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SUMMARY

- -

The thesis deals with the control of bulk mineral excavation within
the framework of Town and Country Planning. The theory used in the
work lies within the discipline of Applied Systems Analysis or General
Systems Theory.

The thesis attempts a contribution to knowledge in two areas:  Firstly
it represents a novel application of systems ideas, in applying them to
an area of public policy making and control which has not hitherto

been the province of such ideas. Secondly it is, so far as is known,
the first attempt at considering the land use planning system as a
cybernetic system, the main purposes of which are the specification and
control of land usc.

Part I of the work reviews the body of systems ideas as they are to be
applicd in the rescarch. A description is given of a model of
organisation derived from the work of Beer (1972). Part II discusses
and describes the origins and current nature of land usc planning,
theory and practice, with particular reference to minerals. Part III
discusses the ficldwork and defines the nature of the problems under
study, Three major sub-systems arc identified within the mincral
planning system, cach consisting of groups of actors, and each express-
ing a different view of the purpose and problems of minerals planning.
These sub-systems arc named Authority, Industry, and Voters. Part IV
of the thesis examines the statutory aspects of the planning system
using the cybernetic model of Chapter Four. In Chapter 19, the formal
system is compared with the three-fold classification of Part III and
conclusions are drawn about the opcration, structures, and effectiveness
of the system at the National and County level., The majority of
conclusions follow from the major conclusion that the planning system
as it operates is not a system to control the progress of development
but is a system which sanctions development at its inception, with no
effective control thereafter,

KEY INDEX TERMS

MINERAL
PLANNING
SYSTEMS
CYBERNETICS
AGGREGATES

DAVID P BEST
PhD 1980




For IRMB

EJB

WEB
and not least with thanks to
CMG JCW

WwJs

ii



ACKNOWLEDGEMENTS

This thesis is the result of work by many people. It is
dedicated particularly to my wife Ros, and my parents
without whose support it would not have been begun, least

of all completed.

I gladly acknowledge the collaboration of Kevin Molloy

in the theoretical work on problems and the cybernetic
mﬁdel which is used here, and the help and support, direct
or indirect, of friends and colleagues at Aston, especially

John Watt, whose comments have been, as always invaluable.

My thanks too go to the many public servants, Local
Govérnment 6ff1céfs'énd industrialists who spared their
time to assist me, and to the officers of Professional

Associations, BQSF, SAGA, CPRE and FOE who also provided

information and advice.

1ii



SUMMARY

Ackﬁowledgements
Céntents List
Table of Figures
List of Tables

éhapter 1 introduction
1.1 Purpose‘of the Study
1.2 The Structure of the Theslis
1.3 Reading Guide

1.4 Summary of Conclusions

PART I SYSTEMS THEORY

PREFACE
Chapter 2 The Use of Systems Theory in Research
into Mineral Planning
2.1 Introduction
2.2 System Theory
2:3 Cybernetics 5
Chapter 3 Methodology
Chapter 4 The Cybernetic Model of Organisations

4.1 Introduction

PAGE

i1l

iv

ix

xii

~N W N

11

25

26
26
28
32

36

49

49

4.2 The Revised Model and Differences from Beer 49

4.3 Variety and'InfOrmétion
4.4t System One

4;51 System Two

4.6 System Three’

4.7 Diagramatic Conventions

4,8 Summary

iv

59
61
62
63
64
64



PART II°

PREFACE
Chapter
éhéptér
Chapter

Chapter

PART III THE

PREFACE

Chapter

Chapter

Chapter

LAND USE PLANNING

-

9 .
9.1
9.2
9.3
9.4

9.5
10
10,1
10.2
10.3

10.4

11.1
11.2
11.3

Origins of Planning

The Town and Country Planning Act 1971

Structure Planning

The Emergence of Mineral Planning
Introduction
The Historical Perspective .

The Waters Committee and Later Work

Current. Developments. . . SRR

Summary
. 2 TN

¥

SYSTEM DEFINED & THE PROBLEM STRUCTURED

Selecting the System
Introduction -

Choice of ‘Field Area
Methods of DataACollection

Subsystems Identified

Summary‘

The System Described .. .
Introduction: ..

Bodies at National Level

The Regional Level

Regional ‘Aggregate Working Parties
The Couﬁty'LeQéi

Local Planning Authorities
Development Control

Mineral Structure Planning

v

PAGE

66
67
72
76

82
82
82
87
91
94

96

98
98
99

103

106
108

111
111

111

128
132

139
139

141
154



Chapter 12
12.1
12.2

Chapter 13
13.1

13,2

Chapter 14

14.1

14.2
14.3

14.4

Chapter 15 .-

15.1
15.2
15.3
15.4
FTLBLS
15.6

Chapter 16

16.1

16.2
116.3

16.4

Chapter 17

17.1
17,2
17.3

System Definition
Introduction

The Planning System

Problem Concepts - Root Definitions
Introduction

Problems

The{Industry's View

Introduction

Industry's Concern over Mineral Planning
Root Definition of the Industry

Industry's RD of Authority and Voters

The Authority View .

Introduction-

PAGE

161
161
161

165
165
165

170
170
170
178
182

187

187

The Reports of Stevens and Verney Committees 189

Root Definition of the Authority System
Root Definition of the Voters
Voters; : “‘Root Definition

Conclusion

The Voters View

Introduction

Root Definition of Voters

Root Definition of Industry

Root Definition of Authority

Comparisons and Contrasts = Nine Root
Definitions~
Introduction

Authority:* Root Definitions Compared

Industry:’ '~ Root Definitions Compared

vi

194
198
199

201

202
202
203
205
206

209

209
212

214



17.4

17.5

Voters: Root Definitions Compares

Conclusions

PART IV CONCLUDING STAGES

PREFACE

Chapter 18

18.1
18.2

18.3
18.4

18.5

18.6

18.7

Chapter 19
19.1
19.2
19.3
19.4

EPILOGUE

APPENDICES

A Formal Description and Analysis of
Statutorily Defined Elements of the Planning
System

Introduction

Nature and Definition of Systems 3 and 2 at
National Level

Linkages between System 2 and All Systems 1
Interlude

Definition and Description of Systems One
and Linkages: The Local Planning Authority

Implications of the Analysis

Summary

Synthesis
Introduction
National Level
County Level

Summary

Groups or Individuals Consulted or involved
in the Research

Tabulation of the Cybernetic Analysis of
Planning Law

PAGE

216
218

222

225

225

231
237

240

241
251
260

262

262
265

283
295

300

301

302

304

County Planning Authority Organisation Charts 322

vii




PAGE

4 Summary of Stevens Committee
Recommendations and Verney Committee
Recommendations
331
5 Specimen Report to Planning Committee 342
6 Sample Planning Conditions attached to
Workings 351
7 Questionnaire. used during Structured
Interviews 353
8 Representation of SAGA in other Bodies 355
9 Remarks on Future Research in Mineral
Planning using systems theory, and general
recommendations 358
10 The Structure of the DoE 363
BIBLIOGRAPHY
A Works Quoted or referenced in the test 364
B Statutes and Acts of Parliament Referred to 373
4 Books of general relevance not directly cited 376

viii



LIST OF FIGURES

FIGURE

1

10
11

12
13

14

15

16

17

18

13

The Conceptual Activity Model of the
Authority System shown as a Planning
and Control System -

The Cybernetic Model of Organisation
in Outline Depicting County 1, 2, etc.,
as division of National Government

The Checkland Methodology in Summary
(Reproduced from Checkland 1975)

An Illustration of the general case of
Human Activity System (Modified After
Checkland 1979b)

The Viable System Model (Reproduced
from Beer 1979)

System 2, Control, in the Revised Model
The Revised Model or Organisation

To Illustrate Variety Balance between
Management Organisation and Environment

Showing Sand and Gravel Production and
Forecasts

Elements of the Planning System

To Show the Mutual Interaction of the
three Systems defined in the study.

The Central Unit for Environmental Planning

Generalised Sequence of Events in Planning
Applications - Submission and Decision

Showing the Submission and Consultation
Phase of a mineral planning application

The Local Planning Authority and the
Developer shown as a Closed Loop System

To Show Variables in the Report of Survey

and Sources of Information in the
Variables

To Show the Steps in the Mineral Structure
Plan process

Showing the Mineral Planning System
Expanded from Figure 9

To Show the Knock-on Effect of Mineral

Supply

ix

PAGE

12

39

44

51
54
58

88
107

109
127

142

147

152

155

160

162

176



LIST OF FIGURES (Continued)

FIGURE

20

21

22

23

24

25

26

27

28

29

30

31

32

33
34

35

A Possible Activity Model of Constraint
Minimisation

General Model of Activities of the Mineral
Industry System

Conceptual Model of Root Definition II.1l
Authority (Mainly Originated by
Analyst)

The Model: Depicting County i, County
2 etc., as Divisions of the National
Government

Showing Distribution of Function between
National and Local Government

To Show the Composition and Nature of
Systems 2 and 3 and the respective
Linkages

To Show Linkages between Systems 1 and
2 Specified by Statutes

The County Council's Relevant Environment
as defined by Structure and Local Plans
Regulations 1974

To Show Linkages between Local Planning
Authority and Environment Specified by
Statute

To Show Development Control Linkages
Specified by Statute

Summarising the Linkages in Planning as
Statutorily Specified

LPA - Developer Loop as a Closed Loop
Control System

To Show Planning Decision and "Control"
process as it is observed.

Statutes Summarised on the Cybernetic Model

Conceptual Model (Also Figure 22) from
Part III

Control at National Level; Showing a
Comparator Mechanism

PAGE

180

181

220

226

230

234

236

242

244

249

252

255

“57

259

264

281




LIST OF FIGURES (Continued)

FIGURE PAGE
36 . . Equivalence between existing Institutions
: and the Model of Organisation 293
37, Equivalence between Cybernetic Model

Function and Conceptual Model Activities 297

x1i



LIST OF TABLES

PAGE

TABLE 1 Relationship of Conclusions to the

the Structure of Chapter 19 10
TABLE 2 Root Definition Elements: Modified

from Smyth and Checkland 1976 41
TABLE 3 To Show the Distribution of Main

Organisations and Groupings

Perceiving Problems in Mineral

Planning 110
TABLE 4 Root Definition Elements of the

Industry Subsystem 179
TABLE 5 Root Definition Elements of Author-

ity Subsystem (Industry Derived) 183
TABLE 6 Root Definition Elements of Voters

Subsystem (Industry Derived) 185
TABLE 7 Framework of the Verney Committee

Report 192
TABLE 8 Root Definition Elements of

Authority Subsystem 195
TABLE 9 Root Definition Elements of Authority

Subsystem (National Parks) 197
TABLE 10 RD Elements of Industry Subsystem

(Authority Derived) 199
TABLE 11 RD Elements of Voters.Subsystem

(Authority Derived) 200
TABLE 12 RD Elements of Voters Subsystem 204
TABLE 13 RD Elements of Industry Subsystem

(Voters Derived) 206
TABLE 14 RD Elements of Authority Subsystem

(Voters Derived) 207
TABLE 15 Nine Root Definitions 210
TABLE 16 Client Transformation and Owner

Elements of the Three Root Definitions

of the Authority Subsystems 213
TABLE 17 Client Transformation and Owner

Elements of Industry Subsystem 215

xii



LIST OF TABLES (Continued)

TABLE 18 Client Transformation and Owner
Elements of Voters Subsystem

TABLE 19 Relationship of Conclusions to
Structure of Chapter 19

xiii

PAGE

217

263



AN e A e

CHAPTER 1

IﬁTRODUCTION

1.0 This Chapter explains the history of this piece of
research and explains the structure of the thesis. It

also gives guidelines as to which chapters are likely to

be of particular interest to readers who may have a specific
interest, for example in systems theory or in planning
history, or in the implications of the research rather than
its methods. - The requirements of writing a thesis make it
difficult to produce a document which is accessible to all
those who may have reason to refer to it. It is hoped

that the Reading Guide which precedes the Summary of
Conclusions in this chapter makes it easier for the
interested reader to highlight chapters appropriate to

his interests.

One further point is worth making at the outset. This
thesis utilises three subject areas in which there may be
expected to be relevant literature. These are, Town and
Country Planning Theory, and allied Legislation, Systems
Theory, and Mineral Exﬁractioﬁ and .Environmental literature.
It did not seem appropriate to gather all fhis together

in a 1iteratufe review, localised in oneiéhapter of the
thesis. The approach which has been adopted instead has
been to discuss the literature 1n.thé appropriate place

as the work develops,-resulting in a distributed literature

review. All references are documented in the usual way.



1.1 The Purpose of the Study

During the author's time with the Mineral Assessment Unit
of the Institute of Geological Sciences, 1974-76, there

was much controversy over the effect of mineral working on
the environment. Environmentalists and conservationists
were very active over the issues of working minerals in
National Parks and Areas of Outstanding Natural Beauty.
Induétfy proclaimed itself beleagured by constraints and
unable to meet demand. This problem seemed to have emerged
véry quickly and to ﬁe very urgent, and yet, for all the

activity and research the problem did not "go away" nor

was it -"solved". .

Work with the Mineral Assessment Unit brought the author
into contact with land owﬁérs, mineral operators, planning
staffs; and occasionally environmentalists. Each group

saw the problems, but in a different light. Yet all were
involved in a total situation, the result of which was
mineral ﬁroduction. At the same time, the author was
folléwihg the Open University post experience course in
System Behaviour, and the concept "System" seemed highly
_apposite for the.consideration of the problems of mineral
planning. The further this idea was considered the richer
the field it seemed to expose to examination. At that time
much of the emphasis was on environmental problems of mineral
extraction. Why were these problems? For many years
improvements had been occurring, Clean Air Acts, emission and
dust control and so on. The obvious part of the system

had in fact been improving and yet other elements or

sub-systems were expressing increasing disquiet. The



problem was perhaps one of changing attitudes in the

public and one of responsiveness in planning. The question
then arose, "what is the mechanism by which control of such

a system occurs?"

’

Eventually, an increasing interest in systems ideas, and
an increasing preoccupation with mineral planning led the
author to resign from the I.G.S. and take up a place on
the Systems Analysis course at Aston, with the object of
acquiring a sufficient training in. Systems ideas to carry

out the research reported here.

Initially the thrust of the research was toward the problems
of the environmental aspects of quarrying. This emphasis
changed however as environmental problems became seen more

as symptoms than as causes, though neither word is appropriate.
The purpose therefore became to examine control and

planning of mineral working to see how it reflects, and

responds, to, the changing requirements of the social system

which, in theory, it serves,

1.2 The Structure of the Thesis
This thesis is arranged in four parts, with Appendices

containing supporting material.

Part I: This part is predominantly concerned with
differing aspects of Systems Theory. The idea of.system,
though of some antiquity, has only in the lastithirty or
so years begun to gain ground as a method applicable to
general problem solving. Commonly, computers are thought

of when "systems analysis" is mentioned. For this reason,



Chapter 2 very briefly reviews the development®of Systems

Theory and its use as a tool in this research.

Chapter 3 examines the steps by which the research is
conducted, the methodology of the research. One of the
prime aims of the study is to place some order, or to
discern some pattern, in an area which the literature shows
to have been treated by most workers as a group of
independant units. The methodology adopted is that of
Checkland (1972 etc.) and a considerable discussion of

this methodology is contained in Chapter 3.

Chapter 4 contains a description of the analytical model

of organisations used in conjunction with the methodology.
This is derived from the model of Beer (1972,1979). It

is used here purely as an analytical tool, useful in
examining the structure and process of Local and National
Government, it's theoretical development is discussed
elsewhere (Best and Molloy 1980 a,b,c). These three Chapters
could have been placed elsewhere in the thesis, however it
was felt better to lay these building blocks at the beginning
of the work, than to introduce them at a later stage when the

story of the research was unfoiding.

Part II: This part of the thesis relates to land use

- planning. Chapter 5 discusses the origins of Town and
Country Planning in England Males’, the first country to have
developed such a system., The chapter traces its evolution.
from regulations concerned with the control of sanitation and
public health, to the emergence in the 1940s of a full scale

land use control system.



Chapter 6 describes the current legislative situation as

defined by the Town and Country Planning Act 1971.

Chapter 7 deals with the emergence, in the late 1960s, of
structure planning, and the development of this as a
discipline within planning. Chapter 8 places particular
emphasis on mineral planning legislation and its development

as a distinct legislative area.

Parts I and II are therefore contextual, describing the

background within which the particular problems studied are

set.,

Part III: is the maj&r paft of the thesis, it c0nsisté of

a mapping exercise, and its purpose is to find or to
superimpose a workable pattern onto the highly complex set

of interrelationships of which the mineral planning system
consists. Chapter 9 therefore deals with the boundary
problem, and discusses the fieldwork and the process by which
a study area was chosen. Case studf material is not included
in the thesis becauée all of Ehe material used was subjec£

to some degree of confidentiality, and to present a represent-
ative cross section whilst preserving this requirement would
have been very difficult: selected material is available
however, subject to clearance by the Local Authorities
concerned. Chapters 10 and 11 then describe and define the
various elements of the system at National and Local level,
following which Chapter 12 defines the system as

compriging threé'ﬁajor éubéystems named Industry, Authority

and Voters.



'Industry'consists of the mineral operators, their

professional bodies and associated groups. 'Authority'is
government and governmental agencies at Local and National
level. 'Voters'consists of ratepayers, lobbyists and

various social groupings.

Chapter 13, introduces the various problem concepts used-

and discusses the way in which the Root Definition

(Checkland 1976) is used in this research. The value of

the Root Definition is that it allows the consideration of
system purpose from differing points of view. Since the
attitude taken‘here is that probleméﬁariée éhrough‘differing
expectations'éf the.same situationé.by‘différent participants,
Root Definitions are very useful. The following three
Chapters, 14, 15 and 16 then develop the views of the three
subsystems deriving Root Definitions of their own and other
subsystems. As much care as possible was taken to involve
actors in the dévelopment of these definitions, so that
although the author's views are obviously present, the definit-
ions reflect the actors'views as closely as possible.

These definitions then illuminate the differing perceptions

of the three SubsYstems about the problem area.

In Chapter 17 these views are compared and contrasted to

bring out any conflicts which may exist.

The chapters of Part III therefore cover the major analytical
part of the thesis, in terms of the people and organisations
involved. Chapter 17 concludes with an activity model of

the Authority sub-system, which is perceived to be the key

controlling subsystem. It therefore in theory, mediates and



reconciles the perceptions and expectations of the other

two, being conceptualised as "a....system to specify and

control the appropriate use of land."

Part IV cénsists of two lengthy chapters. Chapter 18 analyses
the Authority subsystem as it exists in organisation and
statute and argues that it cannot act as a control system in
practice in the cybernetic sense, nor does it embody any
mechanism to take account of the other two subsystem views

in deciding what is appropriate.

Chapter 19 finally synthesises the work of Part III and
Part IV to draw conclusions about the operation of the

Planning system.

These conclusions are summarised below following the Reading
Guide. It 1is assumed that all readers will digest the

Introduction, whatever their interest.

1.3 Reading Guide
The section above has briefly described the content of each
chapter. This section suggests patterns of reading for

readers having different objectives in approaching the

thesis,

1.3.1 Systems and LandaUse Interest

For readers familiar with systems. theory and interested in
Land Use planning, it would probably be appropriate to go
straight to Part II Chapter 5 and read to the end of

Chapter 8.



They should then-go to Chapter 12 and browse fairly quickly

through Chapters 13, 14, 15 and 16, reading Chapter 17 in

depth before going on to Part IV.

1.3.2 Land Use Planners Interested in the Systems Approach
It is recommended that Town and Country Planners should
browse through all chapters of Part I, on systems ideas,
and then start detailed reading in Part II at Chapter 8,
which deals with Mineral Planning. In Part III Chapters

12-17 are the most pertinent, and Chapters 17, 18 and 19
should be read in depth.

1.3.3 Mineral Operators or Lobbyists
For Industry and Voters, the most germane chapters are
probably Chapters 12 onwards, with a reading of earlier

parts, particularly Chapters 5 to 8 being reserved for a

subsequent reading.

It is difficult to guess at all the purposes which readers
may have in approaching this work. 1Its prime object has
been to set out with more structure, one area of public and
industrial concern where policy and implementation appear
not to match expectation. It reveals many areas where
further work is required, not all of which should be
academic. It is hoped that those who consult it will find
the thesis of interest, and that those who cave their time
to contribute to it, will have received something to

their benefit.
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TABLE 1

(Also Table 19 )

Relationship of Conclusions to Structure of Chapter 19

Organisational
Model Function
at National Level

Conceptual Model Activity

Conclusions drawn (see
sections of Chapter 19)

Policy and Decision Activity 19..2.1 All of this
Awareness 2a some 2b and 2c Section, pp
Dependant upon Awareness Conclusions are set out
Activities la-le by conceptual model
activity and are inset,.
Control Also dependant on A1l of Section 19.2
Automatic Activities la-le

and Executive

and involving

Some conclusions carry
forward others are new.

Implementation:

therefore in 19.3

This is the County level and discussion occurs

Policy and At the County 19.3.1 The Awareness
Awareness level. Awareness Activities and
activities la-le and Conclusions
also some of the 18.3.2 Decision Activity
Decision Activity (Policy at County Level)
Subsystem i.e. 2a and mrt
of 2b and 2¢
Control Control and Section 19.3.3 and
‘and Implementation Subsystem conclusions
Implementation

- 10 -
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1.4.1 The research hypothesises that the role of planning
authorities is to specify and control the appropriate use

of land, where appropriateness of any given use (in this
case mineral working) may change over time. A major general
conclusion is that as presently structured the planning

system cannot act in this way.

1.4.2 It is concluded that at present the system is a
decision system capable only of deciding whether or not a
development should occur and if so under what conditions.

These conditions however are fixed at the outset.

1.4.3 Studying the mechanism of decision making it is
concluded that, in the majority of areas studied, the
authorities attempt a comprehensive description and definition
of their areas. This has led to an enormous over-
specification,in many cases,of conditions under which
developments can occur, with a resulting lack of flexibility

to adopt to changing circumstances leading to many of the

problems experienced in planning in recent times.

1.4.4 With these conclusions in mind, it is possible

to examine the detailed conclusions which relate to the

system at different levels.

1.4.5 National Level - Policy Function, Embodying

Awareness Activities

(a)+* The conclusion is drawn that no effective policy
function at the National level exists. The Secretary
of State is involved in control activities at a

lower and inappropriate level of the system.

- 13 -



(b) No effective mechanism exists for reconciling the
various conflicting claims on land in an overall

policy.

Such a mechanism implies awareness of various types, and

detailed conclusions about these are given below.

(a) Awareness of Possible Land Uses

i Where minerals are concerned, an intelligence
of possible land use must involve policy bodies

in a knowledge of mineral location.

i1 The level of detail of this knowledge must be
appropriate to the level of the system at

which the policy originates.

iii Currently this knowledge is only patchily
available and the slowness of gathering it may
be due to
(a) excessive detail (as in the Mineral
Assessment Unit Reports) or

(b) an unclear perception as to the purpose
of the information: wviz., is it for
Policy, in which casé it need be broad and
undetailed, or is it for.control, in which

case more detail may be appropriate.

(b) Awareness of Existing Land Use

Mechanisms for knowledge of existing land-uses
which have developed historically, are adequate

and need no amendment

- 14 =



(c) Awareness of Wider System Policies and Views

i The Awareness (Intelligence) channels between
the environment and the National Policy level
are very limited and are scarcely formalised in

statute (see Chapter 18).

ii Interrelatedness of other levels of government
is poorly developed, and policies arising within
oné'diﬁision therefore take little formal account
of other policies. The only exception to this
found during the research is the requirement
in the Green Book td the effect that
“pértiéﬁlar regard should be paid to the

Government's policies on National Parks".

iii Mechanisms whereby the views of the wider
population and lobbying groups are taken account
of are underdeveloped. Attention should be
paid to the development of mechanisms which
allow such views to penetrate government

without overloading the system.

(d) Awareness of Environmental Needs and Requirements

i The conclusions of 1lc apply equally here,

since these two areas are closely linked.

ii . So far as forecasting is concerned, it is
possible that with the advent of sophisticated
computer modelling, a more complex model may
be appropriate to mirror the linking of
government policy with economic activity

involving minerals.



(e)

Awareness of Constraints

i Awareness of constraints depends on an
awareness, discussed above, of what may
constitute constraint. This is so closely
bound up with other awarenesses that separate
conclusions on it without reference to the

foregoing would be inappropriate.

ii  However, if the National (policy) level is
aware of the number of factors involved in
la - 1lc,..those which may constrain land use

at any given time should be more easily

discernible.

1.4.6 Decision of Policy at National Level

The activities involved in deciding policy given the

awarenesses detailed above involves at least the following

activities; note that the set is not exclusive or

exhaustive.

(a)

Decision as to Criteria of Appropriateness

At national level this decision activity could be
included in Policy, since policy activity consists
of deciding guidelines for action. Other decision
activities however, fall only partially to be
executed by the national level, properly being

the province of individual Couhfy Authorities.

i General criteria currently exist infrequently.

Where they do exist they are usually based

on past practice and are not formulated.explicitly
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i1’ In many instances criteria are specific to
a particular instance, either at National

or County level.

(b) Decisions as to the Set of Appropriate Uses

i Currently specification of use considered
appropriate by the Government does occur in

New Town and Development areas.

ii  In mineral planning it is advisable that only
a preference for area (County or Region) is
expressed, any greater level of detail being

the responsibility of the Counties.

(c) Decisions as to Specific Land Use

i At the first level of recursion, specific use of
land is not a Policy decision, and this activity

is not therefore appropriate.

1.4.7 At the National level, implementation and control,
the domain of the third activity system is not a policy

function and is not considered as such..

1.4.8 Control at the National Level

This refers to system two in the organisational model, and
concerns principally an awareness of various factors,
mainly as for policy (above) and the implementation and
control of Policy. To a very large extent the conclusions
drawn about awareness apply also here, and nothing further

is said at this point.
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(a)

(b)

Decide Particular Land Use

i Currently, this control is an activity of the
central authority due to legislative and

organisational structure.

ii It should be a truly exceptional activity
resulting from an inability of divisions

(Counties) to resolve the issue.

iii It will become an exceptional activity only when
clear Policy exists at National level,

disaggregated to Counties in an unequivocal

way.

Permit a Particular Land Use

Again at the National level the extent to which

this is allowed must be carefully regulated, in
order that it does not take over the function of the

Counties. Conclusions here are not separated from

conclusions on monitoring and control.

i From the description of National level functions
earlier in the thesis, and from the above
discussion, it is concluded that there is no
effective control at National level in the sense

implied by a cybernetic approach.

ii Control which does e%ist consists of the
piecemeal determination of particular applications
for planning permission which are referred to

the Secretary of State.



iii This latter conclusion reinforces the
conclusion of the earlier section that Policy
has collapsed into the Control function, with
the result that Policy is effectively non-

existent, whilst Control is faulty.

iv  Overall the conclusions of this level of
recursion imply quite far reaching change in

the structure of the planning machine as well

as in its process.

v. -These changes concern departmental structure
‘within DoE and legislative changes concerning

-~ public and industrial involvement in planning.

1.4.,9 Functions and Activities at County Level
The County level acts as the implementation arm of the

National government and all the functions discussed at

national level exist-at this level-also.

(a) Awareness of Possiblé Land ﬁ;;s
i Due to the advent of Structure‘Planning in
1974 there is probably a highly detailed
picture in general of potential land uses in

counties.

ii Despite this, in mineral planning the knowledge
of quality and extent of deposits varies widely
and there is no obvious attempt at consistency

or uniformity.
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iii Although Structure Plans are submitted to the
Secretary of State by statutory requirement,
as the description in Part II showed, as
confirmed by Part IV there is nothing either
in practice or legislation to indicate the use
of this data base by National Government in
wider planning of land use, or indeed to show that
this immense volume of data is utilised by

National Government at all.

(b) Awareness of Existing Land Uses
Through maps, planning registers and so on, a

comprehensive knowledge of existing uses ex.ist.

(c) Awareness of Wider‘System Views and Policies
This is an area where very much needs to be done;
currently consultation and communication vary very

widely in their.effectivenessgand both formally and

informally,_mechanisms\for improvement are needed.

i The most significant element of this awareness
in the Counties would be awareness of the
metasystem policy or at least that segment of

it required for its own use.

ii This crucial element is missing, resulting
in the possibility of very high autonomy for

any one Local Planning Authority.
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iii

This autonomy is further increased by the lack
of any explicit mechanism whereby LPAs can
talk to each other. The existing requirement

to consult varies widely in its effectiveness.

(d) Awareness of Environmental Needs and Requirements

i

ii

iii

iv

The lack of policy guidance from the National
level, resulting in possibly very high
autonomy for a strong Local Authority, is
further compounded by a weak formal requirement
for environmental awareness at the policy level

(i.e. broad or Structure Planning).

If successful criteria for policy at County
level are to be arrived at, then a well
developed awareness is vital to complement

policy received from above (when it exists).

Such awareness should be fostered by mechanisms
involving the three elements (Voters, Industry
and Authority), in more or less continuous
debate, which again is not catered for by the

current formal system.

The current public involvement excercises may
have failed because they do not recognise the
existence of different groupings within the

environment. The existing methods of polls

and questionnaires, though they attempt to sample,

and therefore reduce variety, do so indiscriminately

without recognising divisions within the

environment.
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(e) Awareness of Constraints on Land Use
i Within a nationally defined policy for a
given County, constraints will be subject to
change in the same way as needs and requirements

of land use discussed previously.

ii This implies that discussion or derivation of
constraints will also need to be done on a
continuous ("interactive") basis, whether they
are constraints on County pol;cy or on control

of- specific working.

1.4.10 Policy in the Decision Activity System
As with the National level, the first two decision
activities are ascribed as Policy functions whilst the.

third falls to Implementation and Control.

(b) Decisions on Approp;;até Set-df\Possible Usés
i Mechanisms for this polic} méking afe pbssible
‘under existing legislation, which mereiy: |
states thaﬁ the public shall be giveﬁ thé
opportunity to make representations, but

does not currently occur in the Counties

studied.

ii If Structure Planning could be made a process':
by which, at frequent intervals, a set of
criteria was made in public, there might be a
keener public awareness of, and involvement in,

planning the use of land as a process.
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1.4.11 Control and Implementation

Both these actiyities fall within the County Planning

Department, whilst Policy 1s exercised by a Committee

of Elected Members.

ii

iii

iv

Earlier in the thesis the development control
mechanism was characterised as one of decision,
but not control. Viewed as a function
embodying the activity system of the conceptual
model, and as being a division of the county
authority (itself a division of National
Government) the mineral planning section
contains awareness decision and control

activities.

This being so, it is responsible for controlling
a specific mineral working within criteria and
conditions derived from countywide criteria,
which will have been determined by the Authority

in conjunction with Industry and the Voters.

Hence the initial planning consent becomes, not

an inflexible specification (as at present), but
an initial framework which may change through

time as criteria of land use change through debate
between the three groups, and with changing

social and economic conditions.

This implies procedural changes in the framing
of planning consents, which would involve

tripartite discussion at an early stage and
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which would be far more of a contract between
Authority, Voters and Industry over g
particular quarry, than one group giving a

.second group permission, as happens at

present.



PART I

PREFACE

This part of the thesis is contextual it describes
the justification for the use of Systems Theory in the
research and the history, very briefly,of systems ideas

as they have been applied to social problems.

Chapter 3 describes the steps of the research or the
methodology which is used, that developed by Peter
Checkland of Lancaster University. Chapter 4 describes
the model of organisatidns'which is used with this
methodology, a model based on cybernetic concepts, and

modified from the work of Beer (1972,1979).

Readers familiar with systems ideas, or more interested

in the planning aspects of the thesis may choose to go

directly to Part II.
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CHAPTER 2

THE USE OF SYSTEMS THEORY IN RESEARCH INTO MINERAL PLANNING

2.1 Introduction

The research described in this thesis concerns a set of
problems in an area of public debate. The problems involve
mechanisms for making decisions about the working of
minerals which affect large numbers of people, in their
work and in their living environment. They may also.affect
the commercial viability of certain companies. As well as
this, through the mineral working which may result from
them, the decisions have a marked effect on the physical
characteristics and appea?énce of our surroundings. They
are, without exception, decisions of priority and conflict
resolution, and, except in rare cases, the issues they
address are very largely non-quantifiable. Hence each
decision mdy be described as a system of-interlocking
elements., Yet each mineral working is“ifself ; syéteﬁ:
compfising many interléaved variables, for example social,
physical, environmental, economié and, probably, political
dimensions. Social variébles for example concerﬁ the location
of the quarry, employment effects, and its effects on the
community, for example the safety-of children. Physical
effects are the most obvious, the creation of a large

hole of dubious worth, economic effects overlap the social
ones in concerning the- local community, but are also macro
in extent, concerning the wider community, for example is it
cheaper (in whatever sense) to obtain the material from
here or from éomewhere else. Political dimensions are

present because the decisions are made by political stake
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holders, and are thus influenced by the complete range

of political issues

The research is about the way in which decisions are made

as to whether or not to allow mineral working in a particular
location to occur, and if so what conditions of control it
should be subject to. The decisions involve highly complex
judgements about commercial factors of demand, marketability
etc., technical‘factors such as the suitability of the
material for its purposes; .transport, access, and working

methods; and amenity factors of restoration, after-use etc.

Additionally, there are complex social and political factors.
Among these are considerations such as the local community's
attitude to the mineral working, which will affect the
attitude of the local councillor when he considers the
application: his judgement may ﬁot therefore be based on
purely "objective" grounds. Even this statement shows the
extent of the complexity of the problem, since it is open to
debate whether a councillor should consider "the wider issues"

or whether he should represent only his constituents.

When contemplating research in this subject afea, an approach
was needed which was capable of reflecting the different
pressure groupings, the many levels of decision making and
the enormous complexity of the situation. No merit was seen
in adopting a landscape or architectural studies approach,
since this would have omitted the social elements.
Alternatively a legalist approach via only planning law and
local government might have missed exactly those nuances of
behaviour which arise precisely because of the complexity

of the system under consideration.
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It was therefore felt to be useful to consider the

situation as being one concerning "system", that is a

complex set of elements in interaction oriented toward various
purposes. Eventually the problem was defined as one of
controlling complex systems toward some goal which was

itself a compromise between the goals of several systems
together forming society or the community. In systems

terms, problems of control are usually equated with cybernetic
problems, and so as well as the more simple concepts of
General System Theory, a few of the fundamental concepts

of cybernetics are used, both in diagnosis and in the

conclusions which are reached.

The remainder of this chapter reviews very briefly the
history of systems theory and provides a context for the two
main strands of system theory which form the backbone of this

work.

2.2 System Theory

As Checkland (1976) has pointed out, the term "System"
covers usages which vary from empty verbiage (as in shelf-
system, to describe adjustable book shelves) to the highly
specific (as in control-system engineering, in chemical
process plant). The history of the concept should help to

give a framework of meaning within which the use of the

term in this study can be appreciated.

As von Bertalanffy (1968) points out the history of the
concept of "system" is long and goes back, beyond the

"natural philosophy" of Leibnitz, to the mystic medicine
of Paracelsus, and to the school of the medieval Arabic

scholar Ibn Khaldoun (1332-1406) who had a concept of
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history as a series of linked cultural entities or systems.
Equally, in modern science, the work of Kohler (1924) on the
idea of gestalten (or wholes) in physics, later extended by
Perls into phychology (the subsequently well known "Gestalt
school") heralded the fe—emergencé of the concept. This
was formally introduced by von Bertalanffy, eventually in
1948, though hinted at before the war in his "Theoretische
Biologie" (1932). |

In philosophy, the equivalent concept is that of holism, the
protagonists of which maintain that explanation may be given
only in terms which are irreducibly macroscopic to the
individual (Dray, W.H.). .The organismic view, which may

be considered as ancillary to the holist position, implies

that societies are self-regulating and self-maintaining

(Dray 1964). System theory, as formalised by von Bertalanffy
(vs.), generalises these principles to "system" in general.

Hence to quote von Bertalanffy:

«eses. We can ask for principles applying to systems
in general, irrespective of whether they are of a
physical, biological or even sociological nature.

If we pose this question and conveniently define the
concept of system, we find that models, principles
and laws exist which apply to generalised systems
irrespective of their particular kind, elements and
the "forces" involved". (von Bertalanffy, 1968 p.32)

Simultaneous discoveries in the history of science are not

altogether unusual, the more well known cases are those of

Leibnitz and Newton in the development of the Calculus, and

of Darwin and Spenser in the development of the theory of

natural selection. The parallel situation in:contemporary

science, social science, and technology has given rise to
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the body of approaches and techniques unified by General
Systems Theory. Von Bertalanffy quotes a letter from the
economist K. Boulding in 1953 which summed up the situation:
"I seem to have come to much the same conclusion as you
have reached, though approaching it from the direction
of economics and the social sciences rather than from
biology - that there is a body of what I have been
calling "general empirical theory" of "general
system theory" in your excellent terminology, which
is of wide application in many different disciplines.
I am sure. that there are many people all over the world
who have come to essentially the same position that we
have, but we are widely scattered and do not know each
other, so difficult is it to cross the boundarys of the
discipline". (Boulding quoted in von Bertalanffy ibid.)
In its application to ill-defined problems, systems theory is
essentially interdisciplinary in approach. These problems are
those which Checkland dubs problems of "soft systems", that
is systems which are defined more or less arbitrarily depending
on the purpose of the researcher; systems which are
"I-referenced" (Pask 1979) as opposed to hard systems (chemical
plant, power stations etc.) which are entirely objective or
"it-referenced" (Pask (v.s).) Such soft systems are normally
human activity systems (Checkland 1972) or systems comprising
people, their values and beliefs, their purposes and their
artefacts (Popper's World 3 items'IPOpper 1972)).' Studies of

such systems are therefore observer-referenced and may draw

on many different disciplines.

The usual examples of "people coming to essentially the same
position" are cited in relation to the emergence of the concepts
of probabilism and relativitf iﬁ\s§stems of events in modern
physics, particularly in the work of Heinsenberg and Neils Bohr.

These notions supplanted Newtonian mechanistic physics, whilst
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at the same time, but independently, the organismic approach
emerged in biology (exemplified by Bertalanffy's Theoretische
Biologie). Ackoff (1972) traces a similar emergence over

the period heralded by World War II, citing the emergence of
semiotics, communication theory (Shannon 1949) and the
cybernetics of Wiener (1948). He characterises what he

refers to as "three age-shattering ideas", namely those of:

(a) Systems
(b) Expansionism (contrasted with Reductionism)

(c) Objective teleology

(a) System as a concept is essentially similar to
that of von Bertalanffy outlined above; it
implies a whole or set of interrelated entities
which cannot be taken apart without loss of their
essential characteristics. A significant feature
of this approach is that it involves a functional
or contextual appraisal, that is an approach to
the system in terms of its role and function in

the larger whole of which it forms a part.

(b)  The second idea, expansionism, is in expreés
opposition to reductionism. It asserts that the
ideal of ultimate understanding can be approached
but never attained, and that approaching it depends

on understanding larger and more inclusive wholes.

This theory was developed by E.A. Singer (1959 post.) and is
similar in many respects to the probabilistic philosophy of
Einsteinian or Heisenbergian physics and to the idea of

Sommerhoff (1950), that of directive correlation. 1In all these

- 3] =



cases effects are held to be non-deterministic; an event

may be necessary for a product but is not ipso facto

sufficient for it. This led to what Ackoff refers to (c)

as Objective teleology, by which choice, function and purpose
may be operationally defined and observed. He summarises
this paradigm as focusing on three major systemic problems,
namely the design and management of systems to serve their
own purposes (self-control), the purposes of their
purposeful partsand of the larger systems of which they are

part (humanisation and environmentalisation respectively).

2.3 Cybernetics

Cybernetics, as a branch of General System Theory has
developed since the publication, in 1948, of Wiener's

seminal book. The work itself is said to be derived from the
Greek term KULABEPVNTVY or 'gubernétes' meaning steersman

(of a boat) and hence regulator, governor, or controller.

The word is first said to have been used by Ampere, the
French scientist in about 1833. Zeleny (1979) describes

the works of Trentowski (1843), Bogdanov (1922) and Smuts

(1926) which he states to make explicit use of cybernetics

and system theoretic ideas.

The use of concepts of control which are transdisciplinary,
and which are as applicable to human organisations as to
engineering systems, has grown since the inception of
cybernetics by Wiener in 1948, and is often spﬁken of as
being the only sub-discipline within General System Theory
(GST) although this is far from being the case, as pointed
out by von Bertalanffy (1968 p.l15).
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The research described here is typical of the three problems
described by Ackoff, namely those of self-maintenance,
humanisation and environmentalisation. As an example we

may specify the achievement of the planning system's own
goals, and its organisation to those aims, firstly in control
of the developments desired by individuals within it
(humanisation), and secondly in its service in this role to

the Society at large (environmentalisation).

Essentially, the research deals with the control of, and
communication within, the physical environment, in society
by a sub-set of that society, and the resolution by it of
éonflicts between other sub-sets of the community. It is
felt that this complexity alone justifies the use of the

systems approach as a research tool, for as Klir has said:

«e+s.. the interest of general systems research lies
in developing methodological capabilities for solving
systems problems in their natural form with no
simplifying assumptions at all, or if unsuitable only
such simplifying assumptions as make the problem
manageable, distort it as little as possible, and
which are integrated as part of the solution with an

indication of the incompleteness they imply".

(Klir 1978 in Sharif and Adubhan eds.)
As General System Theory has developed, numerous methodologies
(by which is usually meant a methodical approach) have also
developed, some of which are more Operational Research
oriented (e.g. Tate 1974); Sasieni and Ackoff 1958) and
others which are more systems based (e.g. Klir 1969;
Churchman 1976); additionally there are techniques, such
as Forrester's systems dynamics (also extended by Coyle 1978),

various simulation languages and so on. Two of the more

recent techniques or approaches in the UK are those of Beer
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(1972, 1979 a and b) and Checkland (1972, 1976, 1979 a and
b etec.). Of the latter two, one is an approach to problem
solving, the other a model of organisation. As with the
samples given above the theories of Checkland and Beer
have arisen more or less independently, and there is no

formal link between them.

The reseérch reported here is broadly based around Checkland's
work and uses also a modified version of the organisational
model of Stafford Beer. _The role of the modified Beer model
in the Checkland Method has been examined from the
philosophical level, using the work of Bhaskar (1975)

and Harre (1970 and 1972). Preliminary findings of this
work, which is peripheral to the main thrust of this thesis,
have been reported by the author and a collaborator in a
recent paper (Bestand Molloy 1980d), and are outlined

brieflf below. |

The modification of the Beer model, the results of which are
described in the next chapter, has also been fully described
elsewhere (Best and Molloy 1980a, b and c¢). The
modification to Beer occurred as a result of practical
difficulties experienced in the application of the original
5 systgm model. In réwd?king the model, an assumption has
been that the.use of the human nervous system as an analogy
for the function of social organisations is valid. The role
of analogy in science is a central one, and is not dealt
with here. Among cyberneticians Pask has written at length
on the role of analogy in a formal sense (1975, 1976, 1978),
and among contemporary philosophers of science both Bhaskar

and Harré deal with the topic. The reader is referred to
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those authors for a full treatment. The three papers
referred to above describe in detail the way in which the
model used here was derived, and the model itself is
described in detail below, for as remérked by many and

summarised by Cavallo (1979):

"To many empiricists and experimentalists,...... it
seems somehow ingenuous or dishonest to acquire
information about systems through general arguments....
the crucial thing is the manner in which models are
generated”.

It is maintained that the modification used here if Beer's
model is a more convenient and useful one than that
presented in Brain of the Firm. The concept of viability
developed by Beer is not used in this research, because it
was not felt to be necessary in the type of analysis which
is being used. The model is used in conjunction with

Checkland's methodology though the two are not necessarily

complementary in every problem situation.

The developments reviewed above are now embodied in a general
corpus of knowledge known as the Systems Approach. This
approach has been adopted here because the interdisciplinary
nature of the problem tackled here, and the very poorly
defined nature of the elements comprising the problem area
seemed to demand such an approach. Other techniques, for
example the Repertory Grid technique of Kelly (1955, 1970)

or the use of sociologically based techniques using
questionnaires may have yielded equally or pérhaps_more
interesting results. They might not have been able to
incorporate organisational aspects or the structure of groups

of actors however.
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CHAPTER 3

METHODOLOGY
3.1 Since 1969 Peter Checkland, working at the Department
of Systems at the Universiﬁy of Lancaster, has originated
and refined a methodology for tackling "soft" problems in
the real world. By this is meant unbounded problems, or
problems which cannot be isolated in the laboratory.
Customarily they are dynamic in nature, so that the problem
may change as the analysis proceeds, particularly if the
study continues over a long period. Almost exclusively the:
category of soft problems lies in tﬁe area of human activity
systems. These are defined by Checkland as:

W ecnsns syéfems in which objectives are hard to

define; decision taking is uncertain, measures of
performance are at best qualitative, and human

behaviour is irrational".
The methodology has been expounded in several papers
(Checkland, P.B. 1972, 1975, 1976, Collins, J.H. 1976) and
particular aspects dealt with in detail in the period of its

development (Checkland and Smyth, 1976, Checkland, 1979a,
1979b, Prevost, 1976).

The methodology is particularly appfopriate to this research
for a humber of reasons. Firstly, it recognises the
difficulties of defining, and theh solving, problems in
"unbounded" situations. Thé research attempted here is
concerned with a very large area of public concern, namely
the process of making decisions About the use of land.

Hence the situations which give rise to unease and concern

have many dimensions, all of them-interrelated. This makes
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the isolation of any one dimension of the situation not

only very difficult, but also, except at a circumscribed
operational level, of very limited value. Thus the first
stage of the methodology, the problem situation unstructured,
consists in the recognition of the set of subject matter

to be dealt with, and the ordering of this into a structured
problem situation in stage two. ;The methodology is

illustrated in Figure 3).

Secondly, the research is concerned with an area where
agreement is reached essentially by negotiation between parties
who possess different value systems and attitudes to the
subject; this is expressly recognised by the derivation by

the analyst of Root Definitions of systems considered relevant
to the problem. Each of these embodies a particular
Weltanschauungl or "world view", which therefore provides

the scope to examine the effects which different approaches or

outlooks will have on the problem.

Thirdly, at the stage of the methodology during which
Conceptual Models are developed, there is an opportunity to
utilise“other systems thinking inputs. In this study the
presence of a_strong element of structure to the system

and the”need to understand this necessitates an approach which
can enable analysis of these structural elements in

systematic terms but with emphasis on function rather than

structure. This input in provided by the work of Beer.

Weltanschauung. As with many such terms, the German has
no exact English equivalent. "World view" is nearest;

it should be taken to imply a total framework within which
world events are seen and oriented
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Pinally, in the last stage of the methodology the results

of its appliéatibn aie expressed‘as "feasible desired changes".
This is pafticularly important in this type of research
project where the subject is a real world situation within
which'problems are continuously evolving and where solutions
to them are constrained and bound by what is feasible and

economic at least as much by what is theoretically desirable.

All stages of the method are to a greater or lesser extent
repeatable, and some, for example those of problem
structuring and the formation of root definitions will be
iterated more than once. It éhould be appreciated that this
thesis describes the retrospective view of this process, and
thus to a large extent description of the intermediate stages

is omitted except where some particularly salient point

emerged.

The methodology ‘is' summarised schematically in Figure 3.

It consists of seven main stages.

3.2 The first of these is "The problem situation:
Unstructured". This stage is firmly situated in the real
world and consists of the set of events and characters

involved in and associated with the problem or set of problems

discerned by, or referred to, the analyst.

in this study stage one embodies all literaturé, information,
factors and perSonnel-involved in mineral planning and land
use, the working material of the broject. There must always
be some doubt as to how much of this material is actually

described in the document describing the application of the
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methodology, since stage one of the methodology must also
include the tools (theoretical and otherwise) of the research.
In fact, in this thesis part I is mainly contextual and contains
describtive material, which, in methodological terms, falls

within cloud 1.

The Problem
Situation

Unstructured
1

Action to
Improve the
Situation
7

Formulation
of Feasible
Desired Changes

6
Compari;;:\\“mx

of Conceptual
Model with

Structured Problem
Situation

The Problem
Situation
Structured
2

Root Definitions
-of Systems
perceived by the
Analyst to be
Relevant to the
Problem Situation
3

Conceptual Models
of System Names in
the Root Definitions

Other
Systems

Thinking
4b

Figure 3 The Checkland Methodology in Summary
(Reproduced from Checkland 1975)

Stage two of the diagram is the area where the problem situation
is analysed or structured. The process of problem structuring
is highly complex, and has recently begun to attract the
attention of researchers (e.g.Woolley and Fidd -1978a and 1978b)

At a pragmatic level this Stageconsiébs of aiscefning or imposing
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some order on the situation under study. Part III of the thesis
records this process; again it is a stage of the methodology
which may be repreated and consequently the record here is

indicative of the process but records mainly the end result.

3.3 The third cloud is that labelled "Root Definition of
relevant systems). This is a crucial element of the
methodology. Checkland and Smyth (1976), in a paper entitled

"The Structure of Rddt Definitions" defined a Root Definit{on

as

“the careful formulation of concise verbal descriptions
of systems believed by the analyst to be relevant to
the problem situation within which he is working".

It must be emphasised that the key words here are "careful",
"concise", and "believed ...... to be relevant". Checkland
and Smyth give definite guidelines as to the precise

grammatical form of Root Definitions; they should embody in

particular six elements usually described in the order of

their mnemonic, CATWOE (see Table 2).

The Weltaqsqhauung is rarely, if ever, explicit in an RD, but
forms a vital part of it as the key to the point of view from
which the Root Definition is formed. The assembly of a Root
Definition in these terms characterises a system (defines

a system) which is subsequently conceptually modelled and
fitted to the real world situation as part of the search for

feasible and desired changés (Step 6).

The Root Definition is a statement of what the named system
is for, or what it does. The T element describes this "doing"

element in as insightful a way as possible. This is an
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important point, but .discussion of it is postponed until

after the rest of the methodology has been described.

Element

Amplification

1. Customer (C)

Client (of the activity).,
beneficiary, victim, the sub-
system affected by the main
Activities. The indirect
object of the main activity
verb.

2. Actors (A)

The agents who carry out, or
cause to be carried out, the
transformation process(es)

or activities of the system.

3. Transform (T)

The core of the RD. A
Transformation process carried
out by the system, assumed to
include the direct object of
the main activity verbs.

4, Weltanschéuung (W)

The (often unquestioned)
outlook or taken for granted
framework, which makes this
RD a meaningful (and relevant)
one.

5. Owner (0O)

Ownership of the system, control,
concern, or sponsorship, a
wider system which may
discourse about the system.

6. Environment (E) and
wider system
constraints

Environmental impositions.
Perhaps interactions with
wider systems other than that
included in 5 above, these
wider systems being taken as
given.

Table 2  Root Definition Elements; Modified from

Smyth and Checkland (1976)
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Part III of the thesis is devoted to the derivation of
Root Definitions, and it is worthwhile to explore the
approach adopted in the light of the more usual use of

the methodology.

In the domain of the study three major groups were
identified, as mentioned earlier. These each subsumed a
number of groups and organisations, and each therefore
represented a complex system. Similarly the'purpose of
each is highly complex and may be viewed from several
angles (each embodying a particular Weltanschauung).
Because the problems under study were constantly developing
and because the author was not retained (i.e. owned) by any
of the groups, the concept of RD was used as a structuring
device in dialogues with actors and owners in the problem
situation in each of the three groups. For each there are
therefore three RDs, one derived by the owner/actors for
each of the other two groups, with the assistance of the
author, and one "objective" Root Definition derived solely
by the author. So far as is known, this is a novel use of

the RD concept.

It is open to the criticism that the RDs may have been in

some way "manipulated" to give the view required for or by

the analysis. This danger was appreciated at an early stage,
and, particularly since those involved in the problems were
involved also in the derivation of RDs, it is felt that the
pitfall was avoided. 1Indeed on occasions where a word was

not 1mmediate1y evident and the definition faltered, suggestions

by the analyst were rejected by problem actors or owners,
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as being unsuitable. RDs derived solely by the analyst
are invariably the result of several distillations and are

as'nearly bias-free as a subjective process can be.

3.4 The fourth step is that of Conceptual Modelling (see
Checkland 1979b). The conceptual model embodies, in a way

which indicates logical connectivityi

"the minimum number of verbs necessary for the system
to be that named and concisely described in the
Root Definition". (Checkland v.s.)

The Root Definition and Conceptual Model taken together

constitute the most important steps of a methodology which

Checkland has referred to as being

"a learning systém used by the analyst to explore and
take action in the situation perceived as a
problematic." (Checkland v.s.)

The conceptual model is not, however, a model of the "real"
world, but is a model of the system named by the Root
Definition. This is because the real world is believed by

Checkland to be of too great a complexity to be modelled.

A diagram illustrating the general case of a conceptual

model is given over the page.

A recent paper has summarised the thinking of the author

and his collaborator on the nature of the Root Definition -
Conceptual Model pair (Molloy, K.J. and Best, D.P. 1980e).
This paper uses the distinction drawn by Harre (1970) between
models which are sentential and those which are iconic.
Sentential models, which consist entirely of sentences, sets
of sentences or formal (logical) statements, are only

descriptive of that which they model. Iconic models on the
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other hand embody an explanation of that which is modelled

at whatever level. The reader is referred to that paper

for a full treatment of this idea. The main point made here

is thatldeveloped by Checkland, the emphasis of both Root
Definition and Conceptual model is sentential. Consequently,
in the way in which the methodology would'hormally be used,
there need not emerge' any explanatory element of the behaviour
of the systems causing the problems under study. Harré
maintains that a theofy conéists of-a picture-statement complex

consisting of both descriptive (sentential) and explanatory

(iconic) .elements).

Information
Inputs

Logical Dependence ———— .

Information flow E::::£;>

Figure 4 An Illustration of the general case of
human activity system (After Checkland
1979b slightly modified)
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As the diagram of the methodology shows, the conceptual
model stage allows two subsidiary inputs, one being the
formal system concept, the other being the admission of

"other systems thinking".

Checkland defines a formal system as follows:

"S is a formal system if and only if

(i) S has an objective, a mission, a definition
of a final desirable state, or an ongoing
purpose.

(ii) S has some measure of performance.

(1i1) S has sub-components which are themselves
systems with objective (with objectives,
measures of performance sub-systems, etc.).

(iv) S has sub-components which interact, which
- show a degree of connectivity such that effects
and actions can be transmitted through the system.

(v) S exists in wider systems and/or environments
with which it interacts (inputs and outputs).
Boundaries are defined by the area within which
the decision takers (vii) can cause action to
be taken.

(vi) S has resources, both physical and, through the
human components, abstract.

(vii) S contains a decision taker and a decision taking
process (action is caused to be taken - which
requires information flows via (iv)).

(viii) S has some guarantee of continuity, is not
ephemeral, and will recover stability after
disturbance (long run stability).

This list should not be taken to imply comprehensivity as

Checkland himself makes clear:

"The emphasis has been on usability rather than
sophistication, but obviously anyone may guide and
validate a conceptualisation by means of whatever
systems concepts he finds helpful - I am thinking of
material like Ackoff's compendium of system concepts
(Ackoff 1974) or Beer's cybernetic model of an

organisation based on an analogy with the human
nervous system".

- 45 -



These latter inputs'dualify as "other systems thinking". The
formal systém conceptlis considered to be also predominately
sentential and of limited value. It has not been used in
this research. "Other systems thinking" providéd an
dpportunity to import, ready madé, sYstems'models which
themselves embody explanatory power, thereby contributing

the iconic element.

As mentioned previously, the model used here is a modified
version of the Beer model. At one level this is also only
descriptive, but it also embodies cybernetic mechanisms
(e.g. variety, homeostasis, etc.) which may also be

explanatory in function.

It is not impossible to generate an explanatory model by
successively more detailed sentential models, since even
descriptive models are to a certain extent explanatory

of the level immediately above the level described. Hence

at a superficial level an explanation of how buéiness success
is achieyed may be by good control and regulation; few
people would accept this as being an explanation of the
mechanism of success. Rather than develop successively more
detailed levels of the type of conceptual model described by
Checkland therefore, only first level versions are introduced,
following which, in Part IV the cybernetic model is employed

to examine mechanism and -structure in the systems named by

the RDs.‘ ”

3.5 The next cloud summarised in Figure 3 is that of the
comparison of the Conceptual Model with the analysed real
world situation., This comparison is of significance from

several viewpoints.
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Firstly it is the stagé at which a return is made from
thé.theoretlcal domain to the real world domain. The
'theory about the problem situation', formed of Root
Definition and Conceptual Model, is applied back to the
situation from which thé RD is derived. Providing the RD
is a meahﬁngful one (within an explicit set of criteria of
what is "meaningful") the size of the difference between
conceptual model and the problem situation as analysed is
taken as a measure of the magnitude of changes which may
be needed to "solve" the problem, or more correctly, to

improve the problem-situation.

Checkland is at pains to emphasise (1976 p. 80. 197§b, p.68)
that the methodology (RDs and Conceptual Models in particular)
is a use of systems concepts to "orchestrate the debate
between the different interpretations to which any human
activity system is subject" (1976) or again,

"they are not models of a part of the real world, for
the simple reason that there is no unique account*
which tells us what some real world human activity is*
«t¢ses.. It cannot be over emphasised that conceptual

models are simply models which will help to
orchestrate a debate in the real world". (1976b)

This outlook lends additional emphasis to the view of
problems as mismatches of expectations of actors in the
situations christened Problem Situations. We may consider
the object of modifying systems defined within the context
of the Checkland methodology (i.e. implementation of
feasible desired changes) as being to reduce dissonance

between the expectations of actors and their attainments.

author's own emphasis
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Within a cybernetic context one would expect this to
involve the design of feedback loops and facilitatory

networks.

3.6 The final two stages are those of defining feasible
desirable changes, and then of taking action in the real

world to improve the problem situation.

The thesis concludes with statements about feasible and
desired changes which could be made in the mineral planning
sphere. To effect these changes however, was outside the
authdrity or the jurisdiction of the author. Any effect
from the research (which has had an effect) on the situation
would have occurred in discussion, over two years with
decision takers, and problem owners, and it is difficult 1if
not impossible for the author to assess that effect. At

the most it must count as "structuring a debate in the real

world".
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CHAPTER 4

THE CYBERNETIC MODEL OF ORGANISATIONS

4.1 Introduction

Chapter 2 described the methodological framewo;k within
which this research has been conducted. Paragraph 2.4
namedfthe role of tﬁe cybernetic model:as Being to provide
an explanat&ry tool-for the organisatiogs inyolved in the
sfstem named by the Root Définition'of Part III.’ The best
known cybernetic model of 6rganisation is probably_that
described 5y Beer (1972), consisting of five functions,
namely Operation: Co-ordination; .Cont;ol: Intelligence
and Policy: each of these functions is linked.bg a
homeostatic loop and a variety balance exists betﬁeen.the

various components. (See Fig. 5)

As originally developed by Beer, the model claimed to be
the model of any viable system. The concept of viability
is not used in this research. The revised model was found
to be pragmatically easier to work with than the original,
and the concept of viability was not felt to be necessary

at the level of analysis used.

4.2 The Revised Model, and Differences from Beer-

At approximately the same stage in research into widely
different subject areas, 'the author and a colleague -
(K.J. Molloy), both attempting to use Beer's work in ‘the:
analysis of complex organisations,*foundithemselves to be
experiencing similar difficulties. This was particularly '
the case in respect of Beer's system 2, co-ordination, and

4, intelligence. These difficulties resulted in a -
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fundamental re-examination of Beer's work'going back, as

far as was possible, to first principles. This occupied

" both the author and his co-worker fully for about seven
months, a total of some fourteen man-months work. The result
was, firstly, an unpublished working paper circulated within
the ORSA Group of Aston University and, latterly, three
papers in the University of Aston, Management Centre Working
Paper Series (Best, D.P. and Molloy, K.J. 1980 a, b, and

c). Of these three papers, the first deals with the
difficulties encountered in using Beer's original model;

the second deals, in considerable depth, with the
neurophysiological considerations and derives a functional
model of the human nervous system. The third paper derives,
from the previous paper's model, a generalised model of
function in organisations, using basic cybernetic theory.

For the complete treatment of this work, the reader is
referred to the three papers referred to above. Although the
work is summarised below, the-modified model is used in

the research reported here as a tool, substantially without

further comment.

As mentioned above, the difficulties were experienced with
the nature and operation of system 2, co-ordination, and
system 4, intelligence. Sjstem 4 is discussed first. 1In
Beer's original conception (see Fig. 5) system ﬁ functions

as an information and data gathering centre which receives
and orders data, fofmulates interpretations, and transmits
such results to the two meta-functions of Policy and Control,
as appropriate.. In recent work (Beer 1979) Beer argues that

the continuous nature of forecasting and judging the



Fig. 5 The Viable System Model (reproduced from Beer 1979)
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environment in its complexity necessitates (and Beer uses

the term in.a logical sense) a distinct system 4. 1In

earlier work he bases this proposition on the structure,

and distribution of function, in the human nervous system.

In the experience of the authors in organisations and
neurophysiology this is not the only interpretation. 1In the
nervous system, intelligence, in the sense of sensory data
ordered into pattern (heat, pleasure, light, sound etc.)

is a distributed function. Although only cortex may use 1it,
or although only reflex muscles (at a lower recursive level)
may use it, it maps into the system at all levels. - Also,

its mapping is largely predetermined by the manner in which
it is sensed; for example sights and sounds are already
ordered to some extent by the time they are mapped into the
particular parts of the cortex due to the nature of the sense
organs themselves. Similarly at both the meta-level and the
lower level of individual organs, sense data dépéhds for its
form on the evolutioﬁarily determinéd natdre of the sensing
organ. Secondly, because of the innately‘high variéty of the
brain, the intégfation ofxinfdrmatibn“from iﬁdividual muscles,
or musclé dction occurs into all brain levélé.' For these
reasons the treatment of intelligence (i.e. awareness-knowledge
about internal and external states) is treated in the modified
model used here as a distributed fuhction; which itself

detemineé, in part the Weltan)schauung of the berceiver.

This treatment of the Intelligence function seems also to fit
more closely into organisational reality. Thus, although a

Board of directors, or, as in this research a Local Planning
Committee, may have a strategy derived for them from among a

vast number of alternatives prepared by corporate planning or
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planning staffs, they (the policy makers) are also in

receipt of information from the same environment, although'
perhaps not the same information. This can, and freguently
does, alter their decision. The same will be true of those
responsible for controlling the execution of those decisions.
Although, as Beer maintains (1979, p. 228), it may be desirable
for policy makers and executives to gather or receive
information on their environments from a well regulated and
localised system four, this does not occur in biological
systems, though it may be possible in social systems. One

of the concomitants of regarding system four as a distributed
function is that it implies that the same information may flow
in different parts of a system, some of which may not only

not need it, but to which it is positively misleading, and

about which there will exist many different Weltanschauungen.

The second modification concerns system two in Beer's model,
Co-ordination. The basis of the modification was a concern with
the logical adequacy of the explanation given in Beer (1972).
Again, an examination of the neurophysiological base of the
model revealed that, although it may be convenient to localise
it in a diagram, it is not in fact a function which is
different, except in degree, to two others which already exist
within the model. 1In consequence, although the function can
be criticised on logical grounds (Best and Molloy 1980a) it

is dispensed with here on the basis of neurophysiology, and
behavioural observations. As Beer described it (1972, 1979),
co-ordination is undertaken toward the goal of ensuring
congruence between divisions, and to ensure that adequate

communication occurs between them and control @yéteﬁ 3).
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Fig. 6 System 2, Control, in the Revised Model

-

The only further significant difference is in the control
element (see Fig. 6). This is divided into both a&tomatic

and executive elements. This division requires some
explanatioh. The automatic element cofresponds‘in thel
Biological model to ﬁhe system of control most often

;eferred to as autonoﬁic, but includes the organisational
equivalent of endocrine (hormohal) control. It works more

or less ihdependently of, but in the sefvice of, the executive
element. In organisations it corresponds to the fules andl‘

regulations, the standing orders, and procedures. It may also
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govern protocol, and mandatory notifications (minutes,
circulars etc.), but it will also govern the way in which
the executive can act, though its own patterns will have

been laid in by the executive at some point in the past.

It is important to note that the roleé of these-two aspects
of.system two are mutually conditioning to a certain extent.
This is easily illustrated by a biological example. If I

take a (policy) decision to run everywhere, the executive
Eontrol of system two is responsible for instructing this

éo occur via systems one (2 legs, lungs, etc.) and is likely

to set a speed. ‘The automatic element will ensure that metaboli:
rate, blood pressure etc., are sufficient for this.

However, the capability of the automatic system to do this
depends to a large extent on the past performance on the
executive in executing the policy. In turn the success of

the executive in setting a certain speed depends on the ability
(pre-instructed or conditiohed) of the automatic (biologically,
autonomic) system to increase blood pressure and metabolism in

accord with this instruction.

This mutually conditioning aspect is sﬁbén diag:ammatically‘in
Fig. 6. The same convention is maintained through the rest of
the thesis. The former, Automatic control, specifies the
ground rules éf the system, the Standing Orders{ thef
procedures, regulatipns andladministrative mechanisms by which
éﬁd through which the Executive element operates. This is
responsible for initiating/terminating procedures, making

- line decisions and, in short, any decision not covered by the

~autonomy of the system one.
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. Within the nervous system communication is ensured by the
mﬁltiplicity of collateral communication, which ensures

.that'adequate "knowledge" of body states is widespread across

':;Ithe system. Any further "co-ordination" at brain level is

‘achieved by detailed control at all levels, based on
7édﬁprehensive feedback systems. Pathogenic failures of
co-ordination as is the case in symptoms of ataxia, or in
_ 9ther diseases of the nervous system, are generally due to
.breakdown in nervous transmission between different organs

-énd the brain, or different areas of the brain.

_S;milarly, in the research reported here, failures of
~co-ordination on examination were either a failure of
‘;ééﬁmunication between officers at the same level or an
' inadequate1y defined and controlled state from the level
~above. Although Beer (1979) admits that this is a valid
“'inﬁé;pretation is is not one which he adopts. It is doubted
ﬁg:é whether the creation of a separate "co-ordination"
'fuﬁbtion (or office) would improve either of these two
- éfmptoms in organisations. Failure of co-ordination, it is
3 é;gued, is either a failure of managers to talk to each other,
;_o? a failure by those controlling them to adequately define

- their respective autonomies, and thereafter to control them

T[i;towards the goals defined. This makes co-ordination far more

~';ﬁaq attitude which can be taught or inculcated and far less

‘a function which must be performed. There are certainly
organisational structures which will facilitate such
'Q'qumunication but it is extremely improbable that such

. structures alone would ensure it.
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The revised model is drawn in full in Fig. 7. It consists

then, of three discrete functional subsystems, these are:

1, a variable number of subsystems one, or operating
divisions;
25 a control subsystem, including a mixture of automatic

and executive elements;
3 a policy subsystem.

All subsystems receive information from the environment for
various purposes, and information flows between all divisions
and the met-system (subsystems 2 and 3) though not necessarily
through each division. 1In practice, each division takes off

what is needed and no more.

4.3 Variety and Information

The accompanying figure (Fig. 8) shows the variety
relationships between one division and its relevant environment.
Variety is used in the sense of Ashby (1958). The so-called
Law of Requisite Variety, put at its simplest, states that
"only variety can absorb variety". For a system controlled

by its management, the implication of this statement is that

" both sides of the variety equation must be balanced; in

other words, the number of states which the system may adopt
(vs) must be equalled by a corresponding number of states

adopted by its management (Vm).

viz

Vm = Vs I

Equally for a controlled system in balance with its

environment (of variety Ve) the system must be able to
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Fig. 8 To Ilustrate Variety Balance between Management
Organisation and Environment
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embody requisite variety, or in short must be able to

"cope with the complexity" of its environment.

viz _ Vm = Vs = Ve | IT

In fact however ‘Vm Vs Ve \ III

Equation III représents the.actual state of affairs since
the enQironment of a system; whether the system is a
commercial enterprise or a County Planning Authority, will
possess a far higher Variety than the systém itself, and

the same will be true.of the system with respect to its
management. If equation II is to be true therefore, Vm must
be some functién (£) of Vs such that (f) Vm = Vs and Vs must
be some function of Ve such that (f) Vs = Ve. These
functions may be considered as filters or amplifiers which
filter environmental complexity, thus having the effect of
amplifying the ability of the system to cope with

environmental complexity.

.4 System One -

System one is characterised as the operation, and may be a
factory, a division or, in the case of this research, a
County Minerals Planning section, 'in which case the whole
diagram (systems 1, 2 and 3 and their respective environments)
represents the County Planning Department in interaction with
its community. The-criteria of definition of the sub-system
are that they are autonomous within the intention of the -
whole system; that it is controlled in a day to day
(executive) sense by system two and that its behaviour is

not inimical to the functions of other subsystems. The model
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is based on recursive logic, that is, if the subsystem

were examined it would display the same three systems functions,
similarly interrelated, which are shown in the systems as a
‘whole. Hence if a square were to be drawn around systems 2

and 3 and a circle around both systems 1 they would bear

the same relationship to a wider system as the sub-subsystem
labelled la and 1lb bear to their wider system. System one

then, is the element of the system which does, it is this
system which fulfils the purpose of the overall system with

respect to that area of activity.

4,5 System 2

System two has two components named 'automatic' and 'executive'.
An example of automatic system 2 control at the national level
would be an Act of Parliament, constructed in accordance with
received statute and precedent. An act once on the Statute

book acts as a controlling framework which operates as if it

were preordained.

The executive element of system two is, as the name implies,
concerned with the continuous day-to-day management and control
of systems one, in accordance with policy received from

system 3. It is responsible for the disaggregation of goals
and policies and the control of systems one within this
unfplding. It receives intelligence from the overall
environment in the same way that the managements of the
subsystem receive intelligence from their respective relevant
environments. Equally, system two may, by some device (for
example working parties, P.R. exercises etc.), increase or

amplify the intelligence which it receives.
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;he term variety is used to denote the level and amount

of information (different states of affairs) flowing and
affected in this way. Filters, such as working parties,

© thus reduce variety by structuring the amount of information
on which decisions are made. The manner of this structuring
and reduction is, however, determined by system two itself.
It conditions its own perceptions of the information
reaching it. This is an important distinction between the

revised model and that of Beer, as discussed above.

4.6 System 3 - Poliqi

The Policy function receives information from two directions,
firstly from the corporate environment in a way similar to
system two, and also through the activity of its own members
as professionals in their field. Secondly it receives
information from system two itself. System two feeds back
information to the Policy function as a result of which policy,
and hence directives to system two, may be changed. Poiicy
directives will also be altered as a result of the environmental
feedback. It is likely that policy changes would more often

" result from external changes than from changes in sfsféms one,
through this is by no means necessariiy the case. In the ‘
case of a political party for example, it is difficult to

see, as in the case of the British Labour Party, whether
policy change is more often caused by external forces or by

pressures from the membership, i.e.: internally.

The mechanism of policy making is highly significant,
though outside the scope of this research. Particularly in
Qovernment, the problems of policy making in very high variety,

dynamic, situations, often with a-history of conflicting
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 goa1s, would be a fruitful area for cybernetic or

- systems oriented research.

4.7

Diagrammatic Convention

~ The diagram representing the model uses only four

© components.

(a)

(c)

(d)

4.8

“(a) Rectangle

(b) Circle
(c) Arrow

(4a) Cloud

Rectangles indicate a management of metasystem

function, dependent on labelling.

Circles represent operations, which, in the recursive
logic of the diagram, may contain divisions (or

systems one).

Arrows represent flow of information and/or resources
and may signify information of any type (e.g. commands,
or notifications or requests etc.) Axiomatic to the
model is that homeostasis exists between any two
functions linked by information flow. The acceptable
limits of homeostasis at any time will be a function of
the historical or evolutionary development of the

system (its ontogeny) but will be given at any one

time).

Cloud indicates the total environment of the system,

Summary

- The model described briefly above is a modified version of

- that developed by Beer (1972, 1979). It is used here as a

'tool, but its development and the research leading to it is
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described elsewhere (Best and Molloy 1980 a, b, ¢), and

it has been described above.

The model differs from that of Beer in not having separate
functions for Co-ordination or Intelligence (Beer's System

2 and 4). 1Its role in this research is as a diagnostic and
structuring tool for the formal statutory part of the planning
system, and its use in this way in Part IV is described in
section 3.5 of Chapter 3. The use of the model in this

way appears logically valid though arbitrary.
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PART II

LAND USE PLANNING

PREFACE

This part of the thesis is the second contextual part,
consisting of a'discussion and description of those areas
of land use planning relevant to the research. Chapter

5 describes the origins of planning. Chapter 6 details the
state of planning law following the Acteéf 1971, whilst ‘
Chapter 7 consists of a discussion of the theory and
practice of Structure Planning considered from the systems
viewpoint. Chapter 8 thep deals with mineral planning as
it has emerged over recent years and the peculiarities of

mineral planning as distinct from urban planning.
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CHAPTER 5

ORIGINS OF PLANNING

5.1 Introduction

The rapid expansion of urban centres following the
Industrial Revolution, had resulted, by the early nineteenth
century, in terrible conditions of housing and sanitation
especially in centres such as Birmingham, Manchester and

the textile and mining areas of the north of England. At
this time local government was limited to the County
Boroughs, which were in the main municipalities. The origin
of planning lay in a pragmatic need by these authorities

to improve the standards of hygiene and public health in
their areas. The Public Health Act of 1875, the first of
its kind in the world, consolidated powers to enable local
authority to ensure adequate space standards and frontages
as well as adequate sewerage provision. Further legislation
in 1879%, 1890° and 18093 enabled authorities to secure the
clearance of slums (for reasons of health or to protect

the common good), and to build labourers' housing where this
was considered necessary. The original provision of
sanitary planning thus applied only to urban areas. Land
use outside these areas was entirely unregulated by the
State. It was only with the creation, in 1888 and 1894 of

County Councils, and Urban District Councils respectively,

Artisans and Labourers Dwelling Improvement Acts 1875
and 1879

2 Housing of Working Classes Act 1890

3 Housing and Town Planning etc. Act 1909
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that the network of local government was extended to
cover the whole county. Even then however extension of

planning powers did not immediately occur.

The first Planning Act proper is considered to have been
the Housing, Town Planning Act 1909, which affected only
suburban land (land in the course of development or about
to be developed). This authorised the preparation by local

councils of planning schemes with the object of ensuring

"that in future, land in the vicinity of towns shall
be developed in such a way as to secure proper
sanitary conditions, amenity and convenience in
connection with the laying out of the land itself
and any neighbouring land." (Act 0£f1909 in
Telling 1973)

The advent of "amenity and convenience" as provision of
legislation enabled a far greater flexibility in the control
exercised by a local authority, since the ill-defined meaning
of both these terms allowed, and continues to allow, a wide

latitude of interpretation.

For this thesis it is significant that at this stage and
for some time afterwards the only planning law relates

specifically to building development, not to mineral working

or related development.

In the Act of 19321 Local Authorities were enabled to
prepare planning schemes for all land in England and Wales
whether suburban or not. Also, the powers of Interim Control,

allowed the exercise of planning control over an area whilst

L Town and Country Planning Act 1932
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the Development Plan required by the 1932 Act was in
preparation. This phase of land use legislation was
completed in 1943 by the Town and Country Planﬁing (Interim
Development) Act 1943 which provided that all land in
England and Wales should be subject to Interim powers
whether or not the local authority had decided to prepare

a planning scheme.

During, and more particularly followiné, the 1939-45 War,
the increasing mobility of the industrial population and
the decreasing dependance of industry on being close to its
raw materials and to igs markets led to a reappraisal of

development provisions.

A significant outcome of this reappraisal was the Report

of the Royal Commission on the Distribution of the Industrial

Population®. This is apparently the first Report to

acknowledge the highly complex nature of the built or
developed environment. The Report (known as the Barlow

Report after its Chairman) stated:

"(Land take) ...... since 1900 has been so rapid that
it is stated to have covered with bricks and mortar
an area equal in size to the counties of
Buckingham and Bedford combined. Alike in urban
exXtensions and in expropriation of land by
Government Departments for military, Royal Air
Force, or other national requirements, regard

must be had to the agricultural needs of the
country.

Nor is it merely the agricultural needs of the
Country that should be borne in mind. Providence
has endowed Great Britain not only with wide
tracts of fertile soil, but with mineral wealth
in the form of tin, lead, iron-ore and, above all,
coal*, with abundant supplies of water, hard and

1 command 6153: The Barlow Commission

*
Author's emphasis
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soft, corresponding to the various needs of
industry; with rivers and harbours apt for
transport and for both foreign and internal
trade; and last, but by no means least, with
amenities and recreational opportunities, with
hills and dales, with forests, moors and
headlands - precious possessions for fostering
and enriching the nation's well-being and
vitality." (Command 6153, pp. 36 and 37)

In conjunction with this awareness was an awareness of the
need for constructive planning designed to encourage
particular patterns of development over others, this was
also emphasised in the Report of the Committee on Land
Utilisation in Rural Areasl. During the Second War, when
thought was given to reconstruction, this became more

important, and the Act of 19442

carried with it powers of
compulsory purchase to enable councils to buy and develop

land as they saw fit.

All previous legislation with the exception of the Act of
1943 was repealed by the major Act of 1947°. This Act
established an entire planning system with wide powers for
the Minister. The extent towhich these powers have been
used has varied during the currency of the 1948 and
superceding legislation. 1In theory.the Act could have
enabled the Minister to decide each planning application.
In practice however the Act contained wide powers of
delegation, by which local authorities were charged with

conducting surveys of their areas, and with the preparation

of development plans based on this survey. The emergence

) -
Command 6378: Chairman-Lord Justice Scott
2 Town and Country Planning Act 1944

3
Town and Country Planning Act 1947
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of the concept of a development plan heralded a more
integrated approach to land use planning, away from the

earlier, public health, emphasis.

’ The regulatory aspect of planning included provisions which
required the local authority (or the Ministry) to give a
planning permission for any "development or other use of
land", from a factory toa lounge extension. Provisions
were also included embodying powers over historic buildings,
trees, advertisings and so on. The enormous volume of
administration involved in assessing each application for
planning permission resulted in the emergence of a body

of town planners; these officers, especially in the early
days, were predominantly surveyors, architects and civil
engineers. The profession (represented by the Royal Town
Planning Institute) grew progressively to the very large
éize it achieved following the introduction of Structure

Planning with the Act of 1971.

Numerous amending Acts followedl which were consolidated
by the Act of 1962. Further changes followed and were
paralleled by the appointment by the Minister of the
Planning Advisory Group, whose terms of reference were to
consider the changes needed in the light of development
over the next 20 years. Their recommendations, for broad
ranging and flexible Structure Plans needing Ministerial
approval, and more detailed local plans not requiring such
approval, were incorporated by the Act of‘19682 which has

since been superceded by the Act of 1971.

1
e.g. The Town and Country Planning Act 1953, 1954

5
Town and Country Planning Act 1968
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CHAPTER 6

THE CURRENT LEGISLATIVE SITUATION

Following the historical review of the last chapter, this
summarises- the current situation in planning legislation,
particularly the 1971 Act which introduces the concept of

Structure Planning.

6.1 The Town and Country Planning Act 1971

The Act of 1971 is now the principal Act together with
those changes contained in the Town and Country Planning
(Amendment) Act 1972, and pracedural alterations implied
by the Local Government Act'1972. This Act developed more
fully the recommendations of the Planning Advisory Group

which were in the main as follows.

;t firstly recommended the preparation of StructureIP;ans,
which were‘to'be written statements of policy together
ﬁith a diagrammatic structure map for the county (commonly
referred to as a "Key Diagram"). This was to form the link
between Policy at National and Regional levels and the

local planning level.

Secondly it recommended the preparation of Action Area plans

showing the impleméntation-of the structure plan policy in

a given area.

Finally, the preparation of Local Plans was recommended.
These were to be specific to the local areas, and

corresponded more closely to the traditional land use map.
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Indeed this was the major difference in the Structure Plan

scheme; previous development plans had been map based

documents.

The Structure Plan was to consist of two parts,

the Report of Survey and the Written Statement. The Report

of Survey had to cover six specific areas, as follows:

"The local planning authority shall institute a
survey of the area to discover:

(a)
(b)
(c)

(d)
(e)

(£)

The physical and economic characteristics
Population characteristics

The characteristics of communication,
transport system and traffic

Other distinctive characteristics

Other matters as directed by the Secretary
of State

Changes already occurring in the area and

"their effects"

The Act also contained provisions for publicity in connection

with Structure and Local Plans} the aim being to encourage

public participation in Plan making as much as practicably

possible, The actual statutory requirement was quite slight

however as the following extracts show.

"Sect.

l.(a)

(b)

7

The authority shall secure adequate publicity
for plans

Persons shall be made aware ...... that they
are able to make representations"l

At the Committee Stage of the Bill an amendment was moved

to ensure in the case of Mineral Workings, consultation by

the Authority with the Operator, the Department of the

1

Town and Country Planning Act, 1971, Section 7

- 73 -



Environment and the Institute of Geological Sciences
Mineral Assessment Unit. However the Minister refused

to single.out any one sector.of Industry for consultation.

He said,

"Structure plans will deal with the broad general
issues and policies. Minerals are often bad
neighbours, but there should be separate local
Mineral Plans, (with) consultations occurring
during the Survey stage. Only at local level should
map plots be made followed, perhaps, by Local
enquiry."l

The Act also covered the whole range of Action in Breach,

Appeals, Enforcement and so on, together with the power of

the Minister to call in applications.

McLoughlin gives definitions of the two types of local plans
which emerged with the 1968 Act; first of all the District
Plan.

"A link between broad strategy and detailed execution,
providing broad guidance for development control

and a context for the most detailed plans, which

are: Action Area Plans, detailed programmes of
action for the area to be developed or redeveloped
over the next 10 years or so." (in McLoughlin 1974)

It is within this legislative framework that current
planning practice has developed, dominated in the main by

the Structure Plan concept. This is discussed more fully

in a subsequent chapter.

This short chapter concludes the history of planning law
and practice, form the Public Health Act of 1874 to the

Town and Country Planning Act of 1971, a period of almost

! Hansard, March 5 1968, Cols 233-236
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a century during which the United Kingdom passed from
completely unregulated land use to the present situation
where every aspect of the use of land including minerals,

is specifically provided for by statute.
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CHAPTER 7

STRUCTURE PLANNING

7.1 Structure Planning is the most recently introduced
system of land use planning, and is the major current
éblicy vehicle fof development of land. The process of
Structure Plan férmulation has beén perhaps the most

extensive and exhaustive exercise in land use planning

"histdry.

As was mentioned above, the distinctive feature of a
Structure Plan is that it is not a map based document;

this is specifically prohibited by subsection 2 of section
12 of the Town and Country Planning (Structure and Local
Plans) Regulations 1974: " (2) No diagram or inset contained,

or accompanying, a structure plan shall ‘be on a map base“l.

This was intended to force the Planning Authority to
"(formulate) the local planning authority's policy and
general proposals in respect of the development and other

use of land in that area......“2

rather than producing
detailed land-use zones at a specific scale which could
produce enormous perturbations over the position of precise
boundaries and ‘so on. In short it was supposed to operate

as a broad policy document.

Much of the research on this topic has been undertaken by
workers at the Centre of Environmental Studies (e.g. Drake

McLoughlin et al 1975; 1971; . McLoughlin and Thornley 1972),

1 Statutory Instrument No. 1486, 1974

2
Town and Country Planning Act, 1971, Sect. 7, para. 3
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and the reader is referred to these for a fuller account.
The main thrust of structure planning, as with most
British planning, has been in the tradition of "pure
rationalist" or "comprehensive" planning (Dror 1968). 1In
.this approach an attempt is made to map or measure all
variables, to project their course, and to choose the
“'best' (according to some criteria) from among all the
alternatives. 1In some of the counties in the research
some evidence existed, in written material, that a mixed
" scanning approach had been adopted (Etzioni 1967). This
differs from the comprehensive school, in that several
total strategies are chosen straight away from among which

‘a choice is made.

7.2 Overall, in the two regions studies, the Structure
Planning process has absorbed an enormous amount of staff
time and resources (though no data was collected to
substantiate this impression). McLoughlin (1969) has
classified staff disposition for the purpose of achieving
the twin aspects of planning, namely design and control,
into four types. Only one of these types was represented
in this study. This was the arrangement where development
control and land use design (Structure Plans and Local
Plans) are kept separate. This separation varied widely
in extent. IThe Organisation Charts shown in Appendix 3
show the variety of organisation encountered. In
Lincolnshire and Warwickshire each function occupies a
separate section under the authority of an Assistant
County Planning Officer. 1In Nottinghamshire and the Peak
Park Planning Board the distinction is less clear, under

the direction of a Group Leader or Assistant Director.
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In forming broad policy on minerals as an input to the
Structure Plan process, the lack of contact between Structure
Plan and Development Control staffs, noted by the C.E.S.
workers, seems to have been avoidedl. This is due
primarily to the fact that the mineral expertise within
the county Planning Department is confined to the Minerals
Officer or, if there is no minerals officer (e.g.
ﬁincolnshire5 to the deveiopment control officer who
habitually deals with mineral casework. In fact, in the
11 counties examined, all except two counties had a
éesignated Minerals Officer, and in the exceptional cases
the function was performed by one of the Senior Development
" Control Officers. These officers therefore prepared the
mineral iﬁput in the Structure Plan as well as being
fesponsible for the Development Control aspects. This was
hot tﬁé case in the Peak Park, where the Structure Plan
iﬁput was prepared spearately. In each case however the
mineral officer combines with his responsibilities, or
those of his section (e.g. Shropshire and Nottinghamshire,
West Midlands and Peak Park) other duties, most often
reclamation and waste disposal, since these are perceived
to be closely allied with the issues dealt with in mineral
planning. In these counties, the officers concerned spent
from 20% upwards of their time dealing with minerals. .
There was an extremely wide variation in the proportion

of time spent on minerals. In the Peak.Park, day to day

control of minerals was dealt with by a different office

1 Sce Drake et al 1975, also McLoughlin 1969
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from the strategic planning for minerals, but this was an
exception. In the latter case, the strategic policies did
benefit from consultation with development control officers
but were formulated in the context of the overall plan,
rather than in the context of development control

experience.

The findings of McLoughlin et al (1969 ibid), that case
workers felt themselves to be more involved in the real world

than the structure planners, was in general confirmed.

The implication was that since mineral case workers had

formulated the mineral Structure Plan policies this was
more down to earth or less philosophical (and hence better)
than policies for other areas. In general however contacts
between mineral workers and other planners, especially
Structure Planners, were infrequent, and there was no
overall feeling that the mineral policies were in fact a
part of én integrated land use strategy, viz the Structure

Plan. Structure is defined to be

...... the social, economié, and physical system of
an area so far as they are the subject of planning
control and influence"}

The extraction of minerals, particularly the bulk minerals,
is heavily dependent on "the social economic, and physical"
factors. The integration of mineral policy into the overall
plan commonly fails to recognise this, Bulk minerals are
iow in cost (commonly £1.75/tonne ex works) and have a

high place value due to very high costs of transport.

Development Plans Manual, p. 18, para. 3.6.
My emphasis
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Their location relative to their end users is therefore

very important. Each semi-~detached house for example

needs approximately 40 tonnes of concreting aggregatel

' beside any specialist aggregate or building stone. When
planning land use for amenity, for-example in a National
Park, it may not be appreciated that the aggregate to

build an access road to the National Park may have to

be quarried from the National Park. These few examples
illustrate the need for integrated planning from all sectors.
Little evidence of this was seen despite statements that
Structure Plans should " ,..... include measures for the
improvement of the physical environment and the management
of traffic“2 and also "shall have regard (a) to current
policies with respect to the economic planning and
development of the region as a whole"a.

Ensuring that this does occur is the role of the regional
offices of the Department of the Environment who are responsible
for reconciling Structure Plans with existing regional

policies.

The only other requirement which is of general application
is that "the proposals and policies ......{(shall be).cec..
justified by (the) results of the survey (made) under

section 6 of the Act"4.

Source: Sand and Gravel Association
Subsection 3a, Section 7 of the Act of 1971
Subsection 4, Section 7 of the Act 1971
Ibid
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Discussion with planning officers clearly revealed a
tendency to regard Structure Plan minerals policies in the

context of only three factors.

1. The pattern of supply distribution in, and

adjacent to, the County

2.  The likely demand trends, as exemplified by Working

 Party figures

3. The significance of minerals in the economy of the

County.

At the level of case work in individual quarries however,
the picture was very different, with detailed attention
being given to design aspécts and conflicting claims on

land use.
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CHAPTER 8

THE EMERGENCE OF MINERAL PLANNING

8.1 Introduction

The last chapter discussed Structure Planning in general,
and, in the latter section, the nature of mineral policy

. formulation in Structure Planning. This chapter discusses
in detail the emergence of mineral planning and the

current legislation situation.

8.2 The Historical Perspective

The first body appointed to look into the operation of
planning law and provision with respect to minerals was
the Waters Committee established in June 1946 under the

Chairmanship of Mr. A.H. Waters' with the following terms

of reference:

"To make recommendations on future policy for the
control under the Town and Country Planning Acts of

the extraction of sand and gravel, with particular
regard to the following:

(a) the need for maintaining adequate sand and
gravel supplies at a cost which is reasonable
under all the circumstances;

(b) the need for ensuring that the necessary
disturbance to agricultural land is reduced to
a minimum and confined as far as possible to
the land of less agricultural value;

(c) the need for co-ordination between sand and
gravel working and other land use including the
need for protection of amenity;

(d) the need to ensure that land from which sand
and gravel has been extracted is as far as
possible employed to some useful purpose with
due regard to amenity;

1 The Report of the Advisory Committee on Sand and Gravel,
under the Chairmanship of Mr. A.H.S. Waters, Min. of Town
and Country Planning, HMSO, 1948
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(e) any special aspects of the problem affecting
particular parts of England and Wales.-

The Committee are requested to submit at least two

reports, of which the first would deal with the
problem in the Greater London Area."

These very full terms of reference resulted eventually
in the report being published in 18 parts; a General
Report, a report for Greater London, and 14 others dealing

with other parﬁé of the country, and a Final General Part,

(published up to 1955).

As an aside it is interesting to note the concluding remarks

of the Preface to part I which state that

"our Report necessarily takes little account of the

" : s = omil i
reCent Setericraticn oI Thiis couniry's eceonsmic

-

circumstances .¢.... There is, we believe, goocd
reason to suppose that the cuts in capital

expenditure may result in no more than a temporary
slackening in the demand for gravel ......"

The Report comments on "the difficulty ...... of securing
"accurate and comprehensive statistics of output" (para.
16) and "we strongly recommend that early steps be taken
to make one Department responsible for compilation of all

_returns (on production" (para. 17).) This recommendation

~_ was only slowly implemented, and even now is not totally

~accomplished.

' As regards planning control, Chapter VII of part I notes

- that prior to the Act of 1947, "the earlier Planning Acts
- did not extend to the control of mineral working" (Waters,
‘ para. 104) observing in the subsequent paragraphs that

"e..... it was customary for operative schemes to include -



a provision expressly exempting mineral working from
control over ...... the area covered (by development

control schemes)" (Waters, para. 105).

Waters makes it clear that, after patchy and largely
inaffective attempts at interim control, and following the
report on Rural Land Utilisation (under the Chairmanship of
Mr. Justic Scott (g.v.) it became clear that "The question of
future contfol wouid have to be léoked inté“ (Waters,

para. 112, p. 52).

To this end each working waé brdught ﬁndér planning coﬁtrol
by individual agreement. In many cases however, espécially
in the case of smaller workings, the records examined

show that the sequence of events was.for the Minister to
approve the area under ownership at that time, often with
loosely defined conditions, e.g. "An orderly programme of
working which shall proceed progressively......." or,

"Trees shall be planted, where possible, over all quarry

waste, to the satisfaction of the Minister“.1

The Town and Country Planning Act 1947 passed into Law
whilst the.Waters\Committee were deliberating, though the
Committee felt "that its incidence on our work is small,
since the alteration in powers does not alter the main

elements in the situation before us ......" (Waters, para.

115).

Extracts from permissions relating to workings in
West Midlands Counties and Nottinghamshire
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More recently, the Stevens Committee and the Verney
Committee were formed to look into various aspects of
mineral extraction, and in view of the discussion of those
two bodies which follows later in this chapter, it is of
interest to note the major factors noted by the Waters
Committee.

These were:

"(a) There is very little knowledge of gravel problems
in planning circles, and no wide agreement on

policy with regard to the siting of gravel
workings.

(b) Most existing pits have been located without
any influence from planning control, but it
would not be practicable to discontinue more

than a very small percentage of them before
they reach a natural close.

(c) As regards the conditions to be applied to
permissions for gravel workings the limiting
factors are, even under the existing law, not

statutory powers but practical considerations of
feasibility and cost.

(d) It is true that the new legislation will
materially improve the position as regards the
compensation against Local Planning Authorities,
but there are so many other difficulties in-
the formation of a suitable policy that this
change is not as radical in its effects as one
might as first suppose."

‘The recommendations of the Advisory Committee concerned
details of supplies in the various regions they defined.
 They also formulated detailed recommendations concerned

with Objections to Gravel Workings, After Treatment etc.

In parallel with the work of the Waters Committee, the
Government had, in 1951, published a Memorandum, entitled
j'The Control of Mineral Working'. This was superceded by

;a revised edition issued in 1960. The Foreword states:

& BE



"This revised edition has ...... been prepared so

as to provide an account of the legislative changes
in their relation to mineral working and to give
guidance, in the light of experience since 1951,

on some of the issues raised by planning control of
mineral development."

Of interest here are those aspects of it which are in
common with the (earlier) comments of Waters and the

(later) comments of Verney.

Thus for example, in part II on 'Surveys and Development
Plans', the information required to be assembled is

gathered under the headings of

" (i) whether active
(ii) acreage already permitted
(i1i) =~ acreage remaining to be worked
(iv) =~ estimated life of remainder
b(v) end use of mineral." (Green Book, 1960,

para. 1l0(a)).

Still however in 1976 (25 years later) the Verney Committee

are able to note the lack of ‘information on end-uses.

The Green Book provided detailed guidance on the application
of planning practice to mineral control but there is
evidence to suggest, especially in terms of the lack of an

appropriate data base, that as Stevens remarks:

"With Samuel‘Pepys we say 'that the past and present
failures ...... are chargeable not so much upon the
defects of the theory as upon the infirmities of the
hands that are entrusted with the practice thereof.'"
(Stevens, op. cit. para. 4.3).

This view was also shared by Mr. Gedrge Dobry QC in his

review of development control procedures in England and

Wales, who remarked:
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ve.... it is not so much the system that 1is
wrong but the way in which it is used."l

Nonetheless it had been the case that, because of the
rapidly changing nature of the mineral industry, the

Green Book had become out of date, and this fact was

recognised by Stevensz, as well as by many of the

respondents in this research.

In addition to the industry changes, there had been

numerous minor procedural and legislative changes3.

8.3 The Waters Committee and Later Work

The main significance from the viewpoint of this work is
the change in the situation between Waters' Report and
(i) the advent of Stevens and Verney, and, (ii) the shape

of the Aggregate Working Parties.

(1) so far as the first point is concerned, the remarks
quoted from the General Part of the Waters Report
bear a close resemblance to those contained in

Stevens,

The statements on the availability of reliable
statistics (quoted above) are also repeated in Verney,
in 1976, although production figures are available,
Verney is still able to state (para. 1.19) "There is

very little precise information on end uses of

-

1 Department of Environment Circular 9/76, para. 1
Stevens op. cit. para. 5.31 and evidence VII 10(g),
VII 25(a)

3

e.g. Statutory Instruments No. 418/74 No. 756;
Circulars 60/71; 142/73; 4/72
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aggregates, or on .the type of material used to
satisfy those end uses", and this is at a time when
demand had peaked at ardund 250 million tonnes per annumt*,

something over 10 times Water's estimate.- (See Fig. 9)

The most striking similarity however comes from the
Report of the Stevens Committee, Chapter 4, when
compared with the statement of the problems made

by the Waters Committee. Compare point (a) quoted

above with the following:.

".eeve. the many authorities who did not, and still
do not, recognise the special characteristics

of mineral working......" (Stevens, R., Chairman.
Chapter 4, para. 4.3)

and point (c) above with:

" (the statutory) provisions do not always operate
in a manner conducive to industrial efficiency and
forward planning", (Stevens, R., Chairman.
Chapter 4, Intro. para. 4.1)

The overall picture confirms the impression gained
from a study of the planning literature and
legislation of a complex, evolved, aggregation of
law and procedure. In mineral planning, to quote

Stevens again,

"Mineral working is ..... both operation and land
use, ....... is a large industrial process in a
rural area, perhaps ....... near a residential
area, ....... goes on for a long time, ..eee.
and is destructive".

In these respects the mineral regime differs markedly
from other forms of development. That the problems
in this area are closely similar now to those
recognised 30 years ago is an important indication

that the solutions so far implemented have been

*
Including Hard Rock and Sand and Gravel Source
Mineral Statistic Yearbook 1975
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(ii)

ineffective, perhaps directed to the wrong

problems.

The second point, on the establishment of the
Aggregate Working Parties, is also of some interest.
In 1970 an Inter-departmental Steering Committee of
officials was set up to consider a preliminary
enquiry prior to a review of policy on aggregates.
This was composed of officials from the Department
of the Enﬁironment, Department of Trade and Industry,
Ministry.of Agriculture, Eisheries and Food, the
Natural ‘Environmental Research Council, the Crown
Estate Coﬁmissioners, and the Scottish and Welsh
Offices, each of which body has some responsibility
for, or interest in, minerals and, more particularly,

aggregates.

Among their recommendations was the establishment

of Regional Working Parties, cbﬁsistiﬁg of Planning
Officers, Industry and Departﬁent'of Environment
representatives. These were to examine demand and
distribution patterns and the general distribution of
mineral-bearing land. The areas covered by the
Aggregate Working Parties corresponded to the
Statistical Economic Planning Regions. Phase 2 of
the work was to be to assess the reserves of land
with planning permission and to assess the likely
regional shortfalls or surpluses. So far stage 2-1is
pending, The Working Party boundafies coincided

quite closely with the Sand and Gravel Service Areas
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of -the Waters Committee, and some of the
statistical work retained these older

classifications.

8.4 Current Developments

Since the publication of Stevens and'Vernéy several
documents have been issued by Central Government. These

are:

I The Consultation on the proposed revision of
the Memorandum on Control of Mineral Working
(the Green Book), 1960 edition; DoE, September
1979.

IT Consultation Paper on Proposals to Amend the
Law relating to Planning Control over Mineral
Working, DoE, June 1979.

III Consultation Paper: Proposals for Changes to
the Town and Country Planning General
Development Order, 1977.

I The proposed revision of the Memorandum on the
Control of Mineral Working follows the report of the

Stevens Committee and is considered by many to be

long overduel. The consultation paper lists the

paragraphs of the memorandum and outlines the'

modifications, its scope being

"to summarise the legislative provisions
relating to mineral working in England and
Wales, to set out the principles governing
the exercise of planning powers, and to
suggest ways in which conflicting interests
‘and needs may be reconciled". (Consultation
Paper, para. 1l.1).

Stevens, para. 5.3: "Many witnesses also criticised the
Green Book....A further revision is long overdue...We
recomment that (DoE) should investigate the possibility
of producing it as a loose leaf manual which could be
annually amended". See also the preceding section
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e e 4T

The listing is exhaustive; salient features are

drawn out when this is considered during the analysis

phase. of this thesis.

There are significant changes in the content in the
revised text, including the role of the new Development
Plan (Structure Plan) scheme and a section on the
problemslikely to occur in fixed plans when they

forecast extraction rates, demand and so on.

I1 Legislative Changes .- Consultation Paper
Perhaps the most significant aspect of the appearance
of this paper is the fact that it appeared on the

25th June, 1979, and full comments were requested
by 29th July, 1979, As the British Quarrying and

Slag Federation commented,

"As more than 1 year has elapsed since the
Government responded, in Circular 58/78, to

the Report of the Stevens Committee, it is

most unfortunate that such a limited term has
been allowed (for consultation)...This Federation
had found it impossible to canvass....the views
of Members and considers......the time allowed
for consultaiton is totally inadequate".l

Similar sentiments were expressed in discussion with

other groupsz,

The proposals cover seven areas where main legislative

changes would be required3. In abbreviated form these

are:

BQSF response to DoE Consultation Paper, July 27, 1979
e.g. FOE, SAGA, CPRE

Either by amendment of the 1971 Act or Amendment of
General Development order
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1. Review of existing permissions and subsequent

modification of certain conditions.

2. Determination procedure for cessation.
3. Improvement of enforcement procedure.
4. Enabling powers to compel the aftercare of

restored land.

5. Redefinition of "mining operations" to include

reworking of waste tips.

6.  Amendment of S.27 of 1971 Act relating to

notification of applications to persons having

an interest in other minerals.

7. To enable permissions to lapse after 60 years

unless arranged otherwise.

Paragraph 1 states:

"This paper sets out our latest thinking on
those matters requiring legislation, and
after comments have been received......draft
legislation will be prepared”.

It iszunderstood from DoE officials that the draft
legislétion will be ihcorporated in the new 240 clause

Local Government Planning and Land Bill.

III Proposed Revision of the General Development

Order 1977 (GDO)

A six page consultative paper was issued by the Mineral

Planning Division in October 1979. The DoE Circular
58/78, accepting the Stevens Report, undertook to
examine the implications of the Report for the GDO,

this paper incorporates the proposed changes.
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The main effect is to amend and clarify certain
provisions, especially the definition of mining
operations, which is defined separately from
development. It also deals with areas under S.26
of the-Act of 1971, defining minerals as a "Bad

Neighbour development"”.

The other major amendment is to exclude works
ancillary to mining operations from the Classes of

Permitted Development detailed in Schedule 1 of the
GDO.

The effect of this paper is'to provide the facility

for tightening control over mineral development and
also to clarify previously ambiguous definitions,
thereby aiding a clearer exposition of planning law

in the case of minerals, It also therefore goes a
little way toward separating minerals out as a distinct

class of development.

8.5 Summary
This chapter has traced the historical development of

mineral planning law, and may be summarised as follows.,

(a) Waters Committee (1948)

Defined gravel areas; accomplished a National Stock
Take; defined the need for planning powers, and
recommended the collection of centralised statistics

of demand and production.

(b) Production of the Memorandum (The Green Book) (1951)

Sets out areas of mineral development in need of
control and the scope and content of Development Plans
and Surveys.
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. (c)

-~ (d)

The Stevens and Verney Committees (1975)

Dealt with planning and economic aspects of mineral
extraction; the problems of control; forecasting
Demand, etc. Recommended (among others) establishment

of Aggregate Working Parties.

Consultative Papers on Stevens and Vérney, Revision of

Green Book (1979)

Papers proPQSed legislativé and pfOﬂbdnral changes in

planning control over minerals.

These various recent. documents are discussed in detail
where they influence the analysis in Part IV of this

thesis.
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PART III

'THE SYSTEM DEFINED AND THE PROBLEM STRUCTURED

PREFACE

The following two chapters define the system from the set
of elements previously described, and define problems

- generally as a failure of achievement to match expectations,
given a certain purpose. Adequate assessment of problems
therefore rests on an assessment of purpose, or what a
system is for. One of the assertions made here about
mineral planning is that in many cases differences of
purposes are only dimly recognised, and that mechanisms do
not exist within planning procedures for, first of all,
recognising and explicating such differences of purpose

and, second, reconciling them.

Within the methodology used here the first stage of the process
was to discover what the three subsystems defined here are

for; that is, what their purpose is.

This is done in chapters 14, 15 and 16 by deriving Root
Definitions (RDs) from each of the three subsystems. Three
RDs are derived for each subsystem. One RD is derived by
the analyst and actors in the subsystem whilst the other
two are derived by actors of the other two subsystems, each
preparing one RD in discussion with the analyst. None of
these RD's will be entirely free of the analyst's views and
values but they involve, as far as possible, the attitudes
of the Actors. This use of the Root Definition is thought
to be new, but is very much in keeping with the concept

advanced by Checkland (1976) of structuring a debate in the
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“real world. In each of the three chapters, the Root

Definition is preceded by a short section illustrating from

~ the literature and the research the general character of

‘views on planhing of the respective subsystems. In Part

-iV these root definitions and their implications are

“further examined.
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CHAPTER 9

SELECTING THE SYSTEM

9.1 Introduction

In any systems.study a major step is tordefinefthe boundary
of the system,.i.e. to define what is within the system,
and what is outside it. In Checkland's methodology this

is partly what is included in the stage called "the
problem situation analysed". Boundary setting activity is
also implied in problem structuring activity. This chapter
describes the fieldwork which occurred during this process,

and they way in which the system boundary was drawn.

fhere were‘essentially two stages to this process. The
first consisted of defining a field area, and the second
consisted of collecting data. The definition of the field
area is discussed below. Data was collected from three

sources, one verbal and two written.

The verbal sources were all those members of different groups

and organisations who were interviewed, or with whom the

research was discussed. Those organisations are listed under

Appendix 1

The written sources comprised firstly literature and

secondly case material. The former consisted of all
published material, ranging from Trade Association Literature
to Transcripts of Evidence given to the Stevens Committee,

and includes Government Statistics and the normal academic

journals, and papers.
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'fhe information collected in this way covered mineral
planning in the two Economic Planning Regions of the East
and West Midlands. Within the methodology employed in the
research, the nationwide position represents the problem
situation unstructured; the first step in structuringl

this situation was to choose a sample space. The two

economic planning regions were chosen, for a number of

- reasons.

9.2 Choice of a Field Area
Most obviously the two regions and the counties which
comprise them ére close to Birmingham. The county-town

most distant from Aston University is Lincoln (c¢. 120 miles).

The choice of two regions adjacent to each other enables
aspects of reéional "import" and "export" of aggregates
to be considered. The boundaries of the regions are
arbitrary but sanctioned by custom. This arbitrariness
means that mineral fields (outcrops of rock, or deposits
yielding economically worthwhile products) may lie across
such boundaries, whether regional or county. The choice
of two regioné show these cross boundary effects whilst

containing the volume of data at a manageable level.

The East and West Midlands seemed to contain examples of

most of the major geographical and socioleconomic features

of the country as a whole.

For example:

(a) A major connurbation and industrial complex (West

Midlands - Birmingham - Coventry)

',-1 Checkland uses the term analysis. The term structuring or

ordering is felt to indicate more accurately the nature of
the process here



~(b)

Ac)

(d) -

(e)

(£)

(g)

Major agricultural areas (Worcester - Hereford/

Lincolnshire)
A national park (Peak District)

Major Mineral Fields:
(Derbyshire: Limestone)
(Trent Valley: Sand and Gravel)

(Northants: Ironstone)

Major roadbuilding activity and construction works:
(A38 Exeter-Leeds Trunk ﬁoad)
(M42 Motorway)
 (M69 Motorway)
(Redditch new town)

(Telford new town)

The counties represent the full range of mineral
activity, net importers (e.g. West Midlands) net
exporters (e.g. Derbyshire) and variable status

counﬁies (e.g. Lincolnshire).

Finally, but not unimportant, the existing ;egional
organisation means that certain data and attitudes
are defined in those terms; to disaggregate these

to fit some other, but equally arbitrary
geographical area (e.g. Trent Valley, Pennine Uplands,

Severn Basin etc.) was felt to be impracticable.

-One consequence of this regionalisation is that the Economic

Planning Region appears as the intermediate level between

‘National and County level, thereby biasing perceptions

toward that particular organisatibn. Other possible

intermediate, regional structures could conceivably revolve
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around Water Authorities or Development ' Area classifications.

In point of fact, the dissolution of Economic Planning

- Councils in autumn 1979 casts doubts on the continued

existence of the Planning Regions; so that there may not

be any intermediate level.

Consequently, the sample space chosen is felt to be

- representative of the country as a whole; this is not to

assume that these two regions form a closed system; in

fact this is definitely not the case, since resources of

‘all types flow freely between the two regions and others.

The only simplifying assumption made in the research is that

"the two Regions are typical of the country as a whole with

"respect to the way in which mineral planning is executed.

The problems became clearer and better structured as more
information was gathered and as the framework of the

research was clarified. The problems which eventually

.emerged from a study of the field area are described in

the chapter entitled "The Problems of Mineral Planning

Control".

In the planning control system which is the focus of this

study, a distinction is drawn between the "Statutory system"

and the "Dispositional system". The Statutory system is

taken to be the legally specified system as embodied in
Parliamentary statutes, Instruments, Orders in Council;
Regional Plans, Structure and Local Pland and so on. The

Dispositional system is the set of physical organisations,
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arrangements of personnel, and so on, which enable the

processes specified by statute to take place.

To £ill in