaclimate made up ofcompeting and contradictory discourses. Whilst community 

groups have tended to be associated with 'oppositional' discourses, it is feasible that they 

also reinforce and reflect 'expert' discourses. A key question remains, then, regarding what 
kinds of discourses influence community groups to respond to some needs over others. 

O'Brien and Penna (1998) have questioned how the discourses identified by Fraser (1989) 

might be distinguished in empirical work, although methods such as discourse analysis may 

offer some means ofdoing so (see for example Petersen et aL, 1999). In addition, there may 
be indications of the way in which community groups appear to be supporting or 

contradicting normative definitions of need as expressed through the regeneration 

programme agenda, as well as opportunities to consider how far community group activity 

contnibutes to an'oppositional' agenda in terms ofboth the kinds ofneeds identified and the 

method of meeting those needs. 

A view emerges of a complex balancing act for community groups to perform, between the 

competing discourses that shape access to resources and legithise particular forms of 

provision, and the demands of the local population. 

The extent to which community groups are in a position to meet the competing claims of 
local people presents the final aspect of this analysis of need. In the context of increasingly 

fragmented and diversepatterns, ofidentity, questions aboutwhose needs communitygroups 

are meeting are also important. The needs literature offers fruitful territory for exploring this 

issue as the debate over universalism versus particularism as the basis for developing welfare 

provision has gained momentum. 

Universalism and particularism 

Debates regarding particular and universal needs he at the heart of issues associated with 

social policy. Universalism attempts to apply the same standard to all persons whilst 

particularism argues that different standards are appropriate in different circumstances for 

different individuals and groups (Thompson and Hoggett, 1996). 
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Hewitt (1998) argues that neither collectivist nor market welfare systems are sufficient to 

meet the increasingly diverse needs represented by fragmentation of identity and aspects of 
difference inthemodernworld. Consequently there have beencalls for socialpolicyto stress 

4social diversity rather than commonality and thereby give emphasis to the 

particular needs, moral frameworks and social expectations ofdifferent groups' 
(Thompson and Hoggett, 1996: 3 1). 

Essentially these post-enlighterunent theories reject the notion of basic needs, values or 

aspirations in favour ofplurality and the explicit recognition of, and response to, difference. 

Much ofthis, literature has concentrated on the ways in which a notion of 'particularism' can 

work within a 'universal' welfare state system (Doyal and Gough, 1991; Hewitt, 1998; 

Thompson and Hoggett, 1996; F. Williams, 1992). In fact, the increasing diversity ofwelfare 
delivery mechanisms means that the emphasis on state delivered welfare is out of tune with 

the way in which welfare systems are developing in the context of increasing reliance upon 
both private and voluntary sector modes of delivery. 

Traditionally the voluntary sector has been associated with a form of particularism - that is 

in seeking to address claim of particular sections of the population. In addition, the 

voluntary sector has rarely sought to provide a uniform delivery or service across large 

geographical areas - it may be more luck than judgement that a branch of a national 

voluntary organisation develops in an area. In the early 1980s this lack of uniformity was 

used to argue that 'welfare pluralism' (Gladstone, 1979; Hadley and Hatch, 1981) was 

inconsistent with any notion of improved welfare service delivery (Brenton, 1985). 

However, the role that the voluntary and community sector might play in serving diverse 

interests is once again part of a critical debate within social policy. As previously discussed 

(chapter one), Hirst's (1998) vision of associationalism assumes an increasingly central role 
for voluntary agencies in the provision of welfare. For Doyal and Gough (1991) the 

mechanism through which universal, or basic, needs could be met in ways that recognised 
difference and diversity rests upon a ... dual strategy" incorporating both the generality of 

the state and the particularity of civil society' (Doyal and Gough, 1991: 297). 
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They argue that decentralisation would allow experiential knowledge (Bradshaw's (1972) 

felt need) to counter the authority of experts. This is not to suggest that Doyal and Gough 

are blind to the limits ofdecentralisation and community-based solutions to social problems, 

especially where these are closely associated with particularism: 

'Any local, community-based, small-scale form of need-satisfaction can foster 

"insider" conceptions of human need and inhibit the growth of generalisable 

notions based on a wider and collective identity... Provision by and for different 

communities can blind people to the common needs they share with others and 

monitoring is needed to ensure that serious harm does not result from too much 

emphasis being placed on the perceptions and preferences ofparticular groups' 
(Doyal and Gough, 1991: 308). 

In terms of community groups it might be argued that the emphasis has always been on 

attending to the 'particular' rather than the universal. In this sense their contribution to a 
$particularist' notion of welfare delivery is potentially important. The question remains 
however, how some aspects of diversity come to be accepted as a legitimate site for 

community group intervention, whilst others are potentially marginalised. 

Furthermore, from Doyal and Gough's point ofview, the particular should always be placed 
in the context of the universal - the achievement of particular aims for particular groups 

should not be at the expense of others, and should also be explained and understood in the 

context of some 'higher objective standard' (Doyal and Gough, 1991: 309). 

This brief review of theories of need has shown how any analysis of the role of community 

groups in responding to local needs can embrace a wide range of perspectives, from 

descriptive tools that can be used to analyse the types of needs and needs-identifiers used 
by community groups, to analyses that can expose some of the limitations of assuming that 

community groups are necessarily 'closer' to people's needs. In chapter five these various 

aspects of the needs literature are used to examine the role that community groups play in 

responding to local needs. 
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THEORIES OF SOCIAL CAPITAL: COMMUNITY GROUPS AND 

VOLUNTEERING 

Despite a degree of controversy over the precise use or meaning of the term social capital, 

it is possible to identify certain features of this concept that can be used to assist in the 

analysis of community group participation. At its most general level we can think of social 

capital as 

'those features of a community or society which promote social cohesion and 

a sense of belonging and which enable its members to co-operate for the benefit 

of all' (Cooper et al., 1999: 2 1). 

The positive benefits of social capital have been associated with: improving democracý Z' I 
(Putnam et al., 1993); reducing rates of school drop out (Coleman, 1988); lower levels of 

violence (Sampson et al., 1997); increasing child development and well-being (Morrow, 

2000; Runyan et al., 1998) and improving economic prosperity (Coleman, 1988; Smith, 

1998; Wilson, 1997). 

These potential benefits provide governments with evidence that encouraging the 

development of 'social capital' can contribute to prosperity and assist in regenerating poor 

areas. The emphasis that social capital places on participation, social trust and collaborative 

working presents policy makers with a useful device for underpinning the involvement of 

local people and 'communities' in solutions to social problems. In this way, social capital 

has become something of a panacea in terms of potential policy responses to social 

problems. Morrow (1999) has suggested Cýb 

'there is a danger that "social capital" will become part of what might be termed C> 
"deficit theory syndrome", yet another thing or resource that unsuccessful 0 
individuals, families, communities and neighbourhoods lack' (Morrow, C, 

1999: 76). 

The implication is that generating social capital creates benefits and opportunities, although Z: - 
it has also been argued that 'a given form of social capital that is valuable in facilitating 4n, Cb 

certain actions may be useless or even harmful to others' (Coleman, 1988: 98). 
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Thus, social capital may not be an inherently 'good' thing. Examples of more negative 

aspects of social capital are numerous, and might include organised criminal activity, such 

as the Mafia; nationalist and racist organisations such as the National Front or Nation of 

Islam; and terrorist organisations such as ETA or the 'Real IRA'. 

Even within relatively benign activity such as volunteering, a range of evidence exists to 1-7 
highlight the way in which access to social capital is differentially distributed across social 

groups, and consequently how activities associated with the development of social capital 

can reinforce existing patterns of inequality. 

The focus in this work is on the use of volunteering as a proxy for social capital, based on 

the assumption that voluntary organisations produce social capital through participation in 

face-to-face interactions. There have been criticisms that the voluntary sector is only one 

potential source of social capital and that empirical work has tended to ignore other sources 

of social capital such as the informal sector, family, workplace and neighbourhood (Newton, ID 
1997). However, the increasing amount of empirical work using membership in voluntary 

organisations as a proxy measure of social capital, raises questions about how such 

organisations can generate or maintain social capital. 

An emerging British literature on social capital has used a variety of 'measures' of social 

capital, including membership in voluntary groups, to explore the relationship between social 

capital and health (Campbell et al., 1999; Cooper et al., 1999; Morrow, 1999,2000). These 

studies have used measures of social capital as a means of indicating the level of social 

cohesion in a community which, it is argued, has implications for health. Despite this 

empirical trend, there has been a lack of work in Britain that has explored social capital ill 

the context of voluntary or community groups (the exception is Smith, 1998). Thus, much 

of the work referenced here in relation to voluntary groups is from American sources. 

Two main assumptions underpin the following, discussion, related to the 'location' of social 

capital. First, this work draws upon a context-dependent formulation of social capital, that 

is, what constitutes social capital in one setting or time period may not in another (Edwards C) 

and Foley, 1997). Thus, access to social capital may not be evenly distributed, and not all 

forms of social capital are equally beneficial (Edwards and Foley, 1997). 
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Where voluntary activity has been used as a proxy for social capital there is widespread 

evidence of differential access according to age, gender, race and social class. Hall (1999) 

and Johnston and JoweU (1999) both found lower levels of participation among lower 

classes compared with middle classes. This is not a surprising, or new, finding. 

By measuring social capital according to participation in associations, existing evidence 

strongly suggests that differential rates of participation are likely to be found (see chapter 

one). Furthermore, a context-dependent formulation of social capital allows us to examine 
differences between types of voluntary organisation. This is in contrast to the majority of 

work in the British literature which has a tendency to treat the voluntary sector as 

homogenous. 

Second, social capital is seen to inhere in social relations and not in individuals: 

'Unlike other fonns of capital, social capital inheres in the structure of relations 
between actors. It is not lodged either in the actors thernselves, or in the 

physical implements of production' (Coleman, 1988: 98). 

This feature of social capital has been neglected in empirical work that has used large data 

sets to measure association membership and social trust (Cooper et aL, 1999; Hall, 1999; 

Putnam, 1995a) at the level of the individual. Some argue that such studies ignore the 

context-specific and socially embedded nature of social capital (Edwards and Foley, 1998). 

Furthermore, it is argued that the social networks and organisational forms underpinning 

social capital are not accessible through this kind of data (Edwards and Foley, 1998). This 

has led others to argue that it is not possible to measure and then analyse all the structures 

of human relationships in a society (Greeley, 1997). 

In the context of community group participation it can be argued that it is the relations 
between individuals in a group, or the relations between groups, that generate social capital 

rather than individuals themselves. This is not to suggest that there is no relationship 
between levels of human capital and social capital, however. In fact, it might be posited that 

social capital generated by individuals with high levels of human capital is more productive 

than that generated by those with lower levels ofhuman capital (Wilson and Musick, 1998). 
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In terms of community groups this raises questions about links between human capital and 

community activism as a source of social capital and group formation. That is, it might be 

hypothesised that people with high levels of human capital are more likely to be instrumental 

in developing community activity, thereby contributing to the formation of social capital. 

This study adopts a context-dependent view of social capital. Community groups can be 

seen as one potential site for the generation of social capital. Emphasis is placed on the 

social context within which relations are embedded, drawing attention away from the 

individual as a source of social capital and towards a more structural and dependent view. 

A review of the American and British literature on social capital highlights an emphasis on 

three particular features: social networks, social trust and social benefits. Each of these is 

now discussed with reference to the implications for an analysis of community activity. 

Social networks 
Voluntary association has been used as an indicator of social capital because this is seen to 

represent the kinds offace-to-face interactions (or networks) that generate social trust. The 

centrality of social networks in the development of social capital is well established 
(Newton, 1997). Hall (1999) summarises social capital as follows: 

'The premise is that the social networks generated by.. pattems of sociability 

constitute an important form of social capital in the sense that they increase the 

trust that individuals feel toward others and enhance their capacity to join 

together in collective action to resolve common problems' (Hall, 1999: 418). 

VAiUst Hall (1999) draws attention to the way in which trust and networks are related, 

questions remain as to whether trust makes the development of social networks possible, 

or whether networks generate trust (Newton, 1997). Whilst such questions are difficult to 

measure empirically, there is evidence to suggest that certain network types (diverse and 

geographically dispersed) may be more health enhancing than narrower, more dense types 

(Campbell et aL, 1999). These ideas are reminiscent of the notion of 'the strength of weak 

ties, identified by Granovetter (1973) in the early 1970s and, more latterly, by the work of 

network analysts such as Wellman (2000). 
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Further, Coleman (1988) drew attention to the way inwhich close-knit networks associated 

with social capital could act to exclude as well as include. Social capital does not seek to 

equalise opportunities or maximise participation and thus its development can act to 

reinforce existing patterns of exclusion. Similarly, voluntary organisations and community 

groups may adopt different approaches to the recruitment and retention of volunteers. It 

might be contended that low levels ofparticipation are less about individual apathy and more 

about a lack of social networks, or opportunities, to participate. 

This distinction between types of social network also raises questions regarding the idea of 

gconununity' in relation to social capital. The tendency to assume that community is tied to 

place and that we can examine social capital as a feature of particular localities needs to be 

re-thought (see for example Morrow, 2000). Where places can be made up ofmany different 

kinds of 'community' (or social networks) there is a need to be sensitive to the ways in 

which competing perceptions of community may impact upon the ways in which social 

capital is generated. 

The message from this type of analysis is that different kinds of networks can have different 

kinds of benefits, thereby drawing attention away from the idea that all networks necessarily 

create social capital. Similarly we can argue that different types of voluntary activity have 

different implications for social capital. 

Newton (1997) has argued that formalised organisations that are less likely to involve 

members in decision-making are not as important for developing social capital as amorphous 

groupings that include people in decision making. Thus some organisational forms may not 

encourage participation as much as others. Furthermore, the extent to which belonging to 

a network gives an individual access to social capital may depend on the position of the 

individual inthe network, and the quality ofrelations that exist between members (Bourdieu, 

1986; Foley and Edwards, 1999; Pennington and Rydon, 2000). 

Conununity groups can therefore be seen to contribute to social capital where they offer 

opportunities to develop face-to-face interactions and social networks. Examining how 

people access community groups, and the kinds of relations that exist in groups may 

contnbute to a deeper understanding ofhow social capital can be generated and maintained. 
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At the same time there is a need to be aware of the social and Political context within which 

networks and groups develop. Hall (1999) argues that government policy has influenced the 

maintenance of social capital in Britain through policies that support the voluntary sector. 
Others have argued that the development of social capital needs to be seen in the context 

of institutional arrangements that act to enhance or inhibit its growth (Muntaner et d, 

2000). Thus, the kinds of constraints placed on community groups in terms of funding 

opportunities, and regulations regarding accountability, may affect organisational capacity 

to adopt the kind of 'horizontal' participation so closely associated with the development 

of social capital. 

Social Trust 

Most work on social capital makes a connection between participation and levels of social 

trust. High levels of trust, reciprocity and resulting positive community identity, underpin 
the idea of cohesive local communities (Campbell et aL, 1999). Trust and co-operation are 

perceived as the values that turn people from self-seeking individuals into members of a 

community with shared interests and a sense of the common good (Newton, 1997). 

However, there is a danger in assuming that social capital and generalised reciprocity are as 

closely related as some formulations ofsocial capital imply. For example, whilst Hall (1999) 

found evidence of declining social trust in Britain, he did not find any decline in association 

membership, leading him to argue that civic engagement may not depend as much on 

generalised trust as Putnam's work implies (see Hall, 1999: 458). 

Johnston and Jowell (1999) found that Whilst association membership and willingness to 

ask neighbours for help were significantly correlated, trust in strangers had no link to 

organisational membership. This evidence supports the view that conununity involvement 

has an impact on trust within particular cornmunities but this does not necessarily create 

generalised trust in strangers. 

Following on from Coleman (1988), trust can be thought of as a resource available to 

individuals who share access to a particular social context. He argued that trust and 

reciprocity increased economic prosperity by facilitating commerce and shared knowledge 

between diamond traders, thus representing social capital. However, this social capital 

would not necessarily be taken with them out of this setting and into other social relations. 
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The norms of trust and reciprocity are not, therefore, values of individuals per se, but are 

embedded in particular social relations. Consequently, it is not posited here that involvement 

in community groups will necessarily create generalised trust. However, a situated view of 

trust does allow us to examine the different ways in which organisations and their members 

generate trust within the group and what impact this might have on social capital. 

According to Coleman (1988) groups with more trust are seen to accomplish more than 

groups without trust. The differential aspects oftrust were highlighted by Eastis (1998) who 

compared the levels of trust and co-operation between members oftwo choral groups. She 

found that 'equality' (shilarity in level of skill and knowledge) between members in one 

group led to greater co-operation where each person could contribute to discussions and 

decisions. Conversely, less equality and diversity ofabuity inthe second group did not create 

the same levels of trust or collaboration. 

Consequently, the issue of trust may help to identify reasons why people leave community 

groups where it could be posited that groups that generate low levels of trust and co- 

operation between members find it more difficult to retain volunteers, whilst those that 

exhibit high degrees of collaborative working and trust find it easier to recruit and maintain 

volunteers. 

Social benefits 

Coleman (1988) argued 

'like other forms of capital, social capital is productive, making possible the 

achievement of certain goals that in its absence would not be possible' 
(Coleman, 1998: 98). 

It can be argued that where community groups are delivering services to local people and 

offering opportunities for volunteering, they are 'productive'. However, it has also been 

argued that the provision of facilities is not enough to produce social capital and that 'more 

attention needs to be paid to the processes whereby such facilities are established and run" 

(Campbell et aL, 1999: 15 5). In particular, they draw attention to the need to examine more 

carefully the ways in which organisations include users as well as volunteers in decision- 

making as a source of social capital. 
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It is not just the process of en., I gagement that may create differential evels of social capital 
between groups, but the outcomes of social capital may also be differentially distributed 

(Putnam, 1995b). This has repercussions for social capital to develop 'social cohesion' 
because if social capital remains locked within particular 'communities' (or parts of the 

locality), only a minority of people are likely to benefit. The ways in which social capital is 

distributed between parts of the locality may therefore raise questions regarding assumptions 

about the widespread benefits of community group activity. The most obvious benefits 

deriving from social capital occur at the level of the individual in terms of the development 

of transferable organisational skills, and in this sense it is closely related to the development 

of human capital (Morrow, 1999). To reiterate the point made above, social capital 

contributes to the building, of human capital and, in turn, the development of social capital 

may depend on certain levels of human capital being present. 

It is the way in which this human capital is mobilised that is of particular interest here, given 

the possibility that many people in a locality have relevant experience and skills appropriate 

to community group participation. 

There is also the need to examine the ways in which voluntary activity develops these 

aspects of human capital that might be important for its future maintenance. Eastis (1998) 

found that organisational characteristics affected the ability of people to develop transferable 

skills. The group with fewer resources needed more volunteers to help run its activities. 

which in turn created greater opportunities for the development of transferable skills, than 

the better off group which could pay others to do these jobs. Thus, not all forms of 

volunteering necessarily generate human capital which in turn, may have implications for the 

long term maintenance of social capital within a social network. 0 

The above discussion reveals features of community group activity that warrant further 

investigation with respect to social capital. This is somewhat exploratory work since there 

is a lack of British research that has sought to examine the production, presence and use of 

social capital within the voluntary sector (the exception is Smith (1998) whose work i".; 

explored in chapter six). This study hopes to fill some of this empirical void by concentrating 

on the role of community groups in developing social capital. C0 
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Given that voluntary association membership can be seen as one source of social capital, the 

three features considered above - networks, trust and benefits - provide an analytic 

framework for exploring differences between community groups that might help to explain 

differential access to social capital in deprived areas. Thus, the intention is not to measure 

levels of social capital but to identify ways in which organisations can enhance or inhibit the 

potential for people to access social capital. 

This specific focus is used to consider the role that the community sector might play in 

developing social capital in deprived areas. This requires some thought to be given to the Cý 0 L- 

., 
ht be built. Putnam et al. (1993) are somewhat pessimistic ways in which social capital mig r) 

regarding the building of social capital where it does not already exist and where conditions 4n 

are unfavourable - as it may be in poor neighbourhoods. However, once established, social 

capital may contribute to sustainability by generating the growth of social cohesion. 00 
According to Coleman (1988) the more social capital is used, the more will be produced. 

Conversely the less people work together, the more the community's stocks of social capital 

will be depleted and the harder it could be to get people to work together in ftiture (see 

Cooper et al., 1999). 

The capacity for community groups to contribute to the building and maintenance of social 

capital may therefore depend on the extent to which the residents in localities are able to 

draw on stocks of human capital to create conditions under which social capital might 

flourish. 

THEORIES OF INTER-ORGANISATIONAL RELATIONS: COMMUNITY 

GROUPS AND PARTNERSHIP WORKING 

Theories of inter- o rganisat io nal relations (IORs) reflect most closely those forms of 

collaborative working that have come to dominate the management of regeneration z: - C 

programmes in the UK since the early 1990s (see chapter two). In the regeneration of 

deprived areas, social problems have increasingly been perceived as too complex for single I 
agencies to deal with. Collaboration through partnership is therefore seen as a way of Cý 0 
bringing greater resources to bear on intractable social problems (Carley et al., 2000: 

Geddes, 1997; Hastings et al., 1996; Mayo, 1997; McArthur, 1995; Taylor, 2000b). 0 
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In the study to be reported here, the term partnership refers to the management board of Z: ý 
local regeneration programmes where different interests are brought into the process of 

decision-making. Although the make-up of individual partnerships differs locally, typically 0 
they involve representatives from the local authority, Training and Enterprise Councils 

(TECs), the voluntary sector, the private sector, and 'the community' (Clarke, 1995). 

This discussion will draw on two strands of inter-organisational literature - resource 

dependency theory and new institutionalism - in order to identify a theoretical background 

to the forthcoming analysis of the relationship between the community sector and local 

regeneration partnerships (see chapter seven). 

This discussion is concerned with two types of inter-organisational working: voluntary and ZIP 
mandated relations (see Hall, 1977). 'Voltintary' IORs occur between groups as a result of 

common interest or exchange. The kinds of connections that develop between community r) 
groups can be characterised as voluntary. 'Mandated' IORs are imposed by external forces - 

most commonly through government regulations and laws (Aldrich, 1976; Hall, 1977). The 

partnership model of policy implementation can be conceptualised as a mandated form of 

inter-organisational working. 

The link between IORs and partnership working is best exempfified by the increasing 

amount of literature that identifies pre-existing voluntary networks and traditions of locally 

organised activity as the most promising basis for mandated local partnerships to work 

(Gilchrist and Taylor, 1997; Skelcher et al., 1996; Taylor, 1995b, 1997). 

The focus in this discussion is to consider the ways in which local voluntary IORs may affect 

opportunities for some groups to be involved in partnerships and what the consequences of z1- 
these IORs might be for community groups. To this end, two aspects of the inter- 

C. 
organisational literature are of interest. First, resource dependency theories which have 

sou-ht to explain why organisations work to-ether and offer insights into the differential 

access to local coalitions that community groups may experience. 
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Second, new institutionalism draws attention to the consequences for community groups 

C, I of seeking to adopt and maintain norms of organisational workin4p associated with loca 

regeneration partnerships. Both theoretical frameworks offer a means of analysing, existin1c., 

empirical work on partnership working, as well as raising questions for analysis in this work. 0 

Resource dependency theory 

Resource dependency theory can be used to identify reasons why community groups might 

seek to enter into IORs, and how inter-organisational working might be related to local 0 
co alit ion-buildin (y and collective action. Thus resource dependency theory assists in 

In 
developing theoretical propositions regarding voluntary IORs between community groups 

and how these n-dght feed into mandated partnerships. 

Three aspects of the resource dependency theory literature are used here and can be 

explained as follows: Resource dependency theory posits that oraanisations enter into 

exchange relations which in turn create the potential for power imbalances to occur as one 

organisation becomes dependent upon another for resources. Organisations that sit at the 

centre of resource-networks, upon whom many others are dependent for resources, can 

develop into 'focal organisations' which are more likely to be invited tojoin local coalitions, 

or be instrumental in their development. At each stage of this process there are implications 

for both community groups and relations with local partnerships. 

The procurement of resources as the basis for exchange between organisations is the most 0 Cý 
prevalent reason given for IORs to develop (Galaskiewicz, 1985; Reitan, 1998). The kinds 

of resources that might be exchanged are diverse and could include information, money. z: 1 0 

personnel, technology and so forth (Hall, 1977; Reitan, 1998). 

There is evidence that mandated IORs in the form of partnerships are based on the 

procurement of resources - particularly of funds. Competitive bidding processes force 

partnerships to compete with other places for resources (Atkinson and Cope, 1997: 

Lowndes and Skelcher, 1998; Mayo, 1997; Oatley et al., 1998). Mackintosh (1992) calls 

this model of partnership 'budget enlargement' where public and private sector interestsjoin 

together to extract resources from a third party - the government or European Union, for 

example. 
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Some have argued that regeneration partnerships have been dominated by the need to access 
funding rather than by any commitment to an overall regeneration vision (Bennet et al.. 

2000; Taylor, 2000b). Thus, co-operation and collaboration in local partnership is used as 

a means to compete with other places for money (Atkinson and Cope, 1997; Lowndes and 

Skelcher, 1998). 

Within local partnerships themselves there is also evidence that collaboration is predicated 

on the need to secure additional resources. Mackintosh's (1992) model of 'synergy' reflects 

the emphasis in government statements that partnerships can maximise available resources 

as partners pool assets. Furthermore, the control of resources by local partnerships has been 

identified as an incentive for voluntary organisations to get involved (Jacobs, 1995; Osborne, 

1998a), whilst others have found that the availability of resources also encouraged new 

people to become active in localities (Hastings et A, 1996). 

The procurement of resources can therefore act as a motive for organisations to work 

together in partnerships. However, where partnerships have been predicated op the basis of 

securing finance, resource dependency theory would argue that once this primary motive 

has been removed, organisations will return to their preferred independent state. 

Galaskiewicz (1985) argues that organisations strive for autonomy and would prefer not to 

work together since IORs may constrain subsequent action (see also Hudson, 1993). 

Evidence from the regeneration literature supports this claim where it has been found that 

once the money in partnerships has run out, previous patterns of working return (see 

Duncan and Thomas, 2000; Macfarlane and Laville, 1992; Mayo, 1997). 

Despite evidence of the importance of resource procurement as a motive for mandated 

partnership working, and as a source of potential problems, there is less known about tile 

kinds of resources community groups might exchange or motivations for the development 4ý 0 

of voluntary IORs between them. This lack of evidence has implications for the 

identification of 'focal organisations' as discussed below. 

The second aspect of resource dependency theory that is useful for examining the 

relationship between community groups and partnerships relates to the power imbalances 

that can occur as organisations become dependent on others for resources (Aldrich, 1976). 
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Again, there is evidence from the regeneration literature of the way in which unequal power 

relations occur within the partnership. Frequently it is the 'community' partner that is 

characterised as weak compared with others (Davoudi and Healey, 1995; Macfarlane and 
Mabbott, 1993; Mawson etaL, 1995). This relative weakness has commonly been explained 
in terms of community representatives' lack of power, resources, technical knowledge and 

access to the 'insider networks' of dominant partners (Colenutt and Cutten, 1994b; Hastings 

et aL, 1996; McArthur, 1995; Skelcher et aL, 1996; Taylor, 1997). Others have specified 

the resource dependency of community organisations on certain partners as the root of 

unequal power relations between community representatives and others (Russell et al., 
1996). 

Whilst these power imbalances and potential resource dependency have been found to occur 

in partnerships led by local authorities, we might want to question the validity of such claims 
in community-led partnerships. In such instances it might be argued that the 'community' 

has substantial power and control over resources that might reduce or negate other 

inequalities such as technical knowledge. Furthermore, there is little evidence regarding 

power relations between community groups themselves. The potential for some 

organisations to be central in resource-networks has implications, accordinc, to resource IP 
dependency theory, for access to local coalitions. 

Resource dependency theory suggests that 'focal organisations' develop, upon whom other 

organisations are dependant for resources. In the US Galaskiewicz (1979) and Knoke 

( 1983) both found that organisations central in community-resource networks were seen as, 

more influential by other community actors. Furthermore, US evidence shows how over- 

lapping membership deriving from IORs can lead to the development of 'inter-organisational C) 4ý 
leaders' - individuals who straddle several organisations in a locality simultaneously (Perruci 

and Pilisuk, 1970). The centrality of an organisation in a network of overlapping 

membership has been found to correlate positively with its reputation in community affairs 

(Laumann and Pappi, 1976). 

Thus, we might expect to find that community organisations upon whom others are C 1.1: 1 
dependant for resources, and those that are linked to other organisations through 

overlapping membership are more likely to be involved in local partnerships. 
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These processes may assist in the identification of factors that increase the likelihood of 

some groups gaining access to the partnership over others and has implications for the ways 

in which pre-existing, IORs between community groups might be used by partnership ZD 

builders to select 'community representatives'. 

There is evidence that some individuals are invited to join partnership boards because they 

are perceived as the appropriate person to represent the community across a ranc,, e of issues 

(Mayo, 1997). Such individuals have been called 'godfathers' (Williamson, 1993), the 'usual 

suspects' Taylor (I 995b) and 'community professionals' (Anastacio et A, 2000). However, 

these studies frequently imply personality and individual traits over organisational features. 

In fact, findings in the US have argued that individuals are important not because of their C 
personalities but because of their position in relation to a number of different organisations C., 
(Galaskiewicz, 1989). Thus, it is the IORs that create the 'usual suspects' as much as 

individual charisma or leadership qualities. 

From an organisational perspective, the British literature reports the widespread use of 

existing community structures as a route for finding appropriate community representatives 

(McArthur, 1995; Osborne, 1998a). Consequently it has been argued that larger voluntary 

organisations have an advantage because they are well known and have access to resources 

(Taylor, 2000b). In contrast, smaller organisations and minorityethnic organisations are less 

likely to be selected where these are less well networked (Chanan, 1991; Russell, 1998: 

Russell et al., 1996; Skelcher et al., 1996; Taylor, 1997). Smaller organisations may 

therefore find the costs of being involved in partnerships a burden (McArthur, 1993; Taylor. 

1997). 

Thus a view emerges that aspects of the 'focal organisation' and 'overlapping membership' C, 

theses of resource dependency theory may be operating in localities. However, two issues 

remain unclear: 

0 First, what kinds of community groups and what kinds of resources are more likely 

to contribute to the development of focal organisations in deprived localities? 

Second, are focal organisations necessarily more likely to be invited tojoin partnership I 
boards? 
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An analysis of the ways in which community groups enter into IORs and the implications 

of these for organisational success in accessing partnerships is undertaken in chapter seven 

Whilst resource dependency theory proves useful for identifying factors that may influence 0 
the development of inter-organisational working and partnerships, it proves less effective C) 
as a tool for considering the impact or outcomes of this method of policy implementation 

for community groups. New institutionalism, in contrast, presents a means of exploring 

some of the contradictory messages emerging from the partnership literature. 

New institutionalism 

New institutionalism theory draws attention to the ways in which organisations within a 

particular field become 'institutionalised' - adopting common forms, outlooks, strategies and 

competencies (DiMaggio and Powell, 1991; Reitan, 1998; Selznick, 1996). Since there is 

no coherent body of theory on which to draw for new institutionalism (Lowndes, 1996) this 
discussion focuses on the organisation theory literature which argues that 'while institutions 

arise out of human activity, they are not necessarily the product of conscious design' 4-: 1 

(Lowndes, 1996: 184). In the context of regeneration partnerships and inter-organisational 

working, this literature draws attention to how and why meanings, forms and procedures 

come to be taken for granted and what the consequences of this are (Bielefeld, 1992). 

Viewing partnership working as an inevitable feature of governance in a globalised and 

fragmented world moves away from the notion of partnership as a solution, and allows for 
I 

the possibility that this form of policy implementation is adopted because it 'fits' with 

prevailing conditions. 

In the context of urban management, Davoudi (1995) draws attention to the way in which 

universal, hierarchical welfare state structures have become fra"mented to the point where 

local government is no longer the focal point for service integration, but is simply one of 4P 

many actors competing for access to resources. In this context, management by partnership C> C; 

offers a route through increasing fragmentation (Mayer, 1995). 0 
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Indeed, despite criticisms of the way community partners have been treated, there is a view 

throughout the regeneration literature that the process of partnership working can be 

improved for community involvement to be 'meaningful'. The recommendations most 
frequently cited emphasise a reinforcement of the community's role in partnerships through 

mechanisms such as: training; capacity building; earlier involvement; and seeking to alter the 

attitudes of other partners towards community representatives (Anastacio et al., 2000; 

Clarke, 1995; Geddes, 1997; Hastings et al., 1996; Purdue et al., 2000; Taylor, 1995b). 

Such recommendations reinforce the dominance of partnership working rather than 

providing alternatives. This discussion seeks to consider some of the consequences for 

community group working emanating from the norms and values that have come to 1) Z: I 
underpin partnership working. 

Three particular norms of partnership working are considered here: the drive for 

representativeness; the need for consensus; and the establishment of bureaucratic forms, in 

order to highlight the way in which these run counter to assumptions regarding the nature 

of the community sector more generally. 

Representativeness and particularisin 

The inclusion of 'community' partners in decision-making processes has tended to be 

predicated on the belief that drawing people in from the locality will increase the 0 
6 representativeness' of the board itself. The pressure for community board members to be 

6 representative' has come from residents, other partners and fromcommunity organisations 

(Hastings et al., 1996) - thus reflecting the widespread belief that representativeness is a 4D 0 

requirement of community board members. 

However, the extent to which community members can be representative of diverse 

identities and social groups has been undermined by research that argues that community 

representatives have access to limited and fragmented communities of interest and actually 

replicate wider patterns of social exclusion (Purdue et aL, 2000). Others have argued that 

disagreement and tension between community organisations hampers their capacity to 

contribute to local decision-making where no common interest can be pursued (Geddes. 

1997; Gregory, 1998; McArthur, 1993; Russell, 1998). 
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Thus the normative requirement for representativeness at the level of partnership working 

can undermine the positive aspects of particularism for which the community sector is 

renowned. This is to assume, however, that individual members of community groups who 

accept positions on local partnership boards do so in order to further sectional interests. The 

process of accessing partnership boards by conununity groups, is therefore of interest in 

seeking to determine how far the need for representativeness undermines the capacity of 

community groups to speak for particular sections of the local population. 

Consensus and conflict 
Partnership working has tended to be equated with consensus based decision making. This 

is affirmed in the organisational literature that emphasises the importance of mutual 

understanding and trust inIORs. However, commentators have argued that a lack ofconflict 
in partnership boards may indicate that the community partner is weak or that certain issues 

are ignored (Hastings et aL, 1996; McArthur, 1995). Thus, it has been argued that 

consensus limits opportunities for community representatives to challenge decisions and 

present alternative and diverse agendas (Taylor, 1995). 

It is unclear from these findings whether there is an interaction between community group 

'style' and activity on the board - in other words, organisations whose objectives He outside 

those of the partnership may choose not to be involved, Whilst those that are pursuing 

objectives similar to the regeneration project may be more Rely to be involved. 

Furthermore, the extent to which individual community representatives oppose partnership 

decisions may reveal more about the style of management of the partnership than about the 

capacity for conflict to emerge. 

Purdue et aL (2000) found that in partnerships where power was retained centrally 

community representatives were more likely to oppose decisions, Whilst in partnerships 

where levels of trust were high and power more equally shared, community members were 

more likely to accept partnership decisions. 
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The normative requirement for consensus working within local partnerships can therefore 

be seen to detract fromthe capacity for'the community'to present opposing views. In turn, 

this feature of partnership working potentially undermines the oppositional position that 

community-based organisations have been able to adopt in the past. However, it remains 

unclear how far invitations to participate on partnership boards is restricted to those most 
likely to conform to consensus-style decision making. Furthermore, the assumption that 

partnership boards exert some power over local decision-making may be irrelevant to 

organisations whose activities He beyond the scope of a local regeneration programme. 
Thus, we can question how far resource opportunities act as a primary motive for 

involvement where this may conflict with other organisational goals. 

Bureaucracy andparticipation 

New institutionalism suggests that inter-organisational working will lead to homogeneity of 

form across organisations in a field. This homogeneity (or isomorphism) derives from three 

sources: Externalpressure through government mandates or cultural expectations (coercive 

isomorphism); fromacopycat scenario where organisations modelthemselves on apparently 

successful fonns (mimetic isomorphism. ); and through professionalisation where staffimpose, 

similar forms in organisations (DiMaggio, and Powell, 199 1). For community groups then, 

we might expect to find inter-organisational working leading to similarity in working 

patterns. Inparticular, evidence suggests that there are contradictory expectations regarding 

the need for bureaucratic styles of working and the participatory mechanisms commonly 

associated with community-based activity. 

Taylor (1995) argues that partnership structures tend to copy those of local authorities, 
based on technical and professional cultures rather than participatory forms. Early studies 

pointed to the way in which these structures forced conununity partners to adopt ways of 

working that were allen to them, leaving them isolated and lacking in confidence to engage 

with decision-making (Hastings et aL, 1996; McArthur, 1993). 

More recently, the idea of isomporhism has been used to descrile the processes through 

which community organisations adopt working practices that can enhance their likelihood 

of securing funds (Taylor, 2000b). 
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It has been argued that the institutional environment within which partnerships have 

developed leave little opportunity for the community sector to impose its own cultural 

norms (Taylor, 1995). The implication from all the studies ofpartnership working is that the 

emphasis is on the community partner changing its working patterns to fit with the 

partnership (Hastings et aL, 1996; Skelcher et aL, 1996). Consequently, it is widely argued 

that there is a need for officials and government to recognise the legitimate right of local 

people to participate as an equal partner (Atkinson and Cope, 1997; Duncan and Thomas, 

2000; Geddes, 1997; Taylor, 2000b), although there is an apparent lack of incentives for 

officials to do so (Taylor, 2000b). 

The implication of 'isomorphism! occurring within community organisations as they seek 

to access decision-making processes, is that the participatory structures associated with 

community-based activity may be undermined as the drive for bureaucratic accountability 
leads to widespread adoption of hierarchical forms of organisation. The question remains 
how far community group working reflects trends away from participatory and 'flat' 

organisational. structures and how far these changes are associated with increasing 

involvement in IORs. 

The new institutionalism literature draws attention to the way in which prevailing norms of 

working, designed to 'fit' with wider social and political trends, create conditions whereby 

previous patterns of working can be undermined. In the context of community groups, the 

drive for representativeness, consensus based decision making and procedural requirements 
for bureaucratic styles of working may undermine the particularism, conflict and 

participatory structures with which the community sector has traditionally been associated. 
Chapter seven seeks to analyse the role and organisational styles of community groups in 

order to examine how far these changes are altering fundamental characteristics of 

community-based organisations. 

CONCLUSION 

Individually, these three theoretical perspectives offer arneans ofanalysing specific functions 

of community group activity. Together, they begin to point the way to a theory of 

community sector activity that recognises the social, political and economic context within 

which community groups operate, that extends beyond a simple study of localities. 
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Each of these theoretical perspectives assumes that community groups are operating within 

a complex and fragmented immediate locality, that is in turn linked to wider social trends 

and dominant discourses regarding the appropriate solution to intractable social problems. 

Returning to the position outlined in chapter one, these perspectives contribute to an 

understanding of community based activity that distinguishes it from the voluntary sector 

more widely, and acknowledges the situated nature of the assumptions that are frequently 

made regarding the positive characteristics of the community sector. Thus, they enable a 

more critical review of the role that community groups play in urban regeneration than has 

been pursued in the past. 

The main research questions that have been identified through the application of these 

theoretical frameworks to community group working are summarised in Table 3.2 overleaf 
Before moving on to the three main analysis chapters that draw on each of these theoretical 

perspectives, chapter four describes how these research questions were operationalised and 
introduces the two case study localities. 
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CHAPTER FOUR 

DESCRIBING THE STUDY 

RESEARCH OBJECTIVES 

As we have already discussed, the broad objectives of the study were to explore voluntary 

activity in the context of deprivation and ethnicity through the functions and activities of 

community organisations. The specific objectives of the research design were to study the 

role of community organisations and groups in localities with a view to examining three 

functions: service delivery; volunteering; and involvement in local decision-making. The 

research questions focus on: what community groups do? Who gets involved in community 

groups and why? How do community groups interact with each other and the people living 

in localities? (See Table 3.2). 

From the outset the method that was considered to be best suited to achieving these 

outcomes was a place-based case study method, since the local context within which 

community groups were operating was deemed important. Milofsky (1988) argues that the 

organisation itselfis less important than its relationship to the surrounding community. Thus, 

whilst the community groups were the main unit of analysis used throughout the data 

collection and research design, various aspects of the local context within which they 

operated were also taken into account - including the views of local residents and users as 

well as active volunteers and people working in community groups. 

The activities of community groups are studied in the context ofregeneration policy. Thus, 

the research design also sought to encompass places that were in receipt of money from the 

SRB. In fact, the selection of localities was determined by the policy context, as the 

forthcoming discussion reveals. 

The remainder of this chapter describes how the research design was operationalised, 
including a description of the two case study localities. 
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METHODS OF EWESTIGATION 

An area-based case study method was adopted. This method has been used in both area- 

based regeneration research (Carley el aL, 2000; Cattell and Evans, 1999; Fearnley and 

McInroy, 1999; Hastings et al, 1996; Silbum et aL, 1999) and in studies of the voluntary 

sector (Knight, 1993; Knight and Hayes, 1981; Smith, 1998). This study brings the two 

aspects together. 

The use of an area-based case study approach was informed by the objective of the research 

which was to explore community groups as part of a local social system, rather than as 
discreet entities. Yin (1994) has argued that 

'[a] case study is an empirical enquiry that investigates a contemporary 

phenomenon within its real-life context, especially when the boundaries between 

phenomena and context are not clearly evident .... You would therefore use the 

case study method because you deliberately wanted to cover contextual 

conditions' (Yin, 1994: 13). 

The decision to use place-based case studies was informed by two related issues. First, the 

study sought to explore the relationships between community groups and other spheres of 

social life. Community groups are ahnost universally acknowledged to operate within spatial 
boundaries, drawing their clients and volunteers from the immediate locality (Alcock, 1996; 

Chanan, 1999; Mflofsky, 1988; Taylor, 1997). Thus, exploring the community sector within 

spatial boundaries is logical if the purpose of the study is to examine the relationships 
between community groups and their local environment. Second, the study uses 

regeneration policy as a tool through which to examine the role of community groups in 

deprived areas. In common with much regeneration policy research, this study found that 

the area-based focus ofthe policy makes research based on'place' legitimate and necessary. 

To the extent that this research is locality focussed it is a 'community study', but it would 

not necessarily be defined as such by earlier researchers who sought to understand the 

totality ofcommunity fife. Fromthe 1960s onwards sociological and anthropological studies 

of 'community' have revealed the importance of maintaining an 'open' approach to the 

boundaries that can be imposed by area-based studies. 
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In these studies, place gave way to 'local social systems' (Stacey, 1962) and 'social 

networks' (Pahl, 1968) as conceptual tools for thinking about the way rcommunities' 

extended beyond geographical boundaries (see Bell and Newby, 197 1). Wellman's (1979) 

notion of 'community as network' has much in common with Pahl's analysis. He argues that 

social structure and social linkages are ofprimary importance to sociology, whilst questions 

of social sentiment and spatial distribution hold secondary positions. Thus, Wellman (1979, 

2000) argues that place is an inadequate basis for study and that analysing social networks 

requires us to think about the relationships between people regardless of geographical 
location. 

These studies present both a challenge and an opportunity to place-based case study 

methods. On the one hand they criticise the boundedness of place-based approaches as 
inadequate for understanding 'conununity'. On the other hand they point to the importance 

of maintaining a dynamic and open approach to studying local phenomena, such as 

conununity groups, which the research design for this study has sought to embrace. 

This study is based on the way that community groups operate within a local social system. 
Although the study is locality based it encompasses the notion of 'social networks, in the 

form ofcommunity groups. Thus, place is not the predominant or overarching feature ofthe 

research design. This study is an example of the kind of 'community study, that Crow and 

Allen (1994) defined as 

'[a] level above that of individual and household, of greater scope than family 

or kin grouping, yet one which is located and consequently contextualised 

within relatively small scale social structures' (Crow and Allen, 1994: 194). 

Whilst acknowledging the limitations of a place-based case study method in terms of 
6community' studies generally, the method has advantages in terms of allowing for a 

comprehensive approach to the coHection of data. Yin (1994) has stated that 

'.. the case-studies unique strength is its ability to deal with aM variety of 

evidence - documents, artifacts, interviews and observations' (Yin, 1994: 10). 
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The broad thrust of the work is qualitative, but the numerical significance of some aspects 

of the work is drawn out through the analysis. Thus, there is no epistemological position 

guiding the methodological approach or the type of data collected, nor any implication that 

either qualitative or quantitative research methods provide 'better' quality data (Critcher et 

aL, 1999). Thus, the multiple data collection techniques employed sought to uncover as 

much diversity of experience as possible. Table 4.1, below, summarises the six techniques 

used and provides an overview of the range and depth of data coRected. 

Table 4.1 

Data coHection techniques 

Technique Number Respondents/activities 

Information 18 Government Office for Regions 
gathering contacts Local Authority 

Community Capacity Builders 
Managers of SRB Programmes 

Survey of groups 64 Community group respondents 

In depth interviews 70 42 Volunteerstcommittee members/paid staff 
8 community representatives 
20 non-active residents 

Group Discussions 6 Users of community groups: 
I Asian women learning English 
3 young people's groups 
2 older person's group 

Non-participant 2 Manningham, and Girlington 

observation of areas Royds 

Participant 8 3 Photo sessions (young people) 
Observation I Painting session (5-7 years) 

2 Day trips (13 -16 years) 
I Healthy Living Centre Steering Group 
I Consultation exercise 
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Information gathering contacts were made in a number of relevant agencies in order to 

gather basic information at the start of the research design. These individuals were not 
interviewed formally, but the advice and help they offered was invaluable in developing a 

sense of the localities and the kinds of projects that were underway across the region. 

The information provided by contacts at Government Office formed the basis for the 

selection oflocalities (see below). The local authority, capacity builders and managers ofthe 
SRB programmes assisted in the identification of community groups in both localities by 

providing lists of known organisations. It was not taken for granted that official 
documentation would necessarily be accurate or complete and the non-participant 

observation ofthe areas was, in part, a means of identifying other activities and groups. This 

meant literally walking systematically around the localities. This observation also helped the 

researcher to gain a sense of the places, people, schools, public services and facilities that 

contributed to an overall familiarity with the localities. 

Every organisation identified (sixty four in total) was included in a 'survey' exercise, based 

on a structured questionnaire (see Appendix 1). The researcher completed the questionnaire 
during a visit to the group, when a paid worker or committee member responded to 

questions. This survey data formed the basis from which individuals were selected for in- 

depth interviews and group discussions. 

The in-depth interviews drew on qualitative methods to explore the 'fiames of meaning, of 

respondents (Bryman, 1988). The topic guides were altered to reflect the different types of 

respondent but they were all based on gathering in-depth information about people's 

experiences ofbeing volunteers; their feelings about the locality and community groups; and 

their understanding of the local regeneration programmes. A total of seventy interviews 

were completed. These included: paid workers; active volunteers; non-active residents; and 
econununity representatives' who were members of the partnership boards running the 

regeneration programmes. 

The group discussions were undertaken with users of community groups. They were not 
'focus groups' in that there was no attempt to specifically analyse, the data according to the 

relations between individuals involved (see Kitzinger, 1994). 
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The user groups were all 'natural' groupings - although it was not clear how far personal 

relationships between individuals extended outside the use of the centre. This method 

allowed a number of people to be interviewed simultaneously. The context of the 

discussions were about people's use and perceptions ofcommunity groups; the benefits that 

people derived from using community centres; why they chose to use these facilities rather 

than others; and whether they were actively involved in running or decision-making within 

groups. 

Non-participant observation in the form of diary and field notes were collected throughout 

the time spent in the field and have been used to compliment the formal data collection 

methods. Being immersed in the local area was important for understanding more about the 

context in which community groups were operating. In addition it would be true to say that 

each case study generated 'key informants' (Whyte, 1955) and there was a clear 

commitment made to generate familiarity with the settings through local news and issues 

(Salmen, 1987). 

Participant observation also occurred through attendance at umbrella group meetings; 
helping out with a playgroup; and organising photography sessions with young people. 
These aspects of researcher involvement provided invaluable experience of being part of 
decision-making processes, and understanding how some of the community groups and 

individuals interviewed operated in these kinds ofumbrella forums. The sessions with young 

people gave some insight into how they felt about the places where they lived, and assisted 
in the recruitment of respondents for group discussions. 

The topic guides are included in Appendices 2 and 3. These were tested for clarity and 

comprehensiveness with coHeagues in mock discussions. 

The multiple techniques used to gather data and the range ofcontacts and respondents that 

were met through the fieldwork process has generated a rich and detailed data set that has 

enhanced the researcher's understanding ofhow community groups operate and some ofthe 
difficulties they face. 
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SELECTING LOCALITIES 

Sampling is an important aspect ofqualitative research design (Mason, 1996). The sampling 

in this study was multi-stage in that the first sampling issue regarded the selection ofthe case 

study localities. The second sampling issue related to the selection ofrespondents within the 

localities. This section begins by describing how the two localities came to be selected and 

goes on to describe the key characteristics of each place. 

The need to be immersed in the field for some time in order to come to some understanding 

of activities and people made it rational to select localities in the region where I Eve 

(Yorkshire). This allowed daily visits to each locality to be undertaken over a period of six 

months. The selection of localities was based on purposive sampling - that is because they 

illustrated features and processes of interest to the research questions (Mason, 1996; 

Silverman, 2000). 

Three criteria informed the selection process. First, the localities had to be in receipt of SRB 

monies. Rounds one to four of SRB were included, thereby ignoring the newly launched 

round five bids and the New Deal for Comratinity areas. Second, a minimum of two 
localities were to be selected on the grounds that additional sites could be selected if time 

allowed. This decision was based on some consideration of the issue of 'generalisability' in 

qualitative research. Ward-Schofield (1993) has drawn attention to the trade-off between 

breadth (a large number of sites) and depth (providing enough internal validity for the 

findings to be generalisable) that occurs where heterogeneity is used as the basis through 

which generalisability can be enhanced. Given the range of respondents and depth of work 

that the study hoped to include, it was deemed appropriate to allow depth to dominate 

rather than breadth. This strategy worked well to meet the objectives of the study. Whilst 

it may have been possible to complete the survey data and a small number of in-depth 

interviews in more places, the results suggest that understanding the multiple relationships 

that were identified through a more in-depth approachyielded more interesting findings than 

the survey data alone. The third consideration that informed the case study selection was the 

need to include at least one locality with a significant ethnic minority population in order to 

explore aspects of ethnic minority voluntary activity. 

110 



The Yorkshire and Humber GOR provided details of all SRB programmes running in the 

region -a total of sixty four programmes across four rounds of funding. These covered a 

range of programme types, including economic, social and physical regeneration projects, 

as well as those based around the needs of ethnic minorities. In addition, the SRB 

programmes were running in inner city areas, outer peripheral housing estates, ex-coalfield 

areas, seaside towns and across whole cities. Thus, the regional focus did not reduce the 

range of programmes available or the types of localities from which to choose. 

An initial sift of these programmes removed those running in large geographical areas (such 

as whole cities or towns) which was considered to be beyond the scope of a single 

researcher; those that were 'thematic' - for example targeting all young people in a city and 

consequently not area based programmes; and those that had ended by the time the 

fieldwork commenced. This initial sift of possible localities left twenty seven localities that 

fulfilled the main criteria. These were spread across all four SRB rounds (see Appendix 4). 

All twenty seven possible localities had something to recommend them to the overall 

research design. Tbree districts - Bradford, Sheffield and Leeds - emerged as those most 
likely to generate a spread of programme types, localities and population differences. By 

selecting two case study localities in the same district travelling time was reduced and the 

same contacts at district level were used to assist with access to localities and background 

information. 

The deciding factor in selecting Bradford as the area for the research to be undertaken was 
based on two issues: one theoretical and one practical. The round one bid in Bradford (The 

Royds) differed from all the others in that it was resident-led, in contrast to the other 

schemes where the local authority was the lead partner. This SRB programme has been used 

as an example ofbest practice in resident led regeneration programmes (Taylor, 2000a) and 
has received national attention for its physical refurbishment programme. As such, The 

Royds represented something ofa'deviant' example ofregeneration strategies, a recognised 

means of developing theoretical sampling (Mason, 1996; Silverman, 2000). It was felt that 

the resident-led nature of the project was more likely to reveal positive aspects of the 

regeneration decision-making process than one that was imposed by external agents. 
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'Me estate based focus of the Royds programme also contrasted weU with the inner city 
Manningharn and Girlington SRB scheme which operates in an area with a high proportion 

of ethnic minority population. Furthermore, both areas seemed to exhibit high degrees of 

community activity with numerous centres and groups in operation. 

Tbus, a combination ofopportunity, practicality and theoretical considerations informed the 

selection of the two case study localities. It is important to note that the locality itself was 

not the main unit of analysis for the study - the community groups operating within the 

localities were to be the focus. However, there was a clear intention to study these groups 
in a policy and locality context and therefore selecting localities that reflected difference and 
diversity was deemed important. 

INTRODUCING THE LOCALITEES 

This introduction to the two localities covers three aspects. First, background data is 

presented, based on the 1991 census, which give a flavour of the basic issues pertaining to 
demographics, employment and housing in each locality. Second, the census data is 

supplemented with more up to date statistics from the Index of Multiple Deprivation 

(DETR, 2000d) in order to identify aspects of deprivation that these localities represented 
in relation to the rest of England. Third, consideration is given to the SRB programmes in 

each area, explaining how these are managed and the key differences between the two 

localities. 

Background data 

There are difficulties in presenting an accurate picture of each of the localities, as defined 

by the SRB boundaries. Most statistical data are available at ward level - which are not 

coterminous with SRB boundaries in either of the localities. 

The Royds estates have a combined population of 12,000 and cover approximately 669 

acres of residential area (RCA, 1994). The Manningharn and Girlington SRB area includes 

a population of approximately 25,000 (Bradford Congress, nd), and covers an area 

approximately two miles by two miles, including a mix of residential and non-residential 

areas. The basic demographic characteristics of the two localities are presented in Tables 

4.2,4.3 and 4.4, below. These have been collated from 1991 census data. 
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Bradford City Council research and statistics department provide census data analysed at 

'neighbourhood fortim' level (www. bradford. gov. uk). These operate at a level smaller than 

electoral wards and are a useful guide to considering some of the key demographic, 

employment and housing characteristics of the two localities. It is recognised that 1991 

census data is now somewhat out of date, but at the time of writing it is the only data 

available to cover particular characteristics. 

The boundaries of the neighbourhood forums are not coterminous with the SRB area 

boundaries. A 'best fit' has been achieved by combining data from three neighbourhood 

forums for the Manningharn and Girlington SRB area, and combining data from two 

neighbourhood forums for Royds. This means that in Royds, only two of the three estates 

that make up the SRB area are included (the third is the smallest estate). In Manningharn 

and Girlington it is difficult to clearly identify the parts of the SRB area that are excluded, 
but the three neighbourhood forums were all operational at the time of the fieldwork and 

were all operating within the SRB boundary. Consequently, these data should not be 

interpreted as presenting an accurate reflection of each locality. They do, however, serve to 

identify some of the main differences between the two localities and some of the key 

differences between these and the Bradford district more generally. 

Table 4.2 

Ethnic group characteristics - Royds and Manningham and Girlington 

Ethnic Group % Royds % Manningham % Bradford 
and Girlington District 

Total White 97.3 39.7 84.4 

Total non-white 2.7 60.3 15.6 

Pakistani 0.3 48.6 9.8 

Indian 0.8 4.3 2.6 

Bangladeshi 0 1.8 0.8 

Black 1.1 3.0 1.2 

Chinese and other 0.5 2.6 1.2 

Base 15,447 25,315 457,344 
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Table 4.2 draws attention to the ethnic diversity represented by the two localities. The 

Royds estates were dominated by a white population (97.3 percent) and during the 

fieldwork no black or Asian individuals were seen or mentioned in any interviews. In 

Manningham. and Girlington a more diverse ethnic mix can be observed, although the 

Pakistani population (48.6 percent) is the most dominant. They are joined by BangladeshL 

Indian and African Carribean populations that contribute to the overall multi-cultural feel 

to the area. The statistics do not, however, reflect the concentration of some ethnic groups 

in particular parts of the locality - the Bangladeshi community, for example is concentrated 

in two or three specific streets, which belies their relatively small numbers in the locality as 

a whole (1.8 percent). The field notes do not reflect the fact that almost 40 percent of the 

population was white. The locality was dominated by cultural and religious references that 

indicated its multi-cultural background, and the white population seemed a relatively 
insignificant minority during the field work itself 

Table 4.3 

Employment profile - Royds and Manningham. and Girlington 

Employment Status % Royds % Manningham % Bradford 
and Girlington District 

AR residents 16-pension age 

EconomicaUy active 76.2 62.7 76.2 

Employed/self-employed 63.3 45.2 67.0 

Unemployed 11.4 15.7 8.5 

Govenunent scheme 1.5 1.7 1.2 

Other 23.8 62.6 23.3 

Base 9,060 13,739 270,027 

Aged 16-24 

EconomicaUy active 73.2 59.6 69.7 

Employed/self-employed 72.0 60.2 78.1 

Unemployed 22.8 33.5 17.2 

Government scheme 5.2 6.3 4.7 

Base 2,171 3,914 60,425 
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Table 4.3 shows that in 1991 both localities had unemployment rates that were higher than 

for the district as a whole. For all residents unemployment rates were much higher in 

Manningham and Girlington (15.7 percent) and Royds (11.4 percent) than for Bradford 

district (8.5 percent). These differences are especiaRy marked among the under 25 year old's 

with 33.5 percent unemployed in Manningharn and Girlington and 22.8 percent in Royds, 

compared with 17.2 percent across the whole district. Unsurprisingly, a greater proportion 

of young people in these localities were also on government schemes compared with the 

district as a whole. In 199 1, unemployment was higher in Manningham, and Girlington (15.7 

percent for all residents) than in Royds (11.4 percent), and most of this difference is 

accounted for by the Mgher proportions of unemployed young people. 

Table 4.4 

Housing char-acteristics - Royds and Manningham and Girlington 

Royds % Manningham % Bradford 
and GirUngton District 

Housing tenure 

owner occupied 56.4 64.6 71.1 

Council rented 35.4 12.8 16.6 

Other rented 8.2 22.6 12.3 

Base (aU households) 5,721 7,912 174,087 

Housing type 

Detached 5.5 5.1 10.3 

Semi-detached 55.2 13.7 35.1 

Terrace 23.1 61.8 39.1 

Flats and other shared 16.2 19.4 15.5 

Base (all dwellings) 6,093 8,432 182,901 

Crowded households 8.2 30.8 2.6 

Base (residents in households) 15,333 24,922 451,038 
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Table 4.4 reflects the main differences in housing tenure between the two localities with the 

expected higher proportions of council rented property in the Royds estates (35.4 percent) 

compared with Manninghain and Girfington (12.8 percent). The relatively high proportion 

ofowner occupation in Royds (56.4 percent) may reflect the amount ofcouncil housing that 

has been sold under the 'right to buy' legislation. However, the figures presented here are 

not coterminous with the SRB boundary areas and include neighbourhoods surrounding the 

estates that are predominantly owner occupied. According to the statistics collected for the 

SRB bid in 1994, there were only 3,356 dwellings, ofwMch 2,276 (67.8 percent) were local 

authority owned and 1,080 (32.2 percent) owner occupied (RCA, 1994). It is not clear from 

the RCA report how this data was collected, although it clearly demonstrates a higher 

proportion of local authority property than the 1991 census data. 

The 1991 census does indicate differences in the proportions of owner occupation and local 

authority housing between the two localities. These differences reflect the position as 
identified during the fieldwork and have repercussions for the way in which the two SRB 

progranunes have developed ainis and objectives (see below). 

Manningham and Girlington had a much higher proportion of 'other rented' tenure (22.6 

percent) compared with both the Royds estates (8.2 percent) and the district as a whole 

(12.3 percent), in 199 1. Explanations for this lie in the different housing types found in each 

locality. In Manningharn and Girlington 61.8 percent ofproperty was terraced. This ranged 
from traditional working class terraced housing to large Victorian terraced houses, many of 

which had been converted into flats and bedsits. The proximity of Manningharn and 

Girlington to the City centre, along with the availability ofthese large Victorian houses may 

contribute to the relative importance of the private rented sector in parts of this locality. In 

contrast, the Royds estates were mainly composed of semi-detached property built during 

the 1950s and 1960s. The 1991 data indicates that 16.2 percent of dwellings were flats and 

other shared property. It is likely that this proportion has fallen in recent years as the SRB 

programme has led to the demolition of many of these. 

The high percentage of overcrowding in Manningharn and Girlington (calculated as a 

percentage of residents in households), at 30.8 percent compared with 2.6 percent for the 

district, reflects a pressing need among ethnic minority groups for larger family homes. 
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One of the largest Black housing associations in the country originated in Manningham and 
has sought to expand the numbers of large family homes for Asian families available in the 

district. 

VAiUst data from 1991 is useful for providing a broad overview of local characteristics it is 

worth reflecting on how far observations made during the fieldwork indicated any change 
between 1991 and 1999. In terms o fethnic group characteristics the 1991 census data seems 

to reflect the general diversity ofethnic; groups found in Manningham. and Girlington as well 

as the overwhelmingly white population in Royds. 

The unemployment statistics similarly reflect observations made during the fieldwork. They 

do not, however, reflect the reality of unemployment for many people who remain out of 

work. The causes ofunemployment in both localities has its roots in the de-industrialisation 

that shook northern cities in the 1980s and 1990s. In Manningham and Girlington one local 

mill employed 5,000 workers, mainly drawn from Indian sub-continent and the closure of 
this was a bitter blow to the locality. Many of the men who came to England searching for 

work in the 1950s and 1960s and found it in the mills, never learned to speak English. The 

social and economic isolation these men face underlies the statistics presented in Table 4.3. 

For young people in 1999, unemployment remained an important issue. Observations made 
during the fieldwork indicated the prevalence of young unemployed people looking for 

somewhere to go and something to do during the day, as noted in fieldwork diaries: 

'A lot of young people hang around on [this street]. Mainly African Camibean 

and lots of young Asian men driving around in cars. There's not a lot for them 

to do and some of them are here for hours at a time. Unemployment a problem' 
(Fieldnotes, May, 1999). 

'Met three young unemployed lads at the centre today. One of them has an 
interview tomorrow in a factory but he said he didn't want to go there because 

one oftheir friends had been injured by the machinery and the money's not very 

good (0.25). These kids don't stand a chance of getting good jobs' 

(Fieldnotes, August, 1999). 

117 



The statistics do not reveal the underlying despair that some of the young people felt about 

their futures. Many were ill equipped for the process of looking for work or attending 
interviews. The apparent lack of concern that many young people presented about finding 

ajob was as much a feature of their age and social networks as it was about apathy or a real 

sense of what the future might be like if they remained unemployed. At 16 or 17 years old, 

their dole money seemed enough to get by on and some of them had no family members 

working to whom they could look for advice. Thus, the employment figures not only reflect 

a lack ofeconomic success, but they are underpinned by a series ofsocial problems that both 

SRB programmes were seeking to address. 

In terms of housing, the statistics do not reveal the poor quality of some housing stock in 

both localities or the poor environment. In Manningharn and Girlington litter problems are 

endemic and alley ways separating terraces were sometimes impassable for Etter. Similarly 

in Royds the quality of the housing that had not been refurbished was poor. The 

environment was bleak due to the high numbers of abandoned properties and owner 

occupation is proving to be a drawback for those residents whose properties will not be 

refurbished under the regeneration programme. However, other parts of the estates that 

have undergone major transformation as part of the physical regeneration programme, 

provide evidence of the impact that regeneration money has had on the general quality of 

the environment. The demolition of blocks of flats has been greeted withjoy by residents 

on one of the estates and new build starter homes and family homes contribute to an overall 

attempt to diversify tenure on the two smaller estates. 

The basic characteristics available from the 1991 census data reflect some of the 

dfferences between the two localities in terms ofhousing tenure and ethnic minority groups. 
They also reveal some similarities in terms of unemployment, and particularly youth 

unemployment, that are characteristic ofdeprived localities in manyparts ofthe country (see 

DETR, 2000d). 

In an attempt to update this material, data from the Index of Multiple Deprivation (IMD) 

2000 (DETR, 2000d) has also been reviewed. This reveals the relative position ofthese two 

localities compared with the rest of England. 
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Aspects of deprivation 

The IMD2000 is based on ward level data. These were not coterminous with SRB 

boundaries in either locality. Manningharn and Girlington covers parts of four wards 

(Undercliff, Heaton, ToUer and University), whilst Buttershaw is in the Wilosey ward and 

Delph Hill and Woodside are both within the Wyke v; ard. 

The IMD2000 data offers ranked scores of deprivation across a number of 'domains': 

income; employment; health and disability; education skiffs and training; housing-, and access 

to services. These are combined to produce an overall rank of multiple deprivation. The 

rankings are based on 8,414 wards in England, with the worst ward ranked I and the least 

worst ranked 8,414. For the purposes ofthis comparison the 'access to services' domain has 

been excluded because their location in a major city meant that none of the localities ranked 
below 5,241 nationally. The data presented below does include the 'child poverty' rank 

which is a supplementary domain, not included in the overall ranking (see DETR, 2000d). 

Tables 4.5 and 4.6 show ward rankings relevant to the two localities. The figures in bold 

indicate rankings in the worst 10 percent (between I and 84 1) in England, whilst the figures 

in italics indicate rankings in the next worse 10 percent (between 842 and 1682) in England. 

Table 4.5 

IMD2000 Ranldngs for Manningham and Girlington wards 

Ward IMD Income Work Health Education Housing Child 
2000 rank rank rank rank rank rank 

I 

rank 

Heaton 672 680 1321 1391 372 285 827 

ToHer 134 85 431 850 147 31 119 

Undercliffe 352 381 844 991 80 331 365 

University 104 127 292 957 76 3 63 
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Table 4.6 

IMD2000 Rankings for Royds wards 

Ward IMD Income Work Health Education Housing Child 
2000 rank rank rank rank rank rank 

I 

rank 

Wiibsey 1 1545 1 1604 2252 2101 564 1374 1713 

Wyke 1289 1642 2380 1834 177 1632 1640 

Tle four wards included in the Manningham and Girlington SRB area are all ranked in the 

worst tenpercent ofwards nationally, onthe composite IMD2000 measure. Universityward 

is the 104' most deprived ward in England and has the 3' worst ranking for housing 

deprivation - 'people living in unsatisfactory housing' (DETP, 2000d: 37). All four wards 

are ranked in the worst ten percent on the child poverty indicator; the education rank; the 

housing rank; and the income rank. On the remaining ranks they are all in the worst 20 

percent wards in England. 

This indicates that residents in Manningham and Girlington are indeed suffering from 

multiple deprivation. However, the SRB programme is very firmly focussed on education 

andtraining and some business development. The housing rankings are particularly poor and 

reflect long term neglect that the was observed in the area. Manningham and Girlington was 

given Housing Renewal status in 1993, but the SRB bid document stated that 'the high 

levels of need mean that not all households have benefited from this' (Bradford Congress, 

nd: 11). 

Furthermore, Bradford Congress (nd) states that physical renewal of housing is not worth 

the investment unless residents can afford to maintain refurbishments : 

'Even if such an investment were possible without an increase in the general 

wealth of the area the housing stock would simply deteriorate once 

again ... therefore more sustainable initiatives are required, creating capacity 

within the community to maintain its own housing' (Bradford Congress, nd: 11). 
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This will involve training young people in construction industry skills as part of the SRB 

programme and offering households the opportunity to learn DIY skills 

The education rankings for Manningham and Girlington are also poor: Undercliffle has the 

80' worst ranking for education and University ward 76' in the country. In part, these 

rankings are explained by the 'segregation' that occurs in schools in Bradford. This is an 
issue that has been highlighted by the Bradford Race Review (2001) as a factor that 

contributes to poor race relations in the City. 

In contrast, the wards that include the Royds estates fare much better. Although both wards 

are in the worst 20 percent overall, it is only on the education rank that they fall into the 

worst 10 percent. These statistics can be misleading. The ward level data that includes 

Buttershaw also includes areas of owner occupied, good quality, large housing. The worst 

excesses ofdeprivation on the estates may be masked by the inclusion ofmore affluent areas 

around them. In fact, this analysis would fit with observations throughout the fieldwork 

where the estates did feel like 'islands of poverty' that it would be easy to miss completely 

whilst driving out of the City. 

Despite the fact that the Royds wards rank higher than those in Manningharn and Girlington, 

it should not be forgotten that they are still ranked within the worst 20 percent deprived 

wards in England. Thus, the residents of Royds may be slightly better off than those living 

in Manningharn and Girlington, but there is little evidence of any affluence here at all. 

The IMD2000 data is useful for providing a more up to date picture of the kinds of 
deprivation experienced by people living in these two localities. However, we should be 

cautious in assuming this level of data provides an accurate picture of the two SRB areas 

since ward boundaries are not coterminous with those of the SRB. To that extent, there is 

a clear need to increase our understanding of how poverty and deprivation are manifested 

at smaller geographical levels if we are to adequately identify aspects of poverty and 
deprivation at the neighbourhood level. 
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Before moving on to explore how respondents were drawn from these two localities for in- 

depth interviews, it is worth reviewing the policy context within which each locality has 

sought to combat some of the problems identified above. The SRB programmes and how 

they are managed are the subject of the following section. 

The SRB programmes 
The main characteristics ofthe SRB programmes in each locality are presented in Table 4.7, 

below. 

Table 4.7 

Characteristics of the regeneration programmes 

Manningham and Girlington Royds 

Regeneration SRB Round 4 (1998-2004) SRB Round 1 (1996-2002) 
Programme 

Type of loýality Inner city Peripheral Housing Estates 

Focus of project Education, training and Integrated strategy including 
employment for 0-25 year property refurbishment, social 
old's. and economic programme 

Total spend (SRB E9.7 million E 104 million of which 
and match E23 million economic strategy 
funding) ; E76 million physical strategy 

; E5 million social strategy 

Lead partner for Local authority Royds Community 
implementation Association (resident-led). 

At the time of the fieldwork, the Manningharn and Girlington SRB was just beginning to 

operationalise some of the delivery plan. It is focussed on education and training for young 

people and has no significant capital budget, so there is no money available for any physical 

refurbishment or new build. This has led some people involved with the scheme to argue 

that the lack of physical change in the area will make it appear that the SRB has had no 

effect - particularly when some other parts of the district have seen high profile physical 

refurbishment in recent years. In contrast, the Royds SRB programme was in its fourth year 

when the fieldwork took place. The management were beginning to plan their 'forward' 

(exit) strategy and only two phases of physical refurbishment were still to be completed. 
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The subsequent discussion focuses on the management of the two SRB programmes and 
some of the history of how they came into being. It is these aspects that are most relevant 
to the cuffent study. 

The Royds 

The Royds was one ofnine successful SRB round one bids led by the 'voluntary sector' and 
by far the largest ofthese, receiving L31 million compared with E3.2 million shared between 

the other eight (Mawson et aL, 1995). The Royds locality consists of three housing estates, 
Buttershaw, Woodside and Delph Hill located on the periphery of Bradford. The total 

population of the three estates is just over 12,000. 

The three estates are not 'natural allies'. The failure of both Buttershaw and Woodside to 

successfully access regeneration monies in the past led to a joint bid for SRB that brought 

all three estates together under one umbrella organisation - the Royds Community 
Association (RCA). It is the RCA that has lead status in the regeneration programme. 

Each of the three estates has its own identity. Buttcrshaw is the largest of the three and has 

the most colourful history. The estate has been dubbed 'drugs capital of the North' in local 

newspapers and is persistently associated with negative perceptions within the city. It is on 
Buttershaw where the major refurbishment is yet to be completed. This has led to concerns 
among some residents that the money will run out before their houses are finished. The 

smallest estate is Delph Hill. The refurbishment is now completed and the opening of a new 

community centre completed the main spending programme here in 1998. Some Delph Hill 

residents believe that they were only included in the SRB programme to 'make up the 

numbers' and that consequently their needs are often overlooked, particularly given the size 

of the other two estates. Woodside is the third estate and has also seen most of the major 

capital spend completed. The RCA owns two commercial properties on the Woodside 

estate, reflecting its concern that ownership of local assets is a key to sustainabilty in the 
future. In addition, a new'village hall' was being planned at the time of the fieldwork, which 
opened in the spring of 2001. 
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The three estates that make up the Royds locality were brought together by an umbrella 
body - the Royds Community Association (RCA) - which acts as the partnership board for 

the SRB programme. The language that has developed around Royds can be confusing and 
for the sake of clarity in the forthcoming chapters the following terms are used: 

RCA - the Royds Community Association is both the partnership board for the SRB 

and a community association in its own right. References to RCA are used to indicate 

that it is the organisation that is being referred to. 

Royds - some people use the term Royds to describe the RCA. This happened in 

interviews with residents and community groups. To avoid confusion, the term Royds 

is used in the forthcoming chapters to refer to the three estates as one locality (for 

example 'on the Royds estates' six people said .... ). 

The SRB is the responsibility of the RCA. The RCA is a partnership made up of local 

residents, a construction company, a housing association, the local authority and more 

recently representatives from Yorkshire Forward (the Yorkshire and Humberside RDA). 

The structure of the partnership is reproduced overleaf (Figure 4.1). The 'Board of 
Directors' of the RCA is made up of three sets of partners: 

Resident directors - twelve elected residents (four from each estate) sit on the board 

for four years at a time. The chair ofthe board is a resident director. The term resident 
director is used in this study to refer to these community representatives in the RCA. 

Council directors - three representatives from Bradford council are members of the 

board. 

Institutional directors - seven representatives from housing associations, construction 

companies, education providers and other areas of expertise are seconded to the 

board. 

Thus, the structure of the board is such that the resident directors alA-ays out number other 

partners and the chair of the board is drawn from the resident directors. In addition, the 

RCA employs a number of paid staff (officers) who run specific parts of the programme - 

social, economic and physical aspects are covered. The working parties and committee 

structures that operate below the main board are reproduced overleaf (Figure 4.2). 
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Figure 4.1 

The structure of the Royds Partnership Board 
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(Resident Director) 
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Figure 4.2 

The worldng party structure - Royds Community Association 

Board of Directors 
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II Social II Physical , Policy 
Working P, Working Party Working Party 
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Working Party 

The working parties are the 'bread and butter' of the RCA and the resident directors are 

split between these working parties. This means that resident directors can be extremeý 

knowledgeable about particular aspects of the programme and know relatively little about 

others. These structures and mechanisms are referred to and explored in more detail 

throughout the forthcoming chapters. 
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Manningham and Girlington SRB 

The Manningham and Girlington SRB bid was successful in the fourth round, after 

previously failing to win regeneration funds. 

Unlike the Royds estates there are no natural boundaries to Manningham, and Girlington. 

The locality lies close to Brafford City centre covering parts of four electoral wards. 
Although the area commonly known as Manningharn is completely covered by the SRB 

programme, only a part of Girlington is actually included. This has led to claim by residents 
in Girlington that they were only included in the bid to 'make up the numbers'. An area to 

the north ofManningham. has also been included to cover the Bangladeshi population living 

on the outskirts of the common boundary area. Its inclusion in the SRB area has been 

associated with particularly high levels of need. The total population covered by the SRB 

area is 25,000 (Bradford Congress, nd: 1). 

As inthe Royds estates, there is no common'communityidentity'across the locality. Ethnic 

mix combines with territorial divisions to make the locality highly differentiated. These 

issues are explored in more detail in forthcoming chapters. The locality has been associated 

with immigrant populations for many years. The first immigrants came from Eastern Europe 

and the legacy of Polish, Hungarian and Ukranian populations persists in the form of city- 

wide social clubs located here. More recentlyAfrican Carribean's andthose fromthe Indian 

sub-continent have settled here. The white population lives reasonably peacefiffly with its 

neighbours, although many white people feel that the 'Asian' population is out of bounds' 

as far as the police are concerned and that the council is 'afraid' to do anything to upset the 

status quo (see also Bradford Race Review, 200 1). This lack of understanding means there 

is little integration in the area. 

Furthermore, there was evidence that the Pakistani population was itself fragmented and 
divided. Anecdotal evidence from numerous sources stated the way in which the Pakistani 

population had settled in neighbourhoods that replicated villages in Pakistan. How far this 

remains true is unknown, although it was the case that use of Mosques was differentiated 

so that men would only worship in particular places and would rarely use other religious 
buildings. Thus, the use of generic terms such as Asian or Pakistani imply a homogeneity 

that is far from accurate. 
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The Manningham and Girlington SRB was successful in its bid to raise educational 

achievement and skills among young people in the locality. The Manningharn and Girlington 

SRB is delivered and implemented by the Manningham and Girlington Partnership Board. 

The term 'partnership board' is used in forthcoming chapters. 

The Partners are drawn from Bradford Congress, Brafford Council and community 

representatives including local business representatives and young people. The structure of 
the board is shown in Figure 4.3 below. 

Figure 4.3 

The structure of the Manningham and Girlington SRB Partnership 

The board is devolved to Delivery Action Teams composed ofboard members and co-opted 

members that work on four themes: education; training and employment; business support; 

and community safety. 

The partnership employs three full the staff who are responsible for the co-ordination and 
delivery ofthe programme. The community representatives are not elected, nor do they hold 

a majority on the board. The way that the Manningharn and Girlington partnership board has 

been developed is reminiscent of most 'top-down' schemes that have been led by local 

authorities. The issues relating to the way that the community representatives have been 

involved in the programme is explored in detail in chapter seven. 
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The two SRB programmes included in this study were at different stages of implementation 

and reflected different styles of management structure. The key difference between them is 

the reputation that the RCA has for being an exemplary resident-led partnership. It is with 
the experiences of the community representatives and resident directors in both localities 

that this study was concerned. These are explored in more detail in chapters six and seven. 

Having selected the two localities and built up some idea of the basic demographic and 
policy-related differences between them, it is now pertinent to return to other issues that 

were dealt with as part of the overall research strategy. The remainder of this discussion 
focusses on how respondents were selected, issues relating to the fieldwork itself and how 

the data was analysed. 

SELECTING RESPONDENTS 

Mason (1996) has argued that sampling in qualitative research should encapsulate a relevant 
range of units. In this study there were a number of ways in which the research questions 
could be opeiationalised through community group participants. However, the roles that 
individuals played in relation to the groups differed and therefore it was deemed necessary 
to embrace a range ofdifferent kinds ofrespondents. Furthermore, area-based regeneration 
research has tended to focus on the 'active' or 'key stakeholders' and therefore ignores 
inactive or resident perceptions (see McCulloch, 2000). This focus on'key' stakeholders also 
removes the individuals from the institutional context within which they operate. In this 

study it was deemed necessary to examine the organisational and institutional aspects of 

regeneration implementation through the eyes of community groups, residents and active 
4community representatives'. Drawing on a diverse range of respondents allowed a 
multiplicity of views to be accounted for. 

Involving community groups in the survey questionnaire 

The survey data was collected for all identified community groups. Bradford City Council 

provided a list of all the groups it funded in Manninghain and Girlington which provided a 
starting point for identifying community groups operating in the area. The remaining groups 
were identified using a conununity magazine and by walking around the area looking for 

community buildings or evidence of other groups. Once the survey commenced, groups 
were also asked to add any other organisations they knew of to the existing list. 
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A saturation point was reached when no new organisations were being mentioned and aU 

p 'ble avenues for identifying more organisations had been covered. In total, forty four ossi 

community and voluntary groups were identified within the boundaries of the SRB area. 
This almost trebled the original list of organisations provided by the Council, proving the 

value of not relying on official documentation alone in identiýag community activity. The 

final list of community groups was made available to professionals working in the area. 

The forty four organisations were not all community groups however. In contrast to earlier 

studies that have adopted a systematic approach to the study of voluntary activity in 

particular localities (Knight, 1993; Knight and Hayes, 198 1), this study explicitly sought to 

distinguish between organisations whose goals are related to locality and those whose 
location is coincidental. 

Marshall (1995) refers to the importance ofgeographical boundaries in developing research 

methods for the community sector: 

'Organisations do not have to be physically located within the selected 
boundaries as long as they serve the population of that area in a meaningful way 

and are local.. Equally, organisations located within the boundary but not 

particularly involved with local people should not be included' (Marshall, 

1995: 35). 

In Manningham and Girlington a number of organisations located within the SRB boundary 

area had little or no contact with local people unless these happened to fall into a specific 

client group. These were groups with a national or city-wide focus and could be defined as 
4voluntary organisations' rather than 'community organisations'. The former were 

interviewed as part of the overall survey data collection, at which point it was usually clear 

that they were not community groups. Twelve such organisations have been removed from 

the data set altogether. The remaining thirty two organisations are defined as belonging to 

the community sector in Manningham and Girlington. In common with earEer studies 
(Chanan, 1992; Duggan and Ronayne, 1992) all forms of participatory local groups were 
identified. However, more formalised groups were easier to identify than smaller groups and 

thus, there is possible bias in the emphasis on formalised organisations (see Chanan, 1993). 
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In Royds a list of groups operating in the area was made available by the Royds Social 

Programme Co-ordinator. The same process of checking this list was undertaken as in 

Manningharn and Girlington, but no new groups were identified. It might be argued that the 

resident-led focus of the SRB programme in Royds; meant that the management board was 

able to draw on local knowledge more thoroughly - hence the greater reliability of the 

information they provided regarding local community group activity. A total of thirty two 

groups were operating across the three estates. All ofthese were serving the residents ofthe 

estate and therefore none of them was eliminated from the data set. 

Selecting respondents for in-depth interviews 

In selecting respondents for in-depth interviews, however, a more strategic approach to 

selection needed to be adopted. There were two aspects to this. First, sampling had to 

embrace diversity of type of activity and type of organisation across both localities. The 

survey data provided the basis on which to select those organisations that reflected a diverse 

range of activity and organisational form. Second, the sample of respondents needed to 

reflect diversity of experience based on the view that understanding processes of 

volunteering and active involvement in community groups could obscure the experiences 

of users and non-active residents. 

The sample of respondents that emerged was based on accumulating knowledge of the 

community sectors in both localities and identifying the different kinds of user groups and 

volunteering that was taking place. The eventual sample consisted of the following four 

types of respondents: 

0 Volunteers, committee members and paid workers who were active in running groups 

and activities. In-depth interviews were conducted with a range of respondents from 

different kinds of organisations in both localities. Some of these individuals were not 

residents of the locality. 

0 Community representatives from the regeneration partnership boards were also 

interviewed. In some cases these were also active volunteers and comn-dttee members, 
in other cases involvement in the board was the only form of volunteering the 

individual participated in. Some of these individuals were not resident in the locality. 
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0 Users of community groups were interviewed in small groups. Given the potentially 

vast range of users in both areas the small group discussions were held with groups 

that had otherwise tended to be marginalised in terms of the overall research design. 

Young people rarely volunteered but were well catered for in ternis of community 

group activity. As a numerically significant user group, the views of young people 

were consequently sought. Asian women were also difficult to reach through 

community group volunteering and representation at regeneration board level. 

Language was also a significant barrier to accessing Asian women that had not been 

educated in England and therefore a user group of women attending English classes 

provided an opportunity for a neglected section of the local population to be included 

in the sample. To balance the data across the localities a group of older residents were 
interviewed in Royds who were involved in social activities. The prevalence of these 

social groups for older residents in the estates made this a valid selection and also 

corresponded with a user/volunteer overlap that was under represented in the overall 

sample. 

0 Non-active residents were also selected on the basis that our understanding of 

volunteering and community activity is most readily available through the eyes of 

thosewho do participate, rather than taking account ofthe views ofthosewho do not. 
Non-active residents were not necessarily people who had never been actively 
involved or who had never used any community groups or services. They were, 
however people whose experiences of community activity and the regeneration 

programme was limited and none of them were currently actively volunteering. 

McCulloch (2000) draws attention to the way in which there cannot be just one narrative 

of what happens in a group or organisation. Similarly there cannot be just one narrative of 

the role of community groups in a locality. Hence the views of different kinds of 

stakeholders were considered in this research. The diversity and breadth of the selected 

respondents contributed to the overall depth ofthe case studies that was achieved. A list of 

respondents is included in Appendix 5. 
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RECRUUMENT AND FIELDWORK 

Recruitment 

Initial contact in both localities was made through the City Council and the SRB 

management boards. The collection of survey data relied upon'cold calling' - by telephone 

and in person - to make contact with respondents. The survey was useful for making 

contacts in the localities as well as for generating data. In the majority of cases the survey 

data was returned to groups for their information and to allow them to add or change any 

of the responses. A letter enclosed with these requested selected groups to identify 

committee members, volunteers or paid workers that would be interested in taking part in 

an in-depth interview. The responses to these requests were all positive. 

Recruiting user groups relied upon assistance from paid workers in selected community 

centres. The user groups were contacted and organised by Paid workers and therefore the 

selection of individual respondents was made by paid workers. This may have led to some 

bias in the characteristics of the group, but the content of the discussions do not seem to 

bear this out. The exception to this was one ofthe groups ofolder residents in Royds whose 

selection was more opportunistic in so far as they were available to meet quickly and a 

number of people were able to attend. 

Recruiting non-active residents presented something of a dilemma in terms of recruitment 

and sampling since it was not easy to identify characteristics or dimensions along which any 
diversity of experience might be found to exist. In both localities the resident interviews 

were the last set of interviews to be conducted. As the fieldwork progressed and greater 

familiarity with the locality was gained, it was possible to identify smaller neighbourhoods; 

within the locality that provided some elements of difference between residents. 

This was not a particularly 'objective' method of selection. Streets within each identifiable 

neighbourhood were selected at random. All households were given the opportunity to 

participate inthe interviews via a simple invitation posted to everyhouse. The following day 

each house was called upon in turn to arrange appointments for interview. Given the 

relatively low rates ofvolunteering and active participation found to occur in both localities 

it was not anticipated that many of these households would contain active volunteers. 
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In addition, a high response rate was not anticipated given the cold-caUing technique and 

opportunity for people to avoid contact. In the event the response rate was over 60 percent 

across both localities. This reflected a view expressed by some active respondents that 

people were desperate to be asked about their views and bad a lot to say about where they 

lived. 

The recruitment of community representatives on regeneration partnership boards was 

assisted by the regeneration management teams and none ofthe representatives approached 

tcfiLscd to bc intcrvicu-ed. 

Conducting the fieldwork 

The fieldwork %-a conducted over a six rnonth period between April and September 1999. 

The survey questionnaire was completed by the researcher and returned to respondents for 

checking. All of the inter%ic%s were conducted in cornrnunýity centres orpeople's homes and 

all the interviews and group discussions %%, crc tape recordedL 

Many of the people interviewed were engaged in pubhc activities - as paid workers, 

volunteers or committee members. Those who were community representatives for the 

regeneration partnerships were also public figures in that they were either elected by other 

residents or were Wgh profile community sector activists. McCulloch (2000) argues that 

outside interest in localities can lead to a "poUshed collective perforrnance' thereby 
detracting from the possible fraught reality of the organisation being studied. Thus, it was 
deemed important to seek out conflicting views and to uncover as many different 

Perspectives of community group activity as possible. There was a danger that individuals 

might want to present an overly positive impression of their organisation, or of the 

regeneration programme. 

Tbcsc concerns are reminiscent of those identified by ComwcU (1984) in her distinction 
between 'public and private, accounts given by respondents in interviews. Public accounts 

are those that are selective or socially desirable descriptions and can be contrasted with the 

richer and rnore detailed 'private accounts' that ComweU (1984) felt were achieved as 
intcrviewces got to know her better over tim 
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In addition, a high response rate %-as not anticipated given the cold-cal1ing technique and 

opportunity for people to avoid contact. In the event the response rate was over 60 percent 

across both locaEtics. This rcflccted a view expressed by some active respondents that 

people wcrc desperate to be asked about their views and had a lot to say about where they 

Eved. 

The recruitment of commun ty representatives on regeneration partnership boards was 

assisted by the regeneration management teams and none ofthe representatives approached 

rcfuscd to bc intervivArd. 

Conducting the fieldwork 

I'lic fieldwork %-as conducted ovvr a six month period between April and September 1999. 

Thc survey questionnaire %-as compIcted by the researcher and rctumcd to respondents for 

chccking. Ali of the intcr%ic%s were conducted in commurýty ccntres orpeopIc's homes and 

all the intcrvic%rs and group dis=ions were tape recorded. 

Many of the people interviewed were engaged in public activities - as paid workers, 

volunteers or comrnittce members. Those who were community representatives for the 

regeneration partnerships were also public figures in that they were either elected by other 

residents or were high profile community sector activists. McCulloch (2000) argues that 

outside interest in localities can lead to a 'polished collective performance' thereby 
detracting from the possible fraught reality of the organisation being studied. Thus, it was 
dccmcd important to seek out confficting views and to uncover as many different 

perspectives of community group activity as possible. There was a danger that individuals 

might wrant to present an overly positive impression of their organisation, or of the 

regeneration program=. 

These concerns are rcninisccnt of those identified by ComweU (1984) in her distinction 

between 'public and private' accounts given by respondents in interviews. Public accounts 

are those that are selective or sociaBy desirable descriptions and can be contrasted with the 

richer and more detailed 'private accounts' that ComwcH (1984) felt were achieved as 
intcrviewccs got to know her bcttcr ovcr tirnc. 
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In conducting the ficidwork an emphasis was placed on seeking as many 'private' accounts 

as possible in interviews. The various techniques employed and the diverse range of 

respondents drawn upon allowed some comparison to be made between respondents in the 

same organisation -a form of triangulation - and to identify possible 'public' accounts. In 

addition, the majority of the respondents were met more than once. Frequent visits to 

centres and being involved in activities with user groups should have engendered some trust 
between respondents and the researcher and led to the kinds of private accounts that 

Cornwell (1984) valued so highly. 

77he problem ofgainimg respondent trust and increasing the validity and reHabUityofthe data 

was not simply a mattcr ofpubEc and private accounts. This can be an issue in any form of 
interviewing. In this study there were two other issues that were most relevant to the 

subsequent quality of data collected. 

First, as a white, middle class fcmale rcsearchcr in Manningham and Girlington I was aware 
that thcre wcre clcar cultural, racial and class differences between myselfand those involved 
in the research. Stanfield (1993) identifies the ethical problems that can arise around 

'whether or not Euro-Amcricans can penetrate the intersubjectivity of people 

of colour and, if so, what strategies they should foUow to minimise inevitable 

biases flo%ing from being rcarcd in a different, dominant racial or ethnic 

population' (Stanfield, 1993: 9). 

The multiple etWc minority groupings in Manningham and Girlington would have 

precluded any single researcher from conducting work that could five up to such 

cxpcctations. 

In fact, it was possibly easier for a white fcmale to access this diversity than it may have 

been for a white male - who would have found access to Asian women difficult, or a black 

male or fc=lc whose identification with one of the ethnic minority groups in the locality 

could have bcen a more significant barrier to accessing Asian or African Carribcan 

respondents. In Royds these aspccts of difference ccntrcd around class distinctions and the 

researcher was no less of an outsider in the predominantly white cstatcs. 
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In both localities a range of conscious and unconscious strategies were adopted which 

sought to minimise those aspects of difference between the researcher and the researched 

that may havejeopardised the fieldwork process. By becoming familin with the localities 

and the groups through frequent visits and prolonged gays there came a point where the 

researcher was no longer an 'outsider' (see also Andersen, 1993). In comparison with 

residents who had lived in areas for many years and never visited a community centre, the 

researcher was in so= %%-ays an 'insider' in terms of community group activity. 
Furthermore, the researcher's presence %%-as neverassociated with any authority or particular 

expertise, positions which could make it more difficult to access some social groups 
(Andersen, 1993). 

Despite these attempts at nuinimising possible difficulties, the second issue of language 

differences was not resolvable. At least three different languages were spoken in 

Manningham and GkIington that wcrc unknown to the researcher. This prevented interviews 

being conducted with significant sections of the ethnic minority population - particularly 

elderly Asian men and women who were least likely to speak English. In the resident survey, 
however, four Asian womcn wanted to take part and asked other members of the family to 
intaprct for thcm. 7be %-adity and rcUability of these interviews must be questioned and 
they arc only included in the analysis of community group use and knowledge of local 

facilities. 

Conducting the fickiwork in both localities was mainly enjoyable and a steep learning curve 
for a first attempt at empirical investigation. It is not possible for researchers to be aU things 

to all people. The best we can hope for is that we treat everyone with respect and sensitivity 

and gain the sa= in rctum 

DATA ANALYSIS 
The need to articulate as clearly as possible the method of analysis in order to detract from 

the %iew of qualitative research as a soft, option is frequently cited (Critcher et al, 1999; 

Silverman, 2000). In doing so however, there is a risk that the process of data analysis 
described here rcflccts a linear series of events that was not the reality. in fact, the analysis 

of the data began with the first survey questionnaire and was incrcincritally built up over 

tinw. 
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'Me survey data was analý-sed quickly so that interviews could be organiscd with selected 
respondents from different kinds ofgroups. Given the nature ofthe research, however, there 

were al%-ays opportunities to change the sample size or sample content based on data being 

gathered and partially anal)wd. 

I'lic analysis that A-as being undertaken while the fieldwork was progressing reflected 

aspects of a 'grounded theory' approach, that is the use of analytic induction to generate 
hypotheses based on a few cases which are then applied to each subsequent case. 'Pure' 

grounded theory (Strauss, 1987) requires the coding of transcripts at progressively higher 

levels of abstraction followed by testing relationships through constant comparison and 
finally constructing theory. The problem with using this method post-fieldwork is that it 

assumes no prior knowledge of theory and that theory will derive from the data alone. In 

reality, aspects of grounded theory do emerge from the data but these follow from existing 
theoretical constructs, rather than deriving simply from the data. 

Thus, whilst some form of analysis was being completed as the fieldwork progressed, the 
in-depth analysis and cross checking %-as completed once a the data had been generated. 
This %-as a sizeable amount of data. Tbcre was a breadth of experience represented in the 
data as well as depth in terms of interview data. The multiple techniques generated different 
kinds of data that were not necessarily comparable and the individual respondents were not 
easily placed %%ithin mutually exclusive categories of 'volunteer', 'user' or 'resident'. Given 

this complcxity, the management of the data itself was of crucial importance, aided by the 

use of a qualitative analysis computer package (Atlas U) for coding and indexing data. 

Whilst the size of the data set and the range ofrcspondcnts was a positive feature ofthe data 

collection, the use of 'multiple methods" in qualitative research has been criticised for being 

used to imply reliability that is not neccssargy the case (Silverman, 2000). Silvemian also 

argues that multiple methods can be used to imply a 'whole picture' that is actually an 
illusion. In seeking to overcome this criticism the multiple methods used in this study were 
associated with specific research questions linked to particular units of analysis. 

136 



The survey data was anab-sed quickly so that interviews could be organised with selected 

respondents from different kinds ofgroups. Given the nature ofthe research, however, there 

were always opportunities to change the sample size or sample content based on data being 

gathered and partially anal)-sed. 

The analysis that was being undertaken while the fieldwork was progressing reflected 

aspects of a 'grounded theory' approach, that is the use of analytic induction to generate 
hypotheses based on a few cases which are then applied to each subsequent case. 'Pure' 

grounded theory (Strauss, 1987) requires the coding of transcripts at progressively higher 

levels of abstraction followed by testing relationships through constant comparison and 
finally constructing theory. The problem with using this method post-fieldwork is that it 

aSSUMC3 no prior knowledge of theory and that theory will derive from the data alone. In 

reality, aspects of grounded theory do emerge from the data but these Mow from existing 
theoretical constructs, rather than deriving simply from the data. 

7bus, whilst sonic form of analysis, "-as being completed as the fieldwork progressed, the 
in-depth analysis and cross checking was completed once all the data had been generated. 
This was a sizeable aniount of data. 11crc was a breadth of experience represented in the 
data as well as depth in terms of interview data. The multiple techniques generated different 

kinds of data that were not necessarily comparable and the individual respondents were not 

easily placed %ithin mutuaUy exclusive categories of 'volunteer', 'user' or 'resident'. Given 

this complexity, the management of the data itself was of crucial importance, aided by the 

use of a qualitative analysis computer package (Atlas d) for coding and indexing data. 

Whilst the size of the data set and the range ofrespondcnts was a positive feature of the data 

CoHection, the use of 'multiple methods' in qualitative research has bcen criticised for being 

used to imply rcUbUity that is not necessarily the case (SUvcrman, 2000). SUvem= also 

argues that multiple methods can be used to imply a 4wholc picture' that is actua. Hy an 
Blusion. In seeking to ovcrcomc this criticism the multiple methods used in this study were 

associated with specific research questions linked to particular units of analysis. 
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It is important to state again that the localities themselves were not the primary unit of 
analysis. The purpose of the research was not to generate findings relevant to the specific 
localities. Tbc community groups operating within the context ofthe localities were the main 

unit of analysis. The individuals associated with these groups represented one set of cases, 
the non active another and the user groups a third. The analysis draws on an amalgamation 

of these different sets of cases to produce explanations of the way that two specific 

community sectors %%= operating. The localities formed the context to the research in 

terms of providing some mcans of idcnt** places embedded in particular policy contexts 

- in this case regeneration policy - but they were not the subject of the analysis in their own 

right. 

11c post-ficidwork anaWis bcgan. by coding and indexing the data. Where theoretical and 
i empInCal constructs are closely alUed, it is important to recognisc that the analytic approach 

%-as underpinricd by theorctical fiwwworks. 

The data was subjcct to multiple fom-a of dissection. Tbcmatically, by locality and by 

catcgory of rcspondcnt as well as by topic guide categories. This multiple indexing allowed 
for comparisons to be madewrithin the broad themes as well as indicating issues that were 
not being included in the thematic analysis. By subjecting the data to these multiple levels 

ofanalysis dra%ing on themes, theoretical propositions as well as the descriptive categories 

assigned to groups and individuals it was possible to cross-tabulate almost all the responses 
to identify deviant cases and to cnumcratc responses (Critcher el al., 1999). The lattcr has 

been a useful tool in idcntif)ing the relative prevalence of some aspects of the study and 

numbers arc used in the analysis to indicate this. 

Cross-sectional analysis allowed the identification of themes relating to specific research 

questions to be determined. The categories for this analysis were both deductive, in so far 

as they were determined by the emphasis on particular themes that were reflected in the 
topic guides and survey questionnaire, and inductive, in that some aspects were buBt on as 
the data generation commenced. In seeking to overcome Sflvernnn's (2000) concerns 
regarding the use of multiple methods as a substitute for rigour and reliability, the analysis 
does not seek to combine the different data to present a complete picture. Different aspects 
of the data are used to analyse different research questions. 
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The identification of 'need' and what kinds of services groups were providing lent itself to 

an analysis of survey data that could offer a picture ofactivity at a single point in time. This 

data could only superficially idcn* how and why these services and groups had developed 

and therefore interviews with active group members offered a means to examine these issues 

in more depth. This data is used in chapter five to examine theoretical propositions regarding 

community groups and responses to locally defined need. In contrast, analysing the data 

with regard to social capital lent itsclfto thinking about the individuals and their relationship 

with voluntary activity within groups. Although the survey data was again used to provide 

some numerical data regarding the numbers of volunteers used by different groups, the 

ana4-sis draws more heavily on interview data with volunteers, residents and users (see 

chapter six). Thus, it is possible to bring together theory, method and analysis to generate 

a overall view of how the study progrcýscd. The key elements of this are presented in Table 

4.8 below. 

Table 4.8 

Functions, theories, anab-sis and methods 

Community Theory Level of Analysis Methods 
Group Function 

Service DclNcry Need Cornmunity group Survey data 
In-depth interviews 

Opportunitics for Social Capital Community group Survey data 
Volunteering Individual volunteers In-depth interviews 

Non-active residents In-depth interviews 

Collaborative Inter- Community group Survey data 
working and organisational Committee members In-depth interviews 
partnership relations Community reprmntatives In-depth interviews 
working 

TIx process of analysis therefore sought to apply a series of recogniscd techniques to the 
data in order to generate reliability and validity. The cases were constantly compared across 
themes and categories using tables and grids; all the data was treated with equal weight and 

where relevant deviant cases arc analysed separately (see Silverman, 2000). 
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McCulloch (2000) has argued that regeneration research needs to be more explicit about 
dcfining'key' players and making it clear whose voices arc heard and whose arc not. Where 

relevant this study does seek to define how individuals came to be allocated to specific 

categories. This is particularly relevant in chapter seven where the identification of focal 

organisations; and intcr-organisational leaders may, in other studies, be seen as'kcyplayers'. 
11w intention in this study is to relate these individuals to the institutional context in which 

they wcrc found to be operating - namcly within the community sector. 

SUMMARY 
This chapter has dcscnibcd the A-ay that the research was designed in order to achieve the 
breadth and depth of data that %%-as needed to answer the research questions within a 
framework that sought to acknowledge the position of the community sector in relation to 

other aspects of local life. Ile two localities selected for the study reflect differences across 
cthnicity, structures and type of SRB management programmes, housing tenure and their 

geographical location. Most importantly, the localities offered the opportunity to study two 
local community sectors in deprived areas and consequently to examine how far this form 

of voluntary activity could five up to expectations regarding the delivery of services, the 
promotion of volunteering and involvcmcnt in local governance structures. it is to the first 

of these - delivcring services and responding to local need - that chapter five now turns. 
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CHAPTER FIVE 

COMMUNrrY GROUPS AND SERVICE DELIVERY - 
RESPONDING TO LOCAL NEEDS 

INTRODUCTION 

The first stage of the analysis sought to understand how community group provision was 

related to local needs. One of the assumptions that is often associated with community 

group activity is that it is responsive to locally defined needs, and therefore community 

groups are increasingly called upon both to play a part in service delivery and assist external 

agencies in the identification of local needs (Fearnley and McInroy, 1999; Hastings et aL, 
1996). 

This local responsiveness to need is one of the most well established characteristics of 

community group activity and has its roots in the development of community activity in the 

1960s and 1970s. Although a range of studies have argued that the voluntary sector itself 

can fail to respond to some needs, that it is unevenly spread and vulnerable to following 

popular causes (Brenton, 1985; Clarke, 1991; Willmott, 1989), there is a lack of empirical 

work that has sought to understand the way that community groups respond to needs in 

localities. Exceptions to this include Dugganand Ronayne's (1991) study of local action in 

Ireland completed as part of the EFILWC comparative project on coping strategies in 

deprived areas, and Jackson and Field's (1989) study of community groups and service 
delivery within an Asian community undertaken for the Home Office. There have also been 

studies ofthe role that mutual aid can play in providing coping mechanisms in deprived areas 
(Bums and Taylor, 1998; Williams and Windebank, 1999). By their nature these are more 

concerned with informal aspects of community activity, rather than with the community 

sectorper se. There have also been studies based on in-depth work with small numbers of 

community groups (Butcher et aL, 1980) and with groups associated with the social 

economy (Amin et aL, 1999). 
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More emphasis has been placed on the role of community groups in partnerships and inter- 

agency working at a general level (for example Bemrose and MacKeith, 1996; Gregory, 

1998) or explicitly in relation to their role in regeneration partnerships (Fearnley and 
McInroy, 1999; Hastings et aL, 1996). However, these studies tend to emphasise the role 

of community groups in relation to other partners and to processes of consultation and 
influence by 'the community' more generally. 

A third set of empirical work has been concerned with tracing the development of voluntary 

activity and patterns of provision across localities (Knight, 1993; Knight and Hayes, 198 1; 

Reynolds, 1994; Rochester, 1993). However, these studies have tended to lack any policy 

context and also tend to view voluntary activity hornogenously so that any specific role for 

the community sector is subsumed within a wider remit. 

It is hoped that this study can combine the positive elements of all these approaches in order 

to develop a more complete picture ofaspects ofcommunity group activity in localities than 

has previously been attempted. This first part ofthe analysis seeks to build on previous work 
by explicitly focussing on the way in which patterns of service delivery by community 

groups in two localities could be explained with reference to the concept of need. Chapter 

three revealed the way in which theories of social need could offer both descriptive and 

analytic mechanisms to consider the influences upon needs-reIated decision making. 

The purpose of this analysis is not to identify whether or not groups were responding to 

local needs or to identify needs that were not being met. Rather, the aim was to identify 

what kinds of services were being provided, how these needs had come to be identified and 

by whom, and whose needs were being met by community groups. The analysis that follow s 

reveals the way in which community groups believe themselves to be highly responsive to 

local needs and that each area could demonstrate a range of activities provided by 

community groups. More interestingly, the analysis reveals the way in which differences 

between organisational form in each area contributed to the range of activities and services 

available and how different kinds of needs-identifiers could also be seen to influence 

community group decision-making. The analysis also considers the contradictions that 

emerged in relation to universal and particular aspects of need. The final section considers 

the role that community groups played in the identification of need for the SRB projects. 

IAI 



In conclusion it is argued that we should be cautious in our attempts to justify greater 

reliance on community groups in service delivery and the identification of local needs. In 

these two areas, community groups reinforced and reflected patterns of difference and 
discrimination both in terms of the services they provided and the users whom they served. 

THE ACTIVITIES AND SERVICES PROVIDED BY COMMUNITY GROUPS 

The first stage of the analysis used the survey data collected from all community groups 

operating in both areas. The importance of community groups in local activity was summed 

up in Royds by one of the resident directors who commented: 

'The groups are really important. If you didnýt have them nothing would get 
done at all would iff (Alison, resident director-). 

In the context of dwindling local provision and facilities, community groups in Royds were 

often the only evidence of activity occurring outside the home. There were few shops and 

no public houses on the estates where people could meet socially and only one estate bad 

a doctor's surgery. Consequently, community groups and the activities they organised were, 

on the face of it, an extremely important way for people to access services that were 

otherwise non-existent. 

In Manningham and Girlington there was more evidence of activity and services available 

outside those offered by community organisations. The proximity of Manningharn and 

Girlington to the City centre meant that the area had a vibrancy lacking in the estates. A 

range of shops and facilities serving the ethnic minority population in particular, made this 

a lively area with many more opportunities for people to meet socially than was evident on 

the peripheral housing estates. The community centres, in this context, were contributing 

to an apparently vibrant neighbourhood life. 

5 Quotes from the in-depth interviews with active residents and paid workers are 
identified by a pseudonym and a description of their role in community groups or 
regeneration partnerships. Quotes from users in group interviews are identified as 
RI, R2 etc. alongside a description of the type of group (for example RI, Asian 
women learning English). Quotes from in depth interviews with non-active residents 
are similarly identified (for example, RI resident Royds). 
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A total of sixty four community groups - thirty two in each locality - were operating at the 

time of the fieldwork. The full list of activities is included in Appendix 6. These services 

were grouped together into six general types: youth provision; employment training and 

education; housing and resident associations; social activities; collective self-help; and 

environmental, health and advice services. These are described below. The number of 

activities provided each area is shown in Table 5.1, below. - 

Table 5.1 

The types of activities and services provided by COMMUnity groUpS6 

Activity/service Number of groups providing Number of groups 
Manningham and Girlington providing Royds 

Youth Provision 18(56%) 9(28%) 

Employment, training, 14(44%) 3(9%) 
education 

Housing/residents 6(19%) 3(9%) 
associations 

Social activities 4(12.5%) 13(41%) 

Collective Self Help 6(19%) 

Environmental, health, 11(34%) 9(28%) 
advice 

Base 32 32 

Services for young people varied in terms of content across the two areas and comprised 

elements of different styles of youth work (see for example Coles et aL, 1998). Most of the 

activities were centre-based although both localities had 'detached' youth workers who 

sought contact with young people on the streets and in cafes in order to attract them into 

more structured youth-based services. Similarly community organisations in both localities 

provided a range ofdiversionary activities - that is'leisure and recreation-based activity such 

as sports, crafts and discos' and 'developmental' work - 'to use different activities to 
develop self-esteem and confidence amongst young people' (Coles et aL, 1998: 20). 

' Some groups provided more than one activity and hence the numbers of activities 
and the number of groups are not equal. 
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The latter was more common in Manningham. and Girlington where youth workers used 
developmental work with young people to address race discrimination issues, and to 

encourage young people from ethnic minorities to take a pro-active role in personal 
development. In the Royds; estates, diversionary activities were more commonly found to 

dominate youth services. 

Employment training and education services similarly varied in content across the two areas, 

although not to the same degree. Both localities contained organisations that were offering 

vocational training such as typing and computer classes as wen as employment based 

schemes to help people with interview skills, writing job applications and compiling CV's. 

In Manningharn and Girlington many ofthese services were'bought in' by centres and were 

provided by the local TEC and ffirther education college. The biggest difference in content 

of services across the two areas regarded basic nurneracy and English language education 

which was prevalent across organisations in Manningharn and Girlington. 

Housing and resident associations existed in both localities. In Manningham, and Girlington 

five of the six groups were small resident associations operating on one or two streets. The 

exception was an influential black housing association that had emerged from the 

Bangladeshi community, and maintained links with the locality. In Royds the two smaller 

estates ran resident associations that covered the whole estate. Athird organisation in Royds 

included in the housing/resident association type is the RCA itself whose role in physical 

redevelopment of the area and general management role makes it a focal point for housing 

related issues across the estates. 

Social activities were similarly offered in organisations in both areas. Again the content of 

these differed in the two localities. Lunch clubs, cafes, bingo clubs and other small social 

gatherings were included in this type. In Manningharn and Girlington this kind of provision 

was limited to lunch clubs for elderly people -a service provided in most centres in Royds. 

In addition the Royds groups ran a number of bingo sessions in community centres. These 

were seen to be good: ftmd-raising events by organisations and were in high demand. Tluee 

sessions attended in the course of the fieldwork were attended by over forty people - the 

highest number of users observed at any centre in a single session. 
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Collective self help is the term applied to services in Royds that included savers clubs, a 
furniture recycling scheme and a toy library. No examples of this kind of service were found 

in Manningharn and Girlington and the relative paucity of such schemes is a reminder that 

current trends in promoting particular styles of community-based activity should be treated 

with caution. The survey generally found little commitment to developing self-help activities 
in either of the two areas where the notion of community groups as service providers 

prevailed. The lack of collective self-help style activities in both areas is a timely reminder 

that community sector provision is operating in the context of pre-existing services and 
forms of coping. Thus, one explanation for the lack of visible self-help activities in 

Manningham, and Girlington may be related to the relative strength of the informal sector, 

where Mosques and extended family forms reduce demand for some types of formal 

provision (see Ahmed, 1998; Jackson and Field, 1989; Silburn. et aL, 1999). 

Environmental, health and advice services represent a broad type that were related to single 

purpose activities in each area. Environmental groups were the most limited with only one 

established organisation in Manningharn and Girlington providing help to residents to 

organise clean-up campaigns and gardening advice. Other groups organised Etter campaigns 

on an ad-hoc basis in both localities. In Royds the RCA had developed a community 
business that worked to improve the local environment through landscaping and clearance 

work. This employed local residents and contributed to plans for employment and training 

opportunities as part of the social regeneration programme. 

Health related services varied across the localities. In Manningham and Girlington some 

groups organised district nurses, chiropodists and dentists to visit centres for their users. 
These services were offered in order to give non-English speaking residents an opportunity 

to meet with health professionals in an enviromnent they found safe. In Royds small groups 
had developed around health-related activities such as keep fit for elderly residents. Royds 

also had a drugs advice centre and a pregnancy testing service was offered by one 

organisation. 
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Finally, both localities had their share of advice centres. These are something of a classic 

community based activity, whose work is generally regarded highly by users and public 

authorities. In Bradford, these have been accorded 'core' status within voluntary sector 
funding by the local authority which will assure them of three years stable funding until 

2002. All the advice centres were offering general benefits advice. In Manningharn and 

Girlington this was supplemented with a high level of expertise in immigration law and 

multi-lingual facilities. The demand for these services was exemplified by the waiting lists 

and queues in all centres. Advice centres are perhaps the best example of service provision 
in the community sector whose status as an alternative to state services is highly prized - the 

respondents from advice centres all referred to their reputations in terms ofunbiased advice 

and trust which residents did not have in statutory service providers. 

The general range ofactivities provided in each area was similar. This convergence over the 

scope of community activity might reflect the fact that 'need' is greater for these services 
(see for example Fearnley and McInroy, 1999), or that funding is more readily available for 

some services (see for example Addy and Scott, 1988, Amin et al., 1999; Leat, 1995a), or 

that groups are comparing activities with others and copying successful patterns of activity 
(see for example Taylor, 1996). Each of these factors has been used in other studies to 

explain aspects of community group or voluntary organisation activity. In fact, as the 

following discussion reveals, there were elements ofall these processes at work in decisions 

over responses to need by community groups. 

However, whilst the general range of activities provided in each area were similar, the 

relative emphasis placed on these activities differed. Table 5.1 shows that twice as many 

organisations in Manningham and Girlington were providing services for young people 

compared with Royds, whilstjust over three times as many groups in Royds were providing 

social activities compared with those in Manningham and Girlington. These differences 

suggest that the needs in each locality differed among different social groups and that 

community groups were simply responding to these different manifestations of local need. 
However, when the types oforganisational form were compared in each area it became clear 

that this was playing a key role in the development of new activities in Manningharn and 

Girlington and that the Royds; estates were potentially falling behind in terms of access to 

funding and services. 
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COMMUNITY GROUPS AND ORGANISATIONAL FORMS - EXPLAINING 

LEVELS OF ACTIVITY 

Whilst the content of services provided differed in each area, so too did the organisational 
forms that community groups adopted. Originally the classification of organisations was 
based on primary service or client group - for example, advice services, or young people or 

older people. It transpired during the fieldwork that groups were not organised in these 

ways, and that a more complex configuration of organisational. forms existed. Thus, it was 

not possible to characterise group activity according to some primary objective - particularly 

where some groups were operating according to a variety ofobjectives relating to the needs 

of diverse client groups. Although more complex means of classifying groups would be 

p 'ble, a four-fold categorisation based on two key factors was used to distinguish ossi 
between organisational forms. The factors used were: 

0 The number of activities provided by an organisation or community centre - either 

single or multiple. This was a basic distinction that emerged from the survey data as 

a means of analysing different kinds of community groups. 

Whether the organisation. or conununity centre was 'controlled' by a single 

management committee or paid worker. This was deemed important in term of 
identifying ownership ofparticular activities and decision-making regarding extending 

service provision. 

In contrast to Chanan's (1991) classification of community sector organisations this 

typology did not include sources of funding as a distinguishing feature of organisations at 

this stage. Rather, it is argued that the organisational form groups adopt has implications for 

access to external funding, which in turn may affect levels of autonomy groups are able to 

achieve. This argument is explored ftirther below. 

Here, the intention is to show how organisational form can explain the greater numbers of 

activities being provided in Manningham and Girlington at a general level and therefore, it 

is argued, organisational form can affect the extent to which community groups respond to 

localneeds. 
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Four organisational fonns were identified across the two localities which offered a set of 

mutually exclusive types: Community venues, multi-purpose organisations, hybrid 

organisations and single purpose organisations. Table 5.2 shows the number of each 

organisational form operating in the two localities. 

Table 5.2 

Organisational forms operating in each locality 

Organisational form Number in Manningham Number in 
and Girlington Royds 

Community venue 6(19%) 

Multi-purpose 15(47%) 5(16%) 

Hybrid 2(60/o) 1 (3%) 

Single Purpose 15(47%) 20(62%) 

Base 32 32 

Community venues 

The tenn'conununity venue' refers to those centres that were hosting various activities run 
independently from one another, although many organised 'user committees' with 

representatives from organisations using the centre. The buildings were most likely to be 

owned by the local authority or churches who hired out rooms to groups. This type was 

onlyfound onthe Royds estates reflecting the greater number ofchurches activelyhiring out 

community space, and local authority owned buildings. In Manningham and Girlington 

venues attached to churches were not being used in this way at the time of the fieldwork. 

One centre that had been run as a community venue in the past was planning to become a 

'hybrid organisation' (see below) because the church was selling the building. In Royds 

community venues were an important local resource for single purpose groups, many of 

whom used community venues as a site for their activities. The main criticism ofcommunity 

venues made by community groups related to the charges made for hiring rooms which were 

considered too high for some organisations. A new group in Royds was planning to address 

this issue in the future by offering free room hire to community groups in return for help in 

kind - such as cleaning or decorating. 
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Multi-purpose organisations 

Multi-purpose organisations were usually run by a paid worker employed by a volunteer 

management committee and offered a range of activities under one roof There were 15 

multi-purpose organisations in Manningham. and Girlington compared with only 5 in Royds, 

and it is the existence of multi-purpose groups in Manningham and Girlington that 

contributes most significantly to the amount of community activity that occurs here. In 

contrast, the lack of such facilities in Royds partly explains the more limited range of 

. activities and services. 

Table 5.3 (overleaf) shows the numbers of activities provided by multi-purpose groups in 

each locality. In Manningliam and Girlington multi-purpose organisations are responsible 

for providing the majority of activities (except resident and housing associations which are 

all single purpose groups). When this is compared with the numbers of activities and 

services provided in Royds it becomes apparent that multi-purpose organisations are 

contributing significantly to the sheer number of services on offer. In Royds the lack of 

multi-purpose organisations may consequently be contributing to the smaller number of 

services available to residents. 

A key feature of multi-purpose organisations in both localities was the expansion and 

diversity ofactivities they had developed over time. One ofthe advantages ofmulti-purpose 

organisations is their ability to adopt new projects easily and incorporate these into current 

provision. One organisation described over twenty different projects that they had received 

funding for in the last seven years. Another acted as a conduit for various funding 

opportunities that arose, arguing that their aim - 'to empower the people of Girlington' - 

was broad enough to encompass any number of small community based projects. 

These projects are often based on short-term funding opportunities which limits the extent 

to which any sustainable services can develop. Numerous examples of projects that had 

ended were mentioned in interviews. One respondent described the process in the fbHowing 

way: 
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'Well we did the clean-up campaigns for about two years, until the funding ran 

out and then we moved onto something else.... At the moment we've got 

funding for the healthy eating project - people growing food and native 

vegetables and the reading scheme ..... When they're finished we'll do something 

different' (Shirley, committee member). 

Table 5.3 

Services provided and organisational. form' 

Place/Activity All groups Multi purpose Single purpose Hybrid 

MANNINGHAM AND 
GIRLINGTON 

Youth provision 18 15 3- 

Employment training and 14 10 22 
education 

Housing and residents 6 - 6- 

associations 

Social 4 3 - 

Environmental, health 11 7 4 

and advice 

ROYDS 

Youth provision 9351 

Employment training and 32 
education 

Housing and residents 32 
associations 

Social 13 1 11 

Collective self-help 623 

Envirorunental, health 935 
and advice 

I The number of services provided by hybrid organisations reflects those that are 
organised and run by centre managers or management committees. Independent 
groups that hire rooms in hybrid organisation are included in the single purpose 
Category. 
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Multi-purpose groups in Manningham. and Girlington also demonstrated a multi-faceted 

approach to social problems through the provision of a range of services. In many 

organisations, basic language skills were offered alongside more formal employment training 

giving people a 'ladder' approach to learning and access to training. A committee member 

from a multi-purpose centre in Manningham, and Girlington working with Asian women 

described this process: 

'People come for sewing classes and then we can encourage them to join the 

English lessons. Once women are used to coming here and their families have 

accepted them coming here we can help them to expand their skills and 

activities' (Seema, committee member). 

Duggan and Ronayne (1991) have argued that this multi-faceted approach to social 

problems is evidence that community groups are able to respond more flexibly to the multi- 
faceted nature of complex poverty-related problems. Furthermore, they argue that the wide 

range of funding sources that these groups have to manage are not an advantage because 

of the time and resources it takes to make multiple applications, and that the requirements 

of individual funding bodies can make managing multiple sources of funding difficult 

(Duggan and Ronayne, 199 1). 

However, the multi-purpose organisations in this research were not so clearly identifying 

their decisions to introduce new activities in terms of offering a range of responses to 

poverty. It was clearly the case that groups were able to adopt flexible attitudes towards 

new funding opportunities that led to an expansion in the range of services on offer. 

Furthermore, as funding requirements become more stringently attached to providing 

evidence of innovation (Osborne, 1998b), and less interested in providing core funding for 

established activities (Leat, 1995a), there is an incentive for multi-purpose organisations to 

follow a project-led approach to service delivery, rather than providing stable long term 

activities. 
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The sl-ýift from core to project funding had enabled these groups to develop new activities, 
but they were also forced to do so if they were going to survive. Leat (1995a) is among 

many commentators on developments in voluntary sector funding who has argued that the 

shift from core funding to project funding, alongside assumptions that organisations must 

find their own resources for projects to continue, has led to a position where: 

'Many voluntary organisations may be forced constantly to re-package their 

activities as new and innovative in order to secure yet another dose of short- 

term funding' (Leat, 1995a: 160). 

This pattern was clearly observed in the multi-purpose organisations in both localities, 

thereby raising questions regarding the relationship between needs-led and funding-led 

developments. 

Thus, multi-purpose organisations were able to respond to new funding opportunities which 
increased the range of services they offered local people and created a multi-faceted 

approach to the solution of social problems. However, the extent to which the decision- 

making around these projects was determined by levels of local need is more debatable. 

There was more evidence to suggest that multi-purpose organisational forms had developed 

in response to changing funding environments. In turn, the short-term nature of many of 

these projects meant that there was a lack of stability in some services offered in multi- 

purpose groups over time. Ahmed (1998) argues that multi-functional organisations in 

South Asian communities face pressure from users to develop multiple services because 

people have little trust in mainstream provision. Consequently, he suggests that this leads 

to basic and superficial service provision across a number of areas, rather than the 

development of good quality provision in more limited areas. Thus, pressure from users 

combined with project-funding opportunities may be the source of diversity in service 

provision. However, these flexible approaches towards project-funding made multi-purpose 

groups appear to be relatively secure from the vulnerability to funding changes that 

characterised single purpose organisations, as the next section reveals. 
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Single purpose groups 

Single purpose organisations are those that have a specific focus to their work in contrast 

to the multiple activities provided in multi-purpose organisations. This was the most 

common type of community group organisational form across both areas, with 35 of the 

total 62 groups defined as such. However, relatively, these were more common in Royds 

where 20 of the 32 groups were single purpose organisations. This reflects the greater 

prevalence of community venues in Royds where single purpose groups could hire rooms 

for one or two sessions per week in contrast to the multi-purpose organisations that were 

open most days and nights. Table 5.3 shows how single purpose organisations in Royds 

generally dominate service provision, particularly in social activities where the plethora of 

small lunch clubs hiring rooms in community venues dominates the overall picture of 

conununity group activity on the estates. 

There were two different kinds of single purpose organisations operating in the localities. 

The majority of single purpose groups were small, relatively informal groups such as 

resident associations and social groups. Eight of the 15 single purpose groups in 

Manningharn and -Girlington were of this type, and 10 of the 12 in Royds fell into this 

category. These small groups were particularly vulnerable to closure, but also provided a 

source of new community group activity in both areas. Anecdotal evidence suggested that 

these small groups had always existed, run by different people and that as one group folded 

another one formed. Most of these groups were self-financing and consequently their 

vulnerability in relation to demand was increased. 

A second type of single purpose group was less prevalent and included larger, formal 

organisations such as advice ccntres that ran from their own premises and employed paid 

workers alongside volunteers. Seven such organisations were operating in Manningharn and 

Girlington and 2 in Royds. They offered long term stable services in contrast to the one-off 

projects many multi-purpose centres relied upon. Furthermore, these organisations were 

characterised by high levels of expertise - particularly in advice work which was in demand 

from multi-purposc centres which hircd-in advice workers on a sessional basis. 
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However, single purpose organisations are vulnerable to changes in fimding trends precisely 
because they are focussed on one type of activity. Two examples of this were cited by single 

purpose organisations in response to questions about their vulnerability. An advice centre 

in Manningham and Girlington risked closure in the mid-1990s when council funding rules 

initiated a 'points' system which acted against many single purpose organisations by 

requiring evidence of innovation and the development of new facilities. A campaign 

launched by workers, users and committee members to change the rules was successful, but 

the experience left other groups all too aware of their vulnerability to changes in funding 

criteria: 

'If you're not doing whatever it is they want you will fold. It is as simple as 

that' (Christine, committee member). 

'They won't give you funding for the same - it's a constant battle to show that 

its new or different and I keep telling them that we're an advice centre - that's 

what we do, give advice - how many different ways can you say it? ' (Neil, 

committee member). 

Thus, single purpose organisations are able to provide stable services over time - often in 

core areas of provision and can develop expertise in particular areas. 

Their weakness Hes in their vulnerability to changing levels ofdemand by users and changing 

perceptions of externally-defined need on the part of funders. Attempts by single purpose 

groups to maintain service delivery in the face of declining and changing funding 

opportunities suggests that they may be less influenced by external-needs identifiers than 

multi-purpose groups that shift the focus of their work more often and more easily. 

However, attempts to maintain core service provision in specific fields also makes single 

purpose groups more vulnerable to changing funding environments thantheir multi-purpose 

counterparts. 
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The differences between multi-purpose, and single purpose organisations in terms of access 

to alternative funding opportunities reflects Halfpenny and Scott's (1996) view that there 

is variable organisational ability within voluntary organisations to respond to changing 

environments. The final community group type to be described, reflects the way that some 

organisational forms can combine features to create potential opportunities. 

Hybrid organisations 

Hybrid organisations exhibit characteristics of both multi-purpose and cornmunity venues. 

They are not, however, a 'miscellaneous' category but reveal interesting trends found to 

occur in organisational form in both localities. In hybrid organisations a paid worker may 

run core activities but the building also operates as a venue for other groups to meet. The 

numerical insignificance of hybrid organisations in both places belies the local importance 

of all three facilities. One ofthe Royds estates relied completely on a hybrid organisation for 

all community activity as did a substantial area in Girlington. Hybrid organisations were 

found to be more accessible than community venues where there was more likely to be 

someone available regularly; they were more likely to be open; and there tended to be more 

information available about opening times and services on offer. 

At the time of the fieldwork, hybrid organisations were relatively under-developed in both 

areas. Potentially they offer an opportunity to combine the benefits of multi-purpose 

organisations in terms of expanding activities, while supporting and enabling the 

development of'single purpose groups. Interestingly the evidence fromboth areas suggested 

that new organisations were more likely to be developing around these hybrid forms. 

In Manningharn and Girlington two organisations were developing hybrid style activities by 

renting rooms to city-wide organisations as a means of supporting their core activities. In 

Royds all the new community centre developments funded and managed by the RCA were 

organised on a hybrid basis, although only one of these was open at the time of the 

fieldwork. In addition a new organisation on Buttershaw was being formed around the 

development of a derelict house which planned to organise service delivery and provide 

rooms for free. 
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On the one hand these developments suggest that organisations are seeking to respond to 

a range ofdifferent needs and utilise organisational forms that can assist in this. In particular 

these forms allow community buildings to be used for a range of projects - each of which 

can attract funding - whilst simultaneously allowing existing groups to remain independent 

but use managed facilities. Duggan and Ronayne (1991) found that the most recently 

established groups in their study were those established in co-operation with state agencies 

which they argue reflects the increasing incidence of partnership between the community 

sector and the state. In this research, however, most new organisations were able to 

combine external sources of funding with some self-sufficiency through the hiring-out of 

rooms which enabled them to retain some overall independence. 

Thus, new organisations were developing around principles that had enabled multi-purpose 

groups to grow and develop and to that extent there was evidence that new organisations 

were conforming to the notion ofinstitutional'isomorphism' (Dimaggio and Powell, 199 1) 

- that is the way in which organisations adopt common languages and imitate perceptibly 

successful organisational forms -a process that has been associated with voluntary 

organisations more widely (Taylor, 1996). 

However, these organisational forms were not always viewed positively since the 

development of new services and activities in multi-purpose and hybrid organisations can 

mean that some groups come to dominate the local community sector. A community worker 
described the community sector in Manningharn and Girlington as follows: 

'There's a stagnation in the community sector here - same names, same faces 

have been around for years and are so well versed in funding arrangements they 

can virtually monopolise access to resources ... I'm not saying they necessarily 

stifle other groups to form but it certainly makes it more difficult' (Ajit, 

community worker). 

The implication ofthe development ofmonopolistic organisational forms is explored finther 

in chapter seven. Here it is important to note that multi-purpose organisational forms may 
be positively associated with the development of numerous activities, but these might also 

create particularly powerful organisations that can dominate the local community sector. 
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The prevalence ofcommunity group activity was therefore found to be related to particular 

organisational forms. This evidence suggests that project-led activities, in particular, are not 

necessarily created in response to local need. Furthermore, as Wilhnott (1989) has argued, 

the ad hoc and spatially uneven nature of voluntary provision means that there is no 

guarantee that the identification of a need will lead to the creation of a voluntary body to 

respond to it. Hence, this study sought to explore the ways in which needs came to be 

identified and how far users and residents 'felt' needs were reflected in community group 

provision. 

NEEDS-IDENTIFIERS 

One of the reasons why politicians and mainstream service providers are interested in the 

views of community groups is that the latter are perceived to operate 'close' to the needs 

of local people and that this physical and psychological proximity places them in a strong 

position with regard to identifying and responding to local needs (Fearnley and McInroy, 

1999). Every organisation in this study identified 'need' as the reason why they had 

developed. The identification ofneed legitimised access to external flinding for the majority 

of organisations, and was cited by all groups as the primary reason for their existence. 
However, the following evidence regarding who identifies need and the source of group 
development reveals mixed evidence regarding this claim 

Following the discussion of needs-identifiers in chapter three, this chapter draws on three 

of Bradshaw's (1972) types' alongside Ife's (1980) analysis to consider the way in which 

community groups identified need. Although there are different ways in which data 

regarding needs-identifiers might be analysed (see for example Ife, 1980), this study adopted 

two mechanisms. First, sources of group development were identified in order to provide 

some indication of how particular needs had come to be manifested in community group 

activity. The results from this analysis are shown in Table 5.4, overleaf Second, evidence 
from interviews was used to seek examples of on-going patterns of need-identification. 

' The fourth, 'expressed need', is defined as use of community facilities and thus 
the community groups themselves are evidence of some expressed need occurring 
in localities. 
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The identification of needs varied across types of service and across organisational, form 

The analysis shows the way in which groups are influenced by different kinds of need- 
identifiers and how some organisational forms are more vulnerable to influence by external 

sources than others. It is argued that the capacity for community groups to remain close to 

local people and consequently identify local needs is complicated by external demands. 

Table 5.4 

Sources of group development 

Source of need Manningham and Royds 
identification Girlington. 

Normative need 13(40%) 18(56%) 

Felt need 19(60%) 12(38%) 

Comparative Need 2 (6%) 

Base 32 32 

The three basic types ofneeds-identifiers used here were described in chapter three: aspects 
of normative need, felt need and comparative need. Table 5.4 shows the number of 

organisations associated with particular sources of groups development according to these 

three types. 

Aspects of normative need 
In chapter three it was argued that aspects of normative need defined by experts or societal 

values were likely to play an important role in the identification of needs by community 

groups. The evidence supported this claim - but with some exceptions. The source of group 
development revealed that external and expert influence has been instrumental in the 
development of community groups. 

In Manningham and Girlington 40 percent of groups identified the source of their 

organisation with professional expertise, and in Royds 56 percent of groups similarly 
identified external influences as the source for the development of their organisation. 
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These organisations were similar to one of Chanan and Vos's (1990) organisational 

categories whichweredefined in terms of the input they received from external authorities. 

Chanan (199 1) argued that groups established by external agencies may have autonomy only 

within the parameters set by the external agency. This degree of external management of 

community groups was not found to occur in organisations in either area. In contrast, 

external influence was most commonly in the form. of local authority community work 

projects that had subsequently emerged as independent organisations. In other cases, the 

local authority remained in control of centres - as in the case of community venues in the 

Royds estates, although groups operating from these centres remained independent of 

external control. 

In all cases, the establishment of the groups in this category relied upon professional 

responses to perceived need that were influenced by dominant discourses. These ranged 
from the community centre movement ofthe 1970s (Clarke, 1990), to more recent examples 

of social control and the fear of unrest. The latter is exemplified in the development ofyouth 
facilities in Manningham and Girlington. Youth provision was offered in every multi-purpose 

centre in Manningham and Girlington. A local authority funded detached youth work project 

was also working in the area. Nine of the eighteen organisations providing youth provision 

referred to the riots of 1995 as the event which had galvanised external support for more 
funding to be made available for youth activities in the area. It is likely that similar funding 

opportunities will arise from the most recent disturbances in the area. In the immediate 

aftermath of the riots in 2001 the Home Secretary promised more provision for young 

people over the summer holidays, as the opening discussion of this thesis showed. 

However, most respondents were keen to stress that the 'riots' of 1995 had been over 

exaggerated by the local press and the police, implying that the 'problem' was not as deeply 

entrenched as it had been portrayed. Thus, youth workers in the area tended to deny the 

existence of the 'youth problem' but were able to use the discourse of need that dominated 

external perceptions of young people here to access resources. 

It was this heightened concern over the youth problem in Manningham and Girlingto n that 

justified additional funding, whilst in Royds organisations, providing services for young 

people found it more difficult to attract the same sums of money. 
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One respondent involved in youth provision in Royds specifically identified Manningharn in 

her complaints about funding: 

Paula (volunteer): 'We're good at what we do round here and people still 

complain about the kids... they'd have something to complain about if the kids 

actually did anything.... It makes you think though... that if they did behave 

more badly we'd probably get more money' 

Interviewer: 'What makes you think thatT 

Paula (volunteer): 'Well them lot on Heaton Road did and on Lumb Lane - the 

worse they are the more you get I reckon' 

-Aspects of normative need-identifiers were also exhibited in funding arrangements that 
a 

created the environment within which groups operated. Those organisations in receipt of 

external funding were most likely to be affected by normative definitions ofneed, and were 

more likely to change their methods of working or objectives to maximise funding 

opportunities. One organisation inRoyds explained how theyhad come to offer employment 

training services in the 1980s: 

'We started out doing diversionary stuff for unemployed people on the estate - 
that was back in 1978 when everyone wanted to see unemployed people 

occupied.... we did arts and crafts stuff mainly - pottery and that - some of the 

blokes even came in for sewing... Well then the funding changed and you 

couldn't get money for that anymore - it was all about training people to be 

employed and getting them on training schemes and that. So that's what we did 

- all the workshops and that went and we got this place. We only started out 
doing typing classes and look at us now' (James, paid worker). 

In Manningharn and Girlington government, initiatives in the 1980s had similarly brought 

opportunities that continue to influence the kinds ofservices provided by community groups 
in employment-related traffiffig. The area had received Inner City Task Force money which 

emphasised investment in training and enterprise provision. 
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Four organisations identified the Task Forcemoneyas important to the development oftheir 

activities in training for unemployed people. Two ofthese argued that the Task Force money 
had provided them with a legitimacy for training provision that they were able to use to 

secure more funding later on: 

'Without it we wouldn't be here now. And I don't suppose the employment 

stuff would be going on without it' (Arthur, paid worker). 

There was also evidence that dominant discourses of need that gave community groups 
legitimate access to funding could also be manipulated by groups and users for their own 

ends. The most common example of this occurred in Manningham, and Girlington where a 
broad consensus existed among professionals and community groups that employment 

training was only appropriate if English language skills could be improved. Groups could 

apply for funding to provide English language lessons on the grounds that these were a pre- 

requisite for employment training and offer them to local residents, many of whom had 

motivations other than getting a job to join the classes as this centre manager explained: 

'A lot of these men are never going to work again. They are too old to start 
looking for work now - and most ofthem wouldn't get ajob anyway.... sothey 

come to the classes to meet up with their friends from the mills and learn 

English so they can talk to their grandkids' (Simon, paid worker). 

Thus, some organisations and users were able to re-define needs in order to address basic 

social skills that older people in Manningharn and Girlington had been denied during their 

working lives. The influence of dominant discourses of need on community group services 

tends to be related to the availability of Rmding, and although some groups are able to 

manipulate the content of services to address user-defmed needs, the overall pattern of 

provision tends to reflect the way in which many community groups operate in a complex 
funding environment that determines the broad thrust of their activities. 

The influence of externally defined needs on the way that community group services have 

developed could be interpreted as evidence that community groups are only as close to the 

needs of local people as dominant discourses allow them to be. 
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However, as Alcock et aL (1999) have argued, funding opportunities are only one of a 

number of local influences on voluntary organisations. The findings also revealed the way 
in which user defined need had influenced the development of organisations in both 

localities. 

User defined need 
Table 5.4, above shows the prevalence ofuser-defined need in group development. This was 

more likely to have occurred in Manningliam. and Girlington, where 19 (60 percent) 

organisations had formed this way, than in Royds where 12 (38 percent) groups identified 

users or residents as the source of group development. This type of organisational 

development corresponds with Chanan's (199 1) definition of 'autonomous', or'community 
initiated' local groups organised and administered by local people. Drawing on Chanan's 

(199 1) typology, Duggan and Ronayne (199 1) argued that these organisations were less 

likely to be influenced by state definitions of an issue (normative need). 

In the majority of cases organisations that formed as a result of user-defined needs started 
life as campaigning groups. This finding is similar to that ofButcher et aL (1980) who found 

that groups were most likely to form around a provocative issue, often related to the 

shortcomings of social policy. In Manningham. and Girlington these carnpaigninc., ctions , fun 

were related to provision for ethnic minority groups. Table 5.5, below, shows that 80 

percent of the organisations providing for specific ethnic minority groups explained their 

development in terms of campaigning for specific services to be met within the community. 

Table 5.5 

Source of group development and provision for ethnic minorities in Manningham and 

Girlington 

Source of need Specific ethnic minority Non-specific ethnic 
identification provider minority provision 

Normative need 3(20%) 10 (59%) 

Felt Need 12(80%) 7(41%) 

Base 15 17 
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Examples from the interview data reveal this: 

'ALS a young person there was no provision for young people in the area so we 

started a campaign provisionally for young people in 1982.... and we thought 

we would start operating on our own either on the street or from the basement 

of a house and fight for funding with the council to get a youth centre built' 

(1drees, committee member). 

'A lot of houses in the area were pulled down but no new houses were built and 

people from the community was applying for houses but they were allocated on 
housing estates and because of racism our people couldn't stay in housing 

estates. So we wanted the council to build houses in our locality and it wasn't 
happening so we thought we better take it up ourselves (1qbal, paid worker) 

'There is a lot of frontiers we have to roll back. There's a hell of a lot of talent 

out there but they have nothing to channel their energy into and I think a lot of 
them hang around day in and day outjust to see other black people they can talk 
to because systematically the council and police have divided the black 

community in Brafford. .. and so the point of [this group] is to give black 

people something they own - that they have a say over' (Terrence, committee 

member). 

These groups had developed in response to the perceived failure ofwhite-led public services 
to cater for the needs of ethnic minorities (see also Bhasin, 1997). They also reflected the 

claim made in previous research that some ethnic minorities prefer to be involved in 

organisations that are catering for their specific needs (Silburn et al., 1999). The relative 

prevalence of campaigning as a source of group development within ethnic minorities is 

corroborated by evidence fromthe 1988 survey ofblack volunteering whichfound that over 
25 percent of people volunteered in order to meet community needs (Advance, 1988). 
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Similarly, through the development of services to cater specifically for the needs of Asian 

women community groups could be seen to be reflecting the need for culturally sensitive 

practices. Two groups had developed in response to culturally defined needs that rnade it 

difficult forAsianwomento access services provided byrnale-dominated community groups 

(see also Bhasin, 1997). The proliferation of groups serving specific ethnic minority needs 

also needs to be understood in the context of cultural and religious differences within some 

of the broad categories of ethnicity. Ahmed (1998) argues that these cultural and religious 

differences and conventions make it difficult for one organisation to cater for the needs of 

all 'South Asians'. Thus, the proliferation of community groups in Manningliam. and 

Girlington also reflects the needs of ethnic groups that may be described with a common 

label but who do not necessarily share a common view of their specific needs. 

Consequently, there were examples of organisations in Manningham, and Girlington whose 

development could be understood in terms ofaddressing particular needs within a discourse 

that was centred around the identification of diversity and sensitivity to cultural and ethnic 

difference. One set ofactivities that these organisations specialised in providing were based 

around preserving cultural and traditional practices, including supplementary classes to 

young people in order to ensure that they remained attached to their cultural roots. This 

feature ofprovision within South Asian voluntary organisations has been commented on by 

Ahmed (1998). 

Felt need, particularly in terms of racial discrimination, influenced the development of 

organisations in Manningham. and Girlington that were specifically associated with particular 

ethnic groups. Over time these have all developed into service providing organisations. The 

source of their campaigns - to improve or increase provision for their communities of 

interest - has led to the development of community organisations to provide that service 

rather than to an increase in local authority provision. 

In Royds organisations that had started out campaigning and subsequently become service 

providers were all resident associations. Each ofthe estates had a residents association that 

had started out campaigning for housing improvements and gradually become involved in 

other fonns of service provision. 
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The establishment of the RCA and the subsequent regeneration programme had removed 

the need for these groups to continue campaigning for improvements. At the time of the 

fieldwork these groups were all involved in service provision on their specific estates. 

Duggan and Ronayne (1991) argued that increasing reliance upon external funding leads 

to a decrease in the relative weight organisations give to campaigning. However, the 

evidence from the Manningham. and Girlington groups suggested that if campaigning was 

related to lack of service provision community groups were more likely to seek access to 

funds in order to provide these missing services. Thus, their objectives were to increase 

service provision and not to campaign more generally. These groups were turning felt need 
into expressed need by developing services for specific ethnic groups. In Royds the 

campaigns had been successful in so far as the physical regeneration programme had 

improved housing conditions. The residents associations had, however, continued to 
develop service provision once these improvements had been won. It was not the case that 

a reliance on external funding had reduced their campaigning function - rather that the 

campaign had been won. 

Consequently, one of the generally held views that community groups perform dual 

functions as both service-providers and as campaigners (Butcher et aL, 1980; Duggan and 

Ronayne, 1991; Emmanuel, 1993) is not supported by evidence that suggests service 

delivery functions are particularly important to community groups. 

Other organisations were more clearly based upon a campaigning function. As predicted by 

Duggan and Ronayne (199 1) and Chanan (199 1) these were less likely to be reliant upon 

external sources of funding than groups whose roots were in campaigning activities but had 

developed into service providers. The clearest examples ofthese types ofgroups were small 

resident associations in Manningham. and Girlington whose main aim was to improve the 

local environment. One was campaigning for the street to be re-surfaced and the pavements 

re-laid; whilst another was campaigning against the expansion of the local football club. 

These smaH groups remained outside any external funding mechanisms and retained a core 

campaigning function. To that extent they support Duggan and Ronayne's (199 1) claim. 
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However, as the experience ofthe Royds resident associations reveals, there is no guarantee 

that these groups will retain this campaigning function over time and it is possible they will 

develop into service providers in the future. Thus, user-defined or felt need is manifested in 

the source of group development but this is not necessarily related to general aims of 

organisations that remain in place over time. Whilst user-defined needs can be the impetus 

for groups to form, over time it is more likely that they will become drawn into aspects of 

normative need definition in order to access funding. 

In an attempt to retain some identification with local needs, groups in both areas used 

various consultation mechanisms to 'find out what people want' (Terrence, committee 

member). Multi-purpose organisations demonstrated an ability to respond to specific 

requests by users. For example at one women's centre the manager had organised yisits 
from the police service after users had asked for information about crime prevention. On a 

more formal level, some groups also used questionnaires and 'fun days' to attract people to 

centres in order to find out what kinds of services they would like. This happened in both 

localities and most groups identified some mechanism through which they sought to identify 

user needs. 

However, groups were aware of the limitations of 'felt need' as a route to service 

development. The idea that people cannot always identify their own needs was prevalent: 

Me problem is that you can ask them what they want but they don't always 

know.. and people get fed up with being asked all the time. This area really 

suffers from "questionnaire-itis" and people know they're not going to get 

whatever it is they ask for' (Luke, volunteer). 

'Asking people what they want is a problem. We do do it - you have to really - 
but they always want what we can't give them and you spend most of the the 

explaining to them why we can't have indoor football pitch, or dentists surgery' 
(Steve, paid worker). 
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Thus, groups were increasingly aware that providing blank sheets for residents to fill in led 

to disappointment when ideas were not taken up. This latter point reflects the way in which 

available resources can influence the identification of felt need - limited resources means that 

groups have to target activities and do not want to risk letting people down or raising hopes. 

Consequently, many groups were found to favour approaches to the identification of user 

needs that involved the development of fiffly formed project ideas and asking users for their 

views. This approach gave caretakers the opportunity to place boundaries around 
identification of felt needs. Control of these consultation processes therefore meant that 

rather than identifying any 'felt needs', community groups were able to legitimise pre- 

existing ideas. 

One respondent described this approach as foffows: 

'It's the only way to move forward... if they don't like it they can tear it up and 

start again.. but we have to give them something to work with and let them 
know what kinds of things are achievable with the money we've got' (Ajit, 

community worker). 

The dangers of the 'blank sheet' approach to identVying felt needs was exemplified by the 
development of a Business Centre in Manningham. In the late 1980s a research team was 

employed to ask resident what kinds of services were lacking in the area. These surveys 

elicited a wide range of 'needs' and wants - including a swimming pool. The majority of 

these ideas were rejected bythe local authority and the Task Force, who ultimately identified 

&a lack of provision for business development services'. Thus, a derelict mill became a 
Business Centre - with no leisure facilities, little provision for local groups and has 

consequently gained a reputation for being a place where local people do not go: 

'You only have to look in the car park to see they're all people from outside the 

area. It's not a place for local people at all' (Linda, committee member). 

This example showshowthe influence ofexternal agencies can impose particular definitions 

of need despite using legitimate methods of consultation to identify felt needs in a locality. 
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Sfinflarly, using pre-existing plans to ask local people for their views can be used to 

legitimise decisions that have already been made. Using fun days to attract people in order 

to identify needs only works ifgroups have resources to develop activities. Although survey 
data can be used to support funding applications there is no guarantee that funding will be 

available for whatever is identified and thus groups risk allemting those whose needs they 

have sought to address. 

The identification and use of felt needs as a way of developing community group activity 
is consequently difficult to achieve. Although the evidence did suggest that groups tried to 

involve users and residents in needs identification, there was less evidence that these were 

turned into any new service. 

Comparative need 

The final aspect of needs identification that groups referred to in interviews derived from 

aspects ofcomparative need. The use of comparative need indicators by community groups 

differs from Bradshaw's (1972) original definition that was based primarily on the use of 

external data to compare the needs of different sections of the population. Here, evidence 

ofcomparative need identifiers by community groups was restricted to comparisons between 

user groups and community groups that influenced the way that felt needs could be 

manifested. 

First, the sources of group development showed that two groups in Royds had explicitly 

stated that their reason for being established was to offer the same activity for their group 

that was provided elsewhere. These were both small social groups of elderly residents who 
did not want to attend other centres. These aspects of comparative need identification 

therefore rcflected spatial and cultural differences in community group provision more 

widely (see below). 

More commonly, aspects of comparative need identification were found to drive the 

extension of services in multi-purpose groups. The duplication of services found to occur 

across localities could be explained with reference to these aspects of comparison. Most 

frequently these were associated with the desire to offer the same range of activities for 

particular communities of interest that were provided elsewhere. 

168 
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At the time of the fieldwork community groups in Manningham and Girlington wcrc all 

seeking to provide homework clubs. The proliferation of thesc was cxpLCmcd by a 

community worker as fbUows: 

'They all want what everyone else has got. So one group gets a homc%Nvrk club 

and then they aH have one' (Ajit, community worker). 

In interviews with community groups, theyexplained the proliferation ofthesc clubs in tcrrns 

of need - that the children could be encouraged to study by offering them recreation time 

afterwards. When it was pointed out that other centres were also providing the same activity 

most groups argued that 'their' children did not go to that ccntrc and would be missing out 
ifthe service was not provided here. Yet there was evidence that young people did use more 

than one centre and community groups were aware Of this when they organised 'joint' 

events (see chapter seven). This contradictory evidence suggests that when organisations 

are aware that funding is available for particular services, and they sCC these being developed 

throughout the locahty, they are encouraged to supply the same services in their ccntres. 
Once again, aspects ofnormative need definition through funding opportunities can be scen 

to underpin decisions to copy services provided elsewhere. 

The relative importance of different needs-identifiers in both the source of group 
development and the on-going development of services suggests that normative need 

explanations play a large part in community group decision-making. Whilst this is to be 

expected in terms of access to funding generally, the findings also show how the 

identification of felt needs can be driven by externally defined agendas and that even where 
felt needs are identified by community groups it is the availability of resources that limits 

their capacity to act. This suggests that community groups arc operating a balancing act 

between aspects ofnormatively defined need that can legitimate access to resources and the 

felt needs presented by users. Community groups in both localities were constrained from 

acting in any other way because of the relationships they had to maintain with funding 

bodies. Thus, community groups were able to respond to some needs in the locality and 

were able to develop campaign groups to act on specific issues. However, caution should 
be maintained over the assumption that community groups arc necessarily developing 

activities that respond to locally defined needs. 
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Given that community groups were offering a range of activiticswhosc dcvclopmcnt was 

contingent upon various needs-identifiers, the research sought to idcntifywhosc nccdsAvrc 

being met in order to complete the descriptive analysis. It is here that the first signs of 

struggle between community groups and residents begins to cmerge. In tcrms of theorics 

ofneed, these differences reflect the struggle between 'particular' and 'univcrsal'dcfinitions 

of need. 

PARTICULARISM AND UNIVERSALISM IN COMMUNITY GROUP ACTIVITY 

Traditionally, community and voluntary groups have been associated positively with an 

ability to cater for particular needs. An unstated assumption is that these organisations arc 

deliberately seeldng to address the needs of particular sections of society, or particular 

issues, and in some cases this is clear, for example involuntary organisations dealing with 

particular health-related issues, or working with homeless people. 

In the case of community groups, however, the notion of 'particuLuiSM7 is more difficult to 

apply according to the same logic. On the one hand it might be argued that community 

groups whose remit is to develop services within specific localities arc attending to the 

particular needs of that locality. In such cases we might expect to find community groups 

offering a range of services available to all local residents. On the other hand, it also feasible 

that community groups are attending to more particular needs -Arithin localities and that some 

sections of a local population are targeted specifically. 

The preceding discussion has shown the way in which community groups have developed 

around targeted approaches to need. The provision of services directed towards particular 

social groups - such as elderly people or young people - combined with the e%idcnce that 

groups in Manningham and Girlington were developing services to counteract the failure of 

mainstream service provision, aU suggests that community groups do rcflcct definitions of 

need based on the specific and particular. 

However, this section wiU argue that cOmmurlitY group activities also reflect aspects of the 

struggle between universal and particular definitions of need that can crcate contradictory 

outcomes. Two aspects ofthis contradiction were found to occur. First, thcrc %%-as cvidcnce 

that particularism could reinforce rivalry and division between sections of the population. 
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Second, there were contradictions between the 'universal' claims of some groups and the 

manifestations of service use found to exist. 

Firstly, however, attention is drawnto the way in which particularism was found to reinforce 

ethnic minority divisions in Manningham and Girlington. Throughout the interviews in this 

locality references were continuously made to the degree of 'in-fighting' and ri%-alry that 

existed within the Asian population, as the following quote reveals: 

'A Muslim friend of mine said once that white people have no need to be afraid 

of aU the Muslims rising up together against the British because they wcrc so 

divided they could never decide when they were going to do it' (Paul, 

committee member and resident). 

Although the fieldwork was unable to imp these rivalries and tensions in any precise %%-ay, 

two examples from the data revealed the way in which divisions within the ethnic minority 

population had led to the development of new organisations. 

Within the Bangladeshi community, there were rumours and speculation that a'split' within 

the community had manifested itself in the development of three organisations, all catering 
for the Bangladeshi population. One ofthese %N-as particularly isolated from the co-operation 

and collaboration that characterised working between the other mv (see chapter seven). 

This organisation explained its position as follows: 

'This was the first Bangladeshi organisation to be set up in Britain, in 1958. NVe 

were the first - the others split away from us... oldcr people rcmcmbcr this and 

so it is difficult for us to work with the others. They feel we arc the 'rcal' 

Bangladeshi organisation.. when the council took our funds away it caused 

resentment and it was unjust - it is the others who caused the problem, not us' 

(Nirmal, committee member). 

All three organisations provided similar types of activity and sessional workers from the 

youth service and social services find the lack of co-operation bctwccn the groups 

frustrating. 
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One argued that the Bangladeshi community as a whole vms suffcring from the lack of unity 
between the different factions. She suggested that they would bc morc powcrful if thcy 

worked together and could access greater resources if they mcrgcd the uscr-basc and 

management committees. In this example, continuing patterns of provision by community 

groups, that were based on the notion of particubtrism, reinforced and rnaintaincd intcrnal 

divisions within the Bangladeshi community. 

A second example of internal tensions between ethnic rainority groups uras cxcmpUfled by 

the relations between the African Carribean and the Asian population. A rcccntly formcd 

group catering for the African Carribean population explained its dcvclopmcnt in tc= of 

the lack of local services: 

'Lots of the Asian groups around here have been going for years and it looks 

like they are more professional. Which is not true- cos if they were catering for 

our needs then we wouldn't be looking to form a new organisation! (Tcrrcncc, 

committee member). 

There were underlying tensions between Asian and African Cam*b= )vuths that were not 

condoned by this organisation, but nonetheless formed part of a discourse of 'need' for an 

organisation to cater specificaUy for African Carribean's: 

'This used to be somewhere you could come - it %N as friendly. But then a )vuth 

element started realising that they were never going to get a job and s=cd 

approaching things in a different way. The Lane became their employment - 
selling drugs with hostile selling techniques and things started getting out of 
hand.... most of the guys out there now are Yardies - they have no sense of 
humour and are very violent in their nature. Now we're in a situation %%-here 
there's gangs ofAsians, and Blacks fighting - now its about shooting and killing 

and dealing ..... I want to get the kids away from that - show them it doesn't 
have to be about that' (Terrence, committee member). 
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The purpose of the new organisation was not to establish conditions under which young 

Asian's and Black's could be brought together, but to establish an African Carribcan 

organisation with the same strengths as the Asian community sector: 

'The Asian population has always been able to tell the council what they want 

by having money behind them. They can negotiate with the council from a 

position of strength. And that's what we've got to do' (Tcffcncc, commiacc 

member). 

The failure of either the Asian or the African Carribcan community groups to address the 

inter-racial tensions that were developing between rival gangs, was graphically illustrated 

in the summer of 2000 when a spate of shootings left two young men dead yards away from 

the door of one of the groups (Guardian Newspaper, 2000). Mlis extreme example of the 

violence that could erupt in Manningharn was clearly not the fault of the community sector. 
However, the patterns of community group development did reflect the way in which ethnic 

minority groups were under pressure to provide services for specific sections of the 

population. In doing so, they mirrored the rivalries that wcrc played out so tragically on the 

streets. 

The negative features ofparticularism were matchedAith contradictory evidencc regarding 

the claim made by some organisations that they served the needs of everyone in a locality. 

Patterns of use found to occur around cultural, social and spatial di-visions undcrmincd this 

claim. 

In Manningharn and Girlington 14 organisations were not explicit about providing services 

for particular ethnic minority groups. Ilese groups were established on the basis that they 

were available to everyone, and in this respect they were adopting 'universal' definitions of 

need in relation to the locality. However, despite protestations that all residents were 

welcome in these centres, the reality was that use was more prcvalcnt among specific ethnic 

minority groups. A youth group explained this in terms of population density as follows: 
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, it is mostly Pakistwi boys who comc hcre - but obviously cvcryone is 

welcome. Its because we are where we are that the majority of kids arc 

PakistanL We would never turn anyone away' (Peter, paid %vorkcr). 

Another respondent identified the way that patterns of use came to dominate perceptions 

of the services available: 

'One of the problems for the advice centre is that people sce it as an Asian 

advice centre. And I think that is a problem because once that stignia exists 

white people who need help won't go' (Paul, con=ttce member). 

This view was reinforced in interviews with 'Aiiite residents who bcHevcd that community 

groups were only there to serve the needs of the Asian Community, as this resident 

explained: 

'We used to go dancing up there [Community Centre] but that's not on now. 
Its all for the Asians now and we don't get a look in' (R2, Girlington resident). 

Thus, in Manningham and Girlington organisations that perceived thernsclims to be serving 

the needs of all local people, were more likely to be dominated by users from particular 

sections ofthe population. The resulting reputation that some community organisations had 

for being associated with the needs of ethnic minority groups %%-as blamed for the lack of 

centre use by white residents. 

In Royds, the reputation that some groups had was similarly associated with a small minority 

ofresidents, leaving others excluded from service provision. On one estate, it %%-as gencrally 

felt that people from the 'far end' were least likely to use the community centrc. Tle 

reticence of these residents to use the facilitieswas associated with the alleged 'hijacking' 

of the centre by 'undesirable' residents. This had happened when the original community 
facility had been demolished as part of the regeneration programme and the community 
building was moved to a derelict house on one of the least desirable streets on the estate. 
it was argued by respondents that this house bad been taken over by'problerw families that 

lived nearby and consequently other residents would not use it. 
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By the time the new conimunity centre had been built, a rcputation for trouble had 

developed around users ofthe conimunity ccntre and sonic rcsidcntsAvuld not use services 

provided there. This reputation meant that the new ccntrc only rcachcd a proportion of aU 

the residents on the estate. Despite its claims to be serving the needs of c%-cryonc the 

reputation that earlier facilities had was limiting its use as a universal service provider. 

On the largest of the Royds estates, community groups were limited in their ability to reach 

all residents byterritorial divisions. The clearest ofthesc occurred bet%%-ccn the 'top cnd'and 

the 'bottom end' of the estate. The 'topendcrs' %vcrc understood to be un%,. iUing to use 

community facilities on the other side of the estate which left them undcr-scrvcd in terms 

of community facilities. Community groups in the 'bottom end' beUc%, cd thcmscIvcs to be 

available to all residents, yet patterns ofusc suggested that they were not engaging with the 

needs of those in other parts of the locality. TIcse spatial divisions %Nvrc most c1carly 

demonstrated during the summer playscheme when children from all over the estate attended 

events, regardless of where they were held. During the playschcmc young people rcmained 

divided by these territorial divisions. One of the volunteers at the scheme said: 

'They'D all stick together in their little groups for the next couple of weeks and 

then we won't see most of 'em again until. next year' (Tracey, volunteer). 

This example suggested that community groups were able to address barriers to centre use 

for some activities, but that the spatial divisions that people used to make sense of their 

locality were difficult to break down permanently. Once agah cLaims regarding universal 

provision were undermined by the reality of divisions that existed beyond the reach of 

community groups. 

Those groups that say they are serving the needs of everyone, but in reality can only reach 

certain sections of the population, demonstrate the limitations of universal, community 

group provision where patterns of use can reinforce and rcflect divisions %Nithin locaUties, 

whether expressed territorially, culturally or socially. 
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COMMUNITY GROUPS AND NEEDS IDENTIFICATION IN REGENERATION 

POLICY 

The identification of 'needs' in regeneration progranums rests on a combimtion of 

normatively defined needs, user dcfined needs and comparativcly dcfmcd necds. 

The use of comparative need definitions occurs bct%N-ccn localities competing for 

regeneration funds. In order to be succcssfid localities have to identify themselves as in need 
based on comparative indexes such as the Local Index of Deprivation. Taylor (2000b) has 

argued that this removes ownership and the power of dcfinition avray from local people at 

an early stage. There was no evidence found in these localities to suggest that community 

groups had been in a position to influence the way in which comparative need definitions 

were used to underpin claims that the area was in 'need'. 

The extent to which normative and user-defined needs come to shape the objectives of the 

regeneration programmes is an issue that has been the subject of some lengthy research. 
There is a generally held view that whilst community groups and local residents may play 

a valuable role in assisting professionals to identify needs in the locality (Duggan and 
Ronayne, 199 1; Hastings et aL, 1996), their role in deciding how these needs should be met 
is limited (Duggan and Ronayne, 1991; Hastings el aL, 1996; Taylor, 2000b). 

The findings from this study suggests that attitudes towards, needs identification writhin 

programmes change over time and can be contradictory. Consensus over the key objectives 

identified in both programmes was found to exist despite different lcvcls of uscr-dcfined 

needs used in the decision-making process. 

In Manningham. and Girlington the emphasis of the regeneration programme was on 

education and training for young people (see chapter four). None of the community groups 
identified alternative objectives and they all agreed ant, givcn the resources available, the 

general thrust of the programme was focussed on one of the most pressing necds. These 

primary objectives of the SRB programme matched closely many of the activities that 

community groups had been developing, and all the community groups agreed that the aims 

of the programme had embraced one of the ma or social problem in the area. i 
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The consensus surrounding these objectives may have reflected an un-AiUingncss for people 

to suggest that young people were not in need. In areas where multiple nccds cxist, 

prioritising these can be difficult. Two respondent's ans%Trs to questions about the focus 

of the SRB programme reflected this: 

'It's a problem - of course it is - low levels of literacy and numeracy. No-onc's 

saying the money shouldn't be used for this. Whcther it is the bcst way for the 

money to be spent is more debatable' (Neil, committec mcmbcr and rcsidcnt). 

'Developing education and training is very hportant in this arca -I scc thcm 

when they get to schools and a lot of kids still can't read orwrite - those basic 

skills are lacking. But there probably arc other things - health %%Vuld be one. 
Where do you stop thoughT (Christine, comn*tcc member). 

However, there was opposition in Manningharn and Girlington regarding the way in which 

these objectives had been agreed. Although people agreed that the aim of improving 

education, skills and training was positive, they %vere less enthusiastic about the mechanisms 

that had been used to ratify these decisions. One set of respondents had not bccn involvcd 

in any decision-making and believed the process to have been Secretive, as the following 

quotations reflect: 

'I think it's the most private thing there's been - the SRB thing. It has bccn 

absolutely ludicrous. It is not a community based thing at all' (Christine, 

committee member). 

'There -, N-as supposed to have been %idcspread consultation in the arca - but to 

my mind that hasn't really happened' (Luk-e,, %, oluntccr). 

'It was aU done in secret reaUy. No-one knew what %N-as going on until they 

announced that we'd got the money' (Simon, paid worker). 

'We weren7t asked at aU what %Ne thought - all very secrcti%v - and I doWt know 

of anyone that was' (Linda, conuniucc member). 
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Other groups had been involved in consultation cxcrciscs. Consultants had visited some 

community ccntrcs and presented users with proposals which they wcrc askcd to commcnt 

on. These consultation exercises were not viewed positively by those involvcd, as the 

following respondents revealed: 

'The questions were irrelevant and fiffl ofjargon - incomprchcnsible for most 

of our users who do not speak English let alone cngagc in dcbatcs about the 

quality of training and education needed here' (Maric, cominittcc mcmber). 

'We had some input into the SRB -a consultation mccting was held hcrc - but 

then we heard nothing and the whole process has bcen really slow' (Seema, 

committee member). 

Ilese negative views regarding the consultation process were corroborated by one of the 

regeneration partnership board members who had been involved in the bid prcparation: 

'Although there was consultation set up to satisfy government office it was a 

charade. It was about 'so many people came to the meeting' so they knew we'd 
done it. It wasn't about working with people in depth towards the bid' (Shirley, 

committee member and community representative). 

Thus, a degree of consensus over the identification of need in Manningham and Girlington 

was contrasted with negative perceptions regarding the %%-ay these needs had been identified. 

In one respect these examples reveal the extent to which discourses around &community 

involvement' have become part ofeveryday understanding on the part ofcommunity groups 

about processes involved in regeneration programmes. The groups reflected the view that 

they had a right to be involved in decision-mak-ing and their criticisms were levelled at the 

lack ofany opportunity to express this right. The fact that there %%-as no substantial objection 

to the needs being addressed by the programme made little difference to people's criticism 

of the mechanisms for reaching that decision. 
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In Royds residents associations had campaigned for housing improvements and were 
instrumental in the development of the RCA which f=fly %kvn the SRB bid to complete a 

programme ofphysical regeneration. The physical rcgcncmtionofthc cstatcs'A-as ofprirnary 
importance to residents. There was no opposition to the decision made to focus the 

regeneration programme on this issue. There %%ras also little expression o fcriticism about the 

way these decisions had been reached, although the fact these processes happened some 

time ago may be affecting responses to these questions. Ho%Nvvcr, in Royds, there has been 

a degree of subsequent criticism about the %N-ay the RCA has managed the project and how 

far it has become removed from local people. Ilese issues arc explored in dctaH in chapter 

seven. 

These findings suggest that it the process of needs identification on an on-going basis that 

canleadto opposition between community groups and the rcgcncrationprogramme. Despite 

different levels of community group and resident involvement in the identification of local 

needs, a consensus existed over the primary objectives of the regeneration programme in 

both areas. However, this consensus regarding the initial objectives of the rcgcncmtion 

programmes belies a lack of consensus over the wa)s inwhich these needs arc being met 

and how far local residents are involved in decision-mak-ing. In both areas opposition to the 

regeneration programme has been focussed on subsequent decision-making and the 

perceived lack of community 'representativeness' on the partnership boards (see chapter 

seven). 

CONCLUSION 

This analysis of service provision and the identification of local needs should not be read as 

a charge against community group service providers per se. Community groups worked 
hard to develop new projects and paid workers were keen to stress the difficulties that they 

had in finding funding and keeping groups going from one )= to the next. The problems 

associated with the funding of community and voluntary groups are well documented 

(Alcock et aL, 1999; Leat, 1995a; Rochester, 1998; Un%rin and Westland, 1996), and this 

analysis should not be read as a claim that funding community groups is not worthwhile. 
Rather, it is a call for caution in assuming too readily that community groups are necessarily 

any better at identifying and responding to local needs than other forms of provision. 
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The pressures and constraints that are partly created by funding opportunities arc placing 

demands on groups to be innovative and creative in their provision which is at odds with the 

wishes of many organisations to simply provide good quafity services on a continuous basis 

to local people. It has been argued that 

'Within neighbourhoods there are community groups %vith varying aims and 
levels of support. This fragmentation may have strengths in terms of a flcxiiblc 

and wide-ranging response, but needs may not be properly dcfincd or they may 
be overlooked, while those needing help find it difficult to get it' (Gregory, 

1998: 7). 

The purpose of this chapter has been to exan-dne some of the reasons why these fragmented 

patterns come to emerge and what kinds offactors influence community group dc%-clopment 

around particular issues. In doing so, the preceding discussion has sought to identify the 

way in which community groups could be seen to respond to local needs based on analysis 

of the kinds of activities groups were providing and to whorn, and how these needs had 

come to be identified. 

Theories of need explored in chapter three suggested that there wcrc likely to be a number 

of influences onthe way that community groups came to idcntifyand respond to local nceds, 

and that these would not necessarily be based on needs-identificrs from vvithin the locality. 

The range of services provided in each area suggested that community groups were 

responding to different levels of local need. However, these levels ofscrvicc pro%ision were 

found to be affected by the organisational forms that had emerged in each locality. In 

comparing these organisational forms it was apparent that multi-purpose organisations could 

be drawn into funding mechanisms that allowed them to develop multiple actiNities on a 

short-term basis. The proliferation of services in Manningharn and Girlington A-as 

consequently explained, in part, by the greater emphasis on particular organisational forms, 

rather than any greater identification of need on the part of these groups. 
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Thus, in terms of the number of services being provided, the analysis suggested that 

organisations could be driven by funding opportunities as wcH as by the identification of 

need. Inthc context ofchanging funding environments %ithin the voluntary sector gcncmUy, 
it was not surprising to find that community groups u-crc subject to the same kinds of 

opportunities and constraintssccnto, afficavoluntaryorganisations more %vidcly. Ito%-Cvcr, 

the analysis did reflect the need for caution in assuming that these changes affect all 

community groups in the same %vay. Multi-purposc and hybrid organisations havc found 

opportunities in the changing funding en-vironment as project-funding has givcn them a 

flexiibility that has enabled many to develop diverse and constantly changing activities. In 

contrast, single purpose organisations found it more difficult to adopt this kind of flexible 

approach when their main aim was to continue providing good quality services on a 

consistent basis. 

In analysing the way in which community groups %%-crc able to respond to the needs of 

particular sections ofthc population contradictory evidence emerged regarding positive and 

negative manifestations of this. In Royds these particular needs were framed in terms of 

older people and younger people in the mah whilst iq Manningharn and Girlington the 

provision ofscrvices for specific sections ofthe ethnic minority population %%-crc highlighted 

as examples of particularisrn. These organisations werc expressing the positive aspects of 

community group ability to respond to diverse needs. The rcaso, ns, %vhy these specific needs 

were being addressed in favour of others was a matter of interpretation and could be seen 

to involve a combination of needs-idcntifiers. 

Expertly or normatively defined need certainly seemed to drive the extension of provision 

for young people in both areas. In Manningham and Girlington this was explicitly explained 

in terms of social control and a fear of social unrest, whilst in Royds more traditional 

patterns of diversionary activity could be explained in terms of a generally held Niew that it 

was important for young people to have something to do. Provision for older people in 

Royds could be seen to have developed around a more complex set ofnecds identifiers. On 

the one hand, there was an expressed need for services that could providc older people with 

social activities and hot meals. On the other, therc %%-as cvidcncc that some groups had 

formed because they wanted to have the same activities that %%trc provided elsewhere. 
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The provision for ethnic minority groups in Manningham and Girlington had almost all 
developed out of campaigns for ethnic minorities to provide for thcmsci%-cs. 71csc groups 

were found to be most Ukely to express oppositional discourscs in thcir Hitial dcvclopmcnt. 

However, subsequently, the drive for funding and expansion of scrviccs mcarit that many of 

these groups were adopting positions influenced by cxtcrnal (funding) agcndas. 

On the one hand particularism is a positive feature of community group service provision, 

because it has enabled the establishment of services for specific sections of the population 

based on user defined needs that have sought to ovcrcome the inadequacies of mainstream 

service provision. On the other hand, particularism is negative because it can reinforce and 

reflect patterns of rivalry and tension within localities. 

The observation that localities are understood by people in terms of relatively small areas 
is one that has recently been applied to an understanding of the spatial and social divisions 

that underpin people's perceptions ofwherc they live (CattcU and Evans, 1999). Hcrc, it has 

also been argued that these territorial and social differences also affect the cxtcnt to which 

community groups can legitimately be seen to respond to local needs. 

Furthermore, particularism in service provision inevitably means that groups are excluding 

other sections of the population from accessing services. This exclusion A-as not simply an 

outcome of community group objectives, however. The patterns of use that were found to 

exist also contnibuted to perceptions of community groups as places where only some 

people would go. In Manningharn and Girlington this led to lack of centre use by white 

residents, whilst in Royds a combination of territorial understandings of 'community' 

alongside negative perceptions of other users, limited organisation's ability to reach all 

sections of the population. Emmanuel (1993) has argued that 

, involving the most excluded and most disadvantaged should make for a 

stronger, more resilient communitywith Im division across social, mcial or 

ethnic lines' (Enmmnuel, 1993: 12). 

T'his research suggests that community groups thernsclves can reinforce the vcry divisions 

that their existence is perceived to clirninate. 
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Social constructionist perspectives of nccd idcntify the importance of social and historical 

factors in explaiýg how needs come to be identified. This discussion has sho%m that a 

complex pattern of social, historical and cultural factors have combined in these areas to 

create patterns of provision that community groups provide. These thcorics also raise 

questions regarding the extent to which community groups might be seen to create need as 

well as respond to need. The nature of causality bct%%-ccn the identification of need and the 

provision ofservices is one that is raised by social constructionist perspectivc. It %%-as argued 

in chapter three that the provision of services by groups could actually create need based on 

the argument that people do not know they have a need until a scrvicc develops to respond 

to that need (Langan, 1998; Martin, 1982). 

To the extent that groups in both localities were responding to externally dcfined needs 

agendas they could be seen to be creating need. However, the influence of uscr-defincd and 

comparative need in explaining the development and expansion of services suggests that a 

more complex configuration of causality bet'%Yccn creating and responding to need occurs. 

The evidence suggests that community groups are opcrating%ithin domi=t discourses of 

need that reflect externally defined needs as vmll some aspects of user dcfined needs. The 

relatively narrow range of services provided further suggested that there N%-crc needs within 

both localities that continued to be ignored. However, in terms of the development of the 

regeneration programmes in both areas, evidence also emerged that consensus over needs 

identification could occur regardless of the extent of user input in the definition of these 

needs. High degrees of overlap between community groups, professionals, comparative 

needs assessment and normatively defined need existed over the primary objectives of the 

regeneration programmes in both areas. It was the mechanisms for involvement and 

decision-making that were most likely to cause opposition and criticism from residents and 

community groups. If the same criteria is applied to the provision of services by community 

groups it may be that residents and users are less concerned about what community groups 

provide, than the way that they provide it. 

Many of the activities used in the preceding analysis were organised by voluntecrs who 

remain committed to serving local residents. It is to their experiences that the analysis now 

turns in order to examine how the community sector provides opportunitics for 

volunteering, and the development of social capital. 
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CHAPTER SIX 

COMMUNITY GROUPS AND SOCIAL CAPITAL: 

VOLUNTEERING AND NON-PARTICIPATION 

INTRODUCTION 

The discussion of social capital in chapter three highlighted the 'A-ay in which -, Vluntccring 

in community groups is one of the ways in which residents can participate in local affairs. 

The concept of social capital explicitly draws attention to these public bencfits of 

volunteering byhighlighting the socialnetworks, trust and bcncfits that dcrive from the face- 

to-face interaction associated with voluntary activity. It %%-as argued in chapter three that our 

understanding of the ways in which volunteering can contribute to the generation of social 

capital have been obscured by quantitative analyses that have tended to focus on the 

numbers ofpeople who are active, rather than the quality and type ofactivities in which they 

are involved. This chapter is concerned with aspects of volunteering and non-participation 

in community groups in order to explore the more qualitative features of social capitaL 

In the context ofpoverty and deprivation, social capital is used by politicians and acadcrnics 

as a tool for re-configuring the concepts of 'cor=unity spirit' and'social cohcsion' that are 

seen to underpin the successfid regeneration of deprived areas. Taylor (2000a: 15) states: 

'The social and human capital that community in%-olvcmcnt dcvclops arc not 

only the means but are part of the solution to the problems associated %ith 

social exclusion!. 

This chapter argues that statements such as these need to be qualified by drawing attention 

to the way in which community groups provide differential access to volunteering and 

consequently to the benefits of social capital. Despite a now widcspread acceptancc that 

community groups can exclude as weU as include (Bums and Taylor, 1998; Chanan, 1992; 

)ViUmott, 1989) volunteering in community groups continues to be sccn as a mcans through 

which poor people can be reconnected to mainstream society. 
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Howcvcr, the nature of causaUty bctwccn socW capital, human capital and powrty remains 

an elusive issue. At one level there is clear cvidcncc that poorcr sections of socicty arc less 

h1cly to voluntccr than more afflucnt pcopIc. This has been used to suggest that poor people 
lack social capital and to support claims that mcchanisnis to generate social capital need to 

be supported in deprived areas, based on an assumption that people who arc connected into 

social networks arc more hik-cly to be cconomicafly successful (see for example Smith, 

1998). Yet at the same time there is evidence that connection to the labour markct, and 

economic stabUity, is a pre-rcquisite to the generation of sockd capitaL As Smith (1998) 

points out, the --vorking cLass communities that Coleman (1988) rcfcrs to as providing 

examples of places rich in social capital were places whcrc dense social nctworks %vrc 

supported by work place connections. 

17his paradoxical aspect of the relationship between economic success and social capital is 

matched by other contradictions in the social capital literature, including the rclationship 
between human and social capital, the rclationship bct%%-ecn social nctworks and social 

capital generation and the relationship bct%%-ecn social trust and social capital. These arc all 

explored in the subsequent discussion. 

Smith's (1998) study explicitly seeks to'measurc' social capital through community group 

activity. He measured social capital through eight characteristics including: the number of 

organisations; public awareness ofscrvices; and formal citizen participation in local politics 

and local elections, based on secondary analysis of various data sets. This research adds to 

Smith's (1998) findings by examining different types of volunteering in community groups 

and developing iurther understanding of the relationship between active and non-active 

residents. 

The follo%ing analysis is based on interviews with active volunteers and paid staff in 

community groups as well as with residents who were not involved in any conununity 

activity. The vicws of non-parficipants are particularly important in establishing any 

connection between social capital formed through community group activity and wider 

social life. 
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Some studies of community group activity have included non-participants, and where 

appropriate the findings from these studies arc used to corroborate findings in the following 

discussion (CattcU and EN-ans, 1999; McGregor ct at, 1992). However, the non-participants 
in this study arc not treated as a homogcnous category as they tend to be in these studies. 
Rather, it is argued that non-participants attitudes to%%-ards community group activity is 

partly cxplaincd with rcfcrcncc to their perception of 'community' and how connected they 

fccl to the place and to people where they fivc. 

This chapter argues that community groups may adopt diffcrcnt approaches to the 

recruitment and retention of volunteers so that low levels of participation can be explained 

with reference to a lack of opportunities to volunteer, rather than to indiVidualised 

explanations that focus onthc apathyand lack ofgcncmliscd trust seen to be associated with 

poverty and social exclusion. Ilus, to argue that poor people need more social capital to 

overcome their social and economic isolation is paradoxical given the highly complex and 

contradictory factors associated with participation and non-participation found to occur in 

these two localities. 

Three particular aspects of social capital are explored in the follo%ing discussion. First, the 

social networks associated with social capital are considered with reference to the kinds of 

volunteering opportunities that community groups offer and how aspects of non- 

participation reveal the paradox that surrounds the social capital/sockd network debate. 

Second, the social trust aspects of social capital arc used to explore aspects of withdra%-al 
from volunteering. Again, there arc contradictory ways inwhich notions ofsocialtrust relate 

to people's perceptions of, %vluntecring in community groups. Third, the issue of social 
bencfits deriving from volunteering are explored in order to argue that social capital can be 

differentially distributed between different t)Tcs of active roics. 

To begh however, an overview of the kinds of voluntecring that occumed in each localfty 

sen-es to contcxtualisc the subscqucnt diwussiorL 
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VOLUNTEERING IN THE LOCALITIES - AN OVERVIEW 

Table 6.1 shows the number of organisations using %vl=tccrs in cach locality. In common 

with earlier studies of community sector organisations (Chanan, 1993; r-camlcy and 
McInroy, 1999; Reynolds et at, 1994) the majority of community groups in both locafitics 

used volunteers to some cxtcnO. 

Table 6.1 

The numbers of organisation3 using volunteers and paid workcrs 

Voluntccrs: ind Run by No voluniccrs 
paid workers voluntcers only 

Manningharn and 16 (50'Yo) 8(25%) 8(25%) 
Girlington (N=32) 

Royd3 (N=32) 10 (3 1 Vo) 17(53%) S(16%) 

Twenty four of the 32 groups in Manningharn and Girlington uscd %vluntccrs. Of these, 8 

organisations were run solely on a, %vluntary basis. The rcmaining 16 cmplo)vd paid workers 

%vho organiscd activities and used %vluntecrs. In Royds 27 groups used %vluntccrs of which 
17, wcrc run solely by volunteers and 10 had a paid workm 

In addition, volunteering in managcmcnt committees %vas an important function for 

volunteers in both areas. In most cases, groups referred to their management committee fust 

in questions about volunteering in community groups. Ile extent to which n=gcmcnt 

committee membership is the rnost prevalent form of volunteering in each area is difficult 

to measure since many committee volunteers sat on more than one committee. The issue of 

overlapping membership is explored in more detail in chapter seven. 

In Manningham and Girlington 23 of the 32 organisations (72 percent) had a volunteer 
management comnuttee running its affairs. In Royds the proportion %2s much lower with 

only 12 of the 32 groups (38 percent) using management conunittecs. 

I There is no sense in %hich the term %, oluntecring' implies cithcr homogocity 
of function or time spent voluntecring. People volunteer %rithin a set of personal 
circumstances and individual docision-making that =kcs any further distinction 
bct%= different kinds of voluntecring irrelevant for this study. 
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This diffcrcnce is cxplaincd by two factors: first the grcatcr numbcrs of small informal 

groups in Royds that had no managcmcnt committcc; and sccond, the highcr numbcr of 

community vcnucs in Royds whosc managcmcnt conuniucc uras madc up ofrcprcscntativcs 
from groups using community buildings. Ibc lattcr %%-crc refcrrcd to by rcspondcnts as'uscr 

comniittccs'whcrc the local authority, who o%%mcd the community %-cnucs, had cstablishcd 

committccs in ordcr to consult %%ith cxisting uscrs. 

The roles performed by volunteer management conuninces conformed to the activities 

identified by Harris (1996) as characteristic of these bodies. Committees were responsible 
for decisions regarding the running of the group including the recruitment of stA financial 

reporting and funding applications. Whilst some of these activities wcrc delegated to paid 

staff - such as the preparation of funding bids - committee members tended to see 

themselves as in control ofpaid worker activity. The ficI&Aork did not seek to generate any 

explicit understanding of the internal workings of committees. Ibcrc is evidence that the 

functions attributed to committees may be diffcrcntiaUy adhered to depending on 

organisational forms and the rclationsbip bct%%vcn users, management committees and paid 

staff (see Harris, 1996). The findings from this study are based on self-rcported activities 

and levels ofcommittee control, and therefore should not be interpreted as cvidcncC that all 

committees necessarily worked in the same %%-ay. 

In both localities, three forms ofactive volunteering were identified: voluntary management 

committee members; general volunteering outside management committees; and 

voluntecr/member roles that occurred in groups run by %vluntccrs only. Ibcse three types 

are not mutually exclusive in terms of individuals who could play all three roles in different 

organisations. However, the features of w1unteering that %vcrc most clearly distinguishable 

between groups in each locality did tend to be clustered around these three forms, and 

consequently it is on these thrcc forms that the analysis concentrates. 
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SOCL4L NETWORKS AND COMMUNITY GROUPS - RECRUITING 

VOLUNTEERS 

The available evidence suggests that volunteering in community groups is not prevalent. 
Studies that have sought to measure rates ofvolunteering in community groups have tended 

to indicate that this is a minority pursuit, ranging from 49.9 percent of people involved in 

the EFILWC cross-national survey (Chanan, 1993) to only 26 percent involved in 

McGregor et al. 's (1992) survey of the Craigmillar estate in Scotland. 

These studies would seem to indicate that community groups are producing variable levels 

of social capital through volunteering in different localities. In the EFILWC study, rates of 
involvement in community groups varied from 29.9 percent in Oliviero do Douro to 79.4 

percent in Thamesmead (Chanan, 1993). The factors associated with these differing levels 

of participation are rarely explored, and are most commonly associated with a lack of 

awareness of groups (Chanan, 1993; McGregor et aL, 1992; Smith 1998) or the non- 

availability of groups (Chanan, 1993). 

The availability ofcommunity groups is a factor that has been associated with measurements 

of social capital. Smith (1998) found that there was approximately one voluntary 

organisation for every 215 people in his survey ofNewhan-4 which he interprets as evidence 
that a considerable amount of social capital should be exhibited. Similarly, the ACU 

(2000: 10) argues that a concentration of many organisations in a locality almost certainly 

gives rise to a wider range of opportunities and higher levels of activity. In contrast, 

Marshall (1995) has argued that the number of organisations operating in a locality is not 
indicative of the quantity of activity that is taking place. 

The data collected in this study does not allow for any generalisable statement to be made 

regarding rates of participation in community groups based on resident survey data. 

However, data gathered on the numbers of volunteers used by community groups suggests 

that only a small minority of local residents were involved in community group volunteering 
(see Table 6.2 and Table 6.3 below). Furthermore, the data revealed differences in available 

opportunities for volunteers in Merent kinds of groups. 
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This evidence supported the argument made in chapter three that different kinds of 

voluntary activity have different implications for social capital and some organisational 
forms may not encourage volunteering as much as others. This claim was based on the social 

capital literature that points to the way in which different kinds of networks can have 

different kinds of benefits, thereby drawing attention away from the idea that all networks 

necessarily create social capital. The findings reported below suggest that the social 

networks that underpin the concept of social capital are the same networks that can act to 

exclude significant proportions of the population from volunteering. 

The data showed differences between groups that employed paid workers and those that 

were volunteer-only organisations. The evidence suggested that paid workers were less keen 

to recruit more volunteers than they could manage. This had a potentially negative impact 

on the generation of social capital through opportunities for volunteering. In contrast, 

groups run solely by volunteers were keen to recruit more members and had a potentially 

unlimited membership. In these groups, it was not the opportunities open to volunteering 

that created problems for recruitment, but perceptions of these groups as 'cliquey' that 

limited their expansion ofmembers. The differences between paid worker/non-paid worker 

groups tended to match with the distinctions made in chapter five where paid workers were 

most commonly found in multi-purpose and hybrid organisations Whilst volunteer only 

groups were more likely to be small single purpose groups. 

Paid workers and approaches to volunteering 

The effect ofpaid staff on volunteering in community groups has been given little attention. 

The EFILWC study treated the influence of paid workers as neutral (Chanan, 1993), whilst 

others have either ignored the issue (Smith, 1998) or simply identified the kinds of groups 

using paid staff (Fearnley and McInroy, 1999; Reynolds et al., 1994). 

This study contends that, in fact, the attitude of paid workers towards the recruitment of 

volunteers partly explains the apparently low levels of volunteering in community groups 

that occuffed in both localities. 
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Table 6.2 shows the numbers of volunteers used by community groups. Given the overall 

population in each locality, these numbers are low. The evidence suggested that not only 

were there small numbers of volunteers used by community groups that employed paid 

workers, but that paid workers were ambivalent about recruiting more volunteers. This 

ambivalence impacted negatively on opportunities for volunteering in both localities. 

Table 6.2 

The numbers of volunteers used by community groups that employed paid workers 

Less than Five to More than 
five Ten Ten 

Manningham and 12 
Girlington (N=16) 

Royds (N--10) 442 

Thirteen of the sixteen organisations in Manningham. and Girlington that employed paid 

workers said they did not need anymore volunteers. The three paid workers that did express 

a desire for more volunteers did so in the context of developing additional services: 

'Ifwe had more volunteers to runthings it would be good for the club. The lack 

of volunteers we get here hampers our progress and makes it hard to develop 

new activities' (Peter, paid worker). 

'We have a small number of heavily committed volunteers who can't do it all. 
We'll need more people to help out when the lunch club starts .... and if we 
don't get them it just won't happen' (Bev, paid worker) 

'We'd like more people to help out, of course we would - it would mean that 

we could run extra sessions and organise new activities.... it would be good for 

the older ones I think' (Laila, paid worker). 

In Royds ten organisations were run by paid workers. Of these five expressed a need for 

more volunteers. 
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All five were seeking volunteers to help run activities for young people and three expressed 

concern that it was young people that put people off volunteering: 

'We really do need more people to help out - especially with the kids. But 

people don't wýnt to work with them. I've had two or three who've come once 

and then not come back. You've seen what they're like. It's hard to persuade 

people they'll get anything out of it' (Sally, paid worker). 

'We always need more help. The kids need more people to organise, things for 

them and I'm only one person. We've got some now doing football but the girls 

could do with something too' (Steve, paid worker). 

'Mus, paid workers who expressed a need for more volunteers did so in the context of 
developing services. 

Organisations that did not actively recruit more volunteers were not those with particularly 
high numbers of existing volunteers. Two factors appeared to affect this ambivalence 

towards recruiting more volunteers. First, a desire to recruit people who will remain 

conunitted and, second, a desire to recruit people with skills: 

'Its difficult to get the right sort of people. Commitment is a problem with 

volunteers. They think they can drift in whatever time they want. We Eke them 

to show some commitment because we need to have so many workers to each 

child and so if they don't turn in it can be a problem' (Andrew, paid worker). 

Half the organisations that wanted to recruit more volunteers only wanted people with 

existing skiUs, as the Mowing quote shows: 

'It would be easy if I just wanted people to hang round doing their own thing 
but we need people with skills who canjust get on with it. I just don't have time 

to train people' (Kate, paid worker). 
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Thus, those groups that were seeking to recruit more volunteers were doing so in order to 

develop additional services, Whilst the majority were not keen to recruit volunteers that 

lacked commitment or skills to immediately contribute to the working of the group. These 

groups exhibited characteristics towards volunteering that have been associated with 

mainstream voluntary sector organisations as 

'hierarchical, externally directed and essentially serving the policies and 

practices of the organisation rather than the needs and choices of the 

participant' (Chanan, 1992: 10). 

In seeking explanations for the ambivalence of paid workers to the development of 

volunteering opportunities, two issues are relevant. First, paid workers in community groups 

are often working alone and are under pressure to perform. The concern expressed by the 

majority of those who were happy to retain a small number of existing volunteers was that 

they lacked the time to train or manage volunteers. The difficulties associated with the 

administration and training ofvolunteers was mentioned by 17 ofthe 26 organisations using 

paid workers across the two localities. These problems were summed up by a worker in 

Manningham as follows: 

'I should say yes - that we do need more volunteers - but to be honest I haven't 

got the time to train new people or even to go out and find them. It's just not 

worthwhile for me to spend my time training new volunteers when the group 

needs to find funders and complete contract paperwork and do all the activities. 
I suppose I have to say it's my fault that we don't have more volunteers. But 

I'miust not that bothered' (Thomas, paid worker). 

Second, the service delivery emphasis of funding has been identified as a barrier to the 

establishment of more developmental work with volunteers (Chanan, 1992; Duggan and 
Ronayne, 199 1). In part the service delivery emphasis of community group activities limits 

opportunities for volunteering where sessional workers are 'bought in' by community 

groups to provide specific activities (see chapter five). Service delivery also affects attitudes 

towards volunteering where this is seen by groups as a route to expansion of services, rather 

than as a positive aspect of community sector operation in its own right. 
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In contrast to the perception ofcommunity sector activity as participatory and volunteer-led 
the majority of groups in this study used relatively small numbers of volunteers, the 

recruitment of which was based on the needs of service delivery aspects of community 

group development. The evidence from the groups that employed paid workers suggests 

that opportunities for volunteering in community groups are not only related to the numbers 

of organisations operating in a locality. Some paid staff adopt passive roles towards the 

recruitment ofvolunteers which reduces opportunities for the development of social capital 

through volunteering. 

The influence of paid staff goes some way to explaining the limited numbers of volunteers 

used in multi-purpose and hybrid organisations. It does not explah however, why those 

groups that were actively seeking more volunteers found it dilEcult to recruit them. These 

issues are explored Ruther below. 

The approaches to volunteering exhibited by paid staff can be compared with those 

organisations that were volunteer-led. Not only were volunteer-led groups more likely to 
have higher numbers of volunteer/members but they also exhibited high degrees of interest 

in recruiting more people to the group. 

Volunteer-led organisations 
In small single purpose organisations the role of 'user and member' were conflated. 
Rochester (1999) calls these 'small member/active groups, thus drawing attention to the 

way in which users were also active volunteers. These organisational. forms offered social 

capital generating capacity where they encouraged face-to-face interaction amongst 
individuals who were sharing responsibility for service development and extension. Table 

6.3 (overleaO shows that volunteer-led groups had higher numbers of member/volunteers 

than those with paid workers. 
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Table 63 

The numbers of user/volunteers in volunteer-led organisations 

Less than 10 10 to 20 More than 20 
users/volunteers users/volunteers users/volunteers 

Manningham and 5(62%) 3(38%) 0 
Girlington (N=8) 

Royds (N=17) 7(42%) 5(29%) 5(29%) 

Every volunteer-only organisation said that they would like to recruit more members. For 

the small social groups in Royds recruiting additional members was seen to offer the group 

more stability and more available help to those involved in organising activities, as the 

following quotes show: 

'We're always happy to have more people. It takes the pressure off Mary if 

there's more of us. And we take more money as weU ifmore of us turn up' (R2, 

older person's discussion group A). 

'Oh yeah - the more the merrier. Some of them are getting on a bit now so a 
few new ones would see us ahight for a few more years' (R7, older person's 
discussion group B). 

In Manningham and Girlington the small residents associations that were running on single 

streets saw more members as an opportunity to put pressure on the council for changes: 

'If we could get everyone involved it would give us more of a chance and I 

could get on with other things. Its hard work trying to get them together and 
if not everyone is there then you never know if someone is going to object to 

what we've decided to do' (Hamida, volunteer). 

'If you can say you speak for everyone -I mean that you've got everyone on 

your side - then they have to listen don't they. But if they can go to one or two 

houses and someone says they're not bothered it can muck it up for the rest of 

us' (Luke, volunteer). 
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The volunteer-led groups adopted more positive attitudes towards recruiting more members. 

Their volunteering was perceived differently and associated more with 'helping' than 

providing services as these women from the older person's discussion group reflect: 

R 1: 'We're not really volunteers are we? We just help out now and then' 

R3: 'Yeah - Mary couldn't manage on her own so we all muck in' 

R7: '.. I s'pose we do volunteer to help out - but does that make us volunteersT 

Consequently when these groups were asked about how they recruited new members they 

were vague about how this could be achieved: 

'People know we're here. They can just come along' (R2, older person's 
discussion group B). 

'We're not going out and knocking on doors to drag 'em in' (RI, older 

person's discussion group A). 

In fact, the majority of people involved in these groups were already known to another 

member. The most common method of recruitment was word of mouth. The groups were 

aware that this might put newcomers offjoining as this member explained: 

'Some people think they wouldn't be made welcome and that we all know each 

other and that. But its not true is it? It's a good bunch we've got coming now 

and more people would really enjoy it I think' (R7, older person's discussion 

group B). 

The perception of these social groups as exclusive was also expressed by older non- 

participants. In the street survey four older residents said they would like to join a lunch club 

but had not done so because they did not know other people who already attended: 
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'It would be nice to go up there for lunch now and then but we don't know 

anyone who goes up there do we? And a lot of them can be hard work - you 
know it's OK if your face fits' (RI 3, resident, Royds). 

Thus, small social groups seem to offer the most potential to generate social capital through 

informally run activities reliant upon face-to-face interaction in non-hierarchical structures. 

However, the recruitment methods used by these groups relied upon word of mouth and, 

despite claims that they were keen to find new members, most relied upon existing members 

to bring new people along. 

in comparing groups with paid workers and volunteer-led groups it would appear that the 

latter offer more opportunities for volunteering through their positive commitment to recruit 

more members. This is in contrast to the paid worker groups that were mostly not actively 

recruiting volunteers. On the face of it therefore, volunteer-led groups appear to offer 

greater opportunities for the development of social capital. However, volunteer-led groups 

grew through word of mouth recruitment methods that were likely to maintain and 

perpetuate access to these groups by certain sections of the population. Thus, both types of 

organisational form could be seen to limit opportunities for the development ofsocial capital 

through volunteering. 

Recruiting management committee members 

A third type of volunteering, management committee membership, was prevalent in both 

areas. The democratic procedures used to elect members was in contrast to the mechanisms 

for recruitment used by groups for the forms of volunteering described above. Officially 

management comniittees are elected at Annual General Meetings (AGMs) to which the 

existing committee, centre users and the general public are invited. 

However, in common with previous studies ofmanagement committees, this research found 

that the apparent democratic accountability surrounding the annual election of committee 

members existed only on paper (NCVO, 1992; Smith, 1998). Tle formal elections belied 

the existence of insider networks that were dominated by people who were known to be 

'committee' people: 
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'I think mostly committees work through word of mouth so somebody will 
know somebody who thinks they have a particular expertise, or perhaps a user 

of the service that have particular things to say that need to be said, and 

therefore they're invited' (Marie, committee member). 

Thus, the availability of management committee positions to the uninitiated were limited. 

This finding was reinforced by evidence that AGMs were not well attended by people with 

no prior connection to the group (see also Smith, 1998). Although AGMs were'open to the 

public' the reality expressed by all committee members was that some centre users and 

existing committee members were usually the only people to attend. The survey data 

collected for all groups showed that the numbers of People (except existing committee 

members) attending AGMs in this research ranged from 0 to 3 0. The latter was exceptional 

and the average attendance across all organisations; at the most recent AGM was 8. In most 

cases organisations were pragmatic about attendance and argued that one person was better 

than none, although all groups said they would Eke to see more people attending these 

annual meetings. 

However, strategies designed to encourage people to stand for membership were negligible. 

Only one group o ffered users the opportunity to sit in on management committees for a year 

before deciding whether or not to stand. None ofthe groups had developed ways other than 

formal AGM opportunities to encourage the non-invited to stand. Unsurprisingly, therefore, 

it was said: 

'There aren't any committees I've ever been to where an unknown person 

stands up at the AGM and says "I want to join"' (Marie, committee member). 

The evidence suggests that there are liýnited opportunities for people to access group 
decision-making unless they are invited to do so by existing members, and the formality of 
AGMs does not encourage people to participate. 
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This opening section has argued that access to volunteering as a route to the generation of 

social capital is not straightforward. Three factors have been identified that inhibit 

opportunities for people to access volunteering: the Muence ofpaid workers; perceptions 

of small groups as exclusive; and patterns of recruitment to management committees that 

deter inexperienced people from standing for election. 

These findings suggest that community groups do not necessarily generate opportunities for 

the development of social capital and that explanations for non-participation that focus on 

individual apathy and a lack of social capital are too simplistic. 

The evidence from the recruitment methods used by volunteer-led and management 

committees also reflects one of the central paradoxes of the social capital debate regarding 

the relationship between social networks, volunteering and social capital. Both these forms 

of volunteering relied upon word of mouth and existing social networks to recruit new 

members. To this extent they were exhibiting recruitment methods commonly found in 

voluntary activity more generally (see Davis Smith, 1998; Lyn and Davis Smith, 1990; 

McGregor et aL, 1992; SUburn et aL, 1999). 

The conundrum for social capital and volunteering is that whilst volunteering is seen to 

increase social networks and re-connect people to social life, the easiest way to do this is 

through existing social networks. Thus, those who have few local contacts or are not part 

of informal social networks that include active volunteers may find themselves doubly 

disadvantaged in terms of access to social capital through volunteering opporiunities. On 

the one hand, they are less likely to find it easy to access volunteering that would increase 

their social networks, and on the other hand, without these social networks they are unlikely 

to be asked to volunteer. 

One of the groups of non-participants explained their inactivity in these terms. These 

respondents were relatively new to the area. Davis Smith (1998) argues that people new to 

an area are less likely to volunteer than 'more established' residents. This is interpreted as 

evidence that 'newcomers' are people who know fewer people in the neighbourhood and 

are therefore less likely to know what opportunities for volunteering are available. These 

individuals did explain their inactivity in these terms, as the following example reveals: 
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'Well I'm not really bothered about getting involved -I don't really know 

anyone around here yet. But then I suppose that if I did help out I'd get to 

know more people. It's a bit chicken and egg really in't itT (R12, resident, 
Royds). 

However, the interesting characteristic of these individuals was their previous experience 

ofvolunteering. They had been involved in activities that had generated social capital which 

was lost once they were removed from the social networks that sustained their involvement. 

One respondent had been instrumental in establishing a tenants association in her previous 

estate. She was used to dealing with public officials and campaigning for the rights of 

tenants. When she moved to Royds she lost these connections and had found it difficult to 

access new volunteering opportunities, although she recognised the benefits of getting 
involved: 

'I know that unless I go up there and make an effort I'll never get to know 

anyone. But it's just easier if you know someone else' (R7, resident Royds). 

Thus, not only are the social networks that underpin the concept of social capital the same 

networks that can act to exclude significant sections of the population, but these networks 

are context specific. The evidence suggests that high levels of social capital in one locality 

are not transferable. 

SOCIAL TRUST AND COMMUNITY GROUPS - EXPLALIONG WITHDRAWAL 

AND NON-PARTICIEPATION 

High levels of trust, reciprocity and resulting positive community identity underpin the idea 

ofcohesive local communities (Campbell el aL, 1999). Trust and co-operation are perceived 

as values that turn people from self-seeking individuals into members of a community. 
However, identifying the nature of causality between volunteering and social capital has 

proved illusive. For example, the strengthening of trust and social capital may occur as a 

result of joining voluntary associations, or it could be the prior existence of trust that 

facilitates the formation of voluntary association (Brown et aL, 2000). 
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It was argued above that the opportunities for volunteering among community groups relied 

upon the pre-existence of social networks as recruitment mechanisms to volunteer-led 

groups and management committees. This does not necessarily explain why people 

withdraw from active volunteering or how far an absence of social capital among non- 

participants can explain their inactivity. 

The concept of social trust is used here to explore the patterns of inactivity that were found 

to occur in both areas. There are two key aspects to this inactivity. First, there is evidence 

that trust between some members explains why others were found to withdraw from active 

volunteering. Second, the lack of reciprocal trust between leaders and members in some 

groups threatened to lead to social capital 'leaking out' of the community sector if leaders 

withdrew from active roles. These two aspects ofwithdrawal. from active roles suggest that 

different kinds of groups produce different kinds of social trust, and that it is presumptuous 
to assume that a kinds of activity is based on internal trust between members. 

The third aspect explored here relates to non-participant residents explanations for 

inactivity. There was evidence that people who lacked social trust and whose connection to 

their locality had been damaged over time were the most disillusioned and least likely to 

volunteer. Another set of respondents exhibited high levels of social capital in informal 

settings and suggested they would be more interested in volunteering. 

The evidence from participants and non-participants suggests that social trust is related to 

aspects of social capital generation in differential ways. On the one hand, community groups 

that exhibited high levels of internal trust also generated core insider groups whose 
knowledge and commitment could be putting others off from taking an active role. Where 

core insider groups did not exist, and groups were reliant upon individuals for carrying out 

the bulk of administrative tasks, leaders were more likely to become disillusioned and 
blamed a lack of reciprocal trust for their over-burdened state. Similarly, among non- 

participant residents there was evidence that social trust could generate positive feelings 

towards volunteering and local activity that was at odds with the lack of social trust felt by 

those whose relationship with the locality had been damaged over time. Yet it was the latter 

group offion-participants who potentially had the most to gain, personally and socially, from 

attempts to generate social capital. 
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Social trust and committees 

The evidence from committee members suggested that what might be called thethick trust' 

that kept core members together may have inhibited others from being involved. The 

clearest expression of this occurred in management committees where individuals retained 

their formal position on the committee but did not engage with the practical manifestation 

of this. 

The signs that this was a widespread element ofwithdrawal came in interviews where active 

committee members identified a'core' group ofindividuals that were responsible for 'doing 

all the work'. Tbus, despite 'official' records stating that the committee had twelve elected 

members it was often the case that only between four and six people were active volunteers. 
This feature of committee operation was mentioned in every interview with committee 

members and in all but one with paid staff. Thus, the overwhelming majority of groups 

stated that they were actually run by a core of committee members and that the remaining 

elected members were relatively inactive. 

Different kinds of explanation for patterns of inactivity were adopted by some committee 

members. In each case, these explanations indicate the ways in which the activities of core 

insider groups may be acting to deter others from more active participation. First, where 

committee membership is most likely to be drawn from known individuals (see above), 

outsiders may feel unwelcome and withdraw as the core insider group takes over. For 

example one respondent said: 

'There is always going to be core ofpeople who know what is going on and are 

committed to the place year after year' (Christme, committee member). 

Second, the following quote reveals how missing meetings can place people at a 
disadvantage if they do not know what is happening: 

'You can't sustain people coming to meetings once every two or three months 

and saying "what's happening now"- There has to be some continuity so 
inevitably you end up with a core few doing all the work' (Terrence, committee 

member). 
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Whilst this respondent saw the failure ofeveryone to attend as a reason for the development 

of a 'core' group it also has ramifications for those who find it difficult to attend meetings 

regularly. A lack ofup to date knowledge may compound feelings of isolation from the core 
insider group. 

Third, the way conunittees are run can act against those with no previous experience. The 

following quotation reveals the difficulties people have in understanding committee 

procedures as well as the reasons why existing committees prefer people with experience: 

'Sometimes people join a committee and they don't really know what it is. 

They've never been in groups where you have an agenda, where there are 

external pressures about having chairs and secretaries and financial reports. And 

so they either get bored, or they don't understand what is happening or it 

wasn't really what they thought it was in the first place. The ones who pop up 

at the last minute and fill a vacant place are the ones who tend to drop out. Or 

it takes a lot of staff or other management time explaining why things are 
happening and why things are important' (Marie, committee member). 

Management committee volunteering was consequently not only restricted in terms of 

access, but also difficult to sustain for those who had made an attempt to break into new 

social networks. The individuals who made up these core groups of active management 

committee members exhibited high levels of internal trust with other core members both 

within and across organisations as the evidence from chapter seven will show in relation to 

overlapping membership of committee members in community groups. 

%ilst core committee group members displayed high levels of internal trust that could be 

interpreted as evidence of exclusion for those who remained outside these networks, the 

activities of individuals who took responsibility for running groups revealed how a lack of 

social trust could lead to disillusionment with volunteering and activism within localities. 
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Group leaders and disillusionment 

Community groups that were not run by committees relied upon the efforts of a small 

number of individuals who took the bulk ofresponsibility. In Royds ofthe seventeen groups 

run by volunteers only, fourteen identified a specific individual who was perceived by 

members as 'in charge' of the group. Although members were active in helping to run 

sessions and would take over activities on an ad hoc basis, there was a sense that these 

groups did rely heavily on the commitment of one or two individuals to maintain the group. 

In Manningham and Girlington four ofthe residents groups similarly identified an individual 

leader. 

It was among these individuals that evidence emerged regarding the difficulty that they had 

in maintaining enthusiasm to continue with their volunteering. One of the resident group 
leaders in Manningharn and Girlington described his experience as follows: 

11 don't want to run it anymore. I want someone else to take over. You end up 
doing everything for them and it becomes insane.. As far as they were concerned 
I'd set myself up as top-dog on the street so they expected me to perform. And 

what I was trying to get across was like, empowerment is about you finding out 
how to do things for yourselfý and if you can't be bothered then why should I 

be bothered' (Luke, volunteer). 

This respondent expressed the views of two other resident group leaders who felt that they 

were over-burdened with responsibility for carrying the group on. They shared a sense of 
disillusionment with the benefits of their volunteering deriving from a belief that there was 

a lack of reciprocity being exhibited by their neighbours, as Mohsin explained: 

'I do everything for them. Without me there would be no group, no Etter picked 

up, no parties. And yet they just won't help out. It is crazy - we are all in the 

same boat, I have done enough. And I will not do any more for them' (Mohsin, 

volunteer). 
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People who ran small single purpose groups in Royds suffered similar feelings of being let 

down by the majority of other members. In one case, a lunch club had closed down because 

the individual running the group had fallen ill and no-one would run the group in his 

absence. In another group, the person in charge was an elderly lady with mobility problems. 
She explained her decision to stop volunteering with reference to the lack ofsupport she had 

received from other members as follows: 

'I did it all for years. But I was younger then. We just can't get enough young 

ones to help out. And I can't do it all anymore. I feel terrible - but why didn't 

someone else come along and do it? So we're not going to have anything 

anymore -just because I'm not there. It's a real shame, that's what it is' (Beryl, 

volunteer). 

These individuals were displaying negative perceptions of their volunteering in terms of the 

lack ofreciprocal trust that had failed to develop within groups that left some with far more 
ibility than they could continue to manage. The social networks generated in these responsi 

groups were not enough to maintain groups over time if members failed to generate the 

social trust and reciprocity that would have reduced the responsibility felt by a few over- 
burdened volunteers. 

The examples of core committee members and disillusioned group leaders reflects the way 
in which aspects of social trust are differentially distributed among different kinds of 

organisations and reinforces the general claim made in chapter three that it is inadequate to 

conceive of volunteering as a route to social capital and generalised trust. 

Social trust and non-participation 
The third aspect of social trust discussed here considers the way in which aspects of social 

trust and reciprocity could be seen to affect non-participant's views regarding volunteering. 
The first set of respondents exhibited aspects of co-operation, reciprocity and social trust 

that operated a level below formal volunteering. In both localities there was evidence that 

community groups were unable to mobilise the 'latent' social capital that was exhibited in 

informal social networks. 
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In Royds four respondents who had positive perceptions ofthe locality had chosen to remain 

on the estate or to buy property in order to stay close to relatives and friends. These 

individuals all explained their decisions to stay in the area in terms of informal networks of 
help and coping. 

'I wanted to come back here to be close to my mum. She looks after the kids 

for me and I've got mates here that I've known for years. It was hard living in 

Heaton cos I didn't know anyone so when this place came up to buy we decided 

to move back' (R9, resident, Royds). 

'I really like living here - its not like they say it is. All me mates are here and my 
family and that. I couldn't move away now... everyone helps out with things 

you know - Ifice the kids and that. We had a whole group of us in here 

decorating when we moved in. It was great - we wouldn't have that anywhere 

else would weT (R6, resident, Royds). 

In Manningham and Girlington similar aspects of helping and reciprocity were found to 

occur within extended families, and around religious groupings among the Asian population. 
These were frequently referred to be respondents who were keen to stress the importance 

of family and informal activity in the area: 

'There is an awful lot of activity within the Asian community that's not about 
Western European committee steered activity. There's a lot ofthings structured 

through the family and the mosque - cooking vast meals for family celebrations, 
helping each other out and the caring between family members' (Neil, 

committee member and local resident). 

'The groups are important but religion and caring in the family is also important. 

We're different in our outlook in the respect of our families and our elderly 

people - we look after them in our own homes' (IqbaL paid worker). 
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'The mosques raise money for overseas aid - there's a lot of that kind of 

activity. And the women are clearly linked into networks of caring-the meals 

and cooking and celebrating festivals is all organised at another level (Shirley, 

committee member). 

In the street survey Asian respondents were unanimously positive about the locality. The 

freedom of religious and cultural expression available in the area was highly prized. An 

Asian woman explained: 

'I can go to'the shops and buy native vegetables and we are close to the 

Mosque and our neighbours. If we moved away I would have to come back 

here for shopping and to see my family. We are happy here' (R2, resident, 
manningham). 

'When I got married we could have moved to a better area but than I would 
have had to come back to worship and my wife would have to come here to buy 

food. There's no point in moving away. We have everything we need here. And 

this is a view that most people have. You don't find many people moving out 

of the area at all' (Ajit, community worker and locýl resident). 

These individuals were expressing an attachment to their locality in terms of social networks 

and reciprocity that could be interpreted as evidence ofsocial capital. The respondents from 

Royds who fell into this category were also those who expressed interest in becoming more 
involved in volunteering. 

'I'd like to do something with the kids. I was wondering about a rainbow group 

or brownies for the younger ones. I suppose ifthey went I could go along too... 

Its good to do something isn't it? Its just the kids that's the problem -I could 

only do something if they were there too' (R3, resident, Royds). 

'I'm doing a leisure management course and it would be good to set something 

up. There's not much going on round here for people my age [19] so I'd 

definitely be interested if they started something, (R8, resident, Royds). 
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These respondents who are positive about their locality exhibited characteristics associated 

with social capital through informal networks and patterns of reciprocity. In Royds this was 

also found to be related to an interest in volunteering - although these expressions of interest 

were often qualified in terms ofwanting someone else to set up the activity, or that they did 

not have time to get involved. Similarly, informal networks generated reciprocity and social 

trust among non-participants in Manningham. and Girlington, and although these residents 
did not express any particular interest in volunteering, they did express interest in using 

coninitinity centres and attending activities. Only two non-participant Asian respondents in 

Manningham and Girlington said that they were not interested in any form of community 

group activity. Of the remainder, women were interested in cookery, sewing and English 

classes and men expressed interest in supplementary religious lessons for their children and 

employment training. 

This suggests that there are levels of latent social capital operating in informal social 

networks that community groups are failing to mobilise. This finding is of interest in the 

context of the increasing amount of attention paid to the way in which informal activities 

underpin the development of more formal volunteering (Bums and Taylor, 1998; Cattell 

and Evans, 1999; Chanan, 1992), to the extent that Bums and Taylor (1998) have argued 

that it is through support for formal activity that informal, mutual aid activities can be 

nurtured. Thus, previous studies have begun to develop a model of a mutually beneficial 

relationship between mutual aid and informal coping strategies in deprived areas, and formal 

community group development and maintenance. This might be extended to include the 

benefits of social capital to hypothesise that the generation of social capital in one sector 

may assist in the nurturing of social capital in other spheres of social life. The evidence from 

this research suggests that this was not the case. Despite evidence of social capital in 

informal settings, community groups appeared unable to mobilise this to any great extent 

as the limited opportunities explored earlier revealed. 

A second group of non-participant respondents presented the opposite extreme to those 

who were linked to local social networks. These residents had become increasingly socially 

isolated over time and felt disconnected from the social networks they had once been part 

of in the locality. In Manningham and Girlington white residents reminisced about the past 

and their involvement in local social groups and community centres. 
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One was a keen dancer and had run dancing lessons and social nights in one of the 

community centres. He explained his withdrawal from volunteering as follows: 

'It all changed when the centre started doing stuff for the Asians. No-one 

wanted to go there anymore and a lot of people moved away so I packed it in. 

It's a shame cos I think there's some who'd like a night out now and then - but 

I wouldn't do it at the centre now. Its all changed hasn't it? Everything's for 

them now' (R2, resident, Girlington). 

'There's nowt for us round here now is there. We're the minority now and so 

everything's done for the Asians... I got new neighbours a couple of weeks ago 
but they haven't spoken to me and the other side works nights so... well let's 

just say I don't really get out much anymore' (R3, resident, Girlington). 

'[This street] was the hub of the bub for the African Canibbeans at one time. It 

all went on round here - parties, street life, pubs and clubs. It was great when 
I was a kid. But now its all gone. No-one's interested anymore. We used to do 

all sorts but we don't know anyone anymore. Its all gone' (RI, resident, 
Manningharn). 

Similar expressions of regret for a more active past were expressed by elderly residents in 

Royds. They remembered the estate as a place where they had been pleased and proud to 

live when it was first built and how their children had played together. These residents now 
felt isolated and removed from social networks on the estate: 

RIO, Royds: 'We don't get out much anymore. Don's got a bad hip and I can't 

walk far. It never used to be like that though did iff 

RI 1: 'She's not telling you the real bit - she's has some trouble at the shops and 
the kids bother 'er. We don't see no-one anymore, we don't go nowhere 

anymore t 

RIO: 'We can't complain though - we've had a good life all in an' 
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In common with white residents in Mannmgham and Girlington these elderly residents were 

socially isolated from many ofthe activities that were provided locally in community groups. 
The negative perceptions they had of their neighbours and other residents reinforced their 

sense of isolation. Any reciprocity or social trust they may have once had was gone. 

Yet these were the kinds ofdisaffected views ofthe locality that proponents of social capital 

would like to see reversed. The different experiences of these residents suggests that social 

capital is not something that can be easily generated once it has been destroyed and that 

despite the best efforts of some people, there remain those for whom the present provides 

a painfW memory of a once active and neighbourly past. 

Thus, the basic idea that co-operation and reciprocity can be generated through voluntary 

activity is at odds with the evidence regarding people's withdrawal from active volunteering 

roles. The establishment of trust can generate insider networks that may explain the 

withdrawal of others from volunteering. Similarly, the changing environment in which 

people five can be seen to have affected long term residents of estates and inner city areas 

who feel increasingly shut off from the networks that once enhanced their social and 

personal lives. A lack of reciprocal trust was also seen to create imbalances within 

community groups that left some group leaders bereft ofsupport and disillusioned withtheir 

voluntary activity. Yet there was also evidence that informal social networks were a form 

of support for some people who were more positive about the locality. These individuals 

were more interested in taking an active role in community groups - either as volunteers or 

as users. As non-participants, however, these individuals had so far remained outside any 

active roles. The evidence presented in the earlier discussion suggests that they may remain 
inactive given the limited opportunities open to residents in these localities to access 

volunteering through formal groups. 

The final section in this chapter returns to the active roles that individuals played in 

community groups to consider some of the ways in which the benefits of social capital was 
differentiafly distfibuted. 

210 



SOCIAL BENEFITS AND COMMUNITY GROUPS - DIFFERENCES BETWEEN 

TYPES OF ACTIVITY 

In so far as community groups in this study were providing services for local people they 

were demonstrating the productive aspects of social capital. Rochester (1998) calls these 

the 'public' benefits ofcommunity organisations such as: the improved provision ofscrvices 

and facilities; cultural and environmental improvements; reduction of anti-social behaviour; 

contribution to regeneration of local economy; and enabling excluded groups to play a 

greater role in social and public life. In addition, community groups can offer member 
benefits such as: personal education; social contact; personal development; information and 

advice; and access to services (Rochester, 1998). 

That these positive aspects of volunteering and community group activity exist is not being 

questioned. Rather, it is the way in which social capital can be differentially distributed 

between different types of active roles that is of interest. In chapter three it was argued that 

social capital may remain 'locked' within particular sections of a population or associated 

with particular forms of volunteering which may provide clues regarding the potential for 

community groups to generate greater levels of this complicated resource. This final part 

of the discussion considers the evidence that access to social capital was differentially 

distributed across users, volunteers and committee members in community groups. 

Social capital and users 
Respondents in all the discussion groups with users of centres were positive about the 

activities they had undertaken and the opportunities to make new friends and extend their 

social networks. 

At a volunteer-led luncheon club for elderly people, users were positive about the social 

opportunities that coming to the group had brought to them. These were framed in terms 

of reducing isolation and loneliness and meeting new friends. One respondent summed up 

the group discussion as follows: 
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'I think what we're all saying is that we like coming here. It can get lonely being 

in all day on your own and some of us don't have family around through the 

day. The older ones can get a hot meal and some company and that's good for 

us all in't it? Mabel is 91 and she still walks down here - so its exercise for 'er 

as well. We wouldn't come if we didn't like it' (R2, older person's discussion 

group A). 

The Asian women attending English classes were enthusiastic about the opportunities that 

their lessons had brought them. Learning English had given them independence and 

confidence, as one woman explained: 

'And it is good to have an interest. Before tl-ýs class I could not speak any 
English and I was shy and have problem at hospital and .. problem with 

speaking English, you know, this times it is better now. It is good' (R7, Asian 

women discussion group). 

Ile young men at the youth club were involved in a variety of activities which had led them 

to develop new skills and interests: 

'I get a lot of work to do here with the projects that we're doing... We're 

working on our Keystone folders and we're doing a project at the Farm to 
design something... Its made me meet a lot more people in the youth 

organisation. Its given me confidence in many ways' (RI, young person's group 
A). 

'I've made new friends being here. Before I was on my own or in the arcades 
but now there's always something to do. And its good being with your own 

people. There's less hassle' (R4, young person's group A). 

These users exhibited the kinds of personal satisfaction and enjoyment of activities that 

reflect the productive aspects of social capital. However, the benefits that individuals 

derived from their involvement in these groups were negotiated by cultural, social and 

gendered norms. 
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In Manningham and Girlington opportunities to access community groups was difficult for 

Asian women who could not attend mixed-sex groups: 

'In other centres I think they have mixed classes and we are not allowed to go 

to mixed classes. We are only allowed to go near to our house and with each 

other' (R6, Asian women discussion group). 

A father in Girlington explained that he would not let the girls go to the youth club: 

'It is not for them to go there. We do things different to you and this would 

make my girls different so they do not go' (R4, resident, Girlington). 

Cultural norms also left some Asian women without opportunities to attend community 

groups. The Asian women's discussion group explained that some were not able to attend 

the classes because of their families as the following discussion revealed: 

R3: 'Because some people it depends on the family. Some in-laws they let you 

go right, some are nice people. But others... ' 

D Ic 1xv: 'But some do not Uke them to go' 

Interviewer: 'Is that a problemT 

R5: 'Yes.. some are strict' 

R3: 'Mine are nice they say off you go, but some say you cannot go out and if 

she go they have fighting. So somethnes they cannot go'. 

R4: 'No we don't have any problem. Thank God' 

In the elderly luncheon clubs it was the apparent exclusivity of social networks that had 

developed around the groups that put some people off being involved (see above). 
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Thus, the non-use of centres was not necessarily related to a lack of interest or apathy on 

the part of individuals, but was evidence of wider social and cultural practices that deterred 

some people from being involved. 

Whilst the productive aspects of community group activity were demonstrated by users, 

there was less evidence of user involvement in decision-making exhibited by the groups. 

Campbell et aL (1999) have argued that the provision of services by community-based 

organisations is not sufficient for the development of social capital and that more attention 

should be paid to the ways in which users and volunteers are involved in decision-making. 

In both localities in this study, users derived benefits from social capital based on use of 

services, but were not necessarily active in decision-making. Access to committees by users 

was difficult given the recruitment methods and opportunities that have been described 

above. These characteristics suggest that there are three ways in which users are limited in 

accessing more active roles. 

First, management committee recruitment practices have been shown to deter those who are 

not already known to committee members and to seek skilled individuals who can strengthen 

committees through human capital resources. Second, as we have already seen, users of 

groups employing paid workers were unlikely to be presented with many opportunities to 

volunteer, thereby further limiting opportunities for direct involvement in decision-making. 

Third, few users attended AGMs and therefore did not take up the opportunity to vote for 

changes in the group's management. The lack of interest shown by users in AGMs and 

committee membership was commented on by some committee members as evidence that 

people were simply not interested in the way organisation's were run, or by whom, as long 

as the services continued to be provided as the following quotations reveal: 

suspect that most people see it as service provision and are not aware that it 

is a community provider' (NeiL committee member). 

'They want more things to happen but they don't want to do anything about it. 

People don't want to give' (Judy, committee member). 
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'The more we do for them, the more they expect and they say the workers 

should do it and that if you're a volunteer you should be paid' (Wendy, 

comrrdttee member). 

'Well they never want to be involved in the preparation of the food, but when 

the food is ready they are all willing to eat and are prepared to decide how much 

they should have' (Terrence, committee member). 

These views were expressed by people in organisations that employed paid workers. There 

was a tension between the direct service providing role that these organisations adopted and 

the drive for more active participation on the part of users. On the one hand, direct service 

provision reinforced the passive recipient status of users, while on the other this passivity 

and apathy on the part of users was used by paid workers and committee members to 

explain why people did not want to be more actively involved in running groups. 

In volunteer-led groups, these distinctions did not occur. Opportunities for individuals to 

be more actively involved in running groups were greater - although this did not necessarily 

mean that people took up the challenge and the perceived apathy of other members has 

already been shown to have made some organisations Micult to run long term (see above). 

Interms ofsocial capital, users revealed contradictory positions. Individuals derived benefits 

from attending groups that were potentially contributing to a growth in human and social 

capital resources. Yet the availability of more formalised volunteering opportunities 

remained limited. The service-delivery bias in some organisations meant that users were 
defined as 'passive' and a self-fUlfilling cycle of non-involvement had developed in groups 

where volunteer management committees continued to benefit fromthe social networks that 

occurred around their active involvement, whilst users were blamed for their apparent dis- 

interest in being more actively involved. 
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Volunteers and social capital 

Most studies of volunteering have highlighted the way in which individuals benefit from 

involvement. There is a potentially vast amount of literature that has sought to understand 

and explore the individual benefits of volunteering from those that have focussed on 

motivations for volunteering (Thomas and Finch, 1990); volunteering and empowerment 

for women (Bagilhole, 1996; Graham, 1983); or the role of volunteering amongst 

unemployed people (MacDonald, 1996). 

The issue that unites these studies is the emphasis they accord to the development of 'human 

capital'through volunteering. Thus, volunteers are seen to develop social skills, confidence 

and work experience that canhelp them individually. Coleman (1988) refers to these aspects 

of social capital as 'private benefits'. The interviews with active volunteers in this research 

revealed similarities in terms of the development of 'careers' in volunteering that suggested 
individuals were gaining valuable personal skills and human capital resources. In most cases 

these individuals had continued as volunteers in active roles and had progressed from 

'helpers' to committee members and even paid workers in community groups. Accessing 

volunteering opportunities was therefore a route to the development of human capital 

resources that could be utilised by community groups in decision-making structures. 

'Its got to go down as experience for me really, cos I haven't worked for 

years ... when I feel confident -I did actually go for ajob at the council I felt so 

confident a few months back ... that's why I do it - to get confidence and to get 

a job' (Veronica, resident director). 

'In 1996 my life changed cos what I learned was that once you get involved in 

one voluntary group you get to meet the others and you an help each other 

out .... So I went to learn to be a cycling proficiency teacher and just met loads 

of people.. and that kind of snowballed into youth work and community work 

and courses and training courses in typing and English. I've just completed a 

counselling course and I absolutely love it. I'm not the same person anymore, 
I'm more confident, I can talk to anyone - it really changed my life' (R5, 

resident, Royds). 
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'I was out of work when [she] phoned me. We set up a group for unemployed 

men and she asked me to join this survey of people in the area. So I did and 
from then [the group] was formed and I got on the committee and I ended up 

as chair. I'm employed by [the group] now as a co-ordinator .... At the beginning 

I found it awe inspiring and I never thought I could do anything like that - but 

I have done. I've really enjoyed it and I've learned a lot' (Arthur, paid worker). 

These individuals had all discovered the private benefits of volunteering through their 

involvement. It was not the case that organisations 'sold' volunteering to people as a means 

ofdeveloping these human capital resources. In fact, only three paid workers (two in Royds 

and one in Girlington) identified the development ofhuman capital as an objective in the use 

of volunteers. One paid worker explained his role in assisting residents to contribute to a 

more vibrant community sector: 

'Training is about developing skills and knowledge in a hands on way. It's 

anything that enables people to run activities for themselves. Myjob is to help 

people achieve that and let them get on with it' (Steve, paid worker). 

Only one ofthe groups described any formal management ofvolunteers. In this organisation, 

the human capital generated by volunteering was well recognised and encouraged. In 

common with many studies ofthe voluntary sector, this respondent identified the importance 

of volunteering as a route to labour market participation and further education: 

'We become victims of our own success. We encourage volunteers so much 

that they gain confidence and want to do other things - college courses and so 
forth - and we lose them ...... Its worth emphasising that our volunteers come in 

with little or no skills and have actually been given the skills to go on and do 

other things' (Andrew, paid worker). 

The development ofhuman capital resources did occur amongst volunteers, but this was not 

widely perceived as an objective by paid workers and access to these opportunities remained 
limited. 
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However, the development of human capital resources through volunteering did offer some 

volunteers the opportunity to become more involved in group decision-making as they were 
invited to become management committee members. Seven of the volunteers interviewed 

had progressed from occasional volunteering along a career path that led to formal 

management committee involvement, and even paid work. There were many examples of 

this career stylejourney from volunteering to paid work given in interviews with volunteers. 

Andrew's story is representative of many others: 

'I started here as a volunteer -I was made redundant at the bakery where I 

worked and came here for something to do; decided that I liked it and I wanted 

to do this job fiffl time and have a complete change of direction. My children 

were all grown up and didn't need me around as much. Volunteering here gave 

me confidence and I started a course at 48 years old in health and social care. 
I came back here afterwards when the lady before me went on maternity leave 

and never came back. I've been through it myself - being the shy volunteer on 
the first day and that helps you to understand how people feel... Now I sit on 

a few committees locally' (Andrew, paid worker). 

Volunteers in community groups could develop the kinds of human capital resources that 

led them to access more formal decision-making structures in community groups. In these 

examples, the social and human capital resources in community groups were being used in 

mutually reinforcing ways so that the human capital developed in volunteering was 

contributing to the overall social capital withinthe group as volunteers moved into decision- 

making positions. In contrast to the passive role of users in relation to decision-making, 

volunteers adopted more pro-active positions. The differences between the skills developed 

by users and those developed by volunteers were related to their knowledge of the 

community and voluntary sector. 

Users were developing human capital resources that were related to personal development. 

Volunteers were combining these personal development skills with an increasing knowledge 

about the way that community groups worked -a quality that management committees were 
keen to attract as the final part of this discussion shows. 
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Committee members and social capital 

Active committee members developed social capital through social networks derived from 

committee membership. It was argued in part one that the mechanisms for recruitment to 

management committees deterred people from becoming involved unless they were already 

known to existing members. This manifested itself differently according to type of group 

however, particularly in Manningharn and Girlington where black groups were more likely 

to find it easier to recruit black committee members than white organisations. Fean-dey and 

McInroy (1999) similarly found that groups associated with ethnic minorities had higher 

levels of representation by ethnic minorities on their committees. This study found that 

Bangladeshi and Pakistani groups did not perceive themselves as unrepresentative and were 

pragmatic about the way that their management committees functioned. Thus, black people 

were more likely to be management committee members in black groups. 

'We have Asian and white committee members. It is not a problem. The 

important thing is getting the right people for the job' (Seema, committee 

member). 

'Our committee is all Bangladeshi's. We have a female and young people 
involved' (Laila, paid worker). 

'You can see from the report [the organisation's annual report] that we have a 

good mixture of people on the committee. There are Asian business people 
involved and. some female members' (Simon, paid worker). 

Another organisation was more directly pragmatic in terms of its ability to recruit more 

ethnic minorities to its committee. The chairperson said: 

'For this management committee I've been recruiting people personally. More 

professionals and people who know what's involved before they come along. 
They know it will involve weekends and that. We're achieving more that way' 
(Terrence, conunittee member). 
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In contrast, organisations established by white professionals and activists were more 

concerned that their connnittees should 'represent' all sections of the population - and 
frequently this meant seeking greater involvement by Asian people. 

'We are still trying to acbieve [representativeness] and we could be better' 

(Neil, committee member). 

'One ofthe tMngs we have problems with on management committees is getting 
Asian members to turn up and be involved' (Paul, committee member). 

This does not sit easily with evidence from race specific organisations who managed to 

recruit and retain Asian volunteers. It has already been shown that methods of recruitment 

and selection ofvolunteer management conunittees can operate around exclusive networks 

that rely upon word of mouth and reputation. It is also accepted that recruitment methods 

of this sort can create homogeneity amongst volunteers so the lack of Asian volunteers in 

white-led organisations should not be a surprise. Evidence also suggests that Asian 

volunteers prefer to volunteer in groups run by and for ethnic minorities (Bhasin, 1997). 

The gendered dimension of management committee volunteering was an issue raised by all 

kinds of organisations in Manningharn and Girlington. The involvement of Bangladeshi and 

Pakistani women in male dominated settings is difficult for many given the cultural mores 

surrounding female participation in male activities. Consequently, women are unlikely tojoin 

committees where menmeet and so female representation is generally poor outside'women- 

only' groups. One organisation had sought to improve female representation after the 

council criticised the male domination of the committee by setting up a female-only sub- 

group that reported into the main committee. In another organisation the single female 

committee member was described as a 'token effort' by the female paid workers. Thus, 

opportunities for Asianwomen to access volunteer management committees is limited both 

in terms of cultural mores and the recruitment mechanisms that limit opportunities. 
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Social capital generated through management committee membership in Manningham and 

Girlington was consequently differentially distributed around ethnicity and gender. The 

cause of this differential. distribution was multiple and related to cultural mores, 

organisational features that limited opportunities to those already known to be active, and 

preferences of some ethnic minority groups to volunteer for particular kinds of 

organisations. 

The second aspect of differential distribution of social capital in management conuiýttees 

related to the skills base that many groups sought to develop. In doing so, management 

conunittees were seeking to draw on existing human capital to strengthen the committee. 

Evidence of this practice came from existing management committee members who 

understood that the reasons they had been invited to stand for election was because they had 

some skiff to offer: 

'I'm a maths teacher and so people inevitably think you'll be a good treasurer. 

Over the years I've been asked to stand on loads of committees so now I 

suppose I have particular skills that are in demand' (Christine, committee 

member). 

'I worked in accounts and so they asked me to be treasurer untfl X came back 

after her baby was born. Fifteen years on and I'm stiU hereV (Judy, committee 

member). 

Half the respondents had been asked to participate because it was recognised that they had 

some kind of skill that was needed. These included accounting, legal and secretarial skills. 

In Manningharn and Girlington it was not therefore surprising to find a number of 

committees dominated by white professionals or semi-professionals (see also Fearnley and 
McInroy, 1999). In Manningharn and Girlington the non-white population is less likely to 

have the kinds of skills that committees are seeking. The problem was summed up by one 

respondent who said: 
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'There is stiff a tendency in Manningharn for the largely white professionals to 

take over. Partly because it is easier for white professionals to operate than it 

is for Pakistanis to do so and also because it is hard to work with people who 
have been disenfranchised for the greater part oftheir lives' (Robert, committee 

member). 

Opportunities to volunteer in management committees was consequently related to levels 

of human capital. The patterns of recruitment adopted by management committees to flu 

gaps in expertise have been criticised as 'inappropriate and misguided' (Gann, 1996) where 
it is argued that few of these skills - accountant/treasurer; solicitor/legal advisor - are 

transferable between sectors. 

A second reason why individuals were asked to join committees related to their knowledge 

of the community sector. This was particularly the case for 'career' volunteers whose 
knowledge and expertise in relation to the voluntary and community sector were highly 

prized: 

'We need people like Sheila around here. She knows so much about the groups 

and she's been volunteering for years. Someone like that would be great to have 

on your committee cos she can give you information and help the others out' 
(Steve, paid worker). 

'It was obvious that Kim should be a conunittee member. He's been around 
forever - and he knows all the workings of the group and the history and that. 

Mind he took some persuading before he said yes. Its crazy having people like 

that with all that knowledge and not using it' (Paul, committee member). 

'I s'pose I'm known round here as someone who gets things done. And once 

you've got that kind ofreputation people want you to be involved in their group 

and so it goes on. Its not that I can do anything in particular -I just know a lot 

about this place and the people' (Marie, committee member). 
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Thus, the ways in which management committees utilised human capital resources to 

strengthen their membership contrasted with the way that the organisation's activities were 

perceived as a means of developing human capital in individuals. 

The differential aspects of social capital in relation to active participants can be seen to 

operate in a number ofways. First, users reflect most clearly the productive aspects ofsocial 

capital through the benefits they derive from joining groups and attending activities. 
Indirectly conununity groups are contributing to an overall generation of human capital 
through users, but they seemed less likely to seek ways to mobilise this to benefit the group. 
In some cases the reverse was true as service-providing organisations maintained a 

perception of users as passive and dis-interested which further separated the 'active' from 

the 'passive' roles in community group participation. 

The personal histories ofthe volunteers showed howthe benefits ofvolunteering were more 
likely to be translated into active decision-making roles in community groups. Groups were 
better at mobilising the human capital generated through volunteering, but remained 

relatively inactive in terms ofstrategies to develop and extend opportunities for more people 
to participate in voluntary activity. Finally, the example of active committee members in 

non-white and white groups revealed the complex way in which cultural differences could 

underpin differential access to the benefits of social capital and how committees were more 
likely to draw on pre-existing human capital resources to encourage more members. 

SUMMARY DISCUSSION 

This discussion has sought to unravel three aspects ofthe concept of social capital as these 

were found to relate to voluntary participation in community groups. The picture that 

emerges is complex and contradictory, perhaps reflecting some of the continuing lack of 

understanding regarding how social capital might be generated or maintained. It has been 

argued that low levels of volunteering could be explained in terms of limited opportunities, 

rather than in terms of individual apathy or a lack of generalised trust associated with 

poverty and social exclusion. Subsequently, the analysis suggested that the relationship 
between Itrust' and the generation of social capital was dfferentially manifested across 

organisational forms, withhigh levels ofinternaltrust creating core insider groups that could 
deter others from more active participation. 
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In organisatiOns run by volunteers, it was the perceived lack of reciprocal trust between 

leaders and members that left the former feeling disillusioned and over-burdened. In part 
three it was argued that even within active community group roles, social capital could be 

differentially manifested, further drawing attention to the need for caution in associating all 
forms of volunteering with the generation of productive social capital. 

Community groups were clearly demonstrating the potential benefits associated with social 

capital. Users and volunteers stressed the positive outcomes of their participation in 

community activities. The activities of committee members in organising, fundraising and 
developing services through which these individuals could access such benefits were also 
demonstrating the productive aspects of social capital. Yet these active residents were in a 

minority and there remained significant barriers to increasing volunteering in both localities. 

Overall, a view emerges ofa community sector that has developed around established social 

networks and the necessary drawing in of human capital resources to strengthen 

management'committees and give groups access to services they might not otherwise be 

able to afford. T'he development of volunteering in groups has led to the generation of new 
forms ofhuman capital around knowledge ofthe local community sector, and offer another 

resource that community groups can draw on to support decision-making structures. In 

volunteer-led groups, the dominance of limited numbers of social networks acting as a 

source for the recruitment of new members is similarly of concern if this is evidence that 

community groups are generating social capital for a minority ofwell-connected individuals. 

Of particular concern are those aspects of non-participation considered in the preceding 
discussion which draw attention to the way in which the apathy and lack of community 
interest described by active community group participants is at odds with the complex ways 
in which some residents were excluded from opportunities to volunteer. These non- 

participant residents showed how the generation and decline of social capital can occur 

simultaneously within the same locality. Thus, it is inadequate to conceive of places with a 

i v ibiant community sector as necessarily generating widespread social capital. 
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The first group ofnon-participant residents had experience ofvolunteering and consequently 
human capital resources to offer local groups. For these individuals, it was a lack of social 

networks that fimited their ability to participate. Given the way in which these people were 

used to active roles and had volunteered in the past, it is likely that they will find 

opportunities to become more actively involved relatively easily. The failure of community 

groups to reach these residents so far is testament to the limited social networks that most 

groups used to draw in new members and volunteers. 

A second group of non-participants revealed the way in which some established residents 
had developed informal social networks that gave them a greater sense of belonging and 

capacity to cope with day-to-day problems. Once again, it was the failure of community 

groups to engage these individuals in any formal volunteering rather than evidence of any 

apathy on their part that explained this inactivity. 

A third group of non-participants are of more concern in terms of debates regarding the 

widespread b6nefits ofsocial capital. These individuals were particularly isolated from social 

networks, social trust and any of the benefits that greater involvement may have offered. 
This isolation was compounded by a long term residency in an area that they no longer 

wanted to live. The withdrawal from social life, negative perceptions of the area, and an 

unwillingness to consider any possible benefits that more active involvement could bring 

them placed these individuals at the furthest point from any social capital generating 

activities ofany residents. These individuals are ofconcern because they revealed the extent 

of the 'social capital gap' that had developed in both localities between the most active 

residents and sections of the population and the most excluded residents. 

The evidence from the non-participants suggested that it is necessary for research to 

consider more carefully whether the active/inactive distinction that is most frequently made 
in relation to volunteering is adequate for examining access to social capital. Furthermore, 

even within the active category, the preceding discussion has shown that access to social 

capital generating activities can be differentially distributed both within and between 

community groups. 
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Consequently, it can be argued that concentrating on formal volunteering as a route to 

generating social capital in deprived areas risks reinforcing patterns of exclusion that are 

currently operating to limit widespread opportunities for active participation. The social 
benefits offered by community groups are clearly demonstrated, but so too is the unequal 
distribution of these across the population. The risk is that those who remain actively 
involved will be able to generate greater levels of social and human capital, thereby 

increasing the distance between the involved and the dispossessed. 

This distance between those involved and not involved can also characterise, relations 
between community groups. Chapter seven explores how community groups work together 

and the implications of partnership working for local community sectors. 
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CHAPTER SEVEN 

COMMUNITY GROUPS AND INTER-ORGANISATIONAL RELATIONS: 

EXPLORING NEW LOCAL GOVERNANCE 

INTRODUCTION 

This third and fmal stage of the analysis concentrates on the way in which community 

groups work together in localities and the consequences of this for the role that community 

groups can play in new local governance. It was argued in the opening chapters that 

community groups are increasingly drawn into the kinds of partnership working embraced 
by new local governance mechanisms, and in chapter three theories of inter-organisational 

relations (IORs) suggested there may be some negative outcomes for community groups 
involved in partnership working. 

New local governance rests upon an assumption that inter-organisational working cancreate 
layers of inter-locking bodies that can enhance the flow of information and resources 

vertically in order to create better delivery and implementation of social policy (see for 

example Carley et aL, 2000; Duncan and Thomas, 2000; Maclennan. 2000). Underpi i 

the drive for partnerships and inter-agency working is an economic and political shift away 
from the notion of central government as the dominant source of solutions to social 

problems. Increasingly this has led to calls for localities to be given greater freedom to 

manage resources and be involved in decision-making as a route to greater prosperity 
(Carley et aL, 2000; Duncan and Thomas, 2000; Taylor, 2000a). These ideas are 
increasingly influencing regeneration policy throughthe development ofelaborate structures 
linking the neighbourhood to central government. 

The regeneration of deprived areas now rests upon a complex series of IORs involving 

public, private, voluntary and community bodies. At the level ofthe locality it is widely held 

that locally organised activity provides the most promising basis for the development oflocal 

governance structures in order to build capacity within neighbourhoods and contribute to 

neighbourhood renewal (Gilchrist and Taylor, 1997; Skelcher et aL, 1996; Taylor, 2000a). 
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Some have gone so far as to suggest that participation in the process of decision-making 

might be the main opportunity for community organisations in the future, rather than 

providing services (Bemrose and MacKeith, 1996). 

The evidence from this study shows that IORs between community groups does not 

necessarily create the conditions under which neighbourhood management can flourish, and 

that the development ofumbrella bodies does not necessarily create conditions under which 

community organisations can work together. In the main, this is because organisations strive 
for independence and autonomy that IORs can undermine as highlighted in chapter three. 

Most organisations were found to work together in order to exchange resources. Others 

chose not to be involved in any of these relationships. The evidence also pointed to the way 

that groups could be excluded from inter-organisational working by the development of 
focal organisations that can nionopolise networks and resources. Many ofthese findings are 

corroborated by evidence from other studies that have looked at particular aspects of inter- 

organisational working - most commonly inter-agency partnership working. There is less 

evidence ofthe way in which inter-organisational working between community groups both 

affects, and is affected by, the development of these partnerships in a locality. 

The following discussion draws on theories of IORs that were introduced in chapter three. 

'Me discussion is separated into two parts. First, the analysis draws attention to the kinds 

of IORs that were found to exist in the two case study areas and how 'focal organisations' 

operated. Second, the discussion explores the way in whichthe norms ofworking associated 

with partnerships could be seen to affect community groups in the two localities. 

INTER-ORGANISATIONAL RELATIONS AND COMMUNITY GROUPS 

There is little existing research evidence regarding the kinds of IORs that develop between 

community groups in localities. This research provides some exploratory examples of the 

kinds of resource exchanges that were taking place between the groups in each locality. 

Consequently it reinforces the assumption that there are a series of pre-existing networks 

within localities that can provide the basis for more formalised partnerships to emerge. 
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However, resource dependency theory draws attention to the way in which some 

organisations operating at the centre of resource exchange networks are more likely to 

access local coalitions and partnerships. The following analysis considers the relevance of 

these ideas in order to raise questions about the assumptions regarding the involvement of 

conununity groups in new local governance mechanisms and partnerships. 

In seeking to identify focal organisations, the analysis begins by exploring the kinds ofIORs 

that were found to occur in the two case study areas. As predicted by the literature, there 

was evidence of both voluntary and mandatory IORs in both places. A third 'quasi- 

mandatory' form of IORs was also identified which provides some evidence of the 

increasing importance the concept of partnership holds within the community sector. 

Voluntary inter-organisational relations 

The data revealed a high degree ofinter-organisational working between community groups 

in both case study areas. In Manningham and Girlington ofthe 32 organisations included in 

the survey, only 6 reported that they had no links with other organisations locally. All of 

these were small resident associations in single streets. In Royds only one organisation failed 

to identify any formal links with other groups. This had received funding from the 

regeneration partnership but was otherwise a self-contained service provider. 

These groups were working together to exchange resources. There were three kinds of 

resource exchanges mentioned by groups that gave them opportunities to extend provision, 

to secure resources the group could not otherwise access, or to share skills and information 

(see also Deacon and Golding, 1991; Mordaunt, 1992; Wilson, 1996). 

Table 7.1 (overleaf) shows the number oforganisations mentioning these types of exchange 

in interviews. This gives an indication of the prevalence of resource exchange between 

community groups. It also indicates some differences between the two localities that are 

explored below. 
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Table 7.1 

Types of resource exchanges mentioned by community groups" 

Type of resource exchange Manningham and Royds 
Girlington 

Joint funding applications 14 4 

Sharing information and 22 18 
skills 
Extending provision through 15 9 
joint projects 

Sharing premises and 14 13 
facilities 

These voluntary IORs did not occur in ad hoc ways across the localities, rather they were 

constructed around spatial areas and interest groups. In Royds the spatial aspects of inter- 

organisational, working were dominated by estate boundaries. In and 
Girlington the spatial configuration was more complex, but clusters of inter-organisational 

working had developed around four main geographical areas. 

Voluntary IORs had also developed around particular user groups. In Manningharn and 
Girlington organisations providing services to women had developed IORs to extend 

provision. In Royds groups providing services to elderly residents also worked together to 

offer day trips and special events. In both areas, youth centres worked together to runjoint 

activities and organised trips. These IORs allowed centres to avoid duplication, and some 

saw it as a way of breaking down enmity between groups ofyoung people. These clustered 

activities were the basis for information exchange and the development of activities that 

individual organisations may not have felt worthwhile to develop on their own. They reflect 

Wilson's (1996) view that organisations develop co-operation in order to develop a greater 

scale of operation and to secure economies of scale in activities. 

" Organisations could be involved in more than one type of resource exchange and 
hence these numbers of indicative of the relative prevalence of types of exchange 
and not how many groups were involved in each type. 
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In addition to voluntary IORs, groups were also drawn into 'quasi-mandatory'IORs based 

on the increasing awareness by groups that unless they provide evidence ofjoint working 
in funding bids, they are unlikely to be successful. These quasi-mandatory IORs differed 

from voluntary relations in that the former were used to access funding from outside the 

locality rather than sharing resources that already existed. 

Groups themselves were differentiating between links they had developed voluntarily and 

those they felt they had to enter into, as Marie explained: 

'Well of course we have those links with groups that have always been there 

through our workers and users ...... and now we have to work with some 

groups to get money [funding].... I'm not sure we would have done this unless 

we had to - you can't really tell. But we didn't have such close ties with them 
before this' (Marie, committee member). 

The development of quasi-mandatory IORs was more widespread in and 
Girlington than in Royds. Only four organisations in Royds identified the importance ofjoint 

working to secure flinds compared with fourteen in Manningham and Girlington. In part 

these differences can be explained with reference to the greater number of multi-purpose 

organisations in Manningham and Girlington that developed flexible funding arrangements 
(see chapter five). 

In Royds, however, community groups had been afforded a degree of security from the 

competitive funding market through the availability of a 'Community Chest' fund 

administered by the RCA which enabled small single purpose groups to access funding. It 

might be argued that the protection offered by the Community Chest funding was also 

contributing to a degree of dependency on the RCA as a funding source that meant that 

community groups in Royds were not developing the kinds ofjoint-working arrangements 
that were increasingly common in Manningharn and Girlington. It might be argued that the 

voluntary IORs that organisations have relied on in the past are likely to become more 
formalised in the future as groups draw on these to developjoint funding bids. The evidence 
from the Royds community groups suggests that they are vulnerable in the long term if they 

fail to develop competitive funding skills. 
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Mandatory inter-organisational relations 

In both case study areas the regeneration partnership was a mandatory form of inter- 

organisational working. In both localities, relations between community groups and the 

regeneration partnerships were dominated by resource procurement issues. There were three 

manifestations of this found to occur. 

First, in common with many similar area based partnerships (Mayo, 1997) both partnerships 

were formed to secure resources for the locality through competitive bidding to central 

government. Both partnerships had extended IORs in the aftermath of failed bids. In the 

inner city area the original bid had only included Manningham. Girlington representatives 

subsequentlyjoined the partnership in order to access SRB monies, whilst the Manningharn 

representatives could use Girlington to bolster their overall bid. In Royds unsuccessful bids 

by individual estates led to the development of IORs across the estates, and the formation 

of the RCA, to access regeneration fimds. 

Second, community groups perceived the partnership as a source of fimds. Nineteen 

organisations in Manningharn and Girlington said they would, or already had, applied to the 

SRB for funding. In Royds every organisation interviewed had received fimding from the 

RCA in the previous four years, and accounts from the RCA confirmed that every 

organisation on the three estates had received some monies since the RCA was established. 

There was clearly potential for resource dependency to enter into the relationship between 

community groups and the partnership boards. However, in these case studies, resource 

dependency was not creating power imbalances between community groups and partnership 

boards in a homogenous fashion. Levels ofdependency on regeneration partnership funding 

depended on the capacity of organisations to access other sources of funding. 

In Royds some organisations were in receipt ofextemal funding. These were all groups that 

pre-dated the establishment of the RCA and who were clear about the way that the RCA 

should be supporting local activity rather than seeking to control it as the following 

quotation reveals: 
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'I think what Royds needs to remember is that we were here doing all this work 
before Royds came onto the scene and we're hopefaUy going to be here when 

the Royds is finished and in order to do that we will need Royds support to give 

us that push into the future' (Andrew, paid worker). 

In Manningham and Girlington there was less dependency on the regeneration partnership 

and most groups saw this as a source of additional funding rather than one that they would 

rely on as a sole funder. 

Tbird, there was evidence that conflict relating to the allocation of resources by the 

partnership* occurred between partnership board members and between the board and 

community groups. Mayo (1997) found that the availability of small grants through the 

regeneration programme led to conflict between organisations over their allocation and that 

some organisations felt they had wasted time on developing applications that were for 

inadequate sums of money. In Manningham and Girlington the latter was certainly true for 

those who had already applied for funds. The funding process was seen to be complicated 

and overly bureaucratic given the relatively small amounts on offer. There was also some 
frustration in Manningham and Girlington that the amounts of money available for 

community groups would either be small or non-existent because many ofthe major funding 

decisions had already been made, as the following quotations reveal: 

'My understanding is that of the E9.7 million, L9.3 million has already been 

given away in promises' (Terrence, committee member). 

'These pots of money just go round in a circle - they get passed from one 

government agency to another and the majority of it will never get to the likes 

of us' (Neil, committee member). 

'The TEC has been given a large chunk of the money already... and they don't 

have to work with voluntary groups if they don't want to. So it's a problem' 
(ldrees, committee member). 
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The way in which the partnership boards operated as a source of locally managed funding 

for community groups may have implications for the development of new local governance 

mechanisms that embrace locally managed resources. On a positive note, locally managed 

resources can provide an important source of funding for groups that might not otherwise 
be able to access funds. More negatively however, the dependency that Royds groups had 

on the RCA for funding also creates power imbalances that were not evident in the 

voluntary IORs. The capacity to fund independently gave the RCA a source of power over 
local groups reminiscent of the kinds of power that have been discussed in relation to 

resources in regeneration partnerships more widely. This means that in negotiations or sub- 

groups involving RCA and community organisations, it is the former that potentially holds 

power as the primary source of funding. As organisations locally have become increasingly 

unused to applying for external funding without the help of RCA, the resource dependency 

that has developed between RCA and local community groups is likely to become even more 

entrenched. 

Thus, locally managed resources can be a positive influence on the development of diverse 

services. But the power imbalances that can result from one organisation having control 

over resource issues is a warning to those who would hand over resources to any single 
local body, unless organisations can retain the independence and autonomy to access their 

own funding separately from the management body. 

Inter-organisational relations and organisational independence 

Whilst the inter-organisational literature points to the importance of estabUshffig resource- 

exchange relations, it is also underpinned by a basic premise that organisations prefer to 

remain independent and autonomous. It is this drive for autonomy that has been identified 

as a major barrier to inter-agency working, for example in social services (Hudson, 1993). 

The community groups in this study were no less keen to retain their independence 

regardless of inter-organisational working. Of the 18 organisations that identified the need 
for partnership to procure external resources, 15 also mentioned their desire to remain 
independent. Frequently this was expressed in terms of organisational 'identity' or working 
together yet remaining 'separate' from other groups. 
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In addition, most groups involved in IORs felt that they had a choice regarding whether or 

not to remain involved in the exchange - even if these had been running for several years: 

'We always have a choice - it wouldn't be right if we felt forced to hire the 

rooms or run the group from up there. At the end of the day we could close 
down tomorrow if we need to - ifpeople stopped coming or we couldn't afford 

to hire it [the room]' (Andrew, paid worker). 

Thus, the rmjority of organisations did not perceive IORs as pernianent or restrictive. As 

Wilson (1996) points out, co-operation can create efficient use of resources but does not 

have to impair flexibility because 'co-operation is not for life' (Wilson, 1996: 89). 

These different types ofinter-organisational working between community groups reflect the 

resource dependency literature's main assumption that organisations will work together 

where necessary to procure resources but that they prefer to be independent and 

autonomous. Analysing the kinds of IORs that have developed in the two case study areas 

also draws attention to the way in which community groups are affected by institutional 

norms - such as partnership working - that can have both positive and negative 

consequences. Here it is important to note that the procurement ofresources is a ma or part 

of day-to-day work for community groups. Generally speaking they are highly dependent 

on external funding for their survival, yet this dependency can also create opportunities for 

some to remain independent of regeneration partnerships. 

This study also sought to identify how far IORs between community groups could affect the 

likelihood ofsome organisations becoming more centrally involved in local partnerships than 

others. This is the subject of the next part of this discussion. 
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FOCAL ORGANISATIONS AND INTER-ORGANISATIONAL LEADERS 

In chapter three, resource dependency theory was used to show how 'focal organisations' 

and inter-organisational leaders who were central to resource-exchange networks were more 
likely to be involved in partnership working. This theory is partly supported by evidence that 

it is 'the usual suspects' that are most likely to be involved in local regeneration partnerships 
(Russell et al.; 1996; Taylor, 1997), and by studies that show how local umbrella 

organisations can provide external agencies with an easy route into the local community 

sector (Hastings et al., 1996; McArthur, 1995). The 'usual suspects' and easily identifiable 

umbrella organisations might be conceptualised as 'inter-organisational leaders' or 'focal 

organisations' in terms of inter-organisational theory. 

Whilst there is evidence that these processes do occur in localities, this study was interested 

in identifying how focal organisations and inter-organisational leaders might develop in 

relation to strategies for new local governance. Focal organisations and inter-organisational 

leaders were identified in both case-study areas, although their involvement in local 

coalitions and partnership boards was not the linear process that has been identified in either 
the inter-organisational literature or regeneration research. 

Focal organisations and regeneration partnerships. 

The resource dependency literature defines focal organisations as those that sit at the centre 

of resource networks. Two criteria were applied to the data collected in this study to 

identifyfocal organisations. First, focal organisations had to show evidence ofinultiple IORs 

with others including a range of types of relations. Second, focal organisations had to be 

widely known in the locality. This was determined by the number of times a group or 

individual was mentioned in interviews or documents. There was also a sense of perceived 

influence around the organisations that emerged as 'focal'. This emanated from both within 

the organisations themselves and from other interviews. Given that the literature argues that 

focal organisations are associated with perceived influence this validated the identification 

of the four focal organisations in this study. 
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Two focal organisations were identified in Royds. Estates Advice Services Group' I (EASG) 

operated at the centre of a web of IORs across one of the estates. The community 
development worker was instrumental in maintaining these relations and with developing 

new projects. Action For Residents (AFR) was based on another estate and saw itself as an 
'umbrella' group for activities taking place estate-wide. These activities were spread through 

various buildings on the estate although AFR also had its own building where it ran specific 

services. On the third estate, there was no evidence of a focal organisationper se, although 

the cominunity centre acted as a central resource for groups that wanted somewhere to 

meet. The residents association had performed a focal role in the past, but because the 

centre was owned by RCA its role was less clear at the time fieldwork occurred. 

Similarly, there were two focal organisations operating in Manningham and Girlington. For 

Young People (FYP) is a youth-based organisation in Manningham. Over time, the group 
had been responsible for the development of at least six other organisations that operated 
locally. These developments gave FYP a unique position at the centre ofa web ofIORs that 

spread through the area and increasingly across the city. The leader ofFYP was particularly 
influential - although this influence was perceived negatively by many of those outside the 

network of groups most closely associated with FYP. Together For Girlington (TFG) had 

been established through Task Force money and was based in Girlington. Over time the 

organisation had been responsible for the establishment of a diverse range of projects and 

was perceived by many as a key local organisation. Again, the leader of this group was 

perceived to be influential by many other organisations. Neither organisation held a 

monopoly over provision in either area. Organisations with whom they had established links 

over time were not likely to see themselves as 'dependent' upon TFG or FYP yet without 

these organisations operating in complex networks, many groups would have found future 

developments more difficult. The centre of Manningharn lacked a focal organisation. 
Although there were large multi-purpose organisatibris operating here, none exhibited the 

breadth of networks that the focal organisations were able to do. 

" The names of the organisations have been changed. 

237 



The key difference between focal organisations and other groups was the nature of IORs 

that they had developed. The basis for these exchanges was multiple and reflected historical, 

cultural and paternal aspects of development. These organisations had similar management 

structures and provided services in similar ways to other groups. However, they differed in 

terms of their values and purposes, seeing themselves as enablers, of new and multiple 

projects, as the following quotes from the four focal organisations reveal: 

'I've always made links and tried to use those links to put people in touch with 

one another. And that's the best thing that [we have] done - to stick with it and 
be flexible and be able to move to where we are needed... we've always tried 

to encourage people into partnership and most of our projects are done in co- 

operation with others' (Shirley, comniittee member). 

'The best thing is to develop projects - together, to do it together and to then 

let people go on and develop their own things. I've given you six so far, six 

things that we have done from here that are Bradford wide.... We have always 
developed new projects and we have not done work that anyone else has done 

cos we don't believe in duplication' (Iqbal, paid worker). 

'It's important to let people get on with it. I can help them to get the skills they 

need to go off and do their own thing. Not run everything from here, but keep 

links out into the estate so people feel they've got our support' (Steve, paid 

worker). 

'We've started lots of things from here and so its nice to look back and know 

that [we have] given people a chance to get things.. Eke the playgroup.. that 

wouldn't have been here otherwise' (Judy, committee member). 

Focal organisations were not found to be as clearly involved in regeneration partnerships as 

might be expected given the inter-organisational theory's emphasis on the role of these in 

local coalitions, and regeneration research that has identified the key role played by the 

, usual suspects' and local umbrella forums. 
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In both localities focal organisations had been instrumental in the development of the 

successful SRB bids. In Royds, the two focal organisations had played a central role in the 

development of the RCA, whilst in Manninghain and Girlington the focal organisations had 

been part of a small group of individuals that had eventually been co-opted to the 

Manningham and Girlington SRB Partnership as 'community representatives'. 

Thus, inthe early stages ofthe regeneration bid preparation focal organisations were central. 

However, when the fieldwork took place for this study, there was evidence that focal 

organisations in Royds had become estranged from the RCA over time, although in 

Manningharn and Girlington they remained directly involved. 

Two explanations canbe offered forthese different relationships between focal organisations 

and the regeneration partnerships. First, that over time focal organisations have felt over- 
burdened with involvement with the RCA board and that the current lack of direct 

involvement reflects individual 'bum-out' (see for example Taylor, 2000b). While this was 

certainly a feature ofexperience for some resident directors, none of the focal organisations 

suggested that they had suffered from this. Instead, focal organisations tended to be critical 

of the RCA and the way that it was currently being managed. One of the groups said: 

'I try to keep my distance from Royds. We are totally independent from them 

and are working on our own projects' (Steve, paid worker). 

In all the interviews with staffand comnýittee members ofthese focal organisations criticisms 

of the RCA were common. They all shared a desire to remain separate from the RCA and 

tended to be critical of the way that the RCA was able to control resources and access to 

funding. The degrees of resource dependency and potential power imbalances that result 

fromthe strategic position ofthe RCAmakes it feasible that focal organisations have sought 

to remove themselves from direct involvement in order to maintain organisational 
independence and autonomy. 
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In Manningham and Girlington the regeneration partnership was not a focal organisation for 

community groups in the locality. Community groups were not dependent upon the 

partnership for resources beyond specific applications related to the programme, and the 

partnership had no 'capital' funds available to develop community centres or community 

enterprises in the way that the RCA had been able to do. Thus, in contrast to focal 

organisations, in Royds, the Manningharn and Girlington groups could maintain their 

organisational independence and have direct involvement with the board. It could be argued 

that this was because the partnership was not in competition with focal organisations and 

nor could the Manningharn and Girlington partnership board exert overt resource power 

over the community representatives involved. 

Although based on limited data, these findings suggest that where regeneration partnerships 

are also focal organisations there is a greater risk of resource dependency and power 
imbalances between them and other community groups, and other focal organisations may 

seek to distance themselves fromthe regeneration partnership as a means ofprotecting their 

independence and autonomy. Consequently, the findings suggest implications for the way 
inwhich local governance strategies superimpose newlayers ofcommunity activity on those 

that have existed for many years. The Royds case study suggests that not all organisations 

will be willing to cede long term control over resources or decision-making to an imposed 

umbrella body. Those that are in the best position to distance themselves from such bodies 

are key focal organisations that have operated in localities for many years. The drive for 

organisational independence and autonomy can consequently be seen to undermine attempts 

at greater co-ordination locally, and can lead to competition and conflict between focal 

organisations and umbrella groups. 

Focal organisations and local coalitions 

During the fieldwork there were examples of 'local coalitions' operating in both case-study 

areas, often described as 'steering groups' by participants. Focal organisations in both case 

study areas were central to local coalition building and were able to influence decisions 

internally and externally as the following examples show. 
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Focal organisations in Royds tended to adopt alternative and opposing positions to the RCA 

in local coalitions. An example ofthis occurred in a Steering Group that was responsible for 

the development of a new community centre, on one of the estates funded by the RCA and 
the NLCB. Membership ofthe steering group included AFR (the focal organisation) as well 

as the RCA and other groups that were not part of the AFR main network. AFR members 

were critical ofthe fact that the RCA had announced that it would be selecting the members 

of the management committee that would eventually run the centre: 

'We've worked hard on this project for the last two years and now they've 
decided they will run it and they will be in charge. Well it's not fair - this village 
hall is for the people of this estate, not for Royds [the RCA]I (Bob, steering 

group member). 

AFR was able to use its IORs to secure a majority on the steering group as one respondent 

explained: 

'Officially only one member of each group is allowed to sit on it [the steering 
group] but we wear different hats so I go as AFR, X goes as Sandale Centre 

and Y as youth' (Judy, committee member). 

These members of the steering group were in dispute with the other members who were 

more positive about RCA's involvement and saw this as inevitable given that RCA was part- 
funding the project. This example also showed the way in which IoRs to secure funding 

could turn sour once decisions about management and delivery of services became a 

priority. The RCA was able to exert its authority based on its control over finances, whilst 

the AFR was able to oppose decisions by securing a majority through networks of 

overlapping membership between it and other organisations in the area. 

In Manningham and Girlington focal organisations were able to use their influence on the 

partnership board to help secure successful outcomes for local coalitions. An example ofthis 

occurred in a Steering Group formed by groups using one of the community venues after 

the Church owners decided to sell the building. 
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The groups came together to try and secure the building's future - preferably through a 
funding bid which would allow them to own and run the building as a Development Trust. 

The focal organisation, TFG, was instrumental in providing access to funding knowledge 

and links with the regeneration programme which led to the SRB being approached as a 

partner in a funding bid to purchase the building. Without the focal organisation and its 

representation on the partnership board, it was widely accepted that the other groups would 

not have been able to access the SRB funds so readily, as one member explained: 

'What they don't seem to realise is that we need [Shirley] and the SRB on this 

group. Without them we will never be able to get funding to buy the building. 

You need the movers and the shakers in this game.. ' (PauL committee member). 

Thus, focal organisations not only played key roles in local coalitions, they could also use 

their inter-organisational links to secure benefits for other groups. This latter finding was 

supported in the inter-organisational literature that suggested that individuals at the centre 

of overlapping membership networks - so-called inter-organisational leaders - would be 

positively correlated with local coalition building. The analysis for this research also wanted 

to identify whether inter-organisational leaders were also more likely to be involved in 

regeneration partnerships. 

Inter-organisational leaders and regeneration partnerships 

This study was able to consider whether inter-organisational leaders were more 11jely to be 

involved in regeneration partnerships as 'community representatives' than other residents. 

It was also anticipated that there would be overlap between inter-organisational leaders and 

focal organisations. To a certain extent both hypotheses were supported by existing 

evidence. Studies that have identified the 'usual suspects' among community 

representatives point to the way in which some individuals are perceived as central to 

community group activity (Taylor, 1995). 

In identifying inter-organisational leaders, three sources of data were used: Annual reports 
fromgroups that listed management committee members; interviewdata from organisations; 

and interview data from committee members. The aim was to identify inter-organisational 

leaders within localities. These were individuals who belonged to multiple committees. 
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In Manningham and Girlington every organisation could identify committee members who 

were active in other groups (this included groups outside the locality). A total of nine 
individuals were involved in committee membership for sixteen organisations. Three 

individuals sat ontwo organisations locally; two individuals sat onthree organisations; three 

individuals sat on four committees and one individual sat on six committees. 

In Royds all the organisations mentioned at least one individual who was involved With 

another group locally. Ofthe committee members interviewed, three were involved in more 

than five groups. On the whole, overlapping membership was confMed within estates and 

there was limited evidence of individuals being involved in organisations on other estates. 

The study attempted to trace the relationships between community representatives and 

community groups as well as seek evidence ofoverlapping committee membership between 

community groups. The results are not intended to reflect a complete 'network analysis', 

rather they point to the way in which complex networks of IORs contributed to the way in 

Which focal organisations were able to maintain flows of information within localities, even 

when they were not directly involved in regeneration partnerships. 

In Royds the estate-based focal organisations both maintained contact with resident 
directors through established IORs and inter-organisational leaders. Whilst neither group 
had any direct route into the regeneration board without one of their members standing for 

election, they maintained information flows and some influence through personal contacts 

with existing directors. These resident directors belonged to other community group 

management committees and user committees and played an important role in passing 
information to both their own groups and others. In Manningharn and Girlington a similarly 

complex pattern of overlapping membership and personal contact meant that focal 

organisations were able to maintain flows of information through many organisations that 

were not directly represented on the partnership board. 

Inter-organisational leaders played an important part in information exchange in both 

localities. For most individuals involved in multiple committee membership sharing 
information was one of the main benefits of being involved in more than one group: 
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'Sharing these things is vital 'cos all groups go through similar crises - even 

simple things like writing job descriptions... Each group thinks they're the only 

ones who've ever got this problem but in fact everyone else has got a similar 

one and so I can say "we did that at X last year, why don't you check with 

thenf'.. ' (Marie, committee member). 

Thus, focal organisations and inter-organisational leaders can be seen to play central roles 
in developing a network of links within neighbourhoods that appear to support the inter- 

organisational theory's claim that patterns of resource exchange can create high profile 

organisations and individuals who are more likely to be centrally involved in local affairs. 

Taylor (2000b) highlights the criticisms levelled at the way in which 

'the very success of the partnership ethos has introduced such a proliferation of 

partnerships at a local level which threaten to deliver, at best, fragmented 

holism' (Taylor, 2000b: 102 1) 

What the overlapping membership thesis and focal organisation development do is show that 

there is a coherency across partnerships and local coalitions because the same people are 
involved in them all. 

However, where the focal organisations and inter-organisational leaders in this study could 

be seen to have developed important resource-exchange networks, they were also able to 

exclude other groups and create barriers to more widespread IORs developing. Focal 

organisations could monopolise access to information. This happened in coalition building 

where focal organisations in receipt of specific information did not share it 'Aith others. 

Unsurprisingly, groups not privy to this kind of information were suspicious of focal 

organisation representatives. Some focal organisation networks perceived this as positive: 

'The kinds of links I have with people do create a kind of exclusivity but it is the 

best way to get things done - and it's no different to the old school tie that runs 

government agencies' (Peter, paid worker). 
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Focal organisations can reinforce local rivalries through exclusion or an unwillingness to co- 

operate. This had happened to one of the Manningham groups which was increasingly 

isolated from any access to information or funding, all of which was monopolised by the 

strong network of groups working around the focal group. 

Thus, the findings from this study reveal both positive and negative features of inter- 

organisational working and reflect the commonviewthat whilst networks are important they 

can also exclude, and deepen existing divisions (Skelcher et aL, 1996). 

Resource dependency theory offered a means to analyse the Way in which IORs between 

community groups could affect the development of local coalitions and regeneration 

partnerships. Chapter three showed how resource dependency theory could help to raise 

questions about the kinds of IORs that created focal organisations, which in turn were 
hypothesised to be more involved in local coalitions and partnerships. The theory suggested 

that there would be a relationship between focal organisations and regeneration partnerships 

and that IORs through overlapping membership would similarly lead to the establishment 

ofhighly visible inter-organisational leaders well placed to develop and be involved in local 

coalitions. These findings have suggested a more complex set of relations between 

community groups, focal organisations, inter-organisational leaders, local coalitions and 

regeneration board membership. The development of partnerships and local coalitions 

revealed the way in which resource procurement is a central feature of IORs in localities. 

However, once the resources had been successfiffly secured, there was more lilcely to be 

conflict over how these were allocated and who would be in a position to manage assets in 

the long term. 

This study contributes to our understanding of the way that community groups work 

together both voluntarily and with mandatory partnerships, and suggests that there is more 

work to be done in understanding how IORs can affect decision-making. It is not just 

personal networks that create patterns of exclusion from decision-making, but the very 

structures that encourage community groups to work together. 
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Ile final part of this discussion considers the way in which norms of working associated 

with formal partnerships could be seen to affect community group development. Once again, 

there is evidence ofdifferential impacts on community groups which has implications for the 

development of new local governance structures. 

WORKING IN PARTNERSHIP- THE EFFECT OF ORGANISATIONAL NORMS 

ON COMMUNITY GROUPS 

The second part of this analysis is concerned with the ways in which norms of working 

associated with partnerships affect community organisations and community board 

members. The success of new local governance structures will almost certainly be judged 

partly on the extent to which they are able to draw in 'the community' into multi-layer 

partnership forums. It is therefore timely to consider whether any consequences of 

partnership working for community groups can be determined in advance of the inevitable 

extension of partnership working across social policy. 

It is generally accepted that the 'community' is the weakest partner and that partnership 

working is most likely to place the 'community' at a disadvantage (Geddes, 1997; Hastings 

et aL, 1996; Taylor, 2000a). Thus, the groups and individuals involved in this study were 

those least likely to be perceived as influential according to previous studies. Many of these 

studies identify significant barriers to effective 'community involvement' on partnership 
boards. This study seeks to examine how far these disadvantages and expectations play a 

part in the way community groups approach partnership working. 

In order to do so, the analysis is restricted to three norms of partnership working identified 

in the literature review undertaken in chapter three. First, the relationship between the drive 

for representativeness and community group involvement with the partnership board; 

second, the way in which the need for consensus based decision-making in partnership 

working affects community group involvement; and third, how far bureaucratic norms 

associated with partnerships disadvantage community group participation in decision- 

making. 
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Some of the fmdings contradict earlier studies. In part this can be explained by the 

differences between regeneration partnership formation and structure in these two areas, but 

there is also evidence that our understanding of community group participation in local 

decision-making has tended to over-simplify the complex processes that underpin 
4community involvement'. 

Representativeness 

In chapter three it was argued that our understanding of the drive for representativeness in 

partnership board development could undermine the way in which community groups were 

able to reflect difference and diversity in their roles as community board members. This 

raised questions about who community board members were representing and how far they 

were seeking to represent sectional or particular interests. 

There is an assumption within the regeneration and partnership literature that 'community 

representatives' have a constituency on whose behalfthey have a right to speak. Those who 

argue that existing local organisational structures, such as umbrella groups, can be used to 

access representatives (see for example Hastings et aL, 1996) reflect the idea that 

community board members should be, or could be, representing different constituencies 

within a locality (see also Skelcher et aL, 1996). Thus 'community representation' can refer 

to the process through which diverse voices from within the locality are represented by 

individuals working on the partnership board. 

However, the assumption that 'community representatives' use their position on the 

partnership to represent particular interests was not found to be the case in this study. 

Without exception, 'community representatives' identified with a wider set ofinterests than 

those reflected in the work of particular community organisations. The individuals that did 

come from community organisations were at great pains to distance themselves from any 

particular constituency, preferring to see themselves as representing the needs of everyone 

as the following selected quotations reveal: 

'I'm not there for anyone in particular because we all signed up to Royds at the 

end of the day. I have to make sure I can serve aU the estates and everyone on 

them' (Jane, resident director). 
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'I speak for everyone. I arn not there to represent the Bangladeshi people. I've 

got specific skiHs to offer and I represent everyone in Manningham and 
Girfington' (IqbaL cormnunity representative). 

came with a particular knowledge of Girlington but I don't represent 
Girfington. I represent Manningham and Girlington SRB and have a 

responsibility for an overview of that' (Shirley, conmunity representative). i 

Thus, any particularism reflected in community group activity is not directly turned into 

representation in local decision-making. This was true in both areas despite differences in 

the way that representation had been developed by the partnership boards. 

In Manningham. and Girlington there was no attempt to create formal community 

representation on the board. The individuals occupying'community representative'positions 

were those who had 'stuck with' the bidding process for regeneration funds over many 

years. It was argued that because representation in Manningharn and Girlington was 'pretty 

horrific and difficult given the degrees of in-fighting that go on' (Shirley, community 

representative and committee member) the individuals who had emerged as 'most 

committed' were the right people for the job. 

In Royds an elaborate election process was designed to ensure equal representation on the 

board and sub-committees of each estate. It might be anticipated that these resident 
directors would be more likelyto perceive themselves as representatives ofparticular estates 

even if they felt it was not their role to represent specific interests within the estates. In fact, 

five of the six resident director's interviewed saw themselves as working on behalf of all 

three estates: 

'I am representing the Royds residents. A Royds director is a representative of 
his estate but he belongs to Royds' (Keith, resident director). 

'I definitely represent all three estates. It might have been the people from here 

that elected me but myjob is to make sure all three estates benefit' (Veronica, 

resident director). 
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This widespread acceptance by 'community representatives' that they could and should 

serve the needs of everyone reflects the way in which the drive for representation across 
localities has undermined any sense that particular interests have a right to be given a voice. 

The exception to this was a new resident director who expressed concern for the estate 

where she lived. However, the experiences of the other directors suggests that over time, 

resident directors tend to see their role in relation to all the estates. 

Purdue et aL (2000) have argued that community representatives are not representative 
because they do not reflect the diversity ofvoices within any locality. In particular they were 

critical of the fact that community leaders active in partnership boards only had access to 

fragmented communities of identity that ignored the needs of black, gay, lesbian and 
disabled people. 

This study suggests that even if community leaders had access to such diverse communities 

of interest, they would not necessarily perceive their role in regeneration partnership boards 

in terms of representing these sectional interests. 

However, the way in which community board members perceived their representative role 

could also have been a reflection of the relatively narrow range of interests that were 

reflected in community group activity in both case study areas. Organisations in both areas 

reflected dominant population characteristics - even when they were attending to specific 

needs (see chapter five). Consequently, there is little incentive for community groups to 

develop around interest groups such as lesbian and gay groups, disabled people and even 

ethnic minorities, unless there is a spatial concentration of such groups in an area. In turn, 

there are fewer active residents working in and around particularist fields that they might 

then seek to represent at the level of regeneration partnership board. The way in which 

community groups develop around certain kinds ofneeds can consequently affect the degree 

of visibility that any particular social group can achieve. In this way, the community sector 

reinforces the isolation of marginalised and dispersed social groups through its spatially 

constructed response to local need. 
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Furthermore, some organisations remained outside the networks of focal organisations and 
inter-organisational leaders that may have increased the likelihood of their involvement as 
scommunity representatives'. In Manningham. and Girlington the local African Carribean 

population did not have a 'community representative' (although there were African 

Carribean members on the board from the voluntary sector and private sector). 

The community organisation for African Carribean people was relatively isolated in terms 

of overlapping membership in the locality (it had no overlapping committee members) and 
had no relationship with any focal organisation. In Royds a community organisation dealing 

with drug use was widely criticised and feared by residents who believed this organisation 

was attracting drug users to the estate. This organisation would have found it very difficult 

to access the regeneration board through the election process. Without this legitimacy the 

organisation remained outside the main RCA decision-making processes and relied on 
informal and personal contacts with officials and directors to make its voice heard. 

Thus, a combination of organisational factors partly explains the way in which community 
board members may have come to perceive their representative role. On the one hand the 

limited range of interests reflected in community group activity makes it difficult for some 

marginalised groups to gain a foothold in the community sector. At the same time, the IORs 

that lead to the development of focal organisations and inter-organisational leaders can 

exclude some sectional interests. Given the way in which individuals, community groups and 

partnerships are interwoven through networks of overlapping membership and focal 

organisations, any groups that find it hard to access these are likely to remain relatively 

marginalised in terms of local decision-making. 

These findings suggest that it should not be surprising to Purdue et aL (2000) that 

community leaders were 'unrepresentative'. S imilarly, Geddes (1997) who has argued that 

partnership boards have consistently failed to engage with the most marginalised sections 

of society, may find that it not always the partnership that is to blame - community 

organisations themselves can reinforce the isolation and divisions within and between 

localities that are the main source of difficulty in achieving representativeness. 
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Given the difficulties that localities face in achieving representativeness among community 
board members, it is not surprising that some have questioned this as an aim altogether. 
Wilson and Charlton (1997) have argued that it is better to have committed individuals who 

want to be involved than to seek more widespread representation. More pragmatic 

arguments suggest that widespread consultation within localities should be used to identify 

diverse needs whilst the partnership board confmes itself to the few (Taylor, 2000b). 

The evidence presented here suggests that where community groups are instrumental in 

developing the skills and confidence necessary for individuals to participate this approach 
is likely to create the 'usual suspects' who find themselves criticised by residents and 
ignored by other partners who can accuse them of not being representative. These findings 

suggest that any form of local governance that rests upon pre-existing networks and IORs 

risks failing to involve excluded minority sections ofthe population - such as disabled people 

- because it inevitably reflects the patterns of marginalisation that IORs can create. 

Consensus 

The role of consensus in maintaining IORs between different stakeholders involved in 

partnership working raises questions regarding the way in which community groups and 

community representatives are willing or able to adopt opposing positions. In the past, 

community activity has often been developed in order to challenge local authority decisions 

or the perceived lack ofresponsiveness ofthe state (see chapter two). In the current political 

climate, these organisations are expected to work in partnership with authorities, and 

consequently to develop methods of working that are based on consensus rather than 

conflict, although some have argued that conflict can be evidence that partnerships are 

working well if diverse views are being aired and controversial issues are being addressed 
(Hastings et aL, 1996). 

It was consequently of interest to examine how far consensus was a feature of partnership 

working on the part of community groups and community representatives, and whether or 

not the rhetoric ofpartnership was driving conflict and opposition offthe community sector 

agenda. 
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it was argued in chapter five that whilst consensus had emerged around the aims of the 

regeneration programme in both areas, there were criticisms and opposition to the way in 

which these were implemented, and how these decisions were reached. This finding 

suggested that opposition and conflict to the regeneration programme existed in both areas, 

and consequently it was of interest to examine the ways in which consensus working and 

aspects of opposition were manifested within the localities. ý 

Two manifestations of consensus and conflict were examined. First between community 

representatives and other partners within the regeneration partnership board; and second 
between community groups and the regeneration partnerslýp. 

Relations between community board representatives and other partners revealed patterns 

of difference between experienced board members, who appeared to have accepted norms 

of partnership working, and those community representatives who were perceived as 

relatively powerless. In Royds, ex-resident directors believed there had been a shift over 

time away from community representatives opposing decisions and controlling the board, 

towards greater consensus over decision-making. In the earlyyears ofthe RCA, community 

representatives had a dffEcult and conflictual relationship with the local authority. This was 

not surprising given that the local authority's power had been diminished when the 

4community'was given lead status by Government Office to run the SRB programme. Many 

of the directors referred to these difficult relationships with the local authority: 

'Our relationship withthe council is better than it was. Atone time it was all out 

war. They didn't Eke what we were doing.... we had people overseeing [parts 

of the programme] from the council that weren't very good. So now we say "if 

you can't do the job you go and we'll get someone else to do it".. the council 
had to put in for the contract and they didn't get it. We're not people to be 

messed about with. We have a job to do and we'll do it' (Keith, resident 
director). 
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In its relations with the local authority, the resident directors had adopted a common 

strategy which had enhanced their legitimacy and influence. Both Geddes (1997) and Crook 

(1996) have suggested that community representatives should adopt such positions more 

widely. However, in the case of the RCA and the local authority, it was the control that the 

community had over the allocation of resources that allowed them to oppose the local 

authority rather than simply the weight of their common view. 

However, some directors believed that the ability of community representatives to present 

this kind of collective opposition to other partners had become diluted over time. Two ex- 
directors argued that this was because the RCA had become professionalised and that paid 

workers now controlled the overall agenda, instead of community representatives, as Bob 

explained: 

'I don't think the directors make as many decisions as they used to cos there's 

that many stafr (Bob, ex-resident director). 

The power of professionals was seen to undermine the community-led aspects of the RCA 

and there was some evidence that resident directors votedwith majority decisions because 

they did not understand the board proceedings, reflecting Bewley and Glendinning's (1994) 

finding that individuals felt uneasy about querying decisions made in the context of 

procedures they do not fiffly understand, as the following resident directors explained: 

'You have got power in a sense [over officials] cos they come to the board with 

a proposal and if you don't like it you reject it.. But .. when it comes to a board 

and you're getting a professional agency that doesn't give it in lay man's terms - 
its all big words - you don't know what you're voting for. So a lot of them go 

with the majority vote instead of what they think' (Jane, resident director). 

'They give you advice that you have to take because you don't know any 
better' (Thn, ex-resident director). 
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In this respect, evidence of consensus working in the Royds board reflected the relative 

powerlessness ofcommunity representatives compared with other partners (Hastings et aL, 
1996). However, there was also evidence within the Royds board that not all directors were 

equally powerless. Some directors were seen to have more insider knowledge and access 

to decision making than others, as one of the new directors explained: 

'There's certain resident directors that's privy to infonnation' (Jane, resident 
director). 

The insider/outsider status ofcommunity representatives in Royds is reminiscent of Skelcher 

et aL's (1996) finding that the most successful community sector partners were those who 
had access to informal networks that operated behind the scenes of formal board meetings. 
In Royds the small insider group of experienced directors were committed to the notion of 

partnership working and more supportive of the professionals who were blamed by others 
for diluting the power of the community board members overall. 

'We have good institutional directors which people don't realise. A lot of work 

goes on behind the scenes. They can give us professional and expert advice that 

we don't have. We have to work together if this is going to work.... we know 

what we want, but when someone tells you it's a fact that the houses are not 

secure we have to listen.. Its called working in partnership' (Simon, resident 
director). 

'We've got fantastic staff down at Sunnybank. We need to work with them and 

the institutional directors to make improvements. Its no good saying we should 
ignore these people - they're the ones with the expert knowledge. We have to 

work in partnership with them - not ignore them or do our own thing' (Andrea, 

resident director). 

Thus, differences between community representatives were found to exist between those 

who lacked experience and knowledge ofthe partnership process and those whose approach 

suggested a degree of institutionalism around consensus based decision-making and 

partnership working. 
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The same process of institutionalised attitudes towards partnership working were found 

amongst the community representatives in the Manningliam and Girlington board. In 

Manningliam. and Girlington there were no examples cited during the fieldwork of any 

collective opposition to board decisions being mounted by community representatives, 

although there was evidence that individual board members had left meetings over 

disagreements regarding the funding oftertain projects. In Manningliam and Girlington the 

data suggested that there were two reasons why community representatives did not act 

collectively to oppose decisions. On the one hand the community representatives did not see 

themselves working as a unified group: 

'That will never happen - its just not realistic. There are differences between 

people that being on the board won't change. But as long as we're all working 

to the same end, it won't matter' (Shirley, community representative). 

The board members in Manningham and Girlington were acting as individuals and this may 

have contributed to the lack of collective opposition they mounted. On the other hand, the 

community representatives were experienced in the art ofpartnership working and had been 

involved in the regeneration programme since its inception. These individuals were 

committed to the idea ofpartnership working and consequently may reflect the way in which 

norms of working become institutionalised over time. The community groups they were 

attached to were embedded in patterns of inter-organisational working that may have 

contributed to the way in which they approached the work of the regeneration partnership. 

They explained their commitment to the idea of partnership clearly: 

'Most of the voluntary sector are in-fighting. Fighting with each other, We 

don't believe in that ... we work with council and politicians hand in 

hand .... Working together - working in partnerships is the future for us and all 

the other voluntary groups. If you can't work together you are nothing' Oqbal, 

conununity representative). 

'We work in partnership. Tbat's what we do. Sinýple. Youjust achieve more if 

you work in partnership. You can't escape from that fact, (shirley, community 

representative and committee member). 
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These fmdings suggest that attitudes towards the partnership board by community 

representatives, and the apparent lack of collective opposition mounted by representatives 

may be indicative of an increasingly institutionalised approach to the norms of partnership 

working, particularly by experienced community representatives. 

In the RCA, new directors who were less experienced and had limited knowledge of the 

decision-making process, were more likely to exhibit features associated with the relative 

powerlessness of community representatives. These contradictory findings suggest that the 

lack of opposition mounted by community representatives can be a result of increasingly 

institutionalised norms as well as community powerlessness. 

Thus, the consensus that appeared to exist between conununity representatives and other 

partners reflected aspects of institutionalism that may explain the apparent lack of conflict 

within the Manningharn and Girlington partnership board. However, consensus between 

community representatives and other partners in the Royds board was more indicative of 
findings that have stressed the relative powerlessness of community board members. 

The evidence from the board members themselves suggested that there was unlikely to be 

high degrees of opposition to the regeneration board decisions emanating from within the 

board itself Consequently, the role of community groups who were not involved in the 

regeneration partnership were potentially providing a mechanism for the development of 

opposition from outside formal decision-making processes. 

It was shown in chapter five that a lack of consensus existed between community groups 

and the regeneration boards over the way decisions were reached, although there was 

consensus over the aims of the regeneration programmes as a whole. However, rather than 

seek to oppose decisions or gain access to the board by getting more directly involved, the 

majority of the community groups in both localities were ambivalent about their role in 

seeking to exert pressure on the board to make changes to the programme implementation. 

256 



Community groups were unanimous in their criticism of some aspects of the delivery and 
implementation of the regeneration programme in Manningharn and Girlington. The kinds 

of criticisms that groups made were related to the allocation of funding associated with the 

board and with the way that community representatives had been chosen. In Royds 

criticisms of the RCA were similarly associated with funding issues although not with 

community representatives. Instead, groups were critical of the way that the RCA could 

control resources within the locality and ignore the work that other groups were already 

actively engaged with. 

Responses by community groups to these criticisms were three fold. In Manningharn and 

Girlington only two groups had tried to get representatives sent to the board, and both had 

failed. It might have been expected that more groups would have sought representation on 

the board given the extent to which groups were critical of the existing representatives but 

may also indicatethe relative unimportance attached to the regeneration board by most 

groups. This was borne out in evidence regarding the attitudes that the majority of groups 
in Manningharn and Girlington had towards greater involvement with the regeneration 
board. Those organisations that did not feel their group's aims matched with the 

regeneration programme were not interested in being involved, as these respondents 

explained: 

lWeH it doesn't reaUy affect us because we're not a training group.... we're 
interested in what's going on with the one-stop-shop so I suppose of anyone 

from [SRB] is there we'U see them but apart from that they can get on with it' 

(Christine, committee member). 

'There's no sense that they've tried to involve all the centres or anything... and 

we tried to get a rep. onto the board but we never heard anything back from 

them.. so I suppose we'Ujust carry on as normal and pretend its not happening' 

(Marie, committee member) 

Siniflar attitudes were expressed by other advice centres, smaH resident associations and 

enviromnental projects that did not perceive any links between the work of the regeneration 

programme and their organisation. 
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In Royds responses to negative perceptions of the RCA similarly failed to attract direct 

opposition. Groups in Royds did not mention sending representatives to the regeneration 
board as a response, probably because of the election processes that link board access to 

individual residents rather than to interest groups. However, groups were found to ignore 

RCA developments and to develop alternative projects. The groups that were able to ignore 

the RCA were those that had access to external funding opportunities. This issue was 

addressed in the preceding discussion. Of particular interest was the way in which some 

groups in Royds were seeking to develop alternatives to RCA sponsored programmes. 

One organisation was involved in the development of a health project that had developed 

in response to the perceived failure ofthe RCA sponsored Healthy Living Centre to live up 

to expectations: 

'I was asked for my input originally but my input said "it's a load of bollocks 

really"... The only reason its been devised the way it has is because they adapted 
the original plan for a community centre to attract this new money. Now itsjust 

a health centre - that's all it will be. I understand the background and how its 

supposed to work but I've stayed away until its finished. ... in the long run it 

will just be a health centre - all the practitioners will be there but none of the 

community involvement that was what a Healthy Living Centre was supposed 

to be - no church, youth or groups will be up there ...... So what we're going to 

do is have .. a new group, [an estate project] where individuals Eke the nurse 

and family worker can work. The HLC should have been for general health - 

not just access to practitioner health. We're looking for HAZ money for 

sessional workers - like a dietician, school nurse, family worker and healthy co- 

operative shop to try and get away from the idea of only going when you're 

sick' (Steve, paid worker). 

In Manningham and Girlington the SRB programme had not been established for long 

enough to identify how far groups might follow similar trends in developing alternatives to 

the regeneration programme projects. Only one respondent mentioned future developments 

that might be an indication that this could occur in fifture: 
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'We'll have something for unemployed people here eventually. The SRB won't 
be giving us funds .... but we can get those from somewhere else' (Terrence, 

committee member). 

Thus, the evidence suggests that a lack of opposition to board decisions by community 

groups or any active attempt to change the direction of the board is not indicative of apathy 

or powerlessness. Instead, community organisations could be active in ignoring the 

regeneration programme and developing the kinds of alternative projects that they have 

historically been associated witlL 

Community groups, through their responses to the board, were not demonstrating any 

widespread commitment to the notion of 'partnership' or to the norms of partnership 

working that might have been anticipated. They were not seeking to access the board in 

order to influence decisions, but neither were they mounting campaigns against board 

decisions. Instead, as will be discussed in chapter eight, they were able to develop alternative 

projects that may ultimately be detrimental to the extent to which the regeneration 

programmes in each area are able to mount holistic responses to social problems. 

The evidence regarding the development ofconsensus working between community groups 

and the regeneration programme in each area draws attention to some important aspects of 

the way in which the norms of partnership working affect the community sector. 

Within the boards themselves it was argued that institutionalised approaches to consensus 
decision-making existed among community representatives who demonstrated commitment 

to the notion of 'partnership' working and were relatively experienced in working with other 

agencies. It has been argued that evidence ofconsensus within partnerships may indicate the 

relative powerlessness of community representatives (Hastings et aL, 1996). The findings 

from this study suggest that, in fact, aspects of consensus decision making are entering into 

a discourse of partnership working that community representatives and other partners are 
bringing to the process, despite evidence that consensus working was associated with 

powerlessness among new directors in Royds. However, the way that community groups 
dealt with those aspects of the regeneration partnership that they opposed suggests that 

groups may be operating against these norms. 

259 



Most groups outside the regeneration decision-making process had not adopted directly 

oppositional positions to the board, and neither had they sought to become involved in order 

to alter decisions. Instead, groups either ignored the programme altogether, or developed 

projects that offered alternatives to those established by the regeneration programme. The 

lack of direct opposition to the regeneration programme exhiibited by community groups 

was not evidence of a relative lack of power. In contrast, community groups that could 

subvert the holistic intentions of the regeneration programme were demonstrating their 

abilityto act autonomouslyand independently ofestablished norms ofinter-agency working. 

Bureaucracy 

The third, and final norm of partnership working considered here relates to those 

bureaucratic structures and rules of engagement that dominate formal organisations. It has 

been argued that these structures place community groups and community representatives 

at a disadvantage because these local people and organisations are not used to working in 

this way and are not so skilled as private or public sector partners at using these structures 

to their advantage. Consequently, it has been found, community organisations can mimic the 

style of the partnership in order to access decision-making more effectively (Davoudi and 

Healey, 1995; McArthur, 1995). The evidence from this study presents a mixed view 

regarding the extent to which bureaucratic norms influenced or affected community groups 

and community representatives. 

In both localities, the regeneration partnerships were established on formal bureaucratic 

fines. In Royds the RCA was formally constituted. A series of sub-committees responsible 

for different parts ofthe programme fed into a main management board, creating a complex 

internal structure governed by bureaucratic rules. In Manningham and Girlington a similarly 

complex series of sub-committees feed into the main decision-making board. In both cases, 

these organisational forms for the partnership board itself were strongly influenced by the 

local authority that had high levels of involvement in both original bids for SRB status. 

Similarly, community organisations in both areas exhibited hierarchical group structures. 

Usually this meant that an elected management committee controlled decision-making with 

volunteers and users having little access to these structures (see chapter six). 
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Evidence that groups are formally constituted does not necessarily mean that they adopt the 

associated rules. It may be, therefore, that community groups will use the necessary devices 

to access funding and engage in decision-making but they remain committed to more 

participatory style of working. There was less evidence that this was occurring in either 

case-study area. Some organisations talked about the need to involved users in their 

management committee and the issue of 'representativeness' was particularly contentious 
in Manningharn and Girlington. This suggests that groups were adopting management 

committee rules ofengagement and that they were not reverting to more participatory styles 
in 'Private'. 

In terms of new local governance the implication from these findings is that the community 

sector has developed norms ofworkingthat are required forinvolvement inpartnerships and 

multi-agency working. These bureaucratic norms were associated with the requirements of 

external funding bodies, particularly in terms ofdemonstrating accountability and legitimacy 

of the organisation. One respondent questioned the relevance ofthese formal structures for 

the effective delivery of services: 

'I think that the fact that informal networks are so strong leads to a lack of 
formalisation. Whether people need formalised. procedures is another matter. In 

terms of being able to access fimding you need it - but whether you need it to 

deliver services, you probably don't' (Neil, committee member) 

It was certainly the case that less formalised group activity existed in both case-study areas. 

If the new institutionalism literature is right, we might expect to see these small groups 
becoming more formalised over time as part of a drive for organisational growth and 

maintenance, as the above quotation implies. However, there was also evidence that small 

groups could be protected from the need to formalise their internal structures in order to 

access funding. These examples were all found in Royds. 

The RCA provided a cushion against the need for groups to fonnalise by providing smaU 

grant funding through the Community Chest. In addition, focal organisations could apply 
for funding to support smaller groups that were linked into their networks. 
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The AFP, for example, ran bingo sessions and a lunch club that did not need to access 

external funding while they could use AFR as a source of formal help. In these cases, inter- 

organisational working could benefit small organisations and allow them to maintain the 

'flat' structures and participatory mechanisms they found the most useful for organising their 

activities. 

In the main, however, external fimding requirements have already created situations where 
bureaucratic organisational structures are the norm for community groups. In less formal 

activities, the lack of bureaucratic structures might be an impediment to organisational 

growth if small groups find it difficult to access funding. Those with links to formalised 

organisations through IORs, however, are effectively protected from the need to adopt 

hierarchical structures internally. 

Thus, we might argue that community groups can and do adopt hierarchical and 
bureaucratic organisational forms that should not hamper their capacity to engage with 
decision-making in partnerships. However, as we have seen, representation by community 

groups in partnership boards is not as straightforward as is often presented. Many groups 

were not involved in board membership at all. The way in which community representatives 

experienced bureaucratic norms on the partnership board differed in each area, and reflected 
different aspects of the community representation debate that has developed in research 

evidence in the past. 

In Manningham and Girlington the community representatives on the partnership board 

were all highly skilled in bureaucratic norms and procedures. Through paid work experience 

they had all been involved in committees in the past; and as community group activists each 
had been involved in negotiations and ftmd-raising with external agencies and partnership 

working. One of the paid workers in the SRB management team argued that they had the 

, the right people for the job' because they were people used to working in these kinds of 

committee structures, they were skilled fund-raisers and had been able to 'get up to speed' 

quickly. As Taylor (1997: 31) puts it, these were 'the usual suspects' who 'could hit the 

ground running'. 
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In contrast, the RCA Board was constantly changing its membership and bringing new 

people in. There was evidence of distinct change in the way people were helped to 

understand the bureaucracy and rules that they had to work with on the RCA board. When 

RCA was first established, and during the previous bids by individual estates, residents 
involved with developing regeneration programmes were involved in training and capacity 
building exercises. These individuals were the first RCA board and had the benefit ofmonths 

of working with council officials and community development workers. Over time, the 

make-up ofthe board has changed and there is no longer any training given to new resident 
directors. Without exception all the directors talked about the 'steep learning curve' and 

months of hard work they had to put in just to understand what was going on in meetings. 

These experiences are reminiscent of early regeneration research that identified the skill and 

knowledge deficit that placed many community representatives at a disadvantage in 

partnership working (Hastings et aL, 1996; Kumar, 1997; McArthur, 1993,1995; Wilson 

and Charlton, 1997). 

It was argued above that the adoption of 'consensus' style working was in part due to the 

relative lack of experience of some RCA directors. Ex-directors were highly critical of the 

lack oftraining and consequently waste of skills that characterised board membership in the 

RCA. Bob argued that this worked to the advantage of paid staff: 

'It's a waste of people's knowledge and experience. We have always faed in 

that - even when I was there. It's a crying shame. It hasn't got the best out of 

people who have come off. It hasn't used them Eke it should of And a lot of 

that is up to the officers. They're not going to make a deal out of having 

experienced directors ifthose directors get in the way of what they want to do' 

(Bob, ex-resident director). 

'Unless you give people adequate training then you've not really gained. One 

of the problems I have with Royds is that the resident directors don't get 
training. They're expected to pick it up as they go along. Which means that as 

they reach the end of their two years service they're just starting to get deep 

into it and they come off and someone else goes on and has to start from 

scratch' (Tim, ex-resident director). 

263 



Taylor (1995) argues that the most effective partnerships were those with long traditions 

of local organising that had provided people with the skills, confidence and experience to 

participate. There was evidence that both case study areas had been able to draw on 
individuals with these kinds of skills at the outset of the programme. However, the Royds 

case study reveals the way that over time these patterns can change and experience and skills 

can be replaced with a lack of training and an over reliance on paid staff. 

This discussion of the way that bureaucratic norms can affect community groups draw on 

much of the evidence presented in previous sections. It is clear that community groups in 

these two localities did not generally reflect the kinds of 'flat' participatory structures with 

which they are often associated. In reality, most community groups had developed 

hierarchical and formal patterns of working that were perceived to be important for 

accessing external funding. In turn, the ability to access external funding was seen to be an 
important route for groups to achieve the autonomy and independence which they desired. 

The development of these organisational forms preceded the development of regeneration 

partnerships in both localities. The extent to which the bureaucratic norms associated with 

these affected or influenced community groups was consequently negligible. However, the 

structures that organisationshad developed didplace some organisations in an advantageous 

position at the start ofthe regeneration process. It was argued above that focal organisations 

and inter-organisational leaders with skills and networks were those most likely to be 

involved in regeneration partnerships at the outset of the projects. The organisational forms 

these groups had developed through hierarchical and bureaucratic structures legitimised 

their involvement in the partnerships and gave leaders experience and skills deemed 

important for partnership working. 

Thus, in Manningham. and Girlington community group structures were in place that could 

generate the skiffs and expertise necessary for individuals to become 'the usual suspects'. 

InRoyds more democratically organised structures ofrepresentationled to individuals being 

placed at a disadvantage because they lacked knowledge of these bureaucratic rules and 

structures. 
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CONCLUSION 

This chapter began by arguing that mechanisms for new local governance rely upon the 

willingness of organisations to work together. The patterns of vertical and horizontal links 

perceived as central to the development of holistic and meaningful change at the 

neighbourhood level are designed to bring the local, the regional and the national together 

in complex inter-organisational networks of information exchange and policy 
implementation. 

At the foot of these links he community groups whose involvement in decision-making 

structures at the local level is now seen as a permanent and positive development for new 
local governance. It was consequently of interest to examine the kinds of commitment to 

inter-organisational working that community groups demonstrated and the ways in which 

the 'local' might contribute to these ever-increasing partnership forms. Inaddition, there has 

been a tendency within the regeneration literature to assume that if the membership and 

mechanisms for partnership working could be made more equal then partnership working 

could offer a route to positive policy implementation and delivery. 

The fmdings from this study suggest that the relationships between partnership working and 

community groups is not so simple and that it is not just the norms of partnership working 
that can act to exclude organisations from decision-making. Patterns ofinter-organisational 

working between community groups were found to create focal organisations and inter- 

organisational leaders whose capacity to access decision-making structures was greater than 

for other groups. At the same time these focal organisations could choose not to be involved 

in regeneration partnerships, and in some cases were responsible for opposition to the 

regeneration boards within localities. Other organisations, chose to ignore the partnerships 

altogether and some were developing alternative projects that were in direct competition or 

conflict with those proposed by the regeneration boards. 

Resource dependency theory proved to be a useful mechanism for exploring these 

relationships. The types ofinter-organisational working demonstrated by community groups 

suggested that they were weH versed in the benefits ofworking collaboratively. As predicted 
by the resource dependency Uterature, groups were found to work together to exchange 

resources. 
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These voluntary IORs were mutually beneficial and none of the groups identified any 

negative implications of working together in this way. These beneficial resource exchanges 

were, however, underpinned by a commitment to retaining the autonomy and independence ii 

oftheir organisations that was also found to be an important feature ofthe relations between 

mandatory (partnership) inter-organisational forms and community groups. 

This evidence does not suggest a passive community sector waiting for an invitation to 

decision-making structures. It does, however, reflect aspects of resource dependency 

theory, that organisations will work together to exchange resources, but that they also strive 
for independence and autonomy. Where mandatory partnership working threatens to 

undermine this autonomy or independence it should not, therefore, be surprising to find 

community groups opting out of these processes. The existence of 'the usual suspects' on 

the Manningharn and Girlington partnership board was evidence that focal organisations and 
inter-organisational leaders were able to dominate access to local coalitions and 

partnerships. It was not simply a case ofthe most experienced individuals being 'invited' to 

participate, however. The patterns ofinter-organisational working suggested that the source 

of these reputations and high profile individuals lay within the community sector itself 

This finding has implications for the development of new local governance structures if key 

organisations in localities choose not to be involved. In addition, some community groups 

were found to act in opposition to the regeneration programme by developing alternative 

projects, or by ignoring the regeneration programme altogether. To some extent then, the 

community sector exhibits a healthy cynicism towards the role of local regeneration 

partnerships. Where they can, organisations seek funding from these bodies to expand 

services in the locality. Yet at the same time, their decisions not to be active in the 

regeneration programme could have negative consequences for the overall programme's 

success. This issue is discussed further in chapter eight. 

In chapter three it was argued that new institutionalism theory drew attention to the way in 

which meanings, forms and procedures within organisations come to be taken for granted 

and what the consequences of these are (see for example Bielefeld, 1992). The research 

questions referred to the way in which community group acceptance ofnorms ofpartnership 

working night unden-nine traditional characteristics associated with community activity. 
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Specifically, the research sought to understand how community groups dealt with the 

apparent need for representativeness, consensus and bureaucratic norms of working. 
Contradictory evidence emerged regarding the impact these norms have on the behaviour 

of community groups in relation to regeneration programmes 

In the case of bureaucratic norms, it was argued that these are increasingly becoming norms 

of working for community groups based on the needs of funding bodies. These 

developments preceded the establishment of partnership working in both areas, and the 

evidence tended to imply that in this respect it was community groups and community 

representatives who were able to draw on skills and experience of bureaucratic norms to 

reinforce their positions on partnership boards rather than the existence of the board 

influencing the way groups and representatives acted. 

The issue of representativeness revealed some important findings regarding the extent to 

which community groups are actually 'represented' on partnership boards as most 

community representatives identified with'everybody'. Furthermore, it was suggested that 

the drive for representativeness may be thwarted by the kinds of particularism in relation to 

needs that community groups were identified with in chapter five. 

It was with the example of consensus working as a norm of partnerships that the most 
interesting differences emerged regarding the impact ofpartnership norms on the activities 

of community groups. Here there was more evidence to suggest that processes of 
institutionalism have led to the adoption of consensus attitudes, particularly with regard to 

the notion of working in partnership, on the boards themselves. However, community 

groups that were critical of the way the boards operated had not campaigned against the 

board or tried to access decision-making structures to influence decisions. Instead, 

organisations, either ignored the regeneration programme or developed alternative projects 
that they believed to be more in line with local needs. The latter may be a positive step for 

localities, and reinforces the need for organisations to maintain independence and autonomy 
in order for them to act in this way. 
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Overall the findings with regard to inter-organisational working undermine some of the 

commonly held assumptions regarding the relationship between the community sector and 

partnership working. In particular, they draw attention to the way in which inter- 

organisational working, whether voluntary or mandatory, has both positive and negative 

repercussions. It may be time to re-think the assumptions that underpin the drive for 

partnership working, and consequently some of the assumptions that drive the regeneration 

policy agenda. A contribution to this debate is made in the following penultimate chapter 

which seeks to draw together the policy implications emanating from this research. 
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CHAPTER EIGHT 

COMMUNITY GROUPS AND REGENERATION POLICY: SUSTAINABILITY 

AND INTEGRATION 

ENMODUCTION 

This chapter draws on the findings presented previously to address directly the role of 

community groups in area-based regeneration. In doing so the discussion revolves around 

two underlying themes that He at the heart oflong term change in deprived neighbourhoods- 

the need for 'integration' in programme implementation and to create long term 

rsustainability'. This is based on assumption that the success, or failure, of regeneration 

programmes rests on their ability to create long term change - to effectively 'turn places 

around' and alter the fundamental social and economic structures that have led to social 

exclusion, isolation and marginalisation. 

In the 1990s it was recognised that despite targeted approaches to urban regeneration, the 

same kinds of localities continued to experience the downward spiral of decline associated 

with concentrations of poverty and deprivation. Areas of inner London, parts of the North 

East and North West of England as well as parts of major Scottish cities had been the target 

of regeneration policies since the 1960s. By the 1990s these places appeared to be no better 

off, relatively, than they had been when area-based regeneration strategies were first 

launched (Fordham, 1995). 

Thus, regeneration strategies were re-cast in ways that were intended to produce durable, 

lasting change (sustainability) through multi-faceted time-limited strategies, managed by 

multi-agency partnerships (integration). These time-limited strategies were intended to 

4catalyse long term qualitative change' (Fordhani, 1995: 8) by providing the grounding for 

communities to take ownership and responsibility for future programmes and initiatives. 
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The search for integrated, or holistic, approaches to regeneration has formed part of the 

regeneration policy agenda since the 1970s. Conventional wisdom suggests that where 

places are subject to multiple problems, multiple solutions are required. Thus, 'joined-up' 

policy making and the drive for multi-agency partnerships are seen as the appropriate 

mechanism for achieving holistic regeneration (Carley and Kirk, 1998). Clearly this rests 

upon an assumption that regeneration programmes should have a sense ofthewhole'- that 

is, howtheylink into multiple socialproblems and what the long termeffects ofprogrammes 

will be. 

Sustainability in regeneration policy is both linked to notions of durability and sustainable 

development. Slatter (1999) explains sustainability as follows; 

'Community involvement sustains projects without using a lot of resources; 

sustained projects are ones that stay relevant; relevant projects meet real needs; 

sustainable development is about meeting real needs without using a lot of 

resourcbs' (Slatter, 1999: 10). 

The issue of sustainability in relation to regeneration policy has concentrated on 'durability 

of impact' (Fordham, 1995). This can have various aspects: On the one hand, time-limited 

regeneration programmes should create lasting change through the initiatives that are 

followed through the programme, so that places are'independent from further special funds' 

(Fordham, 1995: 6). On the other hand, it is feasible that sustainability can refer to the 

process through which places are able to identify and secure further finance in order to take 

the regeneration programme forward - but through community based organisations rather 

than imposed partnership forms. 

The assumptions that underpin these twin themes can be described as follows: Multi-agency 

responses to multiple socialproblems should create definitions ofsocial problems that reflect 
locally defined needs. Delivering the appropriate solutions to these problems win be more 
likely to create lasting change because residents will believe in, and support, the changes that 

occur. Multi-agency partnership forms are the most appropriate delivery mechanisms for 

holistic regeneration policy because they bring together all the agencies that have a stake in 

regenerating localities - including local residents. 
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The time-limited nature of regeneration policy means that these partnerships will not 

necessarily last forever and so 'exit' strategies need to be implemented so that a successor 

body from within the locality can develop or emerge to take the changes forward and build 

on these in the future. Crucial to the success of this strategy is building capacity within 

localities to take responsibility for successor organisations so that expert stakeholders can 

withdraw. 

The inter-related themes of sustainability (or durable impact) and integration are explored 

in this chapter in the fight of findings presented in earlier chapters regarding the role that 

community groups can play in regeneration policy decision-making and delivery. The 

chapter is organised around the three themes used throughout this study: need, social 

capital, and collaborative working. 

INTEGRATED REGENERATION POLICY, SUSTAINABILITY AND NEED 

As we have already seen, the relationship between integrated regeneration policy, 

sustainability'and need rests upon two central assumptions. First that multiple social 

problems require multiple solutions that should be identified and delivered through 

partnerships that include community organisations and local residents. Second, if the 

appropriate solutions to these problems are identified, it is assumed that local people will 

be more likely to take 'ownership' of the programme and support its development and 

sustainability long term. 

Both the SRB programmes in this study exhibited some aspects of a holistic or integrated 

approach to regeneration. The RCA had developed an integrated programme based on 

economic, social and physical regeneration, although the latter was emphasised as the main 

objective of the strategy and used the major proportion of resources. However, there is a 

view expressed by resident directors that it is the social and economic programmes that 

underpin the long term success of the whole programme. 

Andrea sununed up the views of resident directors in Royds as foUows: 
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'Its never been a view that just physical regeneration would work. You had to 

look at the social and economic. Anybody can do up a house - Estate Action 

was done all over. But because they're not improving the social and economic 
infrastructure the physical stuff is just bowing and bending and caving in' 

(Andrea, resident director). 

Thus, in the RCA example, a large scale physical regeneration programme was underpinned 

by smaffer, but equally important, economic and social regeneration projects. 

In Manningham and Girlington there was less explicit evidence of integration in terms of 

applying social and economic projects to the whole scheme. However, the Manningham and 

Girlington SRB was seeking an integrated approach by linking into new national 

programmes for unemployed people (the New Deal) and the SRB bid had made it clear that 

economic regeneration was the route to long term change in social and physical aspects of 

neighbourhood decline. 

Thus, despite different kinds of approaches, both Manningharn and Girlington and Royds 

SRB's defined the 'problemý in similar ways - resting on an assumption that economic and 

social regenerationwere important for longterm sustainability and therefore, the appropriate 

solutions to local problems were rooted in delivering change in the social and economic 

aspects of local life. The preceding chapters have indicated aspects of the role that 

community groups might be expected to play in these processes. 

In Royds, the RCA perceived the community groups as central to the development of their 

social programme and consequently Rinded the expansion of local organisations and 

supported the development of new organisations. However, the community groups did not 

necessarily support the RCA programme for change. Examples were given in chapter seven 

of opposition to the RCA mounted by focal organisations in Royds, and claims for 

independence given by other groups. There was, therefore a sense in which the community 

groups did not feel part of the RCA and the lack of co-operation exhibited by some groups 

suggested that the holistic and integrated programmes initiated by the RCA did not reflect 

integration and holism across organisations. 

272 



S imilarly, the residents did not perceive the social and economic strategies as important. No- 

one mentioned these in interviews and without exception every resident saw the RCA as a 

manager of the physical regeneration programme. The link between the RCA and housing 

was so central in people's minds that some were unsure about the difference between the 

RCA and the local council in terms of responsibility for their housing needs. 

In Manningham and Girlington the role of the community groups in delivering the 

programme was more limited. The importance placed on external agencies as key deliverers 

of project objectives meant that some community groups were angry that they would not 

receive any money from the programme. It seemed that 'community ownership' was not a 

priority for these organisations. 

Despite consensus over the aims of the programmes in both areas (see chapter five), there 

was less evidence of any holistic or integrated approach to the programmes being adopted 
by community groups. In Royds the drive for independence among some organisations 

undermined attempts to create integration across different kinds of service providers. In 

some cases this had led to community groups opposing RCA ownership ofprojects, arguing 

that the 'people' should have control of new community centres, and in others groups had 

plans to develop projects in competition with those established by the regeneration board. 

In Manningham. and Girlington groups were found to ignore the SRB and did not see any 

likely relationship between them and the SRB developing in future. 

The evidence suggests that whilst SRB programmes can develop the kinds of holistic 

approaches to local regeneration that are accorded so much importance in the literature, 

there is some way to go in developing any sense of integrated or holistic approaches to 

social problems across the cornmunity sector and the SRB partnership boards. We might 

question therefore, how easy it might be to encourage the community sector to be involved 

in the kinds of integrated and holistic approaches that are assumed to be so central to 

addressing multiple needs. 
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At least three issues seemed to affect the likelihood of this occurring. First, the involvement 

ofthe community sector rests partly on how far some groups feel they have aims compatible 

with the overall programme. In Manningliam, and Girlington advice centres felt excluded 
from the overall scheme objectives despite the fact that they might have played a key role 
in offering advice to unemployed people. 

Second, the amounts of money available for community groups can affect their perceptions 

of the regeneration programme. In Manningham, and Girlington criticisms of the SRB were 

most often founded on the fact that there was little money available to support community 

groups to deliver parts of the programme. The appEcation process was seen to be difficult 

and people befieved the main decisions about how the money should be spent had already 
been made. In Royds a larger proportion of the money available for social and economic 

regeneration had been given to local groups. To some extent these organisations were 

contributing to the overaH achievement of the SRB aims, even if they ultimately sought 
independence from the RCA. Smaller groups in particular were benefiting from the 
Community Chest, without which it may have difficult for some of them to survive or even 
be established. 

Third, perceptions of the SRB partnership can affect how far groups and residents feel part 

of the programme and how far they want to contribute to the overall scheme success. In 

both localities the partnership boards were seen as another authority institution. This was 

particularly interesting in Royds where the status of the RCA as a resident led organisation 
is its most celebrated feature. This finding suggests that policy makers and commentators 

need to be more cautious in assuming that organisational forms remain static over time. The 

RCA is an institution and as such it has tendencies to grow and become oligarchical. Over 

time these trends have meant that as an organisation it is perceived as an authority one step 

removed from the day to day fives of residents and community groups, rather than as an 
integral part of community life. 

There is little doubt that both these localities suffered from the kinds of multiple problems 
that politicians and commentators are keen to see addressed through holistic approaches to 

social policy. The evidence from this study suggests that aspects of holism and integration 

do not trickle down to the attitudes and perceptions of local residents or community groups. 
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This has repercussions for the sustainability ofprojects long term where the autonomy and 
independence sought by many community organisations may thwart attempts to maintain 

projects long term. The evidence on how community groups identify needs and seek to 

respond to these (chapter five) suggests that their aims and objectives are more likely to be 

associated with funding opportunities arising from outside the locality than with any 

strategic aims decided in SRB partnership boards. 

COMMUNITY GROUPS AND SUSTAINABILITY THROUGH SOCLAI CAPITAL 

The link between long term durability ofregeneration programmes and social capital can be 

framed in two ways. First, the generation of social and human capital is widely associated 

with creating durable community activity to sustain regeneration activity once time-limited 

projects have ended. Second, and more fundamentally perhaps, social capital is seen by some 

as the 'glue' that holds places together and creates the kinds of social cohesion that provide 

the impetus for local people to work together to solve social problems at a local level 

(Forrest and Kearns, 1999; Taylor, 2000a, 2000b). 

it should be emphasised that neither SRB programme identified the generation of social 

capital as an objective. However, they each included objectives regarding the creation of 

more volunteering opportunities and the concept of 'community empowerment' was 

mentioned by resident directors in Royds and community representatives in Manningham 

and Girlington. The rhetoric of community empowerment, capacity building and social 

capital all suggest the same kinds of long term objectives in relation to regeneration policy. 

That is, to create sustainable communities that are able to generate their own regeneration 

without the need for targeted funds. 

Underpinning these developments there is an explicit, although usually unstated, aim of 

creating more volunteers and more community involvement. The emphasis in this study has 

been on the ways in which community groups can contribute to the generation of social 

capital through volunteering, although some comments can be made regarding the 

relationship between social capital and social cohesion. 
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The evidence in chapter six suggested that community groups' role in producing social 

capital was limited. The relatively small numbers of people engaged in community group 

activity suggested that levels of social capital generated were insignificant (see also Bennett 

et aL, 2000). More important were the benefits that people derived from social capital - 

particularly users who found community groups more sensitive to their needs and volunteers 

who were able to build human capital resources. 

More fundamentally, the evidence suggests that the generation of social capital through 

formal volunteering is an illusion. There was little evidence of reciprocal trust being 

generated through voluntary activity where volunteers saw inactive residents as 'apathetic' 

and those not involved found it difficult to access active roles. 

The relationship between social capital generation and social cohesion needs to be examined 
in more depth through empirical work that explicitly focuses on this issue. The findings in 

this study suggest that our conceptualisation of social capital needs refining since there was 

some evidence that social capital generated in informal settings was not linked to more 
formal activities, and that the community sector was not effective at mobilising these forms 

of latent social capital. This might mean that the apparent link between social cohesion and 

social capital is also an illusion. The theoretical material did suggest that this might be the 

case, identifying as it did the context specific nature of social capital which indicated that 

social capital generated in one setting would not be transferred to other settings. 

There is also a paradoxical relationship between social capital, human capital and patterns 

of potential migration that may affect aspects of sustainability. The generation of social 

capital can be seen to have created virtuous circles of social benefits for users and 

volunteers. These social benefits can open up choices to people in the form of employment 

opportunities and greater confidence. However, it is possible that the choice they make is 

to leave the locality. This might mean that overall levels of social capital remain static as 

there is no necessary growth in overall human capital resources in the locality; or it may lead 

to an overall reduction in social capital as those most likely to become involved in 

community activity leave. There is clearly a need for more research to examine the patterns 

of out-migration from deprived localities. 
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Although this paradoxical relationship works in terms ofa logical assumption that those who 

can will leave these localities, the evidence also suggested that a significant minority of 

residents want to stay. People's connection to the locality was identified as one factor that 

appeared to affect resident perceptions of community involvement. Of particular concern 

are those residents who do feel trapped in places where they no longer want to five. The 

social exclusion and isolation of these people should be a priority for those whose objective 

it is to turn places around. 

There is consequently mixed evidence regarding the role that conununity groups play in 

creating the virtuous cycles of social capital production on which sustainable regeneration 

programmes appear to rest. The positive contribution that community groups make to 

generating social benefits for users and volunteers is tratched by relatively low rates of 

participation and exclusive patterns of involvement that limit opportunities for the majority 

of people to become more actively involved. 

Balancing the benefits that community groups bring to localities through service provision 

against relatively low levels of volunteering and barriers to achieving more volunteering 

suggests that social capital generated by community groups may have an overall neutral 

effect. Furthermore, given the evidence from the development of the RCA, which has 

become increasingly institutionalised over time and is now perceived as something almost 

external to the locality, caution should be the watch word in assuming that the generation 

of social capital will create sustainable organisational forms that remain 'community based'. 

THE ROLE OF COMMUNITY GROUPS IN INTEGRATION AND 

COLLABORATIVE WORKING 

The objective of creating integrated regeneration strategies that involve multi-faceted 

responses to social problems requires the bringing together of multiple stakeholders in 

consensus-seeking partnerships. Long term sustainability has been associated with leaving 

behind a community-based structure ofcollaborative working that can maintain the benefits 

of regeneration in the future. Both the SRB programmes in this study were rnanaged 

through partnerships. These involved the usual range of partners, including community 

representatives. 

277 



Chapter seven identified a number of issues regarding the role of community groups in 

regeneration partnerships. Resource dependency theory suggested that pre-existing forms 

of collaboration between community groups could lead to the development of focal 

organisations that were influential in local coalitions and regeneration partnerships. There 

was evidence that focal organisations did exist in both localities, but the ways that they were 
involved in local coalitions and regeneration partnerships did not suggest that these 

organisations were necessarily aiming to contribute to an overall holistic view of 

regeneration. Instead, there was evidence that some focal organisations sought to retain 

their independence fromthe partnership board, particularly in Royds, and community groups 
did not appear to seek access to partnership boards as a means of influencing decision- 

making. 

Furthermore, there was evidence that partnership boards may be thwarted in their attempts 

to include diverse 'voices' from within localities by the ways in which community 

representatives stressed their attachment to 'everyone' rather than to specific sections of 

the population. The difficulties of creating partnership boards that can reflect diversity and 
difference within localities should not be underestimated. The role of the community 

representatives in partnership boards has been underpinned by a belief that they are capable 

of defining needs, problems and solutions in ways that differ from mainstream service 

providers (Taylor, 2000a). The evidence presented inthis study suggest many problems with 

these assumptions, not least the way in which community group definitions and responses 

to need were dominated by normative explanations and the influence of external needs- 

identifiers. This suggests that locally defined needs are as likely to be informed by the same 

kinds of dominant explanations as mainstream service providers. in addition, the extent to 

which community groups could represent the needs ofparticular sections of the population 
in these decision-making structures was limited in the context of generalised attitudes to 

representation expressed by community board members. 

The lack of an integrated approach towards the regeneration programmes exhibited by 

community groups in both localities does not suggest that long term sustainability will be 

achieved in either locality through community based collaborative structures. 
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The assumption that groups can work together for common aims, or that there is some 

organisational form that can marry together diverse interests from within localities is not 
borne out by either theoretical models of inter-organisational working, or by the findings 

from this study. Organisations want to retain autonomy and independence. They do not 

necessarily want to be drawn into arrangements that detract from their main objectives. 
Entering into partnership may have entered the discourse of funding bodies and some 

community organisations, but community groups did not all want to be partners. 

The continuing emphasis on partner i wor .g and collaboration as the basis for 

successful regeneration strategies will inevitably mean that some community organisations 

remain outside the decision-making process. This also means that partnership boards must 

not be perceived as the only, or the most dominant, or the most legitimate voice in 

regeneration programme decision-making. The efforts ofsome community organisations to 

present an opposition to oligarchical partnership boards suggests that alternative 

mechanisms need to be implemented to enable those who do remain outside these structures 

a voice. 

Taylor (2000a) and Carley et aL (2000) have argued that different kinds of community 
involvement are needed to ensure breadth of engagement with local people from 

consultation exercises to find out the views of residents through to local management of 

resources and the establishment ofcommunity regeneration organisations. To this list should 
be added forums for the involvement of community groups. 

REGENERATION POLICY AND BENEFITS FOR COMMUNITY GROUPS 

The emphasis in this study has been on the role of the community sector in providing 

services and benefits to local people. It is also true to say that the community sectors in both 

localities were likely to benefit from the regeneration programmes. 

First, community groups benefited from funding and allocation of resources in both 

localities. In Royds all the community groups had benefited from SRB funding, although it 

was pointed out in chapter seven that this could have negative consequences for some 

groups that had not developed skills and expertise in accessing external funds. 
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This negative aspect does not take away from the benefits that groups had received from the 

RCA however. Upgraded facilities like new kitchens, support for services such as 

playgoups, play schemes, services for older people and environmental improvements all 

contributed to the community sector in the three estates. In Manningharn and Girlington 

there was less direct funding likely to go to community groups, but some of these would 

benefit from being the sites for new Employment Resource Centres and the SRB was likely 

to be instrumental in helping efforts to keep the Girlington Centre in local ownership and 

control. 

Second, community groups benefited indirectly from the skills and knowledge that was 

being generated through communityrepresentatives at the partnership board level. InRoyds, 

people who had been involved in the RCA were a potential source of new committee 

members, and volunteers. These individuals would have local knowledge across all three 

estates and expressed the feeling that their involvement had generated personal confidence 

and skills that could be beneficial to community groups in the future. In Manningham, and 
Girlington the community representatives were fewer, but each had significant networks of 

relations across the locality that could similarly be a source of increased knowledge and 
information. The development of a youth partnership board was providing potential for 

more widespread involvement of young people and youth group representatives. 

The extent to which community groups acknowledged these benefits was limited. Their 

perceptions and experiences of the SRB to date had tended to veer on the critical side, and 

these positive benefits were not the focus of people's attention when talking about the 

regeneration programmes. In both localities it would seem that the opportunities that 

regeneration programmes present are overwhelmingly subsumed under a welter ofcriticism 

and negativity. It is not the place of this study to consider how far these criticisms are 

warranted, although it is certainly true to say that the individuals involved in the 

regeneration programmes in both areas were highly committed and positive about the 

contribution they were making, and hoped to make in the future, to local regeneration. 
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CONCLUSION 

This relatively short overview of some of the main findings of this study in relation to 

aspects of integrated and sustainable regeneration programmes reflects the complexity and 

differential experience that underpins an essentially simple set of ideas. It would be hard to 

disagree with the idea that both these localities needed a multi-faceted approach to the 

solution of local problems. It would also be difficult to defend a position that said the 

4community' should not be involved in that process. It is clearly positive to seek long term 

sustainable solutions to deep rooted social problems. The problem, as ever, is how social 

policy can operationalise these ideas effectively. 

The organisational structures and mechanisms that regeneration policy are based on, such 

as partnerships and community involvement, are rarely criticised. Most commentators would 
like to see more 'community', believing that gaining the support and trust of local residents 
is crucial for long term regeneration of deprived areas. Duncan and Thomas (2000) sum up 

the views expressed by many involved in researching area-based regeneration policy : 

'Regeneration programmes have been imposed on communities who have then 

become the recipients ofactivity, rather than active, equal partners in their own 

futures. It is becoming increasingly obvious that until trust, responsibility and 

decision-making are vested in local people themselves, regeneration 

programmes will continue to achieve only at best partial success' (Duncan and 

Thomas, 2000: 3). 

However, there is also an astonishing amount of evidence that supports the view that these 

kinds of regeneration policies do not work. The SEU (1998) argued that programmes like 

SRB had failed to create virtuous cycles of regeneration for many reasons, including the 

following: 

'The lack of effective national policies to deal with structural causes of decline; 

a tendency to parachute solutions in from outside, rather than engaging local 

communities; and too much emphasis on physical renewal instead of better 

opportunities for local people. Above all, a joined up problem has never been 

addressed in a joined up way' (SEU, 1998: 9). 
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The New Deal for Communities was an attempt to address some of these problems. Yet 

there is evidence that it too is failing to deliver on key objectives. A small survey carried out 

by Urban Forum (2000) found that many ofthe problems ofthe past remained: Government 

Office time scales were too rigid and too tight; communities remained on the outside, 

lacking skills and capacity to get involved in early decision-making; and a view from 

professionals that 'capacity building' extended only to the community's capacity to engage 

with the initiative, rather than a wider approach (Urban Forum, 2000). Similar criticisms 

have been levied at the way in which the New Deal for Communities has failed to engage 

with the plurality of interests in localities that cut across race and gender dimensions 

(Pierson et aL, 2000). 

Chapter two argued that the same kinds of problems with engaging local communities in 

regeneration programmes had occurred since the 1970s. These latest reports suggest that 

even new programmes that have been heralded as the future for area-based regeneration are 

failing to engage local people yet again. Perhaps it is time to question the fundamental 

assumptions that guide these policies, and the way that they conceptualise and understand 

processes of neighbourhood decline (see for exarnple Maclennan, 2000). 

This study has tried to explore some of the structures and aspects of localities that underpin 

regeneration schemes in deprived localities. The view that emerges is of a complex 

configuration of competing narratives regarding the purpose, benefits and long term 

sustainability of regeneration programmes. In particular, there is a tendency for our 

understanding of community organisations, pre-existing networks and levels of needs to be 

static. The evidence in this study suggested that trends towards oligarchy emerged around 

community groups and regeneration partnerships. This meant that the partnerships were not 

perceived as belonging to the locality - even in Royds where the community-owned status 

ofthis regeneration programme has given it a degree of credibility at national level (Duncan 

and Thomas, 2000). This would seem to suggest that it is the imposition of mandatory 

partnership working that is the underlying problem, not necessarily the levels of conununity 

involvement that these achieve. With this view in mind, the final chapter rehearses the main 

arguments pursued throughout this study and seeks to locate these findings within the broad 

contexts that were first identified in chapter one. 
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CHAPTER NINE 

CONCLUDING COMMENTS 

INTRODUCTION 

"Voluntary and community organisations are key to Labour's vision for Britain. 

From large national charities to local community groups and faith-based 

institutions, these sectors are a vital and diverse part of national life... Labour 

will build on its compact with the voluntary sector, as we develop more far- 

reaching partnerships for the delivery of services and the renewal of our 

communities. We will also build on our financial incentives for volunteering, by 

developing an effective infrastructure to support voluntary work in every 

community in Britain7' (Labour Party, 2001: 34). 

This statement contained in the Labour Party's 2001 election manifesto clearly identifies a 

commitment to enhancing and expanding the role ofton-governmental organisations in the 

delivery of social policy. It is a reminder that the kinds of activities and groups that have 

been the focus of this thesis are likely to become even more important mechanisms through 

which policy makers will seek to implement social policy in the future. 

The original aims of this thesis were to explore volunteering among social groups that had 

traditionally been shown to be least likely to volunteer. The community sector provided a 

route into the ways in which low micorne groups and ethnic minorities were involved in 

voluntary activity, whilst regeneration programmes have provided a policy context within 

which volunteering in deprived areas is accorded a central role. 

The case study method that was adopted to explore community activity has enabled a 
ff relatively comprehensive view of community organisations in two di erent localities to 

emerge. This method proved to be successful in identi5ring local community sectors. TI)e 

range of respondents interviewed and the depth of data made available has enhanced the 

overall analysis and findings. 
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The limitations of a case study approach based on two localities relate to a lack of breadth 

in coverage and consequently allude to the difficulty of generalising from the findings. 

Despite these limitations, which always present a risk in choosing depth over breadth in 

qualitative research, the data has provided a rich source from which to consider the main 

research questions. 

The research questions developed from both existing literature and theoretical fimeworks 

and centred around three mainthemes regarding first, service delivery and the ways in which 

community groups respond to local needs; second, volunteering and the ways in which 

community groups can play a role in the development ofsocial capital; and third, partnership 

working and the ways in which community groups work together and with other agencies. 

This final chapter seeks to broaden the discussion of these three themes in relation to each 

other and the implications that the findings have for developing a more theoretically based 

understanding of the community sector. 

THE IMPLICATIONS OF THE EMPIRICAL FINDINGS 

Service delivery and locally defined needs 

Community groups do respond to local needs. They provide services for local people and 

are involved in seeking to expand the range of activities on offer. However, they do so in 

the context of pressures contained within local population needs and the availability of 

funding. In thinking about how community groups respond to local needs at least three 

issues have been raised that have implications for our understanding of the community 

sector. 

First, different kinds of organisational form were found to influence the amount and variety 

of service provision offered by community groups. Multi-purpose and hybrid organisations 

were able to offer a range of services and activities thereby contributing to an overall sense 

of more activity taking place. Yet these organisations were also more formalised and more 

professionalised than small single purpose organisations. Small single purpose groups shared 

characteristics associated with more informal groupings - they did not have management 

committees and relied upon members to keep the organisation running. 
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These findings support the view expressed in chapter one that the community sector can be 

considered as diverse in form and function as the voluntary sector more generally. The 

community sector is not simply a sub-sector of the voluntary sector, but contains within it 

diverse forms and elements. Thus, it might be argued that in a model of community sector 

groups we should not just be looking for similarities between groups that can be used to 

define the community sector, but considering the ways in which diversity within the sector 

can create different kinds of pressures and constraints for organisations. 

In seeking to understand these different kinds of constraints, it is useful to consider the 

position of community groups in relation to other spheres ofsocial life (see Figure 1.1). The 

differentiated nature oforganisational forms highlights the way in which diversity within the 

community sector leaves some groups closer to informal organisations whilst others develop 

organisational forms closer to mainstream voluntary groups. Small single purpose groups 

reliant upon a user/member base have more in common with the informal sector than larger, 

more formal groups. In contrast, multi-purpose groups, hybrid groups and larger single 

purpose organisations share similar concerns to mainstream voluntary sector organisations 

in terms ofaccountability and management issues that affect their funding capacity and long 

term viability. These differences in organisational form and function raise questions 

regarding the adequacy of treating the community sector as particularly different from the 

voluntary sector, when larger community groups share many of the same concerns, or of 

treating all groups within the community sector in similar ways. 

The second issue raised by the findings on community group activities relates to the tension 

between particularism as a positive feature of the community sector, and the Amy in which 

this can reinforce social divisions. The capacity to respond to specific needs that may be 

marginalised in other sectors of welfare provision has been a celebrated feature of 

community and voluntary sector activity. However, the ways in which particularism can be 

manifested in localities divided across race, gender, age or territory tends to contradict the 

notion of community activity as a route to 'social cohesion' or a means of reducing 

divisiveness. The negative consequences of separatist tendencies along racial or ethnic lines 

has caught the attention of the national press in the aftennath of the riots in Manningham, 

in July 2001. By coincidence the Bradford Race Review published its report on race 

relations in the City the week after the riots took place. 
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The Review team argued that the City of Bradford was gripped by fear caused by a basic 

lack ofcommunication between parts ofthe population (Bradford Race Review, 200 1). The 

ways in which community group use was found to be manifested across population groups 
in both Manningharn and Girlington and Royds reinforces the notion that particularism in 

service provision can have negative consequences. 

The contradictions inherent in expectations regarding service delivery and social cohesion 

raise important questions regarding the direction of support for community groups from 

public policy makers. In terms of anti-poverty strategies, developing local services and 
innovative responses is crucially important to improve the lives of local people. Yet these 

objectives need to be seen in the context of division and fragmentation between People who 
live in places. The problem is that poverty, unemployment and the struggle to survive are 

all issues that have bred contempt between social groups which exacerbate the very social 
divisions that a return to 'community' seek to change. 

The third key point regarding community group activity relates to the notion of 'locally 

defined needs'. On the one hand, the influence of externally defined needs-agendas 

undermines the notion of 'locally defined' needs. On the other, there is little evidence to 

suggest that community groups are any more able to identify and respond to un-met needs 

than other kinds of welfare providers. Taken together, these findings challenge the 

asswnption that community groups are necessarily closer to the needs of local people, 

especially in terms of identifybg un-met needs and social groups whose needs are 

marginalised at the local level. 

Thus, in ternis of services and activities provided, the community sector is characterised by 

diversity in organisational form and function. Community groups can provide services for 

specific sections of the population, but in doing so they risk reinforcing existing social 

divisions. At the same time community groups can be constrained from meeting un-met 

needs by externally defined flinding criteria and the influence ofdominant discourses around 
deserving and undeserving social groups. Yet many groups provide important locally based 

access to services that would otherwise be unavailable to local people. The positive aspects 

of this work need to be supported without exaggerating the overall contribution to service 

provision that the community sector can make to welfare in deprived areas. 
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Volunteering and social capital 

The findings revealed that people who live in deprived areas, who are on low incomes and 

are from ethnic minority groups do indeed volunteer. Their experiences of volunteering are 

not so different from those reported in previous studies in terms of personal satisfaction, 

learning new skills, and helping others (Thomas and Finch, 1990). It is the context within 

which that voluntary activity takes place that should be of concern to policy makers and 

academics, for the findings also revealed relatively low levels of opportunity for people to 

volunteer and be involved in local decision-making structures. Not only were opportunities 

to volunteer relatively small, but there was limited evidence that community groups saw any 

benefit in developing volunteering simply as an end in itself. Furthermore, the ways in which 

insider/outsider dimensions to volunteering were identified reinforces the notion that 

volunteering is a relatively exclusive form of activity. 

These findings have ramifications for wider social policy in at least three ways. First, they 

suggest that the government's aim to increase the numbers of volunteers nationally rests 

upon assumptions that are not bome out by the evidence presented in this thesis. The 

mechanisms that are supported by the ACU (1999) to encourage more volunteering includes 

increasing the number community groups and increasing funding to existing groups. The 

former is problematic in the light of evidence that a greater number of groups does not 

necessarily lead to more volunteers. This is particularly the case where funding is tied to 

service provision. Emphasising services and project funding requires organisations to 

develop formalised structures to deal with f1mding bodies, decision-making and staff. 

Increasing professionalisation in the community sector, and the strains that go alongside 

maintaining funding to provide services may mean that fewer volunteers are involved, and 

that paid staff find recruiting and retaining volunteers is not worthwhile. The overall 

contribution of a community sector that primarily provides services is potentially one that 

generates only limited social capital and opportunities for widespread volunteering. 

Second, the fmdings have revealed a lack of clarity regarding why more volunteering is 

required and how more people can be encouraged to volunteer. Neither the govenunent nor 

the community sector is clear about the objectives associated with volunteering. 
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The ambiguity turns on an old, but still relevant, debate: Is volunteering supported as a 

means to an end (providing more people to undertake more voluntary work to benefit the 

locality) or as an end in itself (the outcome of increasing volunteering is less important than 

the fact that people are doing it)? There are elements of both approaches apparent in 

different aspects of policy for deprived areas. One the one hand a stress on improving local 

services and developing more self-help implies that volunteering is a means to an end. The 

emphasis on re-building community spirit and enhancing social capital suggests that 

volunteering is an end in itself -a way of bringing the excluded back into the mainstream. 

The latter is not easy to quantify, it is not easy to evaluate and it can hamper the service 

delivery functions that groups seek to perform. Hence, paid workers in this study did use 

volunteers but were concerned with expanding services, not with social inclusion. 

Furthermore, increasing service delivery and associated professiomlisation also contradicts 

the ahn ofincreasing user participation in decision-making. Groups are increasingly drawing 

on expertise that might be found outside localities, rather than developing user groups to 

inform decision making. 

There is, consequently a potential contradiction between the aim ofdeveloping social capital 

as a means of challenging social exclusion and the aim of developing social capital as a 

means ofproducing local benefits. Arguably the groups in this study were much more likely 

to pursue objectives associated with the latter - the provision of services using a modicum 

of voluntary effort - rather than the former. 

Third, the fmdmgs suggest that there is a need for much greater caution in assuming too 

much about the inactive/active polarity of volunteering. Choice is important in terms of 

understanding willingness to be involved. People can choose to Eve in relative isolation from 

their neighbours and bound their daily lives by the workplace and the immediate family 

home. Middle class suburbia may the very epitome of chosen isolation and exclusion from 

social life. It is only in poor neighbourhoods that those who choose isolation over 

participation are branded as apathetic. Volunteering is not a panacea for social problems - 

either material, structural or personal. 
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It is to be hoped that the activities and commitment expressed by respondents in this study 

goes some way to dispelling the notion that low income groups and ethnic minorities 

somehow lack an interest or capacity to volunteer. Certainly it is the case that cultural, 

social and economic factors can reduce an individual's likelihood of volunteering - Asian 

women, young people and those whose primary goal is finding work or maintaining their 

family on low incomes do find it difficult to access volunteering. Yet it is also the case that 

opportunities for people to be involved are extremely limited in locally based organisations. 
The rhetoric of social capital has not reached those groups for whom survival and 

organisational capacity and viability is more important than developing volunteering as an 

end in itself 

Partnership working 

It has been shown that many community groups do work together and with other agencies 

in sometimes complex patterns of inter-organisational working. It was also possible to 

identify 'focal organisations' and 'overlapping members' who were in a more favourable 

position than other groups or volunteers when it came to involvement in umbrella groups, 

regeneration partnerships and other multi-sector forms of working. A key issue, however, 

was the way in which community groups wanted to retain their autonomy. This hampered 

efforts at collaborative working if groups felt their independence was being threatened. In 

some cases, the community sector was found to generate opposition and alternatives to 

established programmes. This suggests that community groups can, and do, operate outside 

dominant mechanisms for local regeneration when it is possible for them to do so. Nurturing 

the independence of the community sector may be crucial if it is to produce the innovation 

and alternative responses to local needs that in the past it has been celebrated for achieving. 

The findings also point to the importance of understanding processes of change within 

community groups. Organisational forms are not static and what constitutes the local 

community sector in one round of decision-making may change by the time new policies 

come into play. Local decision making structures should be aware ofthese changes and seek 

to re-assess common sense views of local community sectors regularly. Of particular 

concern are the trends towards oligarchy that were found to occur in many groups. This can 

contribute to a sense of 'them7 (community groups) and 'us' (residents) which undermines 

the concept of cormnunity-owned services or locally defined needs. 
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More caution needs to be taken in assuming that the most visible forms of community 

activity are indeed the most widely supported. 

As the rhetoric ofnew local governance, community involvement and partnerships becomes 

more entrenched in area-based regeneration policy, it is important that we do not lose sight 

of the effects on community groups. The drive for multi-sectoral partnership can take the 

&community' out of the community sector. 

Furthermore, new local governance and meeting the needs of partnerships can also act 

against the aim of encouraging volunteering, as skills and expertise in bureaucratic 

procedures are in greater demand than lay knowledge of local issues. Thus, partnerships are 

essentially a management tool. Community groups treat them as such and will move in and 

out of these structures as and when they need to. Far from developing coherence, holism 

and integration these new organisational forms may serve to undermine the development of 

new volunteering opportunities as the 'usual suspects'become more deeply attached to new 

networks of inter-organisational relations. 

Despite these concerns, a key issue for the community sector in future will undoubtably be 

how to engage with new local governance mechanisms. The development of various layers 

of decision making from neighbourhoods through to national government is likely to create 

new challenges for community groups and policy makers as institutional changes within 

government begin to roll out. Once again the community sector is trapped between two 

competing claims. On the one hand these mechanisms offer the potential for community 

groups to play a legitimate role in decision making. On the other, groups risk being 

incorporated into complex consensus seeking partnerships that make opposition and the 

presentation of alternatives difficult. 

it may be possible to translate the way in which community groups ignored local 

regeneration partnerships in favour of independence to a more widespread dis-engagement 

by the community sector from these new local governance structures. Unless community 

organisations can see the gains from working in these structures it may be difficult to 

encourage them to be involved. 
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The difficulty of linking layers of governance into a holistic framework of decision-making 

should not be underestimated. Different research agendas have pointed to the problems that 

manifest themselves throughout these complex chains of command. It has been argued that 

there is a lack of opportunity for local activists to be involved in city-wide and regional 

partnerships because of the limited integration of neighbourhood level partnerships with 

those higher up the spatial decision-making chain (Carley et aL, 2000). Robson et al. (2000) 

have highlighted the problem that there is little indication of how RDAs will interact with 

either the voluntary or community sectors. 

These findings have implications for the development of more and more complex forms of 

inter-agency and multi-sectoral working in social policy. Not only do they support the well- 

founded view that community and voluntary sector representatives are likely to be the least 

powerful members ofany partnership form, but they questionsome ofthe fundamental bases 

upon which partnership working is established. 

UNDERSTANDING THE COMMUNITY SECTOR 

To this point, the discussion has tended to treat service delivery, volunteering and inter- 

organisational working as separate aspects of community group functions. The reality, of 

course, is that all three occur simultaneously and theorising about the role ofthe community 

sector in area-based regeneration policy requires us to understand more about the 

contribution of all three of these functions. In turn this rests upon a clearer exposition of 

how policy makers perceive the role ofcommunity groups, and that is not clear or consistent 

across various elements. 

At a normative level the links between volunteering, service delivery and involvement in 

decision-making are clear. Volunteers act collectively to provide services in localities. They 

therefore have a part to play in local governance structures to inform policy making in order 

for this to be more responsive to local needs. This simplistic model of the relationship 

between community activity and its role in local decision-making dominates the current 

policy context and clearly implies a link between: the identification of local needs; 

volunteering; and capacity to engage with local decision-making structures that have been 

found to be at odds with reality in many research studies including this one. 
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Seeking to understand why this might the case and why the community sector continues to 

play at best a marginal role in area based regeneration policy is not an easy task. Some 

commentators have argued that we need to understand more clearly how places and people 
interact - why people leave localities and why they stay (Maclennan, 2000). Others have 

argued that regeneration policies need to understand the histories, structures and social 

relationships that make up communities (Forrest and Kearns, 1999), and the divisions that 

exist within them (Bennett et aL, 2000). Such endeavours would rest upon the assumption 

that places differ - that the context within which poverty and social exclusion are manifested 

matters in terms of finding adequate responses. These are valid claims in the light of 

evidence presented in this thesis that highlight some of the historical and contextual factors 

that underpin the development of community activity. 

Alternatively we can attempt to understand the role of the community sector in area-based 

regeneration policy more theoretically. T'his thesis has sought to contribute to such a 

theoretical debate. By deconstructing the functions of the community sector it has been 

p 'ble to identify sources of tension and contradiction regarding the role of community ossi 

groups in area-based regeneration policy. Furthermore, it is important to identify the way 
in which the community sector represents different things to these different stakeholders. 
Forresidents, community groups maybe the 'highest' possible level ofinvolvement theycan 

engage with at a local level. For policy makers, the community sector represents the 'lowest' 

level of engagement in decision making. Policy makers ambitions can be filtered through the 

community sector in terms of funding opportunities, in-kind support and pressure to 

conform to bureaucratic types that match public bodies. Resident ambitions can be filtered 

through groups in terms of demands for new services or pressure for local change. Given 

these differing perceptions and aspirations, it is not surprising that the community sector 

struggles to create an identity for itself 

In essence it seems to be the case that service delivery and partnership working 'win out' 

over volunteering, both in terms of choices made by community groups and incentives 

provided by politicians. Of course, within any locality the balance between these functions 

may differ. It is feasible that some community sectors have achieved a balance between these 

functions through diversity in form and function across organisations. 
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Some organisations are aware of the tensions between these competing ainis and make 

choices about they will negotiate the'm. It is the general direction in which these trends may 

shift that should concern those who value the community sector's contni"bution. Achieving 

a balance between these functions will be important for protecting the independence of the 

community sector and enabling it to contribute to the sum of social life. 

Of particular interest is how far the sum total of these functions has a positive effect on 

neighbourhoods. The notion that an active community sector providing lots of local 

provision causes a'ripple' effect regardless ofwhether people are actively involved in these 

groups or not, is an important one in the context of how far support for the community 

sector makes a Merence to localities. The evidence from this thesis suggests that 

community activity is necessarily exclusive thereby exacerbating the position of the most 
dispossessed who lack access to volunteering opportunities; who lack access to community 
based services because their needs are not prioritised by f1mding bodies or local activists; 

and who are further removed from even local decision-making bodies. 

Whilst it is not fashionable to question the goal of participation and local decision-making, 

there is a real issue at stake concerning the development of area-based regeneration policy 
in future. No such policy will succeed if it is based on an assumption that local people know 

best and that they can effectively prioritise diverse needs emanating from within deprived 

localities. A culture of victim blaming continues to exist among residents in deprived areas 

where the plight of lone parents, drug users, homeless people, and ethnic minorities is still 

often explained in terms of traditional 'deserving' and 'undeserving' categories. 

THE NEED FOR FURTHER UNDERSTANDING 

Indications from this thesis suggest at least three areas where more research is necessary. 

First, in terms ofthe community sector itselý there is a need for a more theoretical approach 

to explore different kinds ofcommunity sectors in affluent as well as less affluent areas. This 

research has argued that there are institutional features of the community sector that act 

against greater levels ofinvolvement. How far these features are related to poverty or social 

exclusion is unknown. 
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Second, the theoretical and empirical understandings of the social capital debate need to be 

much more rigorously thought through. In particular, evaluating the existence and effect of 

social capital in terms of deprivation and social exclusion requires deeper understanding of 

how places, people and poverty interact. In doing so we need to consider how layers of 

social capital interact and whether or not any 'ripple' effect does in fact occur. 

Third, there is a need to understand more thoroughly the fragmented and differentiated 

nature of volunteering. In particular the relationship between active and inactive residents 

and whether or not there is a maximum amount of volunteering that can occur in any given 

locality are issues that would assist in furthering understanding. 

All three ofthese could contribute to a greater depth ofunderstanding regarding the efficacy 

ofplace based responses to poverty and social exclusion. One of the central difficulties with 

research in this field is the tendency to concentrate efforts on specific facets. To borrow 

gover=ent rhetoric on this issue, perhaps what is needed is a more integrated and holistic 

approach to the research we conduct. 

CONCLUSION 

It has long been argued that the local is an inadequate spatial level at which to deal with 

problems caused by globalisation. Consequently, commentators have been keen to stress 

the supplementary role of community based organisations in alleviating poverty (Donnison, 

1993; Knight and Hayes, 198 1; Willmott, 1989). Yet we are also witnessing a growth in the 

faith placed in neighbourhood level responses to both poverty and social exclusion. 

If the locality is the most appropriate level at which solutions to poverty should be 

implemented, then we need to reconsider the most effective mechanisms through which to 

effect change. Community groups have a part to play in this - they do provide services, 

generate social capital and get involved in inter-agency partnership working. They play an 
important role in the fives of many people committed to improving conditions for their 

neighbours. The community sector's greatest asset has always been its position in relation 

to other spheres of social life. It has been able to supplement and oppose statutory 

provision. It has been a source of activism for campaigners and a life line for the most 

dependent. 
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The fact that the government recognises this role may also be positive for the development 

of the community sector, but contains risks that the community sector could be stripped of 

the independence and autonomy that lie at the heart of its historical success. 

In area-based regeneration policy the role of the community sector has often remained 
hidden or subsumed within the rhetoric of 'community involvement'. This thesis has sought 

to uncover the role of the community sector in deprived localities that of themselves 

reflected diverse and relatively active community sectors. The messages that emerge are 

perhaps unpalatable - that community groups do not necessarily respond to locally defined 

needs, that they are not necessarily a source of 'social capital' and that only some 

organisations have the capacity or interest to engage in new local governance structures. 

Adopting a critical approach to these issues is crucial if social policy is to progress. To 

suggest that the community sector does not live up to all the demands placed upon it should 

not mean that support for the sector is reduced. It simply means that greater chuity is 

required in how debates about poverty, deprivation and social exclusion are explored and 

where the most appropriate focus of attention should be placed. Protecting the rights of 

localpeople to act collectively is one thing, to expect themto produce answers to intractable 

social problems is another. Finding a balance between the two is, perhaps, a challenge for 

us all. 
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APPENDIX ONE 

QUESTIONNAIRE FOR COMMUNITY GROUPS 

Introduction 
Purpose of research 
Anonymity 
Self checldng 

Name of group: 
Name of respondent: 
Position in the organisation: 

ACTIVITIES AND SERVICES PROVIDED AND FUNDING 
Types of activities and services provided by the group 
Who uses these services? 
How are these services/activities fimded? 
Do you have a main fander? 
If so - who? 
How much does it cost to run the group for a year? 
Does the group own the building? 
If no -who owns? Do you pay rent? 
When was the group formed? 
Who formed the group? 
Why was it formed? 
Has the group ever been involved in any campaigning activity? 
Have the group's aims changed over time? 

RUNNING THE GROUP 
How is the organisation managed? 
Do you employ paid workers? 
How many? 
Do you have any volunteers? How many? 
Do they all live locally? 
What kinds of things do volunteers do? 
Would the group benefit from more volunteers? 
In what ways? 
How do you recruit volunteers? 
Do you have a management committee? 
Who sits on the committee? 
How many people sit on the committee? 
Do they all live locally? 
How are they elected? 
Who attends AGMs and how many people attend? (last AGM and numbers). 
What kinds of things do management committee members do? 
Do individual committee members have specialist roles? 
How do find committee members? 
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WORKING WITH OTHER GROUPS 
Do you know many other local groups? 
How do you know them? 
Do you ever work with any of them? 
, hUch ones? 
Why do you work with other groups? 
In what ways do you work together? 
Do any other groups use this building? 

THE SRB PROGRAMME 
Have you heard of (SRB)? 
What do you think the SRB programme is doing? 
Is there anything else you think the SRB programme should be doing? 
Was your group consulted or involved in planning the programme? 
Does your group have a representative sitting on the SRB board? 
Do you think local groups should have more of a say in the SRB programme? 
Why? 
Have you ever disagreed with anything the SRB has done? 
What did you do about it? 

THE LOCALITY 
What kinds of problems do people who live in (place) have do you think? 
How do community groups help people? 
What do you think your group does (provides) that is most beneficial to local people? What else would you like to do? 

I have been trying to locate all the community groups in this area. LIST - ask them to check 
and add. 

Is there anything else you think would be useful for me to know at this stage? 
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APPENDIX TWO 

TOPIC GUIDES FOR IN-DEPTH INTERVIEWS 

Not all the topics were covered in all the interviews. The selection of topics depended on 

the role the respondent played in the community sector and whether or not they were a 

resident. The order of topics covered also varied depending on the respondent. 

Consistency was applied by ensuring that each role played an individual covered the same 

questions as other people in the same position. This meant that someone who was a paid 

worker, a committee member and a local resident was asked the same questions about their 

work as a committee member as someone who was only a committee member and not a 

local resident. 

Introduction; purpose of research; anonymity 

Descriptive data: (depending on respondent) to include name of group; name of 
respondent; position in the organisation; sex; age; ethnicity; employment status; living 
arrangements; length of residency/work. 

GROUP ACTMTEES 
How and why organisations decide to run certain kinds of activities 
Changes over time 
Other activities groups would like to provide 
The influence of fimding bodies - what is it easy/difficult to get funding for? 
What kinds of help do groups get apart from funding (community workers; in kind support; 
BiTC; resource centres; national bodies) 
Policy on volunteers (recruitment and retention, training) 
Views about community groups 

What are they good at? 
Are they important? Why? 
How do people find out about community groups? 
Do community groups bring benefits to the wider community - not just users? 

BENG A VOLUNTEER/COMMITTEE MEMBER 
How and why people came to volunteer (personal histories of volunteering) 
What kinds of things people do as volunteers (how many groups) 
What people like best/worst 
What do friends and family think about your volunteering? 

How do people get involved in management committee? 
What is it like to be on a committee? 
How are decisions made? 
Do all the committee members make these decisions? 
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How important is the management committee to the running of the group? 
Check other committees, other volunteering. 

WORKING WITH OTHER GROUPS 
Expand on information from survey 

THE SRB PROGRAMME 
Do people know about it? 
Have they been involved in consultation exercises? 
Do they know who the community representatives are? (show list) 
Are the priorities right? 
What else should the prograrmne do? 
Has it made a difference? 
Any particularly good or bad things? 
Should local people be involved in making decisions about how the money is spent? 
How might this happen? 
have you ever thought about getting involved in the board as a community representative? 
Why (not)? 

How are groups themselves involved in the programme? 
Earlier schemes (selected respondents) 

BEING A RESIDENT 
How long have you lived here? 
Wliat is it Re to live here? 
Would you like to stay here? 
What do people like/dislike? 
Do people use community groups? (checkEst also) (heard of/use) 
What do people think local groups do? 
What kinds of things would they Eke to be provided more locally? 
How much say do local people have about what goes on? 
Would you ever consider being a volunteer or getting involved in any local groups? 
Why? 
What do you think stops people from getting involved? 

BEING A BOARD MEMBER (community representative; resident director) 
How and why people got involved. 
What board members do. 
What's it Eke being on the board? 
Who do you represent? 
What kinds of influence can board members have? 
Tle best/worst thing? 
Has the programme been successful? 
How does the programme work with local community groups? 
What will happen when the programme comes to an end? 

CONCLUSION: Summing up; any other issues. 
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APPENDIX THREE 

TOPIC GUIDES FOR USER GROUPS 

The topic guides were altered for each type of group in order to relate more specifically to 

the age of respondents and the activities/group they were involved in. 

Introduction; purpose of research; anonymity 

Livm*g here 
Do people hle living here? 
The best/ worst things? 
How have things changed over time? 
Things that people need? Problems? 

Using the centre 
How and why people came to know about the centre 
What do people do? (list and like best/least) 
Other things you would ble to do? 
How do people get to the centre? (How far away do they five? ) 
Do people know anything about how the group is run? 

Members and other users 
Do people know lots of other members? 
Would it be better/worse of more people came? 
How would they get to know about the centre/group? 
What would you tell someone about the centre if they asked? 

Benefits to users 
Has coming to the centre been good for you? 
In what ways? 
What do family and fdends think about the centre? 
(childcare, partners, school friends) 

Other centres/groups 
Do people use other centres? 
Do they know about other places where they could do similar things? 
Discussion about community groups - good, bad, what do they do, are they a good idea 
(why) 

Discussion on volunteering 
Does anyone volunteer? 
Would they like to? 
What do people think volunteers do? 
Running the group (committees, member/users, young people). 
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APPENDIX FOUR 

SRB PROGRAMMES IN YORKSBIRE AND HUMBERSIDE (1998) 

The Table shows basic characteristics of all those SRB schemes in operation in the 

Yorkshire and Humberside region in 1998 that corresponded to one or other of the 

requirements for the study (see chapter four). 

Bold indicates places that were identified as districts where more than one locality could be 

selected to reflect diverse characteristics. 

Place Round I Round 2 Round 3 Round 4 

Bradford Three estates Five estates Inner city 
Integrated Housing/Ed. EdIrraining 
Resident-led Some resident Ethnic 

led minority 

Wakefield Mining Two estates 
community Integrated 

Leeds Four areas Three areas Four wards Two areas 
Inner city Housing based Youth Integrated 
Including development Ethnic minority 
Ethnic 
minorities 

Catterick Garrison wards 
Social and 
economic 

Sheffield Inner city Housing Three areas Number of 
Integrated Young people Integrated areas 
Ethnic Joint stock Social and 
minority company pilot economic 

Huddersfield Inner city Inner city 
Integrated Crime and 
Ethnic minority employment 

Bridlington Two wards 
Housing and 
employment 

Lincolnshire Town centre 
Jobs t** 
and advice 
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Place Round 1 Round 2 Round 3 Round 4 

Doncaster Town centre 
Economic 

Rotherham Two areas 
Integrated 
Ethnic minority 

Dewsbury Town centre 
Integrated 
Ethnic minority 

Keighley Multiple areas 
Integrated 
Ethnic minority 

Hull Housing estate 
Physical and 
social 

Scunthorpe Town centre 
Integrated 
Ethnic minority 

Grimsby Estate based 
Resource 
centre for 
voluntary 
sector 

Stainforth. Estate based 
ex- g 
Integrated 

Halifax Three wards 
Integrated 
Ethnic minority 
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APPENDIX FIVE 

IN-DEPTH EXTERVIEW RESPONDENTS 

The respondents were not all easily placed into mutually exclusive categories of 

volunteer/committee member/community representative/paid worker. Many people were 

active in more than one role and the topic guides were persomlised in order to capture as 

much variety of an individual's experience as possible. 

The table below details the pseudonym used for each respondent, whether they were 

working in Manningham and Girlington (WG) or Royds (R) and briefly describes the roles 

they undertook in relation to the community sector. 

Name 
(pseudonym) 

Place Activities covered in interview 

Ajit ? vVG Community worker, resident 

Alison R Resident director, volunteer, resident 

Andrea R Resident director, volunteer, resident 

Andrew R Paid worker, ex-volunteer, resident 

Arthur NVG Paid worker, ex-volunteer, resident 

Beryl R Volunteer, resident 

Bev WG Paid worker, resident 

Bob R Volunteer, committee member, resident 

Christine NVG Committee member 

Dorothy R Volunteer, resident 

Evelyn R Paid worker 

Hamida NVG Volunteer, resident 

Idrees WG Committee member, resident 

lqbal WG Paid worker, community representative, 
committee member 

Jacob R Paid worker 

James R Paid worker 

Jane R Resident director, volunteer, resident 
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Name 
(pseudonym) 

Place Activities covered in interview 

Judy R. Committee member, resident 

Kate R. Paid worker 

Keith R Resident director, committee member, resident 

Kerry R. Committee member, resident 

Laila. M/G Paid worker, resident 

Lewis R. Committee member, resident 

Linda M/G Committee member 

Luke M/G Volunteer, resident 

Malcolm. R Committee member, resident 

Marie M/G Committee member 

Mary R Volunteer, resident 

Mohsin M/G Volunteer, resident 

Neil M/G Committee member, resident 

Nirmal M/G Committee member, resident 

Patrick R Resident director, ex-volunteer, resident 

Paul M/G Committee member, resident 

Paula M/G Volunteer, resident 

Peter M/G Paid worker 

Robert M/G Committee member, resident 

Roger R Volunteer, resident 

Sally R Paid worker 

Seema M/G Committee member 

Shirley M/G Committee member, community representative 

Simon M/G Paid worker 

Steve R. Paid worker 

Sue R Volunteer, resident 

Tanya R Volunteer, resident 

Terrence M/G Committee member, resident 
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Name 
(pseudonym) 

Place Activities covered in interview 

Thomas WG Paid worker 

Tim R Committee member, ex-resident director 

Tracey R Volunteer, resident 

Veronica R Resident director, volunteer, resident 

Wendy R Committee member, resident 
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APPENDIX SIX 

FULL LIST OF GROUP ACTlMTIES 

The following list shows all the activities mentioned by community groups. These were 

subsequently merged into six categories used in chapter five. 

Activity Number of groups Number of 
providing in Manningham groups providing 
and Girlington. in Royds 

Youth Activities 

General youth recreation 12 7 

Study support 9 1 

Issue based youth work 9 1 

Playscheme 5 3 

Residential/overseas (youth) 6 0 

Playgroup 5 7 

Counselling service (youth) 1 0 

Breakfast club 0 1 

Creche 2 1 

Employment and Training 

Careers Advice 8 1 

Job Club 8 2 

ESOULiteracy 7 1 

Employment training 8 2 

Computing facilities 7 1 

Sewing/cookery 4 1 

Formal education 2 1 

Business development 1 1 

Religious education 3 1 

Housing 

Housing related 2 1 

Residents association 5 2 
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Activity Number of groups Number of 
providing in Manningham groups providing 
and Girlington in Royds 

Social activities 

Lunch clubs/cafe 2 11 

Social clubs/games 29 

Collective self help 

Savings club 

Toy library 

02 

01 

Second hand Rumiture 

Environment, health and 
advice 
Advice services 

Health and fitness 

63 

35 

Environmental work 31 

Newsletter/niagazine II 
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