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SUMMARY

The central thesis of this study is that the effectiveness of British town
planning might be improved by a fuller recognition of the macro spatial
dimension through an indicative national physical plan, explicitly as an
instrument for securing socio-economic objectives. Despite the requirement
of the Minister of Town and Country Flanning Act 1943 for a national policy
for the use and development of land; despite the complementary nature of
policy-/plan-making; despite the need for coentext for sub-national planning;
and despite the importance of overail planning of physical structure and
resources in the national interest, Britain has no comprehensive strategic

framework.

After introducing its aims (Chapter 1), the study consists of two

on Eritein is examined. We begin with a widely-based symoptic view of its

o

lace and function (Chapter 2), we focus on salient features of the Briiie!
statutory town plenning system (Chapter 3), and we look more closely at
regional/national aspects (Chapter 4), suggesting the utilily of an enhanced

role for physical vnlanning at macro scale.

The main thrust of the thesis is in Part II which concentrates on
the potential of an indicative national physical plan for Britain. We
consider the strategic need for more coherent snd pogitive guidance by the
Government towards national physical structuring and resource allocation
(Chapter 5). Justification for our concept is sought in theovetical
models (Chapter 6). its operational framework and working tools are examined
(Chapter 7)., and ve analyse the social/economic/physical basis of mecro
town planning to identify major issues requiring policy/plan responses in
the physical system (Chapter 8). Then, using the experience of wvaried casa

studies (Chapter 9), we outline proposals for an indicative national

physical plan (Chapter 10), and summarise prospects (Chapter 11).



PREFACE

Town.and country planning may be described as a means of attempting to
 secure the best use and development of land in accordance with human needs:
it éeala with the spatial structuring of the physical environment and is
widely reéarded as being synonymous with physical planning. Typically,
this activity is institutionalised in systems of naticnal government and

" operationalised through policy-/plan-meking at various spatial scales -
notably regional, metropolitan, urban and local. At national scale,
however, policy-making is often evident, but plan-making is less obvious
or even non-existent. Britain is no exception, and this study sets out to
investigate the apparent paradox that, in a town and country planning system
well known for its comprehensive gualities and as one of the most 2dvanced
in the world, so little attention has been paid to national physical

planning.

Since the Minister of Town and Country Planning Act 1943 introduced
modern British land use planning, central governmeul has exercised a major
policy role in respect of the physical environment: yet, despite the
essential complementarity of policy and plan-making, there is no national
physical plan. Therefore, this study aims to examine the town and country
planning process in Britain with regard to:-

(a) the concept of physical planning at national scale;
(b) the case for a more effective national physical planning system; and

(¢) the possibilities of an indicaiive national physical plan.

If +he study appears to embrace a plea for fuller recognition of
physical planning at national scale, it musi be said that, over the years

o

the view that some kind of national plan should form an integral part of our

and direction to the procsss of trying to satisfy national social and

i
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economic objectives. Such a framework might, given political acceptabilify,
usefully seek to establish a broad 1ocatidﬁal strategy for the country as

a whole, providing nationwide context and understanding for functional
organisation and decision-making cencerned with the physical environment

at all sub-national scales.

There is a popular and implicit misconception that the physical
nature of town and country planning becomes less important in macro
situations. This may be because the strategic aspects of physical planning
have long been undervalued; but there is surely an absolute need to pay
due attention to physical issues at regional and, indeed, national scales.
The British system displays a 'policy-without-plan' philosophy at national
scale, and, although this might suggest that a plan element is not important,

the concept and potential contribution of an indicative national physical

plan poses fascinating theoretical and practical challenges,

The estudy does not claim to break original research ground, but
rather to investigate an important but neglected aspect of British town
planning by means of an historical overview with prescriptive orientation.
This involves bringing together and restructuring existing materisl and,
consequently, acknowledgements are due to many sources, among which the work
of Donald L. Foley has had a considerable influence. t & more perscnal
lavel, I am grateful te Professor Edgar A. Rose for walued guidance and
encouragement; to my wife, Lorra, and to June Rose for battling with drafis;
to Judith ILambert for the firal typescript; and to all whe cannot be

mentioned individually, but who have helped me in various ways.

G.W.B.d.

Stourport-on-Severn, Worcestershire: October, 1974
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DEFINITIONS

The following (except in the case of quotations), as used in the context
of this study, have the connotations ascribed to them below:-

Britain: Great Britain (England, Wales, Scotland)
Indicative plan: An advisory, non-binding guideline document (as opposed

to a mandatory blueprint), though it may be statutory in the sense
that it is required by act of Parliament.

Level/scale: The political/technical/spatial plane of resolution in an
hierarchical action construct. The terms are largely regarded
as interchangeable, but 'level' would be used to emphasise a
political connotation (e.g. central government) while 'scale!’
is applied to technical planning situation (e.g. national
planning).

National physical planning: The application of town planning at national
scale (see Chapter 2).

Physical structure/infrastructure: The physical components of the
environwent and their spatial arrangement. The terwms arve largely
regarded as interchangeable, but 'infrastructure' is used where
it is particularly desired to stress physical aspects (e.g. towns,
roads) as opposed to the broader concept of 'structure' (including

Ear s

e.g. ratural and intangible features).

Planning: The generic activity of planning as defined by its
characteristic process, as opposed to the subject matter to which
the process is applied (see Chapter 2).

Social/eccnomic/corporate planning: No attempt is made to define these
fields: on their gemeral nature there is perhaps concensus, but
uore detailed interpretatiouns differ widely.

The Mirister/Ministry/Department: The Minister or Secretary of State/
Hinistry/hepartment responsible for the exercise of the statutory
town and country planning function.

The/this study: The author's present thesis.

The (date) Act: The Town and Country Planning Act of the year specified.

Town planning (town and country planning) = physical planning =
environmental planning: The process which seekts to influence
physical/spatial/environmental 'means' towards functional 'ends',
or the organisation of land use in the interests of people and
their activities (see Chapter 2).

xii



Chapter 1

INTRODUCTION: AIMS OF THE STUDY

In considering how best to secure public participation in, and publicity
for, the making of structure and local plans, the Skeffington Committee
(1969) on Public Participation in Planning emphasised that the
"reconciliation of different demands, interests and constraints /including/
the application of governmental and regional policies' (para.33), was an
integral and important element in the process. But in what wider context
is participation in town and country planning1 as a public policy-/
plan-making activity sought? Despite extensive central policy measures
directed at the functioning and organisation of the physical environment,
it is not easy for 'expert', let alone 'layman', to obtain a synoptic
grasp of the Government's physical/spatial stralegy for nationsl resource
and investment planning within which more localised planning must cccur,
How, for example, as Figure 1.1 suggests conceptually, can everyday social
and economic activities (A) be properly related and resolved in terms of
the necessary physical infrastructure for their effective operation at

and between various sub-national spatial scales (B, C, D, E and F) without

an overall co-ordinating national strategy or plan (G)?

The task of influencing the physicel environment in the interests
of social and economic development is focused largely in town and country
planning (Schuster Committee, 1950; Ashworth, 1968; Hall, 1973). It is
therefore difficult to over-emphasise the significance, or the limitations,
of the Minister of Town and Country Planning Act 1943 as a public policy

instrument to this end. The 1943 Act2 created a requirement for “securing

- - e ——

G . 3 : :
Subsequently abbreviated to 'town planning' (see Chapter 2).

C(I ﬂ_‘f_\(_l '? Fen o

TR o X T § & 3 ive until the Secretary of State

for the Environment Order, 1970 (S.I. 1970 M0.1681) transferred the

plannirg function to a Secretary of State: that the mandate to plan
continues as conferred in 1943 may be a tribute to foresight and flexibility
or an indictment of unresponsiveness to change.

E
2

1
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consistency and continuity in the framing and execution of a national
policy with respect to the use and development of land throughout England
and Wales" (S.1).' It is still the mainspring of statutory town planning

activity.

Consequent upon the 1943 Act, the historic Town and Country
Planning Act of 1947 - now modernised in the 1968 and 1971 Acts -
established the essentials of Britain's2 present statutory land use
planning system. But, although central government has taken a considerable

3

interest in the physical environ@ent as a key variable in the country's
social and economic organisation, the strong centralist planning model
envisaged in the 1944 White Paper, 'The Control of Land Use' (Minister of
Town and Country Planning, 1944), did not materialise. Plan-making is
delegated formally at local scale, and less formally at regional scale,
but at national scale the Government does not (observably) plan for the
physical aspect of its territory in a comprehensive manner. Yet, accepling
that the physical environment "is a continuum from microcosm to macrocosm"
and that ''change ic ever-present at all levels" (McLoughlin, 1965b,
Pp.397-398), by the seme token, in the ordering of adapted spaces and
channels towards socio-econocmic ends, plan-making should be relevant at
every spatial scale. I'or example, residential or port complexes viewved
nationally are neither more nor less physical than similar ‘complexes
viewed locally: differences in scale will mean differences in approzch,
but the subject matter is still physical and will still require planning.
This raises the question of whether the aims of the 1943 Act, sssuming

their validity, are best served by a town planning system, wherein, at the

'.I - . .- . . ]

There is similar provision for Scotland.

2 o ™ X ; < ; ; : 5

Great Britain, with emphasis on England and Wales, iz adopted as the

unit of study, but the wider entity of the United Kingdom is not igznored.

Ay

itness the spaie of legislative machinery (see Chapter 3).



highest level of resolution, there is neither a plan in the document sense,
nor a coherent, discernable policy on those components which a plan might
be expected to include.1 We suggest that it is illogical and impracticable,
to underrate the physical dimension at any spatial scale, not least the

national.2

This assertion, central to the concept of national physical plaﬁning,
might be supported in meny ways: the Rochdale Committee (1962) on the Major
Ports of Great Britain offers a good example. In considering the extent
to which national needs are adequately met by our main docks and harbours,
the Committee noted "that a fundamental defect in the organisation of
ports in this country is the lack of any central planning", and advocated
"a national policy for ports" (para.l40). The Committee studied, inter
alia, "the location of existing ports in relation to other activities and
developments", and was impressed by the national significance of the
'cross' - the estuaries of the Thames, Mersey, Severn and Humber which
handle over two-thirds of our foreign trade. This 'cross' centres upon
the industrial Midlands, and its outline is reflected in the national
pattern of the rateable value of industry (Figure 1.2), of major post-war
developments (Figure 1.3) and of the planned motorway system. While
accepting the dominant London-Liverpool axis, and, although "in the
absence of any pelicy directed at positively reversing current trends,
there is every reason to expect the traditional importance of the four
estuaries ... to be maintained and emphasised" (para.64), the Committee
also felt that, taking a national view, the estuaries of Southampton Water,

Tyne, Tees, Clyde and Forth were "part of & complete picture. This

D e S — —e

b |

‘Cf. 'Loug Term Population Distribution in Grealt Britain - a Study'
(D.0.E., 1970) as a partial first step. This is an invaluable document,
but it asks more questions than it answers.

b |

“Cf. Maud Commission (1969, para.50): "It seems often to be assumed that
economic planning is a matier for central government, while land planning
is, initially at any rate, for local government. But the two are
indivisible',
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extended pattern offers & basis on which the port system of Great Britain

might in the long term be developed" (para.65).

The Rochdale Report thus underlined the need for planning at
the national scale to recognise physical factors as well as their social
and economic raison d'etre, and, although it is concerned with the macro
situation, a chapter on 'Local Planning' emphasises the interdependence
of all spatial scales.1 Random yet repreaentative.2 and relevant yet
'neutfal',3 in town planning context, the Report illustrates the need
to consider physical ramifications of socic-economic phenomena and
resource objectives on a national scale. The Rochdale Committee became,
inevitably, involved in town planning matters: in attempting to deal with
the problems 6f national port planning, the significance of interrelated
activities and their physicel/spatial consequences was inescapable.
The committee accordingly regretted the absence of, and recognised the

need for, central planning.

Despite having a sophisticated town planning system designed to
guide the magnitude, pace and quality of physical change in the environment,
Britain's nearest approach to a comprehensive policy/proposals 'package'
vas 'The National Plan' of 1965 produced by the Department of Economic
Affairs. Although a strategic economic plan, it must have regard to
infrastru?ture vhich, it has been said, '"at the national level, conjures
up ... images of roads, railways, airports and so on, connecting all the
ports, harbours and towns together, so that they can communicate and have

access one with the othery and bring life and prosperity to the whole of

1"It is of the utmost importance that land ... for future port development

should be reserved /since/ lack of space for expansion ... bas often
handicapped port authorities' (para.?05): planning authorities should
"ensure that the potential for port development ... is safeguarded"
{para.?11).

Py .
(= + 1 - - 1 4 ' . "

For example, the Beeching, Maud or Roskill Reports; new towns policy; or
the regional problem could egually well have been used to make our point.

‘It is town planuing-related, not town planning-specific.



the society" (Juppenlatz, 1972, p.5). And, as 'The National Plan' itself
suggested, "it will become more and more necessary to ensure that economic
planning and physical planning of national land resources are integrated"
(D.E.A., 1965, p.86). Government has not yet developed the idea much
beyond the regional economic planning councils, but others see the need
for some kind of national strategic framework (Rau, 1965; Lean, 1967;

Amos, 1971; Burns, 1971; Rose, 1974) and the study will explore this thesis.

~ Arguments for physical planning at national scale turn upon its
being a necessary means in a procedural system which, without it, would be
less able to influence substantive situations effectively towards desired
ends (Robertson, 1965; Ash, 19656; Bird, 1968; Simmie, 1971). The
importance of geographical space1as "a new dimension of public concern and
policy" is being increasingly recognised, as are '"the uncertainties, for
individuale and corporate groups, inherent in making decisions concerning
the spatial allocation of resources and activities'" (Chisholm and Manners,
1971, p.l). This is apparent both from the general interest in socio-
economic problems of regional disparities, and from the particular
environmental issues represented by, for example, the London motorway box
or third London airport proposals. With the alleviation of the most blatant
inequalities, spatial imbalance in conditions and opportunities is assuming
a relatively greater significance for a nation with high expectations for
future livingastandards,z and the growing applicaticn of gecgraphical
analysis to environmental and physical resource problems is placing more

onus on town planning to produce positive responses (Chisholm, 1972;

Hall, 1973%).

"ebber (196k4a, p.80-81), "looking for a clearer conception of ... spatially
structured processes", noted that "increasingly interaction transcends

the places at which people live". Such views must not be used to underplay
the role of physical/spatial factors.

Coates and Rawstron (1971, p.5) claim that "to enhance the future well-
being of BEritsin increasing attention must be given to the spatial
patterns" of socio-econowic factors at regional and national levels.



Although the statutory requirement to plan is directed at a
national situation, paradoxically - because plan-making is not practised
at national level - regional, structure and local planning appear to
operate in something of a contextual vacuum. The basic thesis which we
discuss is the potential role of an indicative1 national physical plan as
a policy instrument for securing the organisation of the physical environment.2
Indeed, it seems appropriate that central government should adopt a town
planning role commensurate with its level of spatial responsibility,
including a plan-making function complementary to those which it requires
at other levels. The output should be an indication of national intent,
looking inwards to the regions, offering them more adequate context, and
outwards to Europe, giving Britain a more positive stance in supra-national
Btrategy.3 Catherine B. Wurster (1964, p.10) states that "planners have
two quite different roles: as objective technicians and analysts, and e&s
reformers - literally as both large scale designers of the.future and as
political movers and shakers'". Indicative national physical planning would

seem to invoke each of these roles in good measure.

The 1943 Act is the policy instrument which, implicitly if not
explicitly, both defines statutory town planning and states its naticnal
aim. From it, the British system has derived its characteristics and
ability to influence ihe physical environment al whaltever spatial scale.
We see this system not only atlempting, as Donald L. Foley (1960, p.75)

suggests, '"to safeguard the public interest by providing a civic approach

1The term is used, as in the Netherlands, to avoid any connotations of
blueprint planning (Idenburg, 1971).

>
“This would, of course, recuire acceptance of pclity -~ as does all other
town planning activity, irrespective of technical merit.

r 4

“"There is growing recognition that this country is now part of an
increasingly urbanised area embrocing Belgium, the Ruhr and indeed Burope.
The proposed channel tunnel or the third airport for London are relevant
to the national, regional and local planning level ... We are seeing the
emergence of policy planning at the strategic level as an absclutely
essential prerequisite to the physical plamning of cities and towns and
their hinterlands" (Rose, 1970, p.5).



to land planning", but also, in a wider conception, dealing with the
physical/spatial implications of investment and resource planning at the
national strategic scale. There appears, in fact, to be a strong case

for "strategic planning and policies which are coherent and consistent
through the regions. All the indications suggest the need for central
government initiative in establishing a more effective planning hierarchy
or network. Planning involves a range of functions which require different
instruments for their achievement. This variety reflects the variety and

complexity of the problems addressed" (Rose, 1974, p.311).

Accordingly, as part of a broader process of seeking national
social and economic ends, we hypothesise:-
(a) that the task of statutory town planning in Britain is that
defined in the Minister of Town and Country Planning Act 1943
of "securing consistency and continuity in the framing and
execution of a national policy with respect to the use and
development of land'';
(b) that the 1943 Act system treats of physical planning and that
this has implications at all spatial scales, including national;
and
(¢) that a necessary policy instrument in this system should ke an
indicative national physical plan.
In amplification of this hypothesis we suggest that place-work-folk
relationships are the basic focus of statutory town planning; thal these
relationships have physiceli/environmental consequences at all spatial
scales; that national physical planning is more than merely the application
of town ﬁlanning in a nation, being a process with inherent and digtinct
identity; that an ad hoc, fragmented approach to national policy for land
use and develepment is no substitute for a coherent, integrated and
comprehensive policy/plan ‘package'; and that indicaiive physical planning

at national scale should not only be done, but also be seen to be done.



10

Recent developments at local authority level have witnessed the
beginning of a process of integrating comprehensive physical plan-making
as part of a broader corporate approach: we envisage the development of
a similar approach at national level. Certainly some kind of overall
strategy planning for land use and physical infrastructure seems necessary
as demands on scarce resources become ever more competitive. "Land is the
chief of our national resources being the platform of all human activity.
If it is mishandled, whether by unsound building development or by neglect
of cultivation or destruction of amenities, part of its value is either
currently wasted or permanently reduced, to the hurt of the nation"
(P.E.P., 1941, p.2). This is no less true today, and the need for national
action no less urgent. As the Uthwatt Committee (1942, para.l?) stated,
"every aspect of a nation's activity is ultimately dependent on land',
and, in the opening words of the 1944 White Paper (M.T.C.P., 194k, para.l),
"provision for the right use of land, in accordance with a considered
policy, is an essential requirement of the Government's programme ...'.

The theme of our study is the contribution which a physical plan-making

dimension might make in this direction at national scale.
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NATIONAL PHYSICAL PLANNING AND THE BRITISH SCENE

"A national plan means a plan that directs
itself to the entire national territory'.

Te. Hermansen (1970)

Therefore "in central government one would
hope to see the development of a pnational plan,
which would give direction to the constituent
departments of government, and to the local
planning suthorities which must observe
national policy'.

F. J. C. Amos (1971)



Chapter 2

THE 'PLANNING' CONTEXT

In this chapter we seek to establish a context for our consideration of
macro town planning in Britain. The aim is, first, to identify some
importent characteristics and relationships of 'national physical planning'
as an element of 'town planning', and of both as part of the broader field
of 'planning' (Section A); and second, to overview the implications of

town planning at the national scale (Section B).

A. 'PLANNING', 'TOWN PLANNING' AND 'NATIONAL PHYSICAL PLANNING'

We approach the problem of trying to define our context by asking what is
meant by 'planning', 'town planning' and 'national physical planning', and

by offering, in response, a series of comments and propositions.

What is 'planning'?

'"Planning' has such ubiquity (Banfield, 1959; Petersen, 1966) that some
interpretation is required of this complex and polemical sgbject. Ve take

it to mean "any activity which contributes to the establishment of objectives
for the future and their attainment over time" (Faludi, 1970, p.l) involving
"the application of scientific method - however crude ~ to policy-making!
(Faludi, 1973, p.l). We distinguish between 'process' (a general human
activity based on forethought, judgement and action) and 'content' {the
objects to which the process is applied, establishing a particularised

branch of the general discipline). 'Town planning' may therefcre be regarded
as a future~orientea decision~making process concerned with '"the arrangement
of spatial patterns over time" (Chadwick, 1971, p.?k).1 It embraces the

concepts of 'planning and 'plens' (Shafer, 1967, p.258): the former, 'general

In town planning "space and land constitute the linking concept, rather
than the process of planning which is common to a number of very different
contexts" (Royal Town Planning Institute, 1971, p.10).

12
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planning', represents 'a method of arranging a sequence of action in advance',
while the latter, 'physical planning', results from '"the act of producing a

design in physical form" (Hall, 1973, 2, p.36).

Despite the common process element of 'planning', a general theory
has limited use because varied applications require particular approaches.
It is possible, however, in the search for organising principles, to identify
a number of almost universally pervasive characteristics - for example
'ends', 'choice', 'future', 'action' and 'comprehensiveness' (Davidoff and
Reiner, 1962). It is also conceptually helpful to have some frame of
reference such as that of "planning, environment, purpose and plan" developed
by H. Ozbekhan (1969, pp.151-155). 'Planning' is seen as a process directed
towards controlling changes in the dynamic and complex eco-system which is
'environment' for the 'purpose' of solving problems or obtaining organised
progress based upon a given value system.1 "'Plan' refers to an integrative
ﬁierarchically organised action construct where ... decisions are functionally
ordered" by means of policy-making, goal-setting and administrative processes,
often expressed in strategic plans. The facet design approach, through
which Yehezkel Dror (1963) seeks "to identify the main factors and variables
composing and shaping the planning process" (p.324) in its "bi-directional
relation with its environment" (p.3%2), is another of many concepts to
which we might refer. Dror suggests four primary facets so thai "Planning =
(general environment) x (subject matter) x (planning unit) x {form of plan),

or P=A xB xC x D" (p.342).

In Britain, however, the emphasis has been on practice rather than

theory, and the statutory control of land use has produced its own

i T B - : | PG, I . - | i Spvape Ky BTG, e
particularised versicn of the 'planning' process -~ 'town planning'. Here,
1 v . - | P - PR o~ . [ o2 AP S R v i
Chansoe in walnes malte it "unrealistic %c zearch for a finite notien
wm manded T maivad anceaca s kb AT . N2
of ail CPvimal Cnvironmeiu \rl.ut.rs‘ l';-‘uU, p-LU).



14

as F. J. C. Amos (19’?1)1 and the majority of contemporary observers agree,
the traditional 'physical' (land use) approach to the organisation of human
activities and resource allocation increasingly needs to be seen as part of

broader issues.

What is 'town planning'?

The only branch of 'planning' to achieve extensive formal recognition is
'town planning' with its public policy conern for the physical environment.
Even in this context Ruth Glass (1959, p.45) suggests that it might be
preferable '"to use the term 'planning' in the purest sense, on the assumption
that all aspects ~ economic, social, physical, national, regional and locsl
planning - have to be regarded jointly as part of the same enterprise'.
But that would be to deny its unique statutory focus, the use and development
of land. This constitutes a physical/spatial facet of the wider field of
'planning', and we therefore equate 'town planning' with ‘'physical planning'
which we regard as having synoptic concern for mans' physical environment
throughout its spatial range in pursuit of social and economic objectives.
It is this interpretation of 'town planning' which we adopt here, and to
the town planning process we ascribe the role of influencing physical/spatial/
environmental means towards functional ends, or the organisation of land use
in the interests of people and their activities (Hall, 1973, 1, p.118). 1In
this study, therefore, 'town planning' ('town and country planning') =
'physical planning' = 'environmental planning': &ll imply a spatial approach.
A nexus between town planning and the scciety which it aims to serve
is crucial, and the idea of the 'planning environment'2 is a key concept in

such a relationship: "this is a mental construct consisting of objective

Anos defines 'planning' as the "evolving corpus of scientific methods used
in the synoptic examination of man's envircnment and in making decisions
affecting it" (p.305).

Including, inter alia, level and pace of development; norms and values;
political system and administrative structure; and institutional structure.
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features of society which are of relevance to its capacity of outlining
future courses of action in an efficient way" (Faludi, 1970, p.2). Im
Anglo-American practice theory1 it is reflected and polarised in two main
typological groupings - (a) blueprint/comprehensive/normative planning and
(b) process-approach/disjointed incrementalism/functional planning.2 These
characteristics are compounded in the unitary and adaptive epproaches of
Foley (1964) which provide a framework for viewing the societal functions
of town planning (Table 2.1), and which could well be profitably integrated
to combine the better features of the deductive, utopian and inductive

approaches defined by W. Petersen (1966).

Town planning involves 'ends' and 'means' (Banfield, 1559) in a
process by which desired results are idealistically sought through a
rational-comprehensive exercise (Meyerson, 1956; Altshuler, 1965).3 As far
as its 'means' are concerned, "town planning is permissive rather than
deterministic /aiming/ not so much to fashion behaviour but rather to present
the widest range of opportunities'" (Cherry, 1970, p.47?). Its 'ends' are
essentially social, and "it is intrinsic to the purposes and methods of
planning that they are concerned with human betterment /ip/ a world in which
the majority remain hungry and poorly housed" (Rose, 1970, p.3). Similarly,
"the prime purpose of planning is the production of a better enviroament ...
than that which is produced by the normal interplay of private action,
government action and market forces" without public policy intervention

(Thorburn, 1970, p.169).

1, i . ;
Ernest Greenwood's term: "a systematic set of propostions upon the basis
of which the professional may practice" (Foley, 1960, p.70-71).

problem solving; allocative trend modification; exploitive opportunity
seeking; and normative goal orientation.

“The comprehensive spproach is under criticism as 2 raticnz2l means of
procuring ends in pluralistic situations: yet, "in a complete plan means
and ends should follow from each other and form one wholie conception™
(Glikson, 1955, p.?) with both comprehensiveness (Hansen, W., 1968) and
incrementalism (Lindblom, 1959) playing their part.
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The human/environmental/ecological field of town planring is,
however, not only & complex system per se, but also a facet of a much wider
system (Mitchell, 1961; McLoughlin, 1967; 1969; Chadwick,1971), and British
town planning may be regarded as "part of a broader social programme' (Foley,
19€0, p.78). Therefore, despite its "unique pre-occupation with the total
physical environment of town and country, /it should/ relate the process of
physical planning to corporate planning" (R.T.P.I., 1971, p.25), for "although
traditionally ... concerned with land use and the physical environment, the
factors which affect these two are so numerous and so fundamental ... that
the town planner has a number of contributions to make to the /wider/ planning
process' (T.P.XI., 1970, p.}).1 Indeed, we "cannot pursue separate policies
in /town/ planning from corporate planning if ... concerned with the impact
of its activities on the environment' (Stewart and Eddison, 1971, p.3£9):
town planning is but one element in a broader field of action and management,
vhich may or may not be formalised as a 'corporate plann:lngll (Eddison, 1968;

Friend and Jessop, 1969; Amos, 1971).

Political and financial constraints on town planning must also be
acknowledged. "The planner as a political actor'" (Faludi, 1973, pp.235-239)
is not a wholly accurate image, but as governmental activity - wherein
questions of public interest and ideology raise issues of public policy,
power and legitimacy -~ town planning is inextricably involved with politics
and public participation (Meyerson and Banfield, 1955; Foley, 1960; Skeffington
Committee, 1969; Dennis, 1970; Arnstein, 1971; Eddison, 1971). Its focus is
making decisions and taking acticn in conflict situations (Davidoff, 19€5:
Anderson, 1968; Bolan, 1969): its success will be directly related to the
guality of alternative technical choices available and the ability of polity
to selecl wisely. Furthermore, the quality of planning will depend vary much

on the finsnecial resources which socisty is prepared to allocate to it.

1
The planner's "particular contribution ... is not just ... plans for the
use of land /but/ the quality of the environment" (Sharp, 1964, p.225).
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What is 'national physical planning'?

Planning, that is to say "activities and ultimately interventions in
processes, carried out in order to achieve a set of goals"1 usually receives
expression in the form of a plan - '"the specification of the action to be
taken in relation to the system being planned" (Wilson, 1970, p.69). In

town planning, this procedure is applied over a range of spatial scales
(T.P.I., 1970; Lyddon, 1971; Hilhorst, 1971), yet plan-making is by no means
evenly practised throughout this range. Growing emphasis on social-economic
raison d'@tre and interactions has seen the physical model assume fuller
systemic relationships, but the national scale still attracts little
recognition (Figure 2.1) despite the evident need of "a policy framework ...
for Britain as a whole" (Cooper, 1970, p.325). It is, however, now receiving

increased attention.

Peter Hall (1973, 1, p.119; 2, p.39) distinguishes local (or micro),
regional/local (or intermediate), and national/regional (or macro) scales,
each involving physical and functional relationships. At local scale, dealing
with relatively small individual units of development (e.g. building estates,
small towns), both relationships are basic. At the regional/lécal scale of
concern for bigger collective units (e.g. large towns, city regions),
functional aspects dominate physical. At national/regional scale, concern
is for major national spatial patterning - including regional vacialions in
urban growth and activities, movement systems, and concentration or dispersal
characteristics - defined in functional terms, but still having large scale
physical form. Here, although 'the need to co-ordinate national eccnomic
growth and its physical expression in the regions is one of the most
intractable preoblems ... it is both necessary and possible to effect ...
co~ordination between economic growth, regional resource allocation and

strategies of settlement location" (Rese, 1970, pp.18-19).

——

Yo ideal model existe but see, for example, Bird (1968); Lichfield (1968);
Rolan (1969); McLoughlin (1969); Roberts (1970a, b); Chadwick (1971);
Geddes (1971); Cans (1972).
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Figure 2.1 Spatial/functional relationships in town planning

Source: Amos (1971)

Planning process
Spatial structure
A. Corporate B. Town
l. Iocal 1A 1B
2. Regional 2A 2B
3. National 3A 3B

Figure 2.2 Planning process and spatial structure: a

conceptual view of town plamning

Source: original, based on Foley (1964)
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Our conceptual approach to the national scale of physical planning
may be expressed in a planning process/spatial structure model (Figure 2.2)
having two major elements: first, as part of a general discipline and
broader corporate process designed to achieve socio-economiﬁ ends (column A),
we distinguish town planning as a contributory process (among others) dealing
with "the physical branch of the corporate plan"1 (column B); second, we
distinguish three primary scales of spatial concern - local, regional and
national (1, 2 and 3 respectively).2 Here we accord the national scale
separate identity, which means that our regional scale corresponds with
regional aspects of Hall's national/regionsl category and that we regard
his regional/local category as a 'sub-culture' of this, differentiated as
sub-regional planning. The model thus postulates a'number of relationships
between town planning, its wider context and different spatial scales wherein
our particular concern is for town planning and national scale (38B) - or
'‘national physical planning'. By town planning we mean that kind of
planning which deals with physical/spatial/environmental responses to social

]

and economic needs: by 'national physical planning'” we mean the application

of this at national scale.

B, TOWN PLANNING AND NATIONAL SCALE

As a discrete process concerning physical/environmental change and related

NP : ? gt U ] e st S L S b %
decision-making, town planning is much criticised, yei, as Professor E. A. Rose
(1970, p.21) observes, "will be purposeful to the extent to which it responds

to the need to adapt old patterns of population distribution based on outmoded

'This form of words is attributable to a colleague, P. ¥. Truelove.

An arbitary division, but in sccord with general practice theory: for
example, the R.T.P.I. (1971, ».3) recognises “town planning in all its
aspects (including local, regional end national)".,

-

It is often blamed for failure to deaml with problems which are not its own
(Stewart and Eddison, 1971) because it has "to fill gaps left by other
kinds of decision-making" (McLoughlin, 1965b, p.400), For technical/
practical limitaticns see, inter alia, Boyce et al (1970).



locational criteria, to new conditions created by social, economic and
technical factors". Of the physical approach, Foley (1964, p.k2) asserts
that "it makes good sense to plan for the functional organisation that is
geared to facilitate high-priority values and then to design the physical
environment so as to provide the best setting [%aking7 intoc account the ways
in which the physical environment ... facilitates or impedes various activity
systems that are accommodated by that environment". And, as W. Lean (1967,
p.23%0) emphasises, the physical approach is inextricable from the spatial
since it "must include an examination of the economic, socisl and other

aspects of the geographical relationships between land uses".1

Town planning is traditionally focussed in land use and, says

F. A. Chapin (1965).2 is subject to economic, social and public interest
determinants interrelating in a human/environmental eco-system. It is
regarded by Hall (1973, 1, p.120) as the physical expression of functions
defined both topically, on the basis of residential, industrial or other
activities, and geographically, on the basis of within-place and between-
place activities. Its organisational approach is usually two-fold: the
manipulation of these topic areas and their geographic implications either
sectorally (i.e. on an individual, subject basis) or globally (i.e. on a
collective, spatial basis) at and between different spatial scales (Gross,

3

1967; Boudeviile, 1968; Tinbergen, 1569; Herwansen, 197C).

lct. Amos (1971, p.306): although physical planning '"only has an

unequivocal claim to a role in the co-ordination of development to achieve
a desirable physical environment ... with other specialist skills ... the
spatial arrangement of human activities can do much to affect social and
economic efficiency".
2Cf. Department of Civic Design, University of Liverpool (1961) or Keeble
(1969) for a British view. Chapin defines land use as the spatial
distribution of functions; the framework of activity patterns and their
physical accommodation; or the regulation through value systems of space-
using activities and their resulting use patterns.

5Cf. 'single cbjective' and 'multiple objective' planning (Hall, 1970,
pp.3~-4i).
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The public policy output of town planning - for, "to have utility,
planning must produce some tangible ... results in the form of plans"
(Chapin, 1965, p.457) -~ might be expected to take the form of a land use/
development plan for accommodating the space and locaﬁional requirements of
activities within the environment at the spatial scale under consideration.
But, as Lloyd Rodwin (1959, p.47) has said, the perspectives of physical
planning are usually "either outside the range of policy decisions at the
national level which may vitally shape ... the local or regional level; or
/involve/ simply applying national economic policies to local or regional
plans".1 However, '"effective integration of physical and socizl planning
is likely only if adequate instruments exist for the national expression of
their points of view, especially ... the basic investment and development

policy of the government" (p.49).

Such an instrument is regional planning - "the process of
formulating and clarifying social objectives in the ordering of activities
in supra-urban space" (Friedmann, 1964, p.64) - which, by extension, has
implications for supra-regional or natiqnal space. In regional planning,
the Council of Europe (1968, p.27) ascribesconsiderable importance to the
physical dimension: it "implies a whole range of measures designed to
produce better utilisation of land" and may be described as an extension, on
a regional scale, of town planning of the classic type. Regionel and sub-
regional planninga are characterised by emphasis upon resource allocaticn
and land use respectively, and both are concerned with physical aspects

(Hall, 1970, pp.20-24).

National matters are, however, often subsumed in regional scale,

e RS T At dmlymde e aagn oy 4 A £ = o o -~ - P
notwithstanding that "a goneral overview of the procpects of differcat regions
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region and on ncodal/dynamic flow/natural/organic regions respectively.
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can only be provided in the first place from the centre" (Self, 1967, p.8).
This central role is defined by A. R. Kuklinski (1969) and T. Hermansen (1970)
as inter-regional or national, as opposed to inter-local or regional,
planning: its function is to "outline the spatial dimension of national
policies" (Kuklinski, 1970, p.270). Here, "in the spatial extension of urban
physical planning ... and socio-economic community development planning ...
physical planning has also been extended in geographical coverage leading to
physical planning at the national level. The characteristic trait is that
the national community is conceived as a physical-spatial system, consisting
of complex interrelated networks of nodes and flows that have to be ordered
in space in a functional way. Examples of physical planning at the national
level include planning of the nation-wide networks corresponding to the

region-wide networks at the inter-local level" (Hermansen, 1970, v.433),

National planning, at the highest level of generality, could he
viewed as the application of the town planning process by a nation within
its territory. However, it is much more than this. It might, in a discrete
concept, be seen &s processes whereby countries attempt to guide significant
change and in which traditional global and sectoral approaches to social
and economic development are integrated, through regionalisation, with the
physical dimension (Boudeville, 1968; Hermansen, 1970: Kuklinski, 1970).

In Britain, Lean (1967, p.229) recognises the need for "the co-ordination

of elements under the control of the government and public authorities and
elements outside their control, to achieve a given purpose [including? the
framework within which private enterprise operates. In the absence of
national planning the framework of public decisions is still present, but
they are less co-ordipated. A very important element in nationa

must /therefore/ be physical planning'.

s
The Council of Europe (1968)° considers that "a national town and

country planning policy is the expression of a will, i.e. the desire to

1An important source in view of its representative character.
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master in the future the consequences of the progress of change in the
structure of modern society" (p.52). Its main objective is "that of bringing
about the best possible geographical distribution in order to ensure that
human beings and their communities enjoy the best living conditions ... in
an attractive environment". This implies that "the state would have to show
its explicit desire /for/ a 'new organisation' of space ... which the nation
as a whole should help to bring about" (p.50): thus member states should
proceed towards "a coherent physical planning policy at the national,
regional and local levels" (p.93). In an analysis of national planning in
west Buropean countries, the Council distinguishes four categories of
sophistication (Table 2.2), but "nowhere has a truly national plan for town
and country planning been drawn up which provides for the use of the

different areas making up the territory of a state" (p.ha}.1

National planninga - which alone can provide the necessary context
for and resolve inter-regional matters in the light of inter sectoral
decisions and resource allocations - must inevitably be seen as part of the

5

spatial continuum.” Furthermore, the Council's view that "regional planning
is one of the roads at the end of which lies the society of tomorrow" (p.28),
is similarly applicable to national planning. It is part of '"the spectrum

of spatial planning activities" (Friedmann, 1964, pp.64-65) concerned with
the goographic allccation of resources: "to the extent to vhich there is
national planning ... spatial implications of any set of resource e2llocations

[ehould/ be guided by foresight, a review of the available alternatives, and

& clear vision of the public interest'". Regionalisation is, therefore,

1"Even in the Netherlands, where such a procedure has been established, it
proved necessary to opt in favour of the definition of a certain number

of directives and objeclives constituting & national policy /while elsewhere,
only/ the existence of national economic planning has made it possible for
town and country planning to find an important place ..." (p.49).

“Spatial definition is not absolute: for example, national and regional
scales may be synonymous in a small nation-state (e.g. Luxembourg).

ij. the 1968 Act system.



Table 2.2 National planning characteristics in Council of Europe

Source: after Council of Europe (1968)

National planning characteristics E.E.C.
Member States ,
1 2 3 L member
Austria X
Belgium X =
Denmark X *
France X *
Western Germany X *
Greece X
Ireland X *
Italy Es X *
Luxembourg X ©
Netherlands X #
blig}way X
Sweden p 4
Switzerland X
Turkey X
United Kingdom X *

1 Central responsibility limited to sectoral intervention in water,
transport, agriculture, etc. but no comprehensive federal planning.

2 Planning identified with regional economic dewvelopment policy
] ¥ Y

B

through which central authority makes generalised directives.

5 Well developed local and regional planning by local authorities
with central co-ordination including application of policy
guidelines.

4 Directives for national planning policy established in national
plans or by the competent Minister.
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crucial "for comprehensive national development in which all parts of the

country contribute ... to the attainment of national objectives'.

We accordingly begin to identify a distinctive role for town
planning at national scale (Self, 1967; Kuklinski, 1969; Hermansen, 1970;
Hall, 1970; Amos, 1971; Burns, 1971). It will have a strong socio-economic/
resource allocation emphasis, but its unique contribution will be to deal
with the macro physical/spatial implications of planning the country as a
whole. '"Clearly, this type of planning has to be done pertly at naticnal
level, because it involves allocating national resources between regions as
well as sectors, but ... also at the regional level, because it involves
channelling the resources given over by the central government ... and
co-ordinating them regionally to make a meaningful physical plan'. We are
thus "dealing with a level that allocates national investments to an
aggregate regional level ... a job which should be done partly by central

government and partly by & regional administrative structure'" (Hall, 1970, p.21).

But whereas some see national planning as a part of a national/
regional dichotomy, it is accorded a distinct identity by Hermansen (1970,
p.4%2): "a national plan means a plan that directs itself to the entire
national territory". It may be global, covering all sectors, or sectoral,
directing itself to particular sectors. The global plan is normally
developmental, dealing '"with the development process as an entity involving
economic and cultural growih as well as induced changes in economic social
and spatial structures, and aims at controlling, speeding up and directing
this process by means of closely co-ordinated globally conceived development
efforts'"; the sectoral plan is adaptive, adjusting "sectors to trends set
by the development prccess and the growth of other sectors as well as to

internal structural changes'. We therefore see national planning as an

national scale per se: our specific interest is in its global application

with respect to physical structuring of ithe environment.
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In this chapter, town planning has been identified as a particular
branch of the planning process, which, as a public policy instrument, treats
of land use (interpreted broadly) as a means towards socio-economic ends
(Figure 2.2). 1Its concern is for a physical environment that will
satisfactorily accommodate activity and communication systems in locational/
distributional terms. This means that it must inevitably span the spatial
spectrum and that the physical implications of, say, an annual national
housing programme of 500,000 dwellings on the one hand, or half a dozen
bungalows in a remote village on the other, are equally town planning issues.
As such, they - together with other matters related to physical infrastructure
and resources - are also equally potential subjects of plan-making at their
respective spatial scales. We may thus identify our special facet of concern
(using Dror's formual) as

P= (Britain's human/environmental eco-system) x (town planning

aspects of rescurce allocation) x (the nation) x (indicative

physical plan).
If we then develop, as in Figure 2.3, our 'planning process/spatial structure'
model (I) by the addition of a 'planning approach' dimension (II) which
distinguishes sectoral (A) and global (B) methods, we are further able to
define the focus of cur study in terms of cells I-3B and II-3B, namely
comprehensive town planning at national scale. Therefore, we conclude that,
since planning necessarily involves some specification of action in relation
to the system being planned, this enterprise would logically need tc be

supported by an indicative national physical plan.



Spatial I. Planning process II. Planning approach
Structire A. Corporate B. Town A. Sectoral B. Global
1. Local I = 1A I~ 1B II - 1A I - 1B
2. Regional I - 2A I - 2B IT - 24 IT - 2B
3. National I~ 3A I -~ 5B II - 3B II - 2B

Figure 2.5 National town planning approach: a concepiual view
g 2 pr T

Source: original, based on Foley (1964)
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Chapter 3

THE BRITISH SCENE

National coﬁcern for the individual's welfare and the public interest are

a tradition of British government (Glass, 1959), but its involvement in land
use is recent and only following the 1943 Act did this become "a relatively
important governmental activity ... pulling together markedly diverse threads
of influence" (Foley, 1960, p.69). This chapter1 seeks to exsmine the
procedural development and characteristics of the town planning system in
Britain (Section A); to consider its impact on substantive events (Section B)
and to assess its effectiveness towards achieving "a naticnal policy with

respect to the use and development of land" (Section C).

A. THE TOWN PLANNING SYSTEM

.

welfare and prosperity, particularly of townspeople, but ultimately of the
whole nation" (Ashworth, 1968, p.2). Despite its local and civic desipgn
: ; i : ” p an
orientation in this formative period,” there was a growing demand for a more
1 4
comprehensive approach to town planning:” it "beczme a separate governmental

function because it treated problems which were real and recognisable but

otherwise untouched" (p.235), and by the 1930s represented a distinct ideology

seeking physical solutions to socio-economic problems. Its spatielly

1 ~ : ;

The work of Feley (1960), Benevolo (1967), Ashworsh (1958); Cherry

1972), Cullingworth (1972) and Hall (1973) is particularly aclnowle:

“Its early aim was improved health and amcnitv through reform of the physical
environment; ils motivation, human thought interacting with soccio-ecconamic
ccnditionsy its Ifocus, the unsalubrious industvial Lown and the desire to
respond with utopias; its leaders, practical visionaries; and its procedures,
local authority controls and 'schemes'. Public oclicy origi in public
heslth end beusing Tegisiation leading Lo the Ticrsl Town euad Counlry Planulng
had A~ TOED oy b Ui | Al P

Nve VUL ATy GlC well QUCOCUINEHTeR.
3

Typified in b“ rgncutlc/ornlog cal view of Sir Patrick Geddes to whose

29
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conscious framework - embracing unitary/adaptive, plan-making/control and
central/local dichotomies - was emerging and there was increasing «';v.a:areness‘I
"that individual towns could not be planned in isolation and the principle
of decentrélisation was studied in relation not only to the diffusion of the

town among the suburbs but also to regional and even national planning" (p.201).

Town planning owes much to the period of world War II. IIn particular
the Barlow Commission (1940) on The Distribution of the Industrial Population
has exerted a powerful and continuing influence: 'one simply cannot over-
estimate /its/ importance on the whole structure of post-war British planning,
and indeed on the whole structure of post-war British society" (Hall, 1970,
p.74). With the Scott Committee (1942) on land Utilisation in Rural Areas,
the Uthwatt Committee (1942) on Compensation and Betterment and the Beveridge
Comnittee (1942) on Sccial Insuraﬁce and Allied Services, it was instrumental
in channelling the ethos of the formative years '"towards a new conception of
planning'" (Uthwatt Committee, 1942, para.l15). This looked to "an order in
which the forces of the market would not merely be restrained, but in many
cases completely superseded, by comprehensive planning; ... in which the
location of industry would be determined completely by government controls;
«+» and in which the activities of the private speculative builder were
éubsumed <e+ by public Development Corporations and local authority

enterprise" (Hall, 1973, 1, pn.617-618).

The Government's deliberations on the problems of post-war
reconstruction led to the conclusion "thal the principle of planning will be
accepted as national policy and that some central planning aulhority will be
required; that this authority will proceed on a positive policy for such
matters as agriculture, industrial develapment and transport; that some
services will require treatment on a national basis, some regionally and some

-

& .k .
locally', The onteome -~ after much political argument concernin

L

By Abercrombie, Adams, Osborn, Purdom, Unwin and others.

it Debates, Vol. 118, Fehruary 26, 1941,
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status and powers with which the new authority should be vested - was a
separate Ministry of Town and Country Planning: the Minister was 'charged
with the duty of securing consistency and continuity in the framing and
execution of a national policy with respect to the use and development of
land ...". But, while the 1943 Act gave rise to a new department, the
direction for action was pointed by the 194k White Paper 'The Control of

Land Use' (M.T.C.P., 1944),

The White Paper acknowledged the need to correct the defect that,
because of the purely local character of 1932 Act planning, it was not
possible "effectively to secure modification of local schemes in order to
meet regional and national interests" (para.4). New houses; new layout; new
schools; the balanced distribution of industry; well-balanced apgriculture;
national parks, forests, sea and countryside; a new, safer and more effective
highway system; airfields '"- all these related parts of a single reconstraction
programme involve the use of land, and it is essential that their various
claims on land should be so harmonised as to ensure for the people of this
country the greatest possible measure of individual well-being and national
prosperity. The achievement of this aim is an interest of all sections of
the community, both in this and in succeeding generations. The Government
desire to make that achievement possible" (para.l). Such an approach,
accompanied by Government action to secure universal and uniform conirel over
development, to deal with compensation and betterment, and to provide for
public acquisition, appeared to promise a strong and positive centralised

town planning medel.

In the event an all-embracing comprehensive 'package' did not
materialise, and theee aims werc separately pursued by the Town and Country
) . - - : e . ;
Planning Acts and by 'related’ legislation in policy responses possessing

L ¥ : o W (R, AL T o Ay By vt e o -~ Pagm = = e " et ™ A
distinct global and sectoral characteristics respectively. This land planning

n

il . 3 )
Acte dealing with matters relevant to town planning. Cf. Hall (1970,

19"
0
pp. 68-69).
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machinery (Sharp, 1969) comprises mandaiory,1 discretionary,2 or informative
public policy instruments concerning both town planning per se, and a whole
range of measures dealing with the distribution of industry, new/expanded
towns, countryside, housing, transportation and other related fields

(Figure 3.1 and Table 3.1). Thus, while the White Paper made it clear that
it was '"not proposed that a single master plan should be devised by the
Government and imposed on the country', the resultant system has never
possessed the coherent, unitary macro approach which might have been expected
if the Minister was to provide, '"on behalf of the Government as a whole, that
guidance and impetus ... that can be derived only from a knowledge of

national needs" (M.T.C.P., 19k, para.LO).

British town planning operates through national, regional and local
agencies. National responsibility has rested since 1970 with the Department
of the Envirecnment (Figure 3.1) which is much more comprehensive than its
predecessors. Its role in respect of the physical environment is summarised
in the White Paper 'The Reorganisation of Central Government' (Prime Minister,
1970, para.3l): it deals with "the planning of land - where people live, wsfk;
move and enjoy themselves'; it has '"the leading responsibility for regional
policy"; and it is responsible, inter alia, for the construction and transport
industries, for amenity and conservation in town and country and for
pollution control. The opportunity therefore appears to exist for a streng
and cohesive centralist national approach. Statutory plan-making and contrel,
lowever, have always been (and remain) delegated to local planning authorities -
the Minister simply exercising somewhat tenuous pclicy co-ordination in
pursuit of "consistency and continuity'" - while regional planning received
little recognition until, in the mid-19060s, Government initiative led to

extensive, but largely ad hoc, regional and sub-regional activity (Sharp,

5 : ; g
Acts of Parliament and statutory instruments.

2

Ministerial guidelines such as circulars, memoranda, manuals and bulletins.

i 4
) §4_ @ . . . s
“Green/White papers; reports of commissions, committees and depariments; etc.
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1969; D.0.E., 1971). Thus, although policy issues were nationally
pefvasive,1 plan-making was left to micro scale. The 1947 Act (S.6(a))
required local planning authorities to prepare development plans '"indicating
the manner in which ... land ... should be used". These were approved
centrally and eventually covered the whole country: but there was no overall
macro strategy to assist in their preparation or assessment, and it seens
that the Government merely "hoped that, by the time plans are submitted ...
the national and regional aspects will have received their due attention and
that adjoining plans will agree" (Minister of Local Government and Planning,

1951, p.26).

The town planning inertia of the 1940s has been maintained through
a continuously evolving variety of public policy responses (statutory and
advisory) in the environmental field (Figure 3.1 and Table 3.1). However,
comprehensive micro planning has received context not by a comprehenisve
macro 'package' such as the 1944 White Paper foreshadowed, but rather by a
series of national sectoral me&sures.2 The Government dealt specifically
and separately with industrial location, 'new communities', rural/recreational/
amenity aspects, housing, transportation, education, land and a@ministration.
This in itself was not a matter for criticism had rot the system been less
than satisfactory in terms of integration between the different sectoral
areas and of coherent overview at the macro scale {Swift, 19€1). Tor example,
regional issues led to the Toothill, Hailsham and Hunt Reports; to a series
of official studies and plans; and to the White Papers on Scotland and Wales.
But each represented ad hoc attempts - having disparate terms of reference,
reasons and objectives - to deal with contemporary social, economic and
politieal prohlems, despite the fact that these problems, though distinct,
were closely interrelated. Thus, while adaptive attitudes were certainly

- -
- |

i & i -~ I . 3 2 :
appropriate, their effectiveness wi seent ecnhanced if set witl

5
.~ - fms i

™

For an overview, see P.E.P. (195la).

2 : y ; o2 i <
The Distribution of Industry Act 1945, New Towns Act 1946, and National

Parks and Access to the Countryside Act 1949 are particularly notable.
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more cohesive, unitary framework. And in other areas, such as transport, the
same lack of integration was typical. The Rochdale, Beeching, Buchanan and
Roskill Reports treated aspects of sea, rail, road and air movements
respectively, but any explicit articulation of their interactions with each

other, and with land use planning, was manifestly lacking.

At the level of central government, therefore, British town planning
has been characterised by an image of fragmented and disjointed policy.
However, over the last decade, a fuller application of the 'comprehensive
ideal' at macro scale has received significant support, stimulated by the
new dimensions of outlook which followed the work of the Planning Advisory
Group (1965) and also of the Meud (1969) and Kilbrandon (1972) Commissions. |
'The Future of Development Plans' (P.A.G., 196%) advocated a revised
development plan system capable of responding to the requirements of a "fast
growing population /and the/ surge of physical development' which this would
generate (para.l:33), and a revival of 'broad brush' approach (psra.l:22).

It was regretted that 'regional planning issues and the changing social and
economic relationships between town and country fwere/ ill-defined and
uncertain" (para.1:27). As a result, proposals for a system in which
"national /as well ag/ regional and local efforts towards a clear articulation

of planning goals should be greatly encouraged" (Mclougnlin, 1966, p.261)
2

I=h
.._
D

wer lected in the 1968 Act and subseguently.

(40

e

B. RATIONALES AND DIMENSIONS OF CHANGE

We now turn from the procedural to the substantive focus of British town

planning. Hall (1973, 1, pp.106-111) distinguishes seven major philcsophical
ttitudes which have strongly 1nf1uenrad evenis. TFirst, from Barlow, the

belief in urban containment and concern for regional imbalance, responding

to the concent of ﬂﬁ”nr@nnhe1vn nﬂnqrmwﬁ and “Mwa~nq1 ey b l: e T&lf“?’

= T P N TR

L] ;
Discussed in Chapters 7 and 10.

2, ”
Though the 1947 system ... has technically been subsumed by the 19568
essentiall lations remain the same ..." (Hall, 1973, 1, p.35).
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conurban congestion by diverting growth to depressed areas or local
decentralisation to 'new communities'; second, from Scott, the need to
protect agricultural and rural land; third, from Uthwatt,.the impgrtance of
land values in relation to the need for planning; fourth, from Beveridge,

the 'outlawing' of the social evils of physical want, disease, ignorance,
squalor and idleness and the adoption of the principle of full employment;
fifth, underpinning the idea of physical determinism as a means of social
improvement; sixth, the concept of attaining some desirable end-state through
the physical form of a master plan; and finally, faith in the land use plan

as a local mandatory instrument of broader policies.

Most contemporary assessments of substantive issues concerning
physical change1 agree that the theme has been fairly standard in gualitative
terme and is likely to remain so, but that quantitatively it has been neither
constant nor expected: first, the pace and magnitude of change exceeded
predictions, and second, its spatial incidence shows marked characteristics.
Since 1931, "urban England has witnessed a rate of change unparalleled" in
terms of population and national wealth (Hall, 1973, 1, p.614). Although
the bulk and growth of population, activity and wealth is concentrated in the
axial belt (Fawcett, 193%2; Taylor, 1938) or Megalopolis England (Hall, 1073,
1, pp.294-38L) from the South East region to the North West (Figure 3.2),
there were significant variations (Figure 3.3). The dominance of the South
East and Midlands strongly contrasted with poor growth rates in northern
metropolitan areas, yet the latter claimed a disproportionate amount of

hysical growth because of extensive urban renewal. Decentralisation was
poy

1 . 2 i :

See, for example, MslLoughlin (1965a, p.259): "The population ... was about
51 million in 1061 =and ie expected to grow to 74 million by 2010. Real
income per head should more than double /fand/ the number of motor vehicles

may rise from 9 to 40 millions. 'The hn g cities will continue to exert their

‘.!‘."!“.’l‘.'?i'_'i‘lg Lo LA Yennomio growv th will bhe favoured in the ..11- TR0 ‘T"
regione and in the 'corridors of power'! 1lint ’.1.."_;' them /causing/ yet furtler
economie growth and population concentration. Modern manufacturing is

greedy for space /vhile/ the affluent worker and his family
nore and more =B

will 'consume'
pace at home, at the coast and in the hills Jereating/
problems of nature conservation ... . Last but by no means least ... is
the daunting problem ... of our 19th century indusirial areas."
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relative almost everywhere, absolute in some northern areas, and affected
population/large urban areas rather than employment/smaller ones: in respect
of population it was general by the 1950s but, because of lag in job
movement, not marked in employment until the 1960s. Certainly the
megalopolitan axis has been reinforced rather than diminished: as to the
future '"these changes are still working themselves out" (p.616) putting
pressure on extra—urban areas as living standards and demand for services

increase.

Such events, exemplified in Table 3.2, created an important need
for readjustments in terms of policy/procedural approaches to a system wherein
social and economic changes, and consequential physical changes, were expectgd
to be relatively slight. The status quo had appeared to be an implicit goal;
the problems which rapidly increasing population, affluence, leisure and
mobility imposed on the urban fabric (Tetlow and Goss, 1968) were not
forseen; and the complementarity of town and country (Howard, 1965; Reade, 1968b)
was quite inadequately recognised and facilitated. The gap between the
attitudes and expectations of the 1940s and subsegquent happenings is reflected
in two phases in the evolution of town planning corresponding broadly with
the 1950s and the 1960s. The former pericd was typified by emphasis on the
market as the mainspring of development, and by growth pressures causing
considerable physical expansion in and around larger urban concentrations:
the latter period saw, in response to pressures for development, a return to
more positive planning and intervention at the city region scale through
regional economic plarnning, structure planning and local government reform.
But, despite the national character and importance of the problems, there was
no move to introduce the kind of comprehensive approach which an indicative

national physical plan might bring.

C. NATIONAL POLICY 1943-1973%

Foley (1960, pp.76-79) makes three propositions concerning the ideological

and substantive basis for British town planning:-
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1. Town planring's main task is to reconcile competing claims
for the use of limited land so as to provide a consistent,
balanced and orderly arrangement of land uses.

2. Town planning's central function is to provide good (or
better) physical environment; a physical environment of
such good quality is essential for the promotion of a
healthy civilised life.

5« Town planning, as part of a broader social programme, is
responsible for providing the physicai basis for better
urban community life; the main ideals towards which town
planning is to strive are (a) the provision of low density

- residential areas (b) the fostering of local community life

and (c) the control of conurban growth.

The first ideology reflects political ambiguity, compromise and flexibility,
implicitly accepling land use control in the public interest but not
explicitly stating what this involves. Ambivalence also pervades the second
ideology, where juxtaposition of physical determinism with social consequence
suggest that the physical environment may be conceived either as an end or as

intermediate to social goais. Both propositions may be subsumed in the third

ideology which we adopt.

This social ideology hinges upon the belief that sma2ll, fairly low
density developments offer the best form of community life, and is mirrored
in space standards and articulation of land use aimed at a good micro
environment. Its outcome is found in a dual set of interlocking vropositions.
On the one hand these involve containing the growth of conurbations and
larger towns, both vertically (density controls) and horizontally (green
belts), and also in terms of employment concentration (industrial location
policy): on the other hand they involve the promotion of 'local’ residential
commanities (as neighbourhcod units or sectors within conurbations, and

elsewhere #s new/expanded towns) reasonably self-contained and socially
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balanced in respect of facilities and work places with the object of
minimising dormitory functions and commuting. But these propositions belong
within the wider context of national action seeking to relieve the larger
congested conurbations and to assist the less fortunate areas. Such a
policy, Foley suggests, '"can be effectively carried through only if regional
and national planning are vigorously fostered as fully complementary to town
planning in its more restricted sense" (p.79): the point is central to our

theme and we return to it in Chapter k.

The proposition that town planning is part of a broader social
policy raises the cuestion of what, if any, goals and objectives it is trying
to fulfil: but "national goals have rarely been listed specifically as such,
occuring more often implicitly in broader statements of political ideology"
(Chadwick, 1971, p.140). In the absence of an official and explicit
definition of town planning, or its goal(;), the mandate of the 1943 Act is
perhaps the nearest substitute. This, amplified in the 194%4 White Peper, and
interpreted oy the Schuster Committee (1950, para.49) as being "to regulate
the use and development of land in such a way as to take account of social,
economic and strategic objectives and to ensure that conflicting demands are
reconciled in the best way possible in the national interest', has given its
direction to British practice theory. In further substitution for any
explicit statement of national goals/objectives we may look for guidance to
various legielation, green and vhite papers, Parliamentary and informal
statemenis by Minislters, recommendations of Royal Commissions and Committees,

election menifestos and other sources. For example, the 1944 White Paper
may also be seen as giving the Government's comprehensive view of national
town planning objectives at that time, while a less formal view of the

position in the mid-1960s could be inferred from the eight policy issues

identiiied by the then Mimister, R. H. S. Crossman (1965, p.207) as national/

regional economic planning; further new towns; urban renewal; traffic in
towns; conservation in town and couniry;: green belts; development planning

machinery; and public participation. And again, the Barlow recommenda ions,



the New Towns Act 1946, the National Parks and Access to the Countryside
Act 1949, and the green belt circular (M.H.L.G. 42/55) might all be cited
as national expressions of intent which, because they have gained political

support, could be regarded as representative and acceptable.

But are alternatives sufficiently examined and analysed?1 The lack
of positive, explicit direction in terms of goals/objectives makes it
difficult to establish performance criteria against which progress or
retrogression in the system may be assessed, and in the absence of alternatives
how do we decide and evaluate? Hall (1973, 2, pp.38-39) argues that, because
of 'an obsession with plan design, in the form of a physical blueprint",
British town planning has pursued only limited objectives on the basis of
physical criteria which he classifies according to spatial scale. t national
scale, ther§ is the idea of maintaining\a nationwide regional balance. At
regional scale, urban containment, protection of the countryside and natural
resources, and the creation of self-contained and balanced communities are
supported by the subsidiary objectives of preventing scattered development
and establishing strong service centres. And at local scale, reconciliation
of the aims of accessibility and good environment has been sought through a
preferred urban structure. There are, Hall (pp.393-405) suggests, four main
results of the 1947 system - urban containment, suburbanisation, lsnd inflation
and economic restraini - although the extent to which these were intended/
unintended or acceptable/unacceptable cannot be evaluated readily. Rodwin
(1956), for example, drew attention to new towns policy failures, asserting
that "new towns are being built without any long-range analysis of how many
should be built and where they should be built and of what priorities shonld

»

govern the growth of different regions" (p.70).

In lieu of any explicit official analysis of such matters, Sir Colin

Buchanan (1 9‘?? P A L 2_!&2} ol

For example, within what national strategic parameters are decsisions made
on feasibility studies for planned expansion and overspill schemes?

s
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British town planning1 and intuitive evaluation of these: he considered that
notable successes included the machinery itself, new towns,national parks,

and assistance to development areas, while among the failures were an
inadequate integration of land use planning with social and economic policies,
an insufficient supply of residential accommodation and an inability to deal

with transportation in an integrated way (pp.60—61).2

But, as illustrated by Gerald Manners (1972, pp.15-39, L7-61), macro
scale public policy responses to such objectives have depended cn sectoral
'related' legislation as much as on the comprehensive town planning precept.
These responses, as reflected in Britain's itwofold national spatial socio-
economic patterning, include restraint on economic growth, constraint on
physical expansion and overspill arrangements, together with action in respect

of urban transport, urban renewal and the geographical organisation of planning

(8

n the more prosperous regions: characteristic of the less prosperous regions
are national economic management, support for staple industries and development
area policies manifested in the 'geography of assistance’ (including
improvements to infrastructure and environment). Again, the Mipistry of
Transport has exemplified a strongly sectoral approach to many matters
requiring to be brought under comprehensive land planning con u?Ol-B 1%
therefore seems necessary to clarify the role of town planning as a national

oliey instrument and to establish goals, objectives a1d performance critsrie
P ’ A I

These may be summarised as (a) ensuring quality of opportunity, prosperity
and standards throughout the whole country; (b) getting the urban areas in
shape because their quality and economic viability affect the contentmen® of
the lives that are led in them; {c) ensurlar a sufficient and econcmical
transport system; (d) conserving the nation’s natural resources of qrvlc‘Tt“*ql
land, water, atmosphere and minerals; and (e) conserving the wations heritage,
mainly ils countryside, landccapes, and buildings

2 ~
Cf. Heap (1961).
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so that its activities may be better understood and their effectiveness

assessed.

From an administrative/procedural standpoint, Britain's town
planning system has been described as (a) highly centralised; (b) comprehensive;
(c) largely discretionary; and (d) highly integrated (Jones, 1964, pp.20-21).
It may be discreticnary, but in terms of a coherent, unitary approach at
national gcale it is questionable to what extent the other qualities are met.
For example, in view of the complementarity of 'policy' and ‘plan'1 as means
of securing ends, and the need for '"consistency and continuity in the framing
and execution of a national policy'", can the claim of comprehensiveness be
justified when there is no overall indicative 'plan'? The absence of active

involvement in physical planning and plan-making at macro scale is illustrated
in Table 3.3 and Figure 3.4 which reinforce the view that although '"central
government has a major responsibilitf for policy formulation in regard to

town planning, /this/ proceeds so much from the bottom upwards in Britain that
policy is often more fully expressed in reactions ... to specific proposals

or decisions by local authorities ... than in advance, general policy

statements by the central government" (Foley, 1960, pp.72-73).

The question therefore arises as to whether ad hoc policy-making per
se at national scale is an adequate means of securing town planning ends in
a wider process of seeking to use and develop finite land resources to the
best socio-economic advantage, or whether it "must be accompanied by a
positive conception of what is desirable" (Schuster, 1950, para.bl)., But, as
Buchanan (1972, pp.lk6-47) says, central government interferes minimally with

the making of local plans which it was hoped woﬁld add up to the big ones

1 : SR o : : S
'Policy' is defined as a '"'course of action adopted by government, party
etc." and 'plan' ss ''scheme of arrangement; project, design:; way of

-

procecaing’ {(Oxfucd Bagliei Si\.l.i.uilaly). In a salional lown plauning
contexi we take the term ‘plan’ to mean & poliicy instrument which will
express measures for dealing with the macro structuring of the physical
environment in the form of (a) a coherent, comprehensive 'bundle' or
synthesis of policies in town planning per se and 'related' areas and

(b) more specific propesals for a strategy for the use and development of
the national territory,



Table 3.3 Interventionist characteristices in British

town planning

Source: original
Spatial scale
Nature of
intervention
Local* Regional National
Social X X ?
Econcemie X XX XX
Physical P94 X
Executive xX XX
Advisory X XX XX
Policy~-making X XX XX
Plan-making X X
Public participation XX
* Includes structure and local
planning in statutory terms
XX Strong characteristic
X Weak characteristic

47
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without thé government having to make embarrassing overall decisions [Eng?
to this day we do not have ... a national plan, not even in the form of a
statement of policies and objectives, let alone any set of proposals defined
on a map. This might bé thought a strange state of affairs /since planning/
cries out for ... broad policies ... so that lesser matters can find their
places; and it /ig/ a matter for criticism that after 25 years of planning
effort not only is there no national plan but there is not even a coherent
set of regional plans". If then, as the Schuster Committee (1950, para.?2)
suggests, town planning aims '"to create a well balanced synthesis of what
might otherwise be a mere collection of separate policies and claims, to
combine them into one consistent policy for the use and development of land
within the area in question /fand/ to devise the means of translating this
policy in the physical cenditions of that area into a plan", we would argue

that the 1943 Act implies the need for a national plan.

In British town planning we discern, then, a marked difference between
expectations of the 'centre' and happenings at. the 'periphery' (Schon, 1970)
and an absence of comprehensive macro plan-making complemented, somewhat
paradoxically, by an adaptively oriented central approach. We therefore also
find a lack of positive and coherent national context for sub-national

planning and of explicit central guidance. This may mean that the 'centre'

b

s deficient in terms of technical/predictive eoxpertise, of adeguate

i

ublic

o)

policy instruments for guiding change at the 'periphery', and the necessary
political will to :'L.*l’(.er\a'ene..'l It certainly underlines the need to consider
whether the most effective resource planning procedures are being applied at
rational scale or whether & mere vigorous role is required of central government

so that it develops 'responsibility for catalysing social goals and fully

o s

analysing what chysical environment improvements wmost realistically facilitated

1These deficiences represent a considerable divergence from some of the
theoretical concepls outlined in Chapter 2 such as Ozbekhan's planning
environment/purpose/plan construct; Ruth Glass's integrated enterprise;
Banfield's means/ends relationship; and Wilson's goals/action
specification.
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these social goals", while not weakening its approach to planning as "an

adapting-to-new-circumstances activity" (Foley, 1960, pp.91-92).

Before turning, in Chapter 4, to a fuller examination of the
regional and national.facets of British town planning, with our ultimate
interest focused on cells I-3B and II-3B in Figure 2.3, we conclude that, in
many respects, Britain has well-developed comprehensive town planning machinery
to deal with the use and development of land. However, socio-economic events,
such as population growth and industrial expansion, were not adequately
anticipated after World War II, and means of control, not being geared to
dealing with the unexpected impacts on the physical system, also had
shortcomings. Thus, although strong influence over land use and development
was exerted through comprehensive plan-making at local level, this was not
paralleled at regional or national levels. Eventually, increasing prescsures
on the physical environment demanded a more broadly-based approach which led
to increased activity (ad hoc and official) at sub-regional and regional
levels and to the 'new' development plan system, but éhere is, as yet, no

contextual national strategy.

We find a situation, therefore, in which in some matters - such &s
nationwide coverage in terms of local scale development plan and control
procedures - there has been a clear national town planning policy. But, in
other respects - new towns, distribution of industry, the countryside,
transport - central government has adonted 2 sectoral rather than comprehensive
approach, and has not sought a co-ordinated strategy for the physical
structuring of the country as a whole. Furthermore, theré has been no explicit
articulation of national goals/objectives for the physical environment, nor
formulation ard evaluation of alternative national futures, Thus, while i%

cannot be denied that there is national policy in the town planning field,

3 - 3 3
ices nol amount Lo a coherent, overt

&

-

there is no national plan. Consequently, there appears to be room for more

ositive unitary guidance from central government at national level: this. we
= ]



suggest, requires an appropriate macro policy instrument and provides a

strong argument for an indicative national physical plan.
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Chapter 4

REGIONAL AND NATIONAL PLANNING IN BRITAIN

The proposition that town planning is part of a broader social policy

which will only be effective if regional and national planning are actively
pursued, lends weight to the idea of an indicative national physical plan.
While there is much overlap between these two spatial scales, each has an
increasingly evident identity: this chapter analyses regional (Section A)
and national (Section B) approaches in British town planning (examining
their origins, purpose and characteristics) and, in so doing, attempts to

differentiate the particular field of national planning.

A. THE REGIONAL FACET

The intermediate nature of regional planning in Britain between local/
global and national/sectoral approaches has resulted, as A. J. Brown

(1972, p.31) puts it, in a "mixed bag'". The two conceptions of regional
and sub-regional planning identified in Chapter 2 have been applied to
different problems and are typified in contrasting approaches, intellectual

stimuli and public policy responses.

Sub-regional planning, by tradition physically oriented and
socially motivated, centres upon the large urban complex and its hinterland
with their functional/hierarchical interactions: it seeks to alleviate
problems of congestion and poor environment, both through renewal and
denmitf controls, and through decentralisation to new and expanded
communities. The unit of definition is the city/urban region: the approach
has developed thoough joint committees under the 1932 Act, the advisory
plans of the 1840s (which powerfully inTiuenced both local development
plenning and national govermment policy in respect of diepersal, new towns
and green belts) and more recently a spate of collaborative sub-regional

studies.

L5 |
n



Regional planning, by tradition econocmically oriented and socio-
politically motivated, sought to combat unemployment, industrial stagnation
and decline by redressing regional socio-economic disparaties which the
locational incidence of these problems created in the country as a whole.
It was, at first, centrally and sectorally sponsored through economic
agencies, but since issues concerning the national economy and its
regionalisation involved physical/spatial/global considerations, a multiple
objective approach has emerged.1 The unit is the homogenous region: the
approach has evolved from inter-war economic crises, the full employment
philosophy of Beveridge, the White Paper 'Employment Policy' (Minister of
Reconstruction, 1944) and post-war legislation relating to the distribution
of industry. Its traditional focus was aid to the less prosperous areas
through factory construction, loans, provision of services, land
reclamation and grants. However, this sectoral economic method has broadened
over the last decade through the regional eccrnomic planning machinery and

major strategic studies.

The 1960s saw both aspects of regional planning become increasingly
entwined. The need for a common approach, transcending administrative
boundaries, and the lack of adequate context for 1947 Act development plans,
led the Ministry to initiate regional studies.a The aim, says Baroness
Sharp (1969, pp.178-179), was "to establish trends and indentify needs for
the next twenty years; and to formulate ... on & wide regional basis, the
broad outlines for future policy which the local planning authorities
could apply to the review of their own development plans'". Meanwhile,

cyclic economic crises, the magnitude of the regional problem at home

1 . . s

The process has involved the Treasury and a varied pattern of government
departments including, notably, the Board of Trade; the Ministry of
Housing and Tacal Government:; and the Denartments of Economic Affairs,

Pt sddiiand WL

2For the pressure areas of South East and West Midlands.

23



24

and European influences (McCrone, 1969; Brown, 1972) further encouraged
regionalism, including plans designed to "become part of the national
economic plan /and/ intended to produce a more comprehensive approach to
regional development ...'" (Self, 1967, p.5). The Department of Economic
Affairs became responsible for regional development in 1964 and for
regional studies. However, although '"realistic plans for land use in a
region'have to be based, among other things, on assumptions about economic
growth ... the immediate, practical urgency of regional studies /is/ the
need to determine the pattern of land use and the transport ... on which
the public authorities and others can get to work" (Sharp, 1969, pp.179-180):
hence the principal responsibility for regional planning passed to the
Department of the Environment in 1970, Since the mid—19605 there have been
numerous regional and sub-regional studies pursuant to the economic and
physical planning interests of central government and ad hpc bodies:1 there
has also been, as we shall see, advocacy of more positive and coherent

central guidance.

Regionalism, as a spatial facet of the national scene which ains
to bridge central and local levels of government, "involves the formulation
of public policy for, and adminiétration of policy in, large geographical
units" defined by varied criteria (Smith, 1965, 1, p.2). As far back as
the early 1900s, the ineffectiveness of sm2l) local government units in
dealing with emerging social/technological problems led the Fabian Society
(Sanders, 1905) to propose & unified regional approach to the management
of public utility services through a 'new heptarchy" of English provinces
with elected councils.2 The search for political and administrative

rationality through regionalism found intellectual support in the academic
8 g BE

o o : ol = T : :
Mainly standing conlereaves or joint local planning authority
comnittees.

2Related by Geddes (1915) to the major conurbations.
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disciplines of geography, economics and sociology: at the end of World

War I there was strong advocacy - by, for example, H. J. E. Peake,

C. B. Fawcett and H. J. Mackinder (Smith, 1965, 2, pp.8-11) - of devolution
from central government to balanced provinces comprising organic units
defined on geographical and social factors. Imn 1921, G. D. H. Cole '"explored
the geographical, political and social arguments for regionalism and
advocated the division of England into nine regions or provinces which

would reflect the economic and social structure of the country and its
administrative problems more accurately than the existing areas of local
authorities'" (Smith, 1965, 2, p.9). At the same time the Ministry of Health
devised a plan for twelve housing regions reflecting communities of economic

interest.

As a means towards more efficient local government and greater
devolutijon from central government, regionalism has enjoyed continued
support, being considered a necessary vehicle for democratic economic
planning (Grove, 1951), for large scale administration (Robson, 1954), and
for town planning functions in an extensive area '"that for geographical or
technical reasons need integration throughout it" (Self, 1949, p.75). More
recently and specifically the Maud Commission (1969) laid emphasis on large
authorities and the city region concept, the case for which 'rests on the
arvgament that it is the geographiczl form taken by modern sccio~economic
activity and, if the pattern of local government is to match the pattern
of pzople's lives, then the city region must be the basic planning unit in

the new local government system" (para.ll5).

The town planning approach, centred upon the process of urban
regionalism and developed over the years (Geddes, 1915; Abercrombie, 19hli:
James, 1962, 1967), is now well established in British practice theory.

It owes much to geography and its atiempls Lo describe and understand the
spatial differentiation of human/environmental causality and

interrelationships as reflected in social, economic and physical terms,
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including such fields as regional definition (Fawcett, 1961; Gilbert, 1960;
Taylor, 1950), city and conurban systems (Fawcett, 1932; Taylor, 1938;
Freeman, 1966; Dickinson, 1964) and urban fields and hierarchies (Christaller,
1933; Smailes, 1944, 1946, 1947; Green, 1950; Carruthers, 1957; Berry, 1967).
And in regicnal economics both geographers and economists have made notable
contributions in location theory and analysis (Losch, 1940; Hoover, 1948;

Isard, 1956; Clark, 1966; Hermansen, 1971; Chisholm and Manners, 19?1).1

It is not easy to define the evolving role of the regional plan_in
British town planning (Lichfield, 1967) but, as Hall (1970) says, it
largely deals with resource objectives, both in its economic orientation
and its increasing concern for urban process.2 Certainly it seems to call
for a more "vivid dialogue between the politician and the planner"
(Kuklinski, 1970, p.272) and a clearer articulation of the substantive
physical propositions with which it might deal (Friedmann, 1964, p.62).3
The Strategic Plan for the South East (South East Joint Planning Team, 1970a,
para.l.l4) emphasises its intermediate position as "on the one hand ... an
extension of local planning, dealing particularly with those matters - the
movement and distribution of population and eﬁployment; the complex
interaction of social and economic needs, the provision of major recreational
facilities and the main communications network, for example -~ which can only
be decided for areas much larger than the areas of existing local planniug

authorities. On the other hand it is concerned with interregional flows

i

'For overviews see Haggett (19€6) and McCrone (1969, pp.4g-74).

ZThe former might include welfare, equality and influence through high
employment, equal opportunities, and central place benefits; the latter
economic, aesthetic and social satisfaction by investment decisions,
?reserving the countryside and improving community structure (pp.32-3%3,
h6-47) .

In summary, these propositicns are that (a) the structure of human
scttlements can be defined as a system nodes and functional linkages;

(b) nodes are arranged into a loose hierarchical structure; (c¢) surrounding
each node is a density field of functional interaction; and (d) the cost

of overcoming distance exerts a pervasive influence on the distribution

of activities.



of population and employment, with the availability and use of resources,
and with long term economic prospects which cannot properly be considered
except in the context of the balance to be achieved between growth in one
region and growth required in other parts of the country, on which only

the Government can decide'.

Developing relationships in regional planning have caused an
increasing awareness of national context.1 Sub-regionalism is recognised
in the structure planning provisions of the 1968 Act which enables
collaﬁorative planning across administrative boundaries (M.H.L.G., 1970,
para.3.2) taking into account "spheres of influence [ﬁng7 hierarchical
relationships between centres of different size' (para.3.7). The regional
facet has also, obliguely, gained statutory recognition in the 1968 Act
(s.2(4)(a)) as a context for structure plans, and may derive continuing
impetus frem the Maud and Kilbrandon Reports. But, if it is to succeed,
regional planning must be set within a procedural framework which denies
the suggestions that there is "little likelihood that the aspirations or
proposals of individual regions will be compatible with each other or within
the nation's capability when taken in the aggregate'; that "regional
strategies seem to be prepared only to be ignored'"; and that we are incapable
of "producing plans which neatly dovetail with each other and with the
Naticnal Plan' (McCrone, 1969, p.?{ﬁ Thic reference to Lord George Brown's
cconomic plan of 1965 is egually applicable to our consideration here of an
indicative national physical plan: the next section examines approaches and

developments &t the macro level, which alone can provide context for regions.

learly, '"many of the mcst important decizions ... can only be taken at
the national level where the priorities of different regions can be seen

in perspective /through/ consultation between regional and national

-11 ~ m. » ~ ..... ~ evam
authoritiss, The formesr identifving ""‘c prefilenc and malinr nronosals ..o
- T . L - a—
<A ht’; t 4

g regions. Morecover, the
solution to be found in

the latter reconci i
problems of one region might easily require a
another ..." (McCrone, 1969, pp.227-228).

A . aemanas o COMmET
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B. THE NATIONAL FACET

Although the 1943 Act required a national policy with respect to the use
and development of land, although events of the early 1940s suggested that
comprehensive town planning might include a national plan-making role, and
although there has been centralised policy formulation, national planning
in Britain - if it can be said to exist as such - hinges upon intervention

in the economy.

Because of British traditions of a free enterprise democracy
dominated by the market and laissez faire, it was not until the depression
of the 1920s and early 193%0s produced a series of crises that Government
intervention in the economy became a central political issue. The basic
problem was seen as unemployment, and, as Government sought to tackle this,
Lord Keynes (1936) revolutionised economic thinking with his theme that
speculation was no substitute for planning - "when the capital development
of a country becomes a by-product of the activities of a casino, the job
is likely to be ill-dcne" (pf159). Since aggregate demand for output
determines total production, and as no market forces can ensure that this
will be high enough to guarantee full employment, there emerges a clear
case for intervention by government, not only on economic but also on social

and political grounds.

It is not our intention here to debate the political pros and cons
of different centralist planning models although we acknowledge that the
character of the planning movement is largely conditioned by the influence
and interaction of politics and ideologies. But for purposes of our thesis,
we assume, as successive British governments have variously accepted, the
need for state intervention. As to the form which this regulation and
control could take, we put forward the view by Sir Geoffrey Vickers (1972,
pp.138-139) of methods which government might use to implement, inter alia,
its responsibility 'for managing large sections of the economy, and for the

physical development of the country, including the siting and building of
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new towns and airports'. It may alter the rules by which society lives;
restrain private activity; implement policies directly; control through
fiscal management; influence private actions by financial manipulations;
control trade and industry; and influence the attitude of the governed:
it may exercise and control the exercise of power; shape the pattern of

legal right; persuade; bargain; and coerce.

In the early 1930s there was a strong intellectual response to
the country's socio-economic problems, not least from Political and Economic
Planning which organisation prepared 'A National Plan for Great Britain'.
It was economic in character and '"a National Planning Commission, aided by
a Bureau of Statistics and by a Planning Council in each industry, was to
produce a master plan for British economic development" with particular
reference to ''commerce, industry, agriculture and transport" (P.E.P., 1956,
p.143). But more significance was the growing official view - as expresssed,
for example, by the Special Areas Commissioner, Sir Malcolm Stewart - that
restraint of development in congested areas to secure a more even disgtribution
of industry was a necessary complement to the amelioration of the regional
problem(McCrone, 1969, p.102). In response, the Government appointed the
Barlow Commission "to enquire into the causes which have influenced the
present geographical distribution of the industrial population of Creat
Britain and the probable direction of any change in that distribution in
the future; to consider what social economic or strategic disadvantages
arise from the concentraticn of industries or of the industrial population
in large towns or in particular areas of the country; and to report what

reiedial measures if any should be taken in the national interest'.

The Barlow Commission (1940) claimed that "it is only by proper
planning that the disadvantages of the existing grouping of the population
can be avoided, and life with full enjoyment of amenity, health and
convenience be led" kpara.ZlS). But town planning ignored "the larger

question of the general and national grouping of the population" (para.219),
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and the Commission saw the need for some central authority with "a national
point of view ... considering local or regional planning schemes in the
light of national resources, requirements or interests as a whole ... with
effective responsibilities for national planning and with the duty of
watching, stimulating and guiding local and regional planning" (para.221).
Aggregated local and regional schemes "would not, however, constitute a
national plan in the true sense: it would be nothing more than ... a
patchwork of schemes ... which had not been co-ordinated and moulded to

form a coherent whole. A national plan conceived as a whole would be likely
to differ substantially from a national plan constructed by merely piecing
together the local and regional plans. The local and national interests

may easily clash" (para.222}.1 Therefore, solutions to locational problems
having a national character "must be sought along the lines of national

inguiry and national guidance" (para.k27).

Among its conclusions (para.428) the Commission found éhe need for
national action and for a new Central Authority, "national in scope and
character'", which should have a policy/plan forﬁulation réle with power
to correlate regional and local plans in the national interest. But there
was disagreement as to whether the new authority should be advisory (para.432)
or have much wider powers (Minority Report, para.6), and in a Dissentient
Memorandum Sir Patrick Abercrombie stressed the fully comprehensive approach.
National controls '"must be integrated into regional and local planning in
2ll their aspects /and/ a proper pattern and design must be given to human

environment, so that not only economic but social and artistic needs may be

1Cf. Scott Committee (1942): a "fundamental dericiency'" is the lack of
"principles of pational planning which ocught to be applied'. Regionzl
schemes were not "parts of a coherent whole ... fitting into & national
plan, or complying with the criteria of the many national interests
involved in all planning far the utilisation of the nation's lang"
(para.1hg),



satisfied. The components of such an outline scheme of national development1

should be similar to those of a normal local planning scheme /bui/ rather a
policy than a plan, something flexible and continually evolving, based upon

research, surveys and experience'" (paras.6-13).

A centralist model was also advocated by the Scott Committee (1942)
which recommended new government machinery for '"the formulation of national
planning principles ... and the translation of national policy into concrete
terms of national planning'", though not as " a single fixed plan" (para.221).
The need for "national land planning" (para.228) wherein "a national plan
must be a continuous and flexible application of governmental policy"
(para.229), based on broad national land classification rather than zoning
(paras.229-232), was accepted. Similarly the Uthwatt Committee (1942) said
that a system lacking "central positive direction is inadequate to secure
the best social use of the land of the country" (para.l5).. It was assumed
"that national planning ... will be directed to ensuring that the best use
is made of land with a view to securing economic efficiency for the
community and well being for the individual" (para.l?), bearing "national
as well as local considerations in mind" (para.359). A&lso "there should
exist means by which ... all land uses can be ... considered as a whole",
for unless they are, '"the general lines on which National Development should
proceed cannot be properly determined nor the lands properly menaged in the

interests of National Development' (para.360).

We have quoted from these three reports at some length to illustrate
the point that Britain seemed to be on the point of adopting a 'total

approach' to town planning in which a national plan would have been logical

Yhese would include (a) industrial and commercial location; (b) agriculture
and forestry; (c) grouping of the population and resulting settlement
tabric; (d) transport; (e) recreation; (f) fuel and power; (g) drainage
and water supply; and (h) other services. Cf. Development Plans Manual
(H.H.L.G., 1970) &nd S.I. 1971 No. 1109.

61
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to those who '"saw town planning not just as technique for controlling

the layout and design of residential areas, but as part of a policy of
national economic and social planning" (Cullingworth, 1972, p.zl).1 It
appeared that the proposal by Lord Reith (1949, p.422) for "a centrel
authority toc frame and be responsible for the execution of a national plan
covering the basic objectives /fincluding/ regional machinery to apply the
national plan'" was near to reality. But this did not occur. Thus, while
the 1947 Act estabiished comprehensive local planning, the regional scale
was ignored and the national scale waé dependent updn a ''web of official
pronouncements that collectively amount to policy" (Foley, 1960, p.73) and
upon a fragmented series of adaptive sectoral measures. It did not occur
for largely political reasons - inter alia, because "an all-powerful ‘grand
co-ordinating' Ministry does not square with the facts of administrative
and political life" (Cullingworth, 1972, p.37), because of laissez-faire
traditions and because, despite the fact that "national affairs occupy the
centre of the stage" (Jennings, 1962, p.104), a national plan might have

clashed with and antagonised local interests.

However, the idea of a national plan persisted. Cole (1947)
proposed regional '"master plans for the balanced development of extensive
areas, including both towns and country, and for the distribution of industry
and population within these areas", and that these should be subject to "an

everriding national plana drawn vp centrally" (p.75). Thus, regional plans

1For example, W, R. Davidge 'was urging that a planned decentralisation policy
must be preceded by a national study ...'" based upon which a national plan
should consider (a) conservation and agriculture; (b) minerals and major
industries; (c) commercial development; (d) urban and rural development;

(e) public services; (f) transport facilities of national importance; and

(g) the national heritage and economy (Asuworth, 1968, pp.201-202).

elnvolving definition of "the character of the industrial, commercial and
agricultural developments ... to secure a balanced economic and social
structure ... with estimates of the capital needed, both for the directly
economic part of the plan and for the parallel provision of the necessary
houses ... and other social investments required’, together with propossls
for "new towns and industrial estates, for the improvement of facilities
for gransport, and of ports, docks and harbours, and for ... utilities"
(p.76).
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would be co-ordinated through "a National Planning Authority, which would
have to bring them into sensible relation one to another and to the
population and resources of the country as a whole" (p.77). This argument
has been pursued more recently by Hall (1970, pp.63-64): "national/regional
planning is concerned very much with the allocation of national resources
between regions'" and a co-ordinated national framework is needed because
"it makes no sense to help one region if at the same time you are not
considering the relationship between the policies for that region and the
policies for other regions, in fact all other regions. It follows from this
that normally national/regional planning is a matter for central government
policy /dealing/ with the relation between the centre or the whole of the

nation and its regional parts'.

Although Britain still has no national plan, there was a revival
of interest at the macro scale in the 1960s: the consequences have been
considerable and are still developing. A first step was the creation of
the National Economic Development Council in 1961 whose report, 'Conditions
Favourable to Faster Growth' (N.E.D.C., 1963), advocated a regicnel
development programme emphasising growth points within the general pattern
of assistance. Among major problems identified were outward migration and
high production costs, some of the causes of which were clearly capable of

being tackled through physical/spatial public policy responses.

A year after the creation of the Department of Economic Affairse in
1964 and the setting up of regional economic planning councils (Figure 4.1),
‘The National Plan' (D.E.A., 1965) was published "to provide the basis for
greater‘economic growth" (p.1l). It displayed ccasiderable awareness of
the importance of physical/spatial elements and, referring to the need to
"ensure that regional planning becomes an integral part of national planning,
it showed a specific concern with "the infrastructure of the economy, &and
with the location of employment and population” (p.84). TIts approach,

including "control over expansion in some parts of the country and measures
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to promote development in others" (p.100), reinforved the accepted Barlow
philosophy and, although its physical planning content represented only one
facet among many, it appeared to offer a basis for greater cohesion at
national scale. However, as a centralist planning model it was never
implemented, partly because of technical problems, but chiefly because of a
political failure to resolve the debate concerning objectives, ideological
ambiguities, and the extent to which government intervention was practicable

and desirable,

There were, nevertheless, as Baroness Sharp (1969, p.181) points
out with regard to the town planning work of central government, very real
practical and procedural difficulties in that "some planning questions
are national in scale. For many years the Ministry was hardly conscious
of a national aspect to its problems. The need to think natiorally was
first forced on it by population and transport problems [ﬁhich raised/ land
use problems on a national scale and the Ministry ... having once learned

to think nationally, now does so more frequently and more naturally".

But the fact remains that there is no coherent, comprehensive
policy instrument,; nor agency.1 through which national thinking can be
expressed. We therefore agree with Amos (1571, p.307) that "in central
government one would hope to see the development of a national plan, which
would give direction to the constituent dependents of government, snd to the
local planning authorities which must observe national policy". We alsc
btelieve that there is greater scope for such a plan than Amos concedes in his
view that '"while it is possible and desirable that national policies should be
expressed at least in part through a national physical strategy, it is
unlikely that any national physical plan will do much more then indicnte

a geographical distribution of resources for certain policies". This we

1Cf. the idea of a 'Central Council for the Physical Environment’
(Buchanan, 1964).
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seek to demonstrate in Part IT of the study by developing the idea of

an indicative national physical plan, arguing that there is clearly a need
for an enhanced role for town planning - and for this type of policy
instrument at national level - to deal with the physical implications of

national resource management (Figure 4.2).
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Part 11

TOWARDS AN INDICATIVE NATIONAL PHYSICAL PLAN FOR BRITAIN

"A national strategic framework ... cannot be
buiit up by aggregating regional plans any more
than regional plans can be built up by
aggregating structure plans'.

Wilfred Burns (1971)

"Now it is not one thing no Y
Makes a poem, but rather t g al tone,

The something pervading, uniting the whole ...

Roots, wood, bark and leaves singly perfect may be,

But, clapped hodge-podge together, they don't make a tree'.

A
r another alone
»
&

James Russell Lowell



Chapter 5
A NATICNAL STRATEGIC NEED?

Part I of the study has pointed to the view that a national physical strategy
for Britain is necessary, having regard to the mandate of the 1943 Act, to
the expectations of the 'new' development plan system, to the spatially
integrated nature of plan-meking, to evolving trends in government and to

the importance of coherent and effective national resocurce utilisation.
Professor Arthur Ling (1968, p.419) discerns "fumbling steps towards regional
and national planning" and believes that the Government "has, or should have,
its own responsibilities for preparing a national physical plan or framzework
into which regional plans can fit". It has been argued that a primary
wealkness in British vlanning has been its "failure to establisk ... a

comprenensive plan for the better use of national resources in land, capital

; BT SR | e e B Pz T i re
ard manvower' (McCulloch, 1965, p.9): yel, as Professor D.-J. Roberison (105,
pp-12-12) suzgests, vhysical planning is a necessary elerient at nationa) loyel

in "a realistic assegsment of the demand upon the resources of the economy".
This chapter introduces our approachi in Part II towards town planning as =
national resource objective and the concept of an indicative neti-nal
pliysical plan as a public policy instrument to this e¢nd.

3

Justification for such an epproach is the need to secure ithe most

S do o 'ae - £ -, M - 14 1 T . r - S S o
elleciive use oi resources in the 'naticnal good' so far as their develonment

1972), In this context, P.E.P. (1941, p.5) suggested,at the time of Barlow

that successful {own plamning "depends upon the clear erunciation and

g S T 4 -l T SNSRI

accepiance of primcinles of social and economic policy touching the use of

Fond /BHA/ Par Actarniine Snd nremnctine Sha ek & ) Youd

e G L8NG * L0 CotoY LAIITE ana L_;_\.-.-mut‘_‘.“b w10 Li-’f.:'u use o0i L28LG as helween
ey 44 Tl N A Tl 1

compciing c.alms's Thirty years later Amos (1971, »p.305-300) ' stressed the

impertance of resources vis-&-vis the planning roles of central and local

Cf. Bor (1970) who stre f the rational scale in ressurce

allocalion. for the physical environment
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government: '"local and national strategies must be compatible with each

other and based on a realistic allocation of resources. It is possible and
certainly desirable that the next achievement in central/local government
relations will be a more systematic method of matching resource needs to
resource supply on the basis of the possibility and effectiveness of plans".
Resource allocation at central government level extends across all national
activities, including land use, and '"is not only a necessary part of
effective planning; it is also a major part of corporate management''. Much
attention has been devoted recently to the environment as a resource in
relation to conservation, countryside, pollution and energy: the greatest
need, however, appears to be for a fully integrated approcach to the functioning
of the environment as a national whole. A national strategic framework would

be an almost inevitable corollary of this.

About 12% of national output is devoted to development, renewal and
maintenance of the urban envircnment, which not only makes large demands on
fixed supplies of land, but also involves conflict between the material
standards and the quality of life sought by the community. P. A. Stone (1970%,
p.31) reminds us that "one of the more important restraints on the developing
pattern of urbanisation is the availability of resources, both real and
financial'': though representing a form of consumption goods, the environment
also consists of productive goods, and its utility will depend as much upon
the manner in which resources are used as on the amount available. Development
planning proposals should satisfy three tests at national, regicnal and local
levels: first, do they offer good value; second, are the necessary real
resources available; and third, can financial resources be provided and
appropriately directed? Resource supply/demand is a function of the
interaction of population and human activities on natural resources: thus
size and composition of the population, and the nature and pattern of
activities, will condition both national output and the total requirements
for the built environment in terms of land use and its detailed physical

components.
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The implications of the conflict between pressures and land resources
are well known (Best and Coppock, 1962; Stamp, 1962; Cracknell, 1967; Best
and Champion, 1970; D.0.E., 1971). Distribution of urbanisation and policy/
physical restraints on development in Britain (Figure 5.1), together with
population projection to 1981 (Figure 5.2), indicates that in some regibns
pressures are slight, while in others, future growth will pose problems in
the provision of urban and recreational space: residential land prices reflect
this pattern (Figure 5.3) and emphasise the difficulties facing the axial
belt. Town planning at national scale should be able.to assist by trying to
understand and positively influence the way in which these pressures are a
function of, and their accommodation can be facilitated by, macro physical

patterning.

Demands on land for urbanisation are mainly satisfied by using
agricultural land. Best farmland should, ideally, be protected, but is
usually most suitable for development and located in the p;essure areas,
while poorer land which cculd absorb leisure demands is more remote. and
uneconomic to develop. This model broadly correlates with the pattern of
regional disparity but it belies the complexity of the situation wherein, as

Professor Emrys Jones (1970, p.57) suggests, "many resources are already

being extensively used and contribute to a relatively stable pattern of

-

settlement which would be difficult to change. Although technology and
society are dynamic, the environmental base is relatively fixed". Thus,

: 1 A : : 2
developmental demands for major new facilities and locational requirements
have to be reconciled with a well-established social, economic and physical
framework, always bearing in mind the considerable flexibility in the built

environment to adapt to changes in life styles.

orsces developments in transportation, materials/structures,
i and services {e.g. cheap in 5
3 el nx g Y ,. - . -

obirusive users) "beyond the urbun horizon' (p.182)

= : Vs e e TP Y (g
B4 =ul walll wlalusull L ¥ Vili=Oullle 5
*

For example, estuarine petro-chemicals, growth points, large scale break
in bulk and rapid transit services.
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Both form and location of new settlement constitute important
issues. For example, low densities popularly equate with value for money in
terms of 'better' environment and 'good' standards of living, while low
rise development has marked economies: but together these make big demands
on land resources. Settlement size and shape affect resources needed for
construction and 0peration.1 Broad locational alternatives appear to be
either further consolidation of the megalcpolitan axis, or a more dispersed
settlement pattern. Mobility of energy resources, services and communication
media might offer great scope for the latter, but against this are the
desire to consolidate the rural areas for agriculture/recreation and the
cost of linking dispersed elements. Furthermore, industrialisation has
created an inertia which it is difficult to overcome, including linkages,
interdependence of processes, provision of services and the economies of

agglomeration.

Since inherited investment in settlement distribution, built form
and infrastructure represents a powerful constraint on future patterns of
urbanisation, leaving ''too much to undo before we can give ourselves enough
flexibility to create an entirely new pattern" (Jones, 1970, p.55), it
therefore becomes '"all the more important that decisions in this field should
be taken in the light of the best possible predictions about requirements for
the future!" (Stone, 1970b, p.55). 1t is precisely such considerations that
underline the necessiily for town planning to adopt a national scale approach
to the maximisation of existing and integration of new development, and to

piay a more positive role in national resource management.
Town planning appears to have two main potential contributions in
these matters by attempting to clarify, reconcile and make proposals with

respect to:-

1 : i i
Doubling a new town from 50,000 to 1C0,000 not only increased per capita

e
road building costs by 25% but would increase travelling costs thr ughout
the life of the town (Stone, 1970b, pp.50-~51).
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(a) the use/development of the physical environment as a resource;
and
(b) the use and allocation of resources in developing and influencing
the physical environment.
This poses problems of estimating demand in relation to resource potential
and of developing satisfactory techniques as a basis for action (Wilson,
1970; Hermansen, 1970). It will involve decisions concerning:-
(a) the allocation, creation and distribution of 'mobile', or new,
resources (e.g. finance, new infrastructure, population); and
(b) the use, development and mobilisation of 'static', or existing,

resources (e.g. land, existing infrastructure, social capital).

The Ministry (M.L.G.P., 1951, pp.81-98) identified the major planning
problems of national importance as conflicting claims on land, agriculture,
housing, industry, development by Government departments, and public services
and utilities: it thought that "to balance, and where possible to reconcile,
these vital demands ... is the planner's most important and most difficult
responsibility" (p.Sl). P.E.P. (1951a) defined similar areas of concernq,
asking "Are such matters now considered by the Covernment?" and concluding
that "whatever the scope and the seat of such discussions, and the reasons
for the decisions ... the general public has very little knowledge of thenm"
(p.11). Nevertheless, "only when the whole range of needs and resources is
reviewed, and national purposes are clearly defined can the territorial
distribution ... be decided, and priorities of development for different
areas and different kinds of land use be laid down. Without a national policy,
the continusus conflict tetween what we should like to happen and what seems

to be foreed upon us cannot be resolved /ereating/ a precarious combination

of expediency and utopia" (p.12).

Notably integration of land use, industry, roads and population:
decentralisation/dispersal; resource priorities for development areas/

LA A 20

new towns; and co-ordination, distribution and scale of investment.
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As a specific example of the desirability of a more coherent
national approach we may cite British new towns policy which, as seen by
Rodwin (1956), is fraught with the difficulties of reconciling a physical
sitvation having nationwide implications for Government policies emanating
from different departments and pursuing conflicting social and economic
objectives. New towns result from the Government's decision to implement
planned decentralisation but they do not derive from any plan complementary
to this policy. Rodwin considered that '"development corporations ought to
be closely associated with the strategic ministries and other government
agencies whose decisions directly and vitally affect physical development',
and remarked the lack of any 'central planning agency ﬁith power to reguire
the various national agencies to adapt their policies and programs to a
national planning and development policy" (p.58). He further considered it
unfortunate that "there were no comprehensive long-term national physical
development plans /nor/ any long-term capital expenditure élan geared to
national and regional physical development policies" (p.63). Consequently,
speculation arises about the extent to which chance and expediency may have
determined the new town allocations; about the compatibility of new towns'
poiicies and programmes with other commitments; and about .the number, lccation
énd phasing of new towns. Rodwin therefore sees the need for a more coherent
planning approach by central government in respect of such matters "if

orderly regional and national development is to be encouraged" (p.063).

A similar theme was expressed by Max Lock (1960, p.26%) who, twenty
years after Barlow, was asking '"Where are the new houses to go?'". He
suggested that '"there seems to be no localised solution to this universal
problem in the absence of a clear overall view, firat of population trends
and movements and secondly of a desirable land use structure for the country
as a whole'". And he guestioned "Can this be done in the absence of a
regional system cc-ordinating economic, social and physical planning needs

widy

and can it be done until we have a Ministry of Planning fully empowered to
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co-ordinate plans, needs and policies of other Government Departments which
too often act in isolation?". The views of Barlow and the White Paper on
'Employment Policy' (Minister of Reconstruction, 1944) that, although a
distribution of industry policy would have to be a multi-departmental
enterprise, a single channel for the expression of government policy was
needed, were being echoed in_a plea for a more unitary national approach to

town planning.

Looking at such matters in the broad perspective of 'The New
Industrial State', J. K. Galbraith (19?2) points out that many accomplishments
of the industrial system are due to careful planning of output, price control,
production organisation (labour, components, machinery), consumer relations
and phasing - '"not to & mindless response to a free market but to the
subordination of the market at 21l points to comprehensive planning" (p.360).
Applying this notion to the physical environment, we would seek "to minimise
or neutralise the adverse market influences /and/ to develop a planning
authority of adequate power. Only strong comprehensive planning will redeem
and make livable the modern city and its surroundings" (p.262). Galbraith
concludes that "no natural superiority can be assumed either for the uarket
or for plannirg. In some places market responses still serve /but/ to rely
on the market where planning is, in fact, required is to invite serious
trouble" (pp.363-364). For example, the production and distribution of goods
and services (e.g. housing, transportation) in terms of the standard of
paysical environment necessary for the national well-being will require, to
a greater or lesser extent, the kind or organisational framework which only
unified ownership and large corporations (including nationalised industries)
can offer. Therefore it seems important that the Government should devote
some energy to macro physical planning in the interests of a properly
co~ordinated nallucal physical siructure and of the most effective use ot

expenditure and investment, both public and private, to this end.
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From a political angle in the mid 1960s, the then Minister,
R. H. S. Crossman (1965), foresaw the need for a more comprehensive and
positive attitude by central government. '"There is no reason to believe
150-0dd planning authorities ... each with its plan, will somehow miraculously
compose their different plans into a sub-regional plan, or a regional plan
or a national plan, which makes any sense whatsoever': he saw the need for
"a strong lead from the central government which must provide technical and
financial support for organising this planning" (pp.208-209). This view was
upheld by Ling1 with "a very simple philosophy about planning - that it should
be carried out at all levels, and that government should have imposed upon it
the same obligations as it imposed upon the local planning authorities; i.e.
to prepare development plans [Ghich,-inter aliz/ should determine the
distribution of industry and population ... in relation to the country és a
whole ...". Ling is emphatic that physical plans are necessary at national
and regional levels: "if only a quantitative approach is méde to econcmic
planning and there is ne quality in the environment resulting from it, the
effort will hardly be worth while'. It is true that some criticisms of th
narrow land use/local orientation of British town planning have been met by

i

the 'new' development planning system and extended activity in regional and
corporate planning, but there remains great scope for future commitment at

the macro scale.

Land and physical fabric are not only scarce and costly commodities,
but their disposition will substantially affect the quality of life enjoyed by
different socio~economic groupings and by different parts of the country.
Thus, allocation of resources for development between sectors, and Ltheir
global distribution among regions, needs centralised planning and control.

A national balance should be secured between resources for development and for
conservation so that, say, access for corurban dwellers to remote rural areas

may be facilitated, but not the detriment of local inhabitants or the amenity

In discussion on Crossman (1965, p.209).
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which the urban population seeks: likewise the social advantages of city
regional concentration should be provided without disadvantaging, through
over-development and congestion, those who live in or are serviced by the

cities.

The social, economic, environmental and resource implications of
major physical projects of national significance, like the Channel Tunnel or
Maplin, also demand a more coherent and unitary central approach: indeed, the
whole question of airport planning illustrates the need for positive national
overview. The procedure of considering a third airport for London through
an ad hoc commission with limited terms of reference, and a decision process
heavily influenced by particularised and localised pressure groups, has many
unsatisfactory aspects. It might have been more realistically handled by,
for example, a national planning agency with research, policy-/plan-making
and co-ordination functions, working closely with government departments,
regional economic planning councils and other relevant organisations, and

examining the need for, and implications of, an additional internationa

=

airport for Britain (as opposed to a third London airport) havirg regard to

gy -

the interests of the country as a whole.1

Public policy dimensions of airport planning are of prime importance
for Britain, not conly in domestic terms but also with respect to her role
in international air transport (Sealy, 1966). R. S. Doganis (1967, p.247)
expressed surprise at there being '"no clearly defined national policy on the
development of new airports and no national policy on the further expansion
of air services': only a comprehensive approach can adequately tackle such
issues as the large amounts of land and capital involved, assimilation of
technolegical advances, development of an airport hierarchy related to the
population and industry to be served, integration of airports into a national

sport framework, snd difficulties in providing infrazstructure on the

1 Lt 2 : :
For Anthony Crosland, Maplin ''makes no sense at all" in either national
airport, environmental or regional terms (B.B.C. Radio, June 1973).
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basis of the uncertain nature of air services (Figure 5.4). The nexus
between airport planning and macro town planning may be made by reference to
the work of the Roskill Commission (1971) on the Third London Airport. This
debate is well-documented and no amplification is required h§re, except to
stress the enormous impact which the project would have locally, regionally
and nationally. Ve therefore emphasise the wider perspective of Sir Colin
Buchanan's Note of Dissent which suggested that, in the interests of the
community, the airpert should be seen as an instrument of planning and social
policy, both environmentally and in "yromoting equality of wealth and

opportunity with particular regard to regional planning objectives" (para.is).

Quite apart from the environmental aspects of the airport itself,
potential urbanisation effects in terms of population, employment and traffic
(Cripps and Foét, 1970), including the need for new towns/cities and
communications systems, are extensive. Although this appears largely as a
regional scale problem, it has detailed/local and sirategic/national
repercussions which need to be considered at each spatial level, and not least
from the nationwide standpoint of those regions that will not benefit/suffer
from its impact as well as of those that will. Thus, integrated planning
procedure embracing all three primary scales is required: at macro level,
context for airport planning would be wanted in the form of, say, a rational
airport strategy (for example, Figure 5.5), and this, in turn, would need to

take its place in some kind of wider, comprehensive national policy instrument.

Such considerations point to the need for an indicative naticnal
plysical plan, or strategy, along the lines suggested by Wilfred Burns (19?1)"i
who noted the unreality of there being '"no hierarchical arrangement as between
regional strategic plans and national framework npolicies", despite their
interdependence and the continuous nature of the planning operation (p.308)

In the same way that econemiec and soc

1 ! : : ] ;
A paper of major significance on macro planning approach in Britain.
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physical implications1 on the basis of which regional plans should enable
structure plans to be prepared,2 s0 regional plans themselves need to be
seen in wider context '"against a common background of national policies.

We have ... national policies covering many specific fields /but/ what
planners are interested in, however, is the interrelationships between these
various national policies in so far as they affect the use of land in this
country. A comprehensive land use policy framework would, of course, be
concerned with the distribution of settlements and city regions and with
rural resource policies. It would have links with many other national policy
issues and plans, but its real value would be in setting the physical
framework, having regard to social and economic objectives and the need to
use our land resources as carefully as poss 1ble.3 Let me call this the
national strategic framework. Such a framework must show how, looked at
nationally, we are likely to gain most advantage or least disadvantage, from
different population and employment distributions, having ;egard to such
factors as our national communications systems, the quality of our land and

landscape and the availability of major services" (p.311).

A cogent view on "the necessity or otherwise for national land use
planning, or in other words physical planning on a national level" is alsc
given by Lean (1967, p.2%0): "... every activity whether organised nationally,
regionally or locally, or carried out by individuals or companies, must tale

place somewhere and therefore have a locational aspect /and/ repercussions on

1Themn include™(1) the opportunities offered by the land for maximising on
particular uses such as agr1cu1tura1 production, recreation provision,
forestry or the exploitation of natural resources; (2) the relationship
between town and country, both at the scale of the city regicn and at the
'day-out' recreation scale; and (3) the changing accessibility patterns
between different land uses and activities and the physical as well as
non-physical linkages that facilitale these changes"(p.309).

Structure wonld be formulated"(1) around a realistic population figure:
(2) with a role that is clearly seen in relation to other areas; and
(3) against a general background of availability of resources, constraints
and opportunities thai only a regional plan can indicate"(p.310).
o W ; : s . = .
Cf. the meaning of structure ascribed in the Development Plans Manual
(M.H.L.G., 1970, para.3.6).
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other land uses'. Lean observes that "the absence of physical planning ...
to discern what will be the resultant pattern of land uses ... may lead to a
less efficient use being made of résources than when there is physical
planning'", and he notes that "many location decisions are taken on a national
level or subject to confirmation by central government departments; among
them, the siting of new towns and town expansions, the building of motorways,
alterations to the railway system, development of ports and harbours, and the
building of power stations''. All decisions on such ﬁatters need bringing
together "in order to try to reconcile ... co-ordinate and guide thenm to
achieve maximum economic growth". National physical planning is thus "a
necessary complement to national economic planning /and/ a prerequisite to
any form of regional planning. The pattern of land uses that emerges in a
region as a result of regional planning might have repercussions on oiher
regions, and ... these effects may not be seen unless there is a body
studying ... regional planning decisions on a national 1cvél «s+ tol bring

out interregional relationships. Many land uses ... that cross regional
boundaries ... cannot be adequately planned on a regiornal level., There may
also be a conflict of interests between the regions /and/ national land use

planning is the best method of dealing with these problems'.
¢

But a national framework, says Burns (1971), "cannot be built up by
aggregating regional plans any more than regional plans can' be built up by
aggregating structure plans. On the other hand /it/ cannot be drawn up
without a considerable amount of work having already been done at regional
level... . Given the need for this interrelationship between regional and
national framevorks, we still have to ask ... how far we can go and in whet
analytical directior' (p.311). Burns' conclusion is crucial to our hypothesis.
"We need to understand ... that this is an immensely complicated field, /and/
Some have argued that one cannot even start on the job'. Nevertheless, "an
inadequate effort in this direction is better than none [If7 we are realistic

about what can be achieved". We lack any "model - or, for that matter,

conceptual framework - for analysing problems at this scale, and we, therefore,
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enter unexplored territory. But we had to learn our way through the
regional planning process in the South East and /hopefully/ can do the seame

in the ... country as a whole" (p.312).1

There emerges, then, a distinct and particular need, backed by
responsible pragmatic argument - though so far with little official support -
for physical planning at the national level in Britain: and, if the need for
this process is accepted, it carries the clear implication that some kind of
policy instrument would also be required. We suggest an indicative naticnal
physical plan. But what kind of plan would this be? What, for example,
conceptual basis would it have? -~ how would it relate to its operational
context and what techniques might support it? - with what substantive issues
would it deal? - what precedents might it follow? - what form would it take?
These are the questions to which Part II of the study is devoted, but, by
way of introduction, we outline briefly some characteristics of the plan we

anticipate.

he immediate raiscn d'8tre of an indicative national physical plan
would be the mandate of the 1943 Act. It would, therefore, deal essentially
with the use and development of land, and its main concern would be the
articulation of a coherent national policy in respect of this. It would,
in effect, represent a comprehensive land use policy/framework/strategy
indicating the general principles and broaé design concepts in accordance
with which the physical structure of the country could develop to best
national advantage in the light of wider socio-economic goals/objectives and
the efficient use of land and financial resources. It will thus be closely

involved with economic planning since the physical fabric is both a large

]

consumer of finance and an important facilitzstsr of the cconomic

will be concerned with rescurce planning (finance, water, energy, manvower);

and it will be implicated in the whole proccss of th

If this was & hint of developments in Government, nothing yet appears to
have come of it.
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of the country in relation to which it will co-ordinate those aspects of
all national policies which significantly affect macro land use and

physical structure.

An indicative national physical plan would not be a document aimed
at a blueprinted end state, but rather it would give an idea of possible
developments and a desirable structure for accommodating these. Its role as
a town planning policy instrument may be summarised with reference to an
analysis by S. R. Miles (1970) of the allocation of responsibilities, and
change in these, for key elements in the comprehensive planning process.
Thus we see indicative national physical planning as part of an integrated
decision model, embodying components of space and time, in which the national
level is characterised notably by central government plan formulation,
supervision and implementation functions within a primarily long-term or
strategic perspective (Figure 5.6). We see too that the national level may
be expected to extend both its plan-meking role into shorter time-scale and
its co-ordination function ovér regional and local levels (Figure 5.7).
Consideration and evaluation of alternative national futures in accordance
with its goals/objectives, and the process of regionalisation, weuld ve

particularly important aspects of the plan.

As to the content of the plan, it should reflect the requirements
of the populaiion in respect of living, employment end recreation facilities;
of social and utilily services; of interactions and linkages; and of proper
standards of cfficiency and amenity. The plan would, in systems parlance,
be expected to give a broad brush picture of the major elemenis of national
structure with regard to the spaces and channele necessary for the accommodatiocn

of national activitie

]

and communications. Thus its principal physical/

#
environmental components might fall into three categories: settlements

o =

1

(including distribution and character in terms of location, size
growth and form of urban areas); countryside (including agricultural,

recreational and amenity areas); and communications (including roads,

railways, waterways and airports).
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In the succeeding chapters we examine this concept further for
validity and potential practical application. That there is a gap in the
British town planning system in respect of this kind of comprehensive
approach to policy-/plan-making at macro scale is hardly in dispute. But,
while it appears that it would be both useful and feasible to develop a
policy instrument at national level which would redress this omission and
integrate satisfactorily with the existing institutional framework from a
technical standpoint, there remains the political issue. In this study we
must largely beg the question, exceptlto emphasise that firm political
support would be needed for an indicative national physical plan to gain

acceptance and, even more so, to enable it to work.



Chapter 6

SOME CONCEPTUAL APPROACHES

The need for an indicative national physical plan has been hypothesised

in response to the absence of a comprehensive plan-making approach at national
scale in Britain. In this chapter, we seek thebretical support for such an
explicitly articulated national strategic framework in terms of legitimacy,
rationale and direction through an examination of five conceptual models.1
National physical planning is therefore considered with reference to a
substantive place-work-folk background (Glikson, 1955); to spatial structure
(Foley, 1964); to the ecological/systems approach (McLoughlin, 1965b, 1967,
1969); centre/periphery relationships (Schon, 1970); and to resource objectives
(Wilson, 1973). These examples lend understanding, respectively, to the
social/economic/physical basis of national existence; to the physical dimension
of national structure; to the systemic interdepéndence of all spatial scales;
to centre-periphery interactions in policy-/plan-making; and to the importance

of the 'town planning objective' in national resource considerations.

The lLe Play model

Our hypothesis emphasises procedural aspects which, however, only have

utility in so far as they influence substantive man/environment relationships:
their social/economic/phyeical focus can be well expressed in an adaptation

of Frederic Le Play's place-work-folk formula and Geddes ecological approach
where Artur Glikson (1955) developed the idea of 'planning for habitability'.2
In the main relationships (Figure 6.1A) 'folk' affect, and are affected by,
physical factors and by economic opportunities; 'place' conditions, and is

conditioned by, social activilties and economic opportunities; and 'work'

1
Not for their exclusive relevance but because they app

ear to present a "set
S~ 3 + T - AW . -~ e e S e
of concepie and a patiern of yelations among these concepts thet Light
% - '
contridbute towards future thecretical approaches" (Foley, 196%, p.hl)d.
British town planning is poorly endowed with conceptual theory, and we owe

much to American influences in this field.

Town planning owes mich to the inspiration drawn by Geddes and others Trom
Le Play's work. Cf. Schuster Committee (1950, paras.ll~12).
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induces, and is induced by, social activities and physical factors. Glikson's
planning model incorporates circulation; also time, so that understanding of
past and present leads to planned future action (Figure 6.1B). But with,
inter alia, increased affluence/leisure and the dependence of modern
technological society on energy resources, a greater breadth of interpretation
is required. Therefore, in our own town planning variation of the model
(Figure 6.2), we make specific reference to these powerful influences of our
time as complementary to population and employment respectively, while

transportation is treated as integral with land use.~

The contribution of the Le Play model lies not in any innovation,
but rather in its time-honoured relevance to town planning and in its
simplicity, which allows infinitely complex relationships to be reduced to
conceptually manageable dimensions: it thus offers a framework for the
consideration of key social, economic and physical variables which, with
emphasis on physical aspects, form the substantive focus of modern British

town planning.

The Foley model

The model which Foley (1964) used to explain 'metropolitan spatial structure!

as a facet of broader 'metropolitan structure' is here applied to town

planning at national scale. Foley proposes a conceptual framework (Table £.1)
that seeks to relate aspatial and spatial aspects1 of community organisation
with values and with the physical environment. The principal relationship
(Figure 5.3) between 1A and 3B via 2A and 2B, illustrates how "normative

aspects of community structure'" find expression in the ""space-consuming and
space-defining" physical environment with functional organisation "mediating ...

Uelween the norms and values ... and physical environmental planning” (p.27).

iiplies a direct concern for spalial pattern at the scale under
sideralion; ‘'aspatial® implies no such direct concern.

2Chadwick (1971, 0.98) notes ambiguities in the framework: Foley (p.53)
admits that it "will by no means do all things for all purposes''.
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Table 6.1 Aspects of national structure: A conceptual view of

components and interrelationships

Source:

Foley (1964)

A. Aspatial Aspects

B. Spatial Aspects

l. Normative or
Cultural
Aspects

1A
Social values; culture
patterns; norms;
institutional setting;
technelogy

1B
Spatial distribution of
culture patterns and norms;
values and norms directly
concerned with the
qualities and determination|
of the spatial patterns of
activities, populaticn, and
the physical environment

2. Functional
Organisational
Aspects '

2A
Division and allocation
of functions; functional
interdependence; activity
systems and sub-systems,
including persons and
establishments in their
functional-role sense

2B
Spatial distribution of
functions and activities;
linkages (functional
relations spatially
conceived); spatial pattern
of establishments, by
functional type

3A
Physical objects: the

3B
Spatial distribution of

Aspects geophysical environment, [physical objects; the
man-developed material resulting spatial pattern
improvements, people as |formed by this distribution
physical bodies; of land forms, buildings,
qualities of these roads, people, etfc.;
objects distribution in space of

varying qualities of
physical objects
Agpatial Spatial
""""" i
|
Normative TR 1B ,
[
[
Functional/orgenisational 2A 2B
[
[
Physical envivonmentel 1 3A N2
I
]
b e o - - -

Figure 6.3 Aspects of national structure: The main relationship

Source:

Foley (1964)
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Interplay between 1A and 2A leads to spatial considerations (2B)
including the impact "of alternative spatial arrangements /on the/
facilitating or restricting of activities ...". Although interaction of
spatial functional organisation (2B) and the physical environment (3B)
implies "activities being snugly accommodated by the physical facilities',
it is important to distinguish between activities spatially organised and
physical spaces and channels. 'Physical facilities once developed tend to
be either fixed ér expensive to alter. The volume, kinds, and distribution
of activities, however, may shift considerably /and/ may adapt to their
facilities; they may be seriously restricted by their facilities; or they

may be forced to move from old facilities to newly developed ones" (pp.29-32).

The 2B - 3B relationship ié crucial because '"the physical environmental
pattern ... would seem to constitute a forceful determinant, having impacts
or providing restraints on the spatial patterning of activities and ... on
the functional organisation of the community" (p.32); activities which the
physical environment has to accommodate provide "a more palpable set of
requirements for which to plan than do values, as they are usually presented"
(p.42). An approach is proposed 'that would centre on the social, political
and economic organisation of the /nation/ as a functioning system complete
with various sub-systems ... guiding the character and spatial patterning of
the organisation /through/ a development policy and a spatial plan for Lhe
physical base" (pp.71-72). Foley concludes that "we are in urgent need of
methods for describing and analysing how the /nation/ functions as a system,
and how smaller systems fit into the over-all system /because/ only then
can the task of recommending an appropriate physical environment as a base

be meaningfully tackled" (pp.74-75).

The significant focus of Foley's construct for town planning ie
"spatial flows of Informalion, money, people, and goods; locations of the
physical channels and of the adapted spaces that physically house activities;

and locations of activity places" (Webber, 1964a, p.96). His framework sets
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town planning's physical role in wider context and, in so doing, confirms
and emphasises its unique contribution - that the physical aspect is an
integral element of socio-environmental structure which may be related to
any spatial scale. Thus, applied at national scale, the construct bespeaks
validity for indicative national physical planning, offering a basis for
understanding and action on physical issues of national significance within

the broader setting of national structure.

An attempt is made in Table 6.2 to apply this to the British
situation. For example, new/expanded towns may be seen as a particular
type of settlement pattern (3B) responding to the locational requirements of
population and employment (2B) which arises from the functional needs of
activity systems (2A) as organised in the light of nationally held societal
values (1A). The spatial component of the model is traced in Figure 6.4
where we identify the distributional features of an institutional response
to normative aspects in historical perspective (1B); of an economic activity
system response to functional/organisational aspects (2B); and of a new-
communities response to physical/environmental aspects (3B). It may thus
be said that all aspects of the model contribute to the town planning process

as a national function with its unique focus at 3B.

The systems model

Foley has referred to the need to recognise systems and the general

characteristics of systemic planning are well known (Catanese and Steiss, 1968).
So J.B. McLoughlin (1969, p.?‘?),1 developing the theme of Stafford Beer,
stresses that "if we wish to consider the interactions affecting lany/ entity,
then we shall have to define that entity as part of a system. The system ...
is a system because it contains interrelated paris, and is in some sense o

complete whole in itself" as well as "part of a number of such systems, each

of which is a sub-system of a series of larger systemsii.

). But the systems view is not beyond criticism,

!
Cf. Chadwick (1966, 1971)
(1966): the latter prefers "systematic" (p.274).

vide Rose and Millar
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The 'systems approach' involves the identification of farts or
components and connections or interactions in a man/environment eco-system
vhich gives rise to a coﬂtinuum of activities in spaces (e.g. towns,
countryside) and communications in channels (e.g. roads, railways): the
system therefore takes ph§3i031 form. '"Physical planning is primarily
concerned with systemic change ... and its ... regulation in the social
interest in ... the physical environment”(McLoughlin, 1965b, pp.397-399):
the systems contribution "has been to point to the dynamic nature of the
system's continuous evolution and ...Ithe awesome complexity of its workings,
bound up as they are with human behaviour and human values'" (McLoughlin,
1967, p.43). R. B. Mitchell (1961, p.171) proposed "plans for the nature,
rate, quantity and quality of /national/ change - for a process of development
<+« expressed in dynamic rather than in static terms. They will start with
present conditions and point the direction of change'" forming part of an
evolving, action-oriented, iterative process. This approaeh can usefully
link the varioué parts of the process, enabling a better appreciation of
problems, opportunities, and the impact of different proposals by offering

"a single framework for the continuing task" (McLoughlin, 1959, p.297).

The systems model underlines both the existence of and interaction
between every aspect of the system under consideration. Applying t;wn
planning to a country, the national scale comprises a system per se, as well
as both containing a set of interconnected sub-systems and forming but cne
part of a larger system. Figure 6.5 shows how Britain may be viewed as an
entity, both embodying sub-systems (regions, activities) and at the same
time itself hbehaving as a sub-system within its wider setting.1 The concept

of a national system evolving through space and time may be illustrated by

reference to regional policy and the changing geography of assistance

1 e / :

CI. Council of Eurcve (1968): "... the planning of ... the Netherlands ...
Sannot be dissoc:ated from the geographical situation of that country in
Europe /and/ the physical development of the Netherlands must be based on
a European concept" (p.50); "... naticnal policy ... must accordingly be
founded on development in other countries" {(p.70). :
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(Figure 6.6). The importance of identifying national systemic components
and interrelationships as a basis for public policy is shown in Figure 6.7.
Here we identify the spatial incidence of problems stemming from two facets
(unemployment (A) and depopulation (B)) of two activity sub-systems (work
and folk) of the national system: we also identify the spatial patterning of
two facets (major road/air (C) and rail facilities (D)) of the communications
sub-system. As a result, we see that the concentration of communication
systems in the london-Midlands area has confirmed its steadily increasing
nodality and relative attractiveness as a location for activity systems in
marked contrast to those areas which are short of jobs and losing people
(Manners, 1972). These patterns and their correlations are not purely
coincidental nor should we allow their future evolution to be so: their
planning demands a comprehensive national approach, both internally and

supra-nationally.

Town planning at local or regional levels cannot operate in a

: 1 : : i % 3
systemic vacuum, Seeking a proper perspective for the national scale
Professor G. F. Chadwick (1971) advocated "the identification and depiction
of spatial structures as parts of meaningful systems of relaticnships, and
the level at which this is done is dependent upon the system which is studied"
(p.199): we certainly endorse his suggestion that "our needs are greatest
at the level, firstly, of national planning, as a counterpart to other kinds

of modelling cf the naticnal economy" (p.103).

The Schon model

Donald Schon (1970) develops the notion of the centre-periphery model fer
the diffusion of innovation: his thesis has important implications for town

planning at national (central) and regional and local (peripheral) scales.

No town planning system is likely to succeed if it "prevents problems from
being considered over the areas necessary for their solution Jout rathegp/
it is more likely to meet people's requirements and make the most effective
use of resources if its responsibility extends over the whole area ..."
(Maud Commission, 1969, para.243).
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A. Unemployment, 1968
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the centre and its potential adapters or users at the periphery. Schon
further postulates that a government should be both learning and experimenting
for the society as a whole. But this process often fails because of
government's inability to identify and give priority to critical issues, to
respond to new problems, and to find appropriate and flexible policied

solutions.

In the centre-periphery process '"the policy may be simply promulgated;
or the new policy may take the form of a law that's enforced; or resources
may be provided ...; or government may play the 'propose-dispose game' with
the regions - that is to say, the government formulates the policy, invites
the regions to propose against the policy, reinforces and supports those who
propose correctly by distributing funds and punishes those who propose
incorrectly by withholding funds" (p.838). The problem is to cvercome
'Schon's Law' - '"that no idea is good currency if appropriate to the
circumstances of its time" (p.836). Progress is being made through an
increasing tendency for gbvernment "to function as a manager of networks,

a facilitator and connector of what's happening in the regions rather than
an imposer of central policy upon the regions'", but Schon underlines the
need for "existential knowing' - that is the need "to establish what's
happening in the situation that requires public action; ... to diagnose
problems and dovise experiments te solve them; ... /and’ to extend the
results of experiment to the next situation and beyond that tc large-scale

programmes" (p.876).

We see the value of the Schon model in a town planning context as
emphasising the relationship, albeit an unstable one, in governmental systems
between centre, or national scale, and pcriphery, or sub-national scales.

The centre is the system resulting from the aggregation of its component sub-

S -~ - 1 41 - - - e
ional spatial scale: the periphery is one or more of these

L

apend v e - o~ ey
UJI..lubul-_')‘ A ® e w - ha
component sub-systems at sub-national spatial scales, i.e. regional and/or

local. This is illustrated in Figure 6.9 where the actual aggregate central
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spatial entity is England and Wales, with its conceptual spatiai focus and
its actual governmental focus diagrammatically represented by the national
capital, London: the component sub-systems comprising, collectively, the
periphery and, individually, different peripheries are represented by

provinces, economic planning regions, and local government units.

In centre-periphery relationships stress is laid not only on diffusion,
but also on feedback. As Michael Geddes (1971, p.193) says "it can be
strongly argued that it is an important function of regional planning to not
accept natiocnal policies automatically, but to irdicate if necessary, where
and in what direction regional interests suggest changes in national policy'.
Thus a centre-periphery town planning model with adequate diffusion-feedback
mechanisms should make for greater coherence in both develution from Westminster
and effectiveness in the regions and locally as anticipated by Circular Li/71
(para.69): "current planning processes are designed to secure that the relevant
national and regional considerations are reflected in the struc£ure plans of
local planning authorities and that authorities in turn are able more
effectively to inform and contribute to planning, at the regional and national

level, on matters including but going beyond the development and use of land'.

But perhaps the greatest potential value of centre-periphery
relationships is in the concepts of existential knowing and of government as
a public learning system. Chadwick has stated the need in town planning for
modelling the national system. This would seem justifiable, initially in

imple form, even if it did no more than clarify our understanding of its
extreme complexities. As we have seen1 such a need has been extensively

advocated and is periodically highlighted by the apparent lack of context for
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ignificance as major industrial locaticn decisions,
the London motorway box, the third London airport and the Channel Tunnel. In
preparing a naticnal plan we would learn - and in learning we would be better

able to prepare a meaningful national plan.

1Clmpter5 4 and 5.
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The Wilson model

In discussing 'How Planning can Respond to New Issues', A. G. Wilson (1973)
suggests than an evironmental system is made up of social, resource, and
planning systems. The social system consists of people and households;

the resource systeméomprises virtually everything else, including physical/
spatial organisation; and the planning system seeks to achieve their control
for the public good, so that planners will need to pursue social goals by
means of resource objectives through public policy instruments (Figure 6.10).
People's needs/wants are expressed as areas of concern from which social
goals may be formulated and which, in turn, seek to achieve their satisfaction
through resource objectives. Among these Wilson (p.2Z0) includes "the land
use system and spatial organisation of ... the physical environment', and he
notes ''that plans are usually stated in terms of ... resource objectives
rather than in terms of social goals". Such a resource objective as '"to
provide a degree of spatial organiéation +++ Specified in térms of land use,
which ensures a proper interrelationship of different facilities" is clearly
the province of town planning which is located within the model as a 'control

system' in the 'regulation' category of pubdlic policy instruments.

The relevance of the Wilson model to our hypothesis lies in its
identification of land use and spatial organisation as a primary resource
objective, and consequently of town planning as necessary public policy
instrument,1 dealing with physical phenomena as an integral sub-system, both
comprehensive itself and itself part of a wider comprehensive approach to
tackling resource problems in the public interest. For this task "an amalgam
of 'old' disciplinary skills will not be good enough" (p.40) and we may need
to consider "'meta-planning' - developing adequate policies in government
about the planning and the governmental system itself. In other words, one

of ithe wost important issues of concern to planners is the invention of

T ; et . - -

The extent to which this is useful towards the realisation of social goals
will of course depend upon the establishment of adequate goal-achievement
indicators and of criteria for evaluation purpecses.
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adequate governmental technology" (p.42). A matter for such consideration

might well be an indicative national physical plan.

To summarise, we suggest that, singly and collectively, these five
models constitute powerful arguments for the concept of indicative national
physical planning. Taking a nation-wide view they emphasise (i) the
substentive focus of town plamning; (ii) the importance of the physical
dimension at any spatial scale; (iii) the national level as part of a
systemic entity; (iv) the key nature of the role of the centre in governmental
relationships with sub-central components; and (v) physical aspects as a
resource objective of public policy in pursuit of social goals. Together
they suggest the need for instrumental machinery to integrate their respective
contributions in the form of some kind of national plan. The issues involved
are succinctly put by Professor M. J. Wise (1960) who, referring to the need
to co-ordinate activity and movement systems, asks '"Where in the fields of
national and regional planning is any eserious attempt being made to utilise
the location forces engendered by investment in transport in support of
avowed national aims?" (p.32-33). He suggests that "co-ordination must be
achieved at national, regional, conurbation and local levels', and that "the
scele of town and country planning must be adjusted to meet changed
conditions of industiry and transport. In the past our plans have too often
reckoned with only local or provincial problems /yat/ we cannot afford to
neglect the national view, planning our country as one social snd economic
unit. Seen from & European or World standpoint Great Britain is one
industrial region, not a loose assemblage of many. Our need is for the
formulation of a new policy in which physical plamning and economic planring
will be integrated for the whole country" (p.35). If this wae the case in
1960 it has even greater relevance today: the following chapters anslyse

some of the wajor Lesues and suggest IresponEes.



Chapter 7

OPERATIONAL FRAMEWORK AND WORKING TOOLS

Significant changes in the development plan system and in local government
organisation, brought about by the 1968 Act and the lLocal Government Act
1972, followed the Reports of Planning Advisory Group (1965) and the Maud
Commission (1969): constitutional changes may well follow the Kilbrandon
Commission (1973). The resultant new systems are likely to influence
procedural characteristics of British town planning and its wider operational
framework for some time.1 In this chapter we consider the plan-making/
administrative context within which macro town planning would have to take
its place (Section A). We also consider the tools for town planning at
national scale (Section B), bearing in mind both the undeveloped state of
this field and the view that such questions as regionalisation require 'simple
and pragmatic models free from excessive academic refinement' (Boudeville,

19681 Pc?5)o

A. PLAN-MAKING AND ADMINISTRATION

In examining the plan-making and administrative frameworks to which an
indicative national physical plan would have to relate, we emphasise (at the
risk of seeming repetitious) certain key characteristics of the 1968 Act
development planning system, not only because a national plan would need to
be 'in phase' with them, but also because fhey provide a useful basis for

developing (as we do in Chapter 10) a macro planning model,

Plan-making
The Planning Advisory Group considered that, withcut changing the form and
content of development plans radically, the town planning system would not

be & responsive and effective policy instrument. Accordingly the 1968 Act

D e S U S

This is assumed despite strong criticism of the new development plan system
(by the 'management school' and G.L.D.P. Inquiry Panel); the unproven
nature of local government 'reform'; and uncertainty atout Kilbrandon.

109
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introduced structure and local plans which jointly constitute a development
plan. The structure plan, concerned with "formulating ... policy and general
proposals in respect of the development and other use of land (including
measures for the improvement of the physical environment ...)" (S.2(3)(a)),
requires Ministerial approval: local plans, which give it detailed expression,

are adopted locally.

The development plan seeks "to present the policies and proposals
designed to achieve the stated planning aims /and/ to satisfy social and
economic aspirations as far as possible, through the creation of an efficient
physical structure, and a good environment; the policies should be set out
to provide a framework for the continuous process of making planning decisions
and the proposals should be expressed as firm statements of intended action
(M.H.L.G., 1970, para.2.2). All component plans have complementary functions
and in combination they offer a comprehensive basis for town planning
(para.2.5): structure plans provide a framework for local plang which will
apply their policies in detail (para.2.6). The development plan as a
decision document should initiate, encourage and control changes, making
clear its aims, policies, and proposals as well as how, when and where they

will be implemented (para.2.9).

Structure plans1 are required by the 1968 Act to deal with matters
expected to affect development and the plamning of it (S.1(1)) - inter alia,
physical and economic characteristics, including purposes for which land is
used; size, composition and distribution of population; and communications,
transport systems and traffic (8.1(3)(a)(b)(c)) - and will express policies
and strategy for broadly 20 years. In this process regard must be had "to

current policies with respect to the economic planning and development of the

15LruuLure is "lhe social, economic and physical systems of an area, so tar
as they are subject to planning control or influence: £it] is, in effect,
the planning framework for an area and includes such matters as the
distribution of population, the activities and the relationships between
them, the patterns of land use and the development the activities give rise
to, together with the network of communications and the systems of utility
services" (M.H.L.G., 1970, para.3.6).
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region as a whole" (S.2(4)(a)) and "to the resources likely to be

available ..." (S.2(4)(b)). The Development Plans Manual (M.H.L.G., 1970,
paras.k.k.-4.5) states that structure plans must relate to "national and
regional setting'. So, Government recognises wider macro context but provides
no machinery to deal with it. Indeed "the interest of central government in
physical planning is concerned less with the detail of land use than with

the development of population and employment, the interrelationships of
traffic and land use in terms of urban renewal, and with equality of
environment in town and country in terms of development standards, recreational
opportunities and community services" (P.A.G., 1965, para.l.3). At local
level '"these issues must be translated into terms of land allocation"
(para.1.4) as part of regional and sub-regional patterns (para.l:43) within
the framework of national economic planning, which inevitably involves
physical planning issues and factors of regional significance, and interaction

between economic and physical planning and development (para.l:l4),

Neither the 1968 Act nor supporting Regulations specifically mention
national context, but the Development Plans Manual discusses how "development
plans must be prepared and examined in the light of national and regional
planning policies" (M,H.L.G., 1970, para.l.5) and lists among the structure
plan's functions "interpreting national and regional policies" (para.3.103.1
The regional economic planning councils' siudies, and Lle Goveranment's
observations, provide "guidance on some of the matters which sre fundemental
to the preparation of .., plans set in national and regional context! (para.l.5)
as part of a continucus process,and structure plans '"must talc their plsce
in national end regional strategies" (para.2.13). And since "the
structure plan will have regional and national significance /it/ will have to
relate, therefore, to wider strategic frameworks at these levels' (para. b k),

This will involve 'policies for major physical developments in which there

1See also D.Q.E. Circular 44/71 and Memorandum (paras.il-45 and 69).
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is considerable national investment1 [5nd7 less tangible policies which
find little direct physical expression“.2 guided by published government

material and regional offices (para.k.5).

In these circumstances, wherein the Minister exercises overview of
major strategic issues and the importance of macro context cannot be denied,
it may be thought paradoxical that there is no indicative plan at national
scale. It is our contention that this should be remedied by further changes
in the development plan system to include more formal and positive action
at national level by an appropriate adaptation of the essential features of

the structure planning procedure just outlined.

Administration

The 'new' development planning system as a policy instrument has to relate

to the 'new' administrative framework. A keynote of both the Maud Commission
(1969) on Local Government in England and the Local Government Act 1972 was
larger authorities, wider context and emphasis towards the macro scale of
activity. The Maud Commission's proposal for eight provinces whose councils
would "settle the provincial strategy and planning framework ««sy replace

the present regional economic planning councils and collaborate with central
government in the economic and social development of each province" (para.l)
hes largely been accepted by the Kilbrandon Commission (1973) on the
Constitution as a basis for regional executive devolution (para.1191). The
Maud Report noted that "some planning decisions can be made only at national
level. The central government must, moreover, be satisfied that over the
country as a whole, all needs for land will somehow be met, and that the
local plans ... add up to a coherent and practical pattern of development

for the whole country" (para.50), with similar considerations for transportation

(para.54). The Commission was influenced, but not fully persuaded, by the

i : : " : .
For example, national/inter-regional routes (road and rail), ports, airports,
power stations and new cities/towns.

2 gy ¢ . ; : 3
For example, policies for the distribution of employment, for recreation
and the use of the countryside.
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city region concept in formulating its proposals (paras.113-125, 158-162),
among which the strategic plans at provincial level (paras.4l12-415) implied

complementary action at national scale.

Provincial plans1 would need the Minister's approval: constituent
"structure plans should together compose an integrated pattern for the whole
of each province /having/ consistency with each other and with the provincial
plan" (para.4l4). But in what context would the Minister have examined the
provincial plans? - and how does he now examine those of the regional
economic planning councils for consistency and continuity in the absence of
an indicative national plan? No decisions on the Kilbrandon Report are yet
forthcoming, but the Commission's views on devolution to Scotland, Wales and
the English regions were dependent upon the belief "that the essential
political and economic unity of the United Kingdom should- be preserved',
subject to which "diversity should be recognised" (para.1104). Thus, if
economic unity is to be accompanied by devolution (substantial for Scotland
and Wales, less so for England) and, as 'The National Plan' (D.E.A., 1965) and
Lean (1967) urged, it is necessary that regional, national, economic and
physical planning should be integrated, then any implementation of Kilbrandon
will require a strong and effective unitary approach to macro physical

planning questions.
Despite "extensions to the boundaries of planning thought and
action ... from the local to the regional and the national" (Ling, 1969,

p.285) there remain doubts concerning regionalism in Britain (Jones, 1966, p.64)

1In these plans, key elements would be "the changing distribution of
population migration to and from a province, the location of major new
growth points, the large scale movement of people from cne unitary or
metropolitan area intc ancther, the broad division of the province into
urhanised, agricultural and recreational areas, major industrial
developments with their implications for employment, housing and transport,

the provincial pattern of road and rail Communications, the siling ol
airports, the future of seaports, and the siling of new universities
and of cultural and sporting facilities serving a wide area" (Maud

'D Y
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and, equally, doubts concerning national planning.1 The 1968 Act system

and government reorganisation suggest the necessity for integrated
relationships over the spatial range of development planning. Every spatial :
scale except the macro now has a plan-formulation role (Figure 3.4) and

town planning might be much facilitated if, at national scale, there was a
plan to focus the welter of policy; as Professor J. N. Jackson (1972, p.h4s)
observes 'there has been a gradual appreciation that intervehtion in the
affairs of the environment requires a unitary approach by governmenf". it
comprehensive plans are required at local scales,why-;s disjointed

incrementalism good enough for Whitehall? - and why do we shirk a plan for

our entire national territory?

B. METHODOLOGY AND TECHNIQUE

Despite considerable pioneering (United Nations, 1958; Council of Europe,
1968; Kuklinski, 1969; Hermansen, 1970), it is largely true that if the
physical planner's "responsibilities were suddenly extended to the national
level, there is reason to question whether Z@ﬁg] education and experience
equip him to formulate the planner's point of view on national development
policy" (Rodwin, 1959, p.47) as part of his "continuing concern with the
physical infrastructure and spatial organisation” (Wilson, 1973, p.2h4).

This may be offset, however, by adapting 'universal’ methodelogies and
techniques,3 many of which are applicable to all scales of planning, provided

the problem is complex enough to justify their use (Thorburn, 1970, p.172).

TBut in the mia 1950s the West Midlands Group (1956, pp.285-286) had noted
"that decisions concerning major developments in local services often
require to be made in the light of information and decisions about ses
the nation's internal and external affairs. There is ... 2 clear need
for the co-ordination of local and national policies /fand/ at nationsl
level for morc frequent and more effective consultation beiween Ministers
and local governument authorities".

Methodology is seen as a body of broad operational princivles within which
techniques are applied to investigate more specific aspects.

3 : " . A

“¥or example, formulation of goals/objectives; systenm description/data
requirenents; forecasting/simulation; plan-making and selection; and
system guidance, control and review (Mcloughlin, 1969).
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Methodologx

A national approach to town planning, as a facet of national resource
management, requires the means for reconciling aggregation and disaggregation
of policies and proposals between national and regional scales. It implies
plan-making at each level and has two main aspects:-

(a) the apportionment of resources to the development of physical
infrastructure having regard to both sectoral and global
considerations; and

(b) the co-ordination of physical.proposals.

This involves the key concept of regionalisation wherein the characteristics
of regional planning and of the plans produced will depend upon the nature

of both the regional bodies concerned and the central approach.

British experience suggests three main variations (McCrone, 1969):
first, advisory bodies having plan-making, though not executive pover, may
be uninhibited but make little real impact on government policy; second,
executive bodies with powers to formulate and implement proposals would
require strong central co-ordination to ensure national compatibility of
objectives among regions; and third, regional bodies, nominated or elected,
might prepare plans '"which imply a commitment on the part of central
government /and/ a full reconciliation of national and regional objectives",
including a geographical dimension of national strategy (pp.2k6-2#7).1 it
may be difficult to tackle spatially what economic planning has failed to
deal with in quantitive terms, but promise is offered by, for example, the
methodological approach outlined by Hermansen (1970) for the reconciliation
of problems such as aggregation/disaggregation and sectoral/global

relationships.,

9 . ~ : ) ;
Examples of the {irst and second models are the regional economic
planning councils and the Highlands and Islands Development Board
respectively, but there is no example of the third model.
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Regionalisation - the distribution of national sectoral allocations
between regions in a manner compatible with regional and national objectives -
"involves spatial considerations from above as well as sectoral considerations
from below" (Hermansen, 1970, p.43%0) and embodies both 'substantive' (plan-
making) and 'coentrol' (plan-implementation) activities/decisions. Decision
space in national planning must provide for translating national aggregates
into local details (Figure 7.1). Thus, from macro (A) to substantive micro
(F) levels, decisions on sectoral allocations must be reconciled between,
and also within, sectors (B and D) and; in spatial terms, between and within
regions (C and E): it is the differentiation of decisions of national
importance (B and C) from other decisions that identifies the discrete
spatial field of national planning. In other words, the distinctive function
of national planning will be macro level allocations to and between sectors
and regions. To do this, it must develep its own aggregate context within
which to 'manage' the disaggregated regional components: it% output will be
an analytical plan "directed towards co-ordination of substantive decisions"
(p.l32) supported by the necessary institutional planring machinery required

for its implementation and administration.

National planning therefore involves a macro stage which establishes
the overall framework of the plan and an inter-sectoral stage relating the
contrivution of each sector to globLal objectives. DBut sectoral and inter-
sectoral matters must alsoc be viewed spatially through inter-regional
planning so that the whole can be allocated to its constituent parts (regions)
and the parts can be seen as a whole. And, because sectors will include
physical aspects requiring spatial aggregation and disaggregation, national
planning will inevitably have a physical dimension. Figure 7.2 illustrates
the combined process of inter-regional disaggregation of national plans
(splitting up and distribution to various regions of parts of national
sectoral allocations) and national aggregation of regional plans (summation

and balancing of regional proposals). The major problem is to reconcile
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objectives of individual regions with those for the nation as a whole.
Hermansen (1970, pp.439-440) suggests that '"the key question ... is that of
optimal distribution of decision making authority among sectoral and
regional authorities at the various levels and between the levels'": the
answer lies in establishing the degree of intervention needed to secure
optimum interaction between sectoral and global considerations and in the
ability to provide an effective information system to this end.
Regionalisation of national planning is seen "as a social experiment within
the broad scale national learning process"1, including the arrangement of
institutional instruments in a hierarchy related to the spatial scope of the
activities they seek to influence. Thus, the challenge for national planning
is "to construct a system of plannirg models and to design an institutional
framework'" (compatible with the matters discussed in Section A) suitable

to its purpose.

Technigue

National and regional economic planning rely heavily on technigques of
economic analysis while in sub-regional planning, geographical analysis is
popular: both appear capable of wider application in the development and
orientation of regional science and spatial analysis (Isard, 1960; Haggett,
1966) towards macro problems. Hall (1967, 1970) shows that regional plan
formulation can extend to a national dimension involving multiple obiective
physical considerations; may be subject to a 'traditional' planning sequence;

and requires more effective descriptive, predictive and evaluative modelling.

In an economic context, techniques are needed by which to consider
nationally what regional pattern of activity will give the most develﬁpm&nt
for the least input of real resources; to forecast the probable course of
development in the regions so that problems may be identified and tackled;
and to resolve any gaps between regional development and regional aspirations

by means of regional strategies (McCrone, 1969, pp.240-255). These

1Cf. Schon (1570).
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principles are equally relevant in a national physical context and their
application may require the adaptation of existing rather than new techniques.
Although econometric analysis is widely used at regional and national scales,
adequate data and predictive methods for analysing what spatial distributions
of activity offer the greatest net social benefit are generally lacking.

These defects were highlighted and regretted by the Colston Research Society
Symposium on 'Regional Forecasting' (Chisholm, 1971). For example, a reliable
method of predicting interregional flows related to the distribution of
economic activities and movement costs would enable the evaluation of
regional economic development proposals in terms of transport requirements
and allow the impact of transport facility improvements on the spatial
structure of the economy to be assessed (0'Sullivan, 1971). Such methods
would be of obvious utility to town planners and, together with the development
of geographical analysis techniques, seem to warrant further investigation as

a potential basis for modelling the nation in physical terms.

First, a fuller use of gravity modelling might help the understanding
of, and planning for, large scale consequences of human activities (Styles,
1968; Batty, 1969, 1970), despite the handicap of spatially disaggregated
output being dependent upon spatially aggregated inputs which are subject
to forecasting inaccuracies. Application of the gravity principle1 could
well further plan-/decision-making in respect of the national spatial
patterning of activity and movement systems, using this technique's ability
to distribute population in relation to employment and transportation to
assist in the development of and choice between major alternative settlement
policies and proposals (e.g. consolidation/dispersal; new conurbations/

cities/towns; or renewal/improvements).

1That the interaction between two spatial 'situations' is directly

related to their masses and inversely related to their distance apart,
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Second, potential rm:adels‘I might play a large part in macro
locational decisions in its various guises, including economic potential
(Clark, 1966) and potential surface (Centre for Environmental Stﬁdies, 1970).
In the case of the former, indices of economic potential are used to reflect
the attraction of an area for industry. The indices may be affected by
such key variables as political and physical change (Clark et al, 1969):
thus Britain's potential prior to joining the Common Market improves
substantially after entry, and dramatically if the Channel Tunnel is built
(Figure 7.3). These different situations clearly have important ramifications
for physical planning on a national scale. Potential surface technique s
has been extensively used by the physical planner at sub-regional scale
(Notts-Derby Sub-Regional Planning Unit, 1969; Coventry C.C., Solihull C.B.C.
and Warwickshire C.C., 1971): granted that inputs could be standardised and
reconciled, there seems no reason why the aggregation of regional models
should not be used to assess national potential nor why suéh a model should

not be produced independently at national scale.

Third, the general body of central place theory2 (Christaller, 193%3;
Losch, 1940; Hoover, 1948; Isard, 1956) has given rise to a family of models
dealing with the spatial incidence of socio-economic activity that is basic
to effective physical planning. Central place issues include the poles of
grewth thecry developed by F. Perroux and L. E. Davin (McCreone, 1969;
Cameron, 1971; Hermancen, 1971); economies of agglomeration/deglomerstion
(Xlassen, 1965; McCrone, 1969); and urban process, hierarchies and fields
(Smailes, 144, 1947; Green, 1950; Carruthers, 1957; Dickinson, 196k;
Smith, R., 1968). Growth centres have become a key concept in macro economic

planning: perhaps more attention could usefully be given to the concept of a

1 - ; ; i ; 3
Measuring the potential interaction of a place relative to other places
in terms of accessibility/attraction factors.

@iy : 5 ! , : :
That the functions of places are directly related to their size and
distance uapart calculated from such key variables as transport/distance
costs, availability of raw materials, labour and markets.
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national urban hierarchy (Figure 7.4) as a social/economic/physical planning
tool in which capacity it has been applied in France (Figure 7.5), forming
an integral element of macro intervention and strategy (Boudeville, 1968;

Hansen, N., 1968).

Fourth, there is the use of the factor/principal component/cluster
analysis group of techniques1 to identify problems and critical areas.
Multivariate technique was applied in the identification of 'grey' areas in
Lancashire (Smith, D., 1968) and component analysis has proved useful in
isolating population and landscape characteristics (Broady, 1965; West
Midland Regional Study, 1971). G. Armen (1972) concludes from the use of
elementary cluster analysi52 "that the character of a city region ... is at
present largely determined by the character of the city on which it is
centred" (Figure 7.6) and that '"the state of diffusion of the five principal
forms of urban life availaeble in thiscountry today" gives a rough guide to
the standard of living attainable in a given place based on activity,
possession and opportunify characteristics which different regional types
offer (Figure 7.7). He claims that his approach both indicates that the
ability of planning to effect changes in the city will also cause changes
in the character of its region, and provides a tool for assessing these
changes nationally: '"classification of city regions from Census to Census
could help not only towards monitoring their relative change and the
development of various forms of urban living, but also towards providing
an insight to the likely pressures for development in various parts of the

country" (p.178).

Armen's contribution illustrates that techniques for town planning

at national scale can be developed. They might range from the application

Resolving complex situations by establisning a single index which will
act as proxy for innumerable indices from which it was derived.

In a comparative study of 100 cities and their regions, physically
delimited and classified by 130 characteristics of people, place and
activity. Cf. Moser and Scott (1961), Andrews (1971).
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of simple sieve methods to complex mathematical system modelling; they

might involve, for example, adapting threshold theory (Koslowski and Hughes,
1972) to macro purposes, or applying such work as that on national modelling
by Lionel March (1969) at the University of Cambridge Centre for Land Use
and Built Form Studies. March attempts to obtain national futures by
relating motorway accessibility to population trend projection on a grid

for England and Wales in order to forecast market populations for each cell:
he then introduces local variation by a growth function/cell attractiveness
model using factors which are easily quantified (e.g. length of motorway

per head of population) in a proxy role for those which are not (e.g.

accessibility and congestion).

Such approaches would need to be accompanied by a complementary
development of procedural techniques: the dissaray which occured over the
third London airport underlined the necessity for major developments of
national significance to be evolved in the light of adequate context and
evaluative methods (Kitchen, 1972). Therefore, the systematic application
of a planning sequence including viable methods of evaluating alternative
futures (Prest and Turvey, 1965; Lichfield, 1956; Hill, 1968) in the light
of national goals/objectives (Lichfield, 1968; Chadwick, 1971; Buchanan,
1972) seems to be a necessary prerequisite in dealing with physical aspects
of resource allocation at macro scale. Macro town planning questions must
thus be reconciled with their wider corporate setting (Eddison, 1968;

Stewart and Fddison, 1971; Stewart, 1971) and it appears "that there will
develop in central government somewhat similar planning/menagement operations
as have been identified for local government" (Amos, 1971, p.306) so that
perhaps P.P.B.S. technique and the need for a technology for strategic choicc1

will be just as important as at local authority level (Friend and Jessop,

1Sl : ; S T
Finding solutions, expressing preferences, exploiting latent uncertainties,
selecting exploratory actions and selecting immediate commitments.
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An essential starting point would be effective research/information
systems for planning (Lichfield, 1966a) including national and regional
scales (Tress, 1967) and an early 1950s view of P.E.P. (1951b) is still
relevant: "... since land use planning should be a continuing process and
since it has to be carried out at national scale, a consecutive series of ...
'national budget studies' is required /tgo/ provide a running account of
national resources and needs /and/ to measure to effectiveness of planning
itself" (p.97). Ignorance of urban land use, locational/developmental
processes, and priorities, and the lack of a 'comprehensive national picture
of the pattern of our towns'" (p.98) should be attacked by an independent
Government-financed national research institution1 seeking to '"provide a
continuous comparison between development proposals and their results" (p.99)
and giving 'technical assistance fop/ all aspects of urban and rural land use,
physical, economic and social" (p.119). More recently the Department of the
Environment (1971, para.5.19) observed that "in consideriné the distribution
of population and the possible ways in which population growth might be
accommodated, ideally it would be desirable to know the comparitive resource
costs of different forms of development'. There should be 'greater attention
paid to this field of research" including, for example, studies of relative
costs and benefits of peripheral development against short/long-dislance
overspill in terms of, say, urban infrastructure and cost of moving industry

or improving communications to existing locations.

We conclude that present gaps in methodology and technigue are no
insuperable barrier to macro scale planning: what is needed is a national
data bank/technical advisory/monitoring service to provide the necessary
descriptive, predictive and evaluative basis for indicative natiocnal physical
planning. It would be well, however, for any such developments to heed lessons

of the Greater Londen Development Plan Panel of Inguiry (1973, pp.24-28)

) . . : :
Cf. Eire's An Foras Forbartha Teoranta - the National Institute for

Physical Planning and Construction Research (Dower, 1965b).



127

concerning (a) over ambition; (b) inconsistent treatment of the substance;
(c) failure to relate information to policies; (d) failure to relate
policies to aims; (e) failure to present aims in meaningful terms; and

(f) failure to distinguish between what is strategic material and what is

not.



Chapter 8

ISSUES FOR NATIONAL PHYSICAL PLANNING

Structure plans have to take their place within national strategy: thus

any such strategy should take account of the social, economic and physical
systems concerning which structure planning authorities formulate their
statutory policies and proposals. In this chapter we consider issues for
national planning by examining, through the Le Play Model, some major social/
economic/physical facets and interrelationships at macro scale. Particularly
we focus upon the physical system. This is both the ﬁost tangible and
intractable, for, although social needs change and economic¢ conditions
fluctuate, physical infrastructure is relatively stable, costly, long term
and inflexible. Therefore, while its function, nationally, in accommodating
and facilitating or restricting socio-economic aspirations should be kept in
firm perspective.1 it must never be undervalued. This chapter tries to
identify aspects of the social and economic systems which have important
physical manifestations (Sections A and B respectively) and considers ways

in which the physical system may respond to socio-economic regquirements

(Section C).

A. THE SOCIAL SYSTEM : 'FOLK!'

The dialogue between mociology and town planning has an uneasy prcmisea
(Broady, 1968). Recognition "that social problems can rarely be solved with
physical solutions" (Pahl, 1971, p.24) may be countered by the views that
"physical plans should ... meet social requirements" (Cherry, 1970, p.4?)

and that "social interactions are proporticnal to the amount of spatial

1 ; g . :
The social/economic perspective may he seen in terms of desirable level,

distribution and security of income (Brown, 1972, pp.1-2); in economic/
phyaical terms Vthe dominant thHeme governing town piaaning must surely Le
the economic cne ... to live graciocusly if one can, but Tirst to live™
(Sharp, 1964, p.226); and in social/physical terms it is "axiomatic that
the matters of which town planning treats are unmistakably and irrevocably

social in character' (Ash, 1966, p.91).

2 . ; / . : ;
Sociological techniques should articulate physical forms in a two-way
interaction between social and physical patterns (Ash, 19066).
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contact" (Foley, 1964, p.4S5). Social planning may be seen as "attempts,
consciously undertaken, to influence and determine features of the social
environment' which result from '"the need to promote or control changes in our
way of life and in our society'": but it is inseparable from economic and
physical considerations as in new towns where ''critical problems remain to

be overcome at both micro and macro levels /including/ a comprehensive and
appropriate set of objectives ... to guide planning" (Webb, 1971, p.187).

It is, indeed, still true that '"social research has done little to map out
the general picture of ... the countr&wide social pattern of regions, towns

and villages" (Ogilvy and Cook, 1964, p.190).

Proper provision for human contact to satisfy individual and
collective needs and the determination of priorities are among the foci for
social planning defined by G. E. Cherry (1970) who says that social issues
for the town planner1 should be tackled through a policy framewcrk which
includes national aspects.2 But at macro scale the social role of town
planning is not easy to define. We suggest, however, that by analysing
settlements in terms of their size, function, form, structure, location and
distribution, and by using these factors in a proxy role for the broad range
of social satisfaction which different patterns would afford, it chould be
possible to establish performance criteria for choosing between alternative

large scale physical arrangements.

Population
The basis of all social considerations is population, yet there have been
few explicit attempts by central government to influence its spatial incidence.

Effortes to guide population distribution have been largely indirect assistance

1 1 > : ! . 3
Including changes in society (e.g. magnitude and pace of urbanism, life
styles); changes in urban structure; movement of population; environment/
behaviour interactions; and leisure.

Cf. the social engineering and administration approach to environmental/
social causality at lccal scale (Willis, 1970; Flynn, 1971).
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to development areas and industrial development certificate restraint in
the fortunate regions, 'new communities' policy, green belts and the
reinforcement of Megalopolis England by heavy resource allocation. The
lack of any positive population policy is substantially attributable to the
failure of the Royal Commission on Population which reported in 1949 to
anticipate large scale growth (Lawton, 1972) and the problems associated

with its physical/spatial consequences (Hall, 1973).

Table 8.1 shows ranges of pOpﬁlation projections for Britain up to
2001 which, on average, may mean an increase of some 10M in 30 years from
She2M in 1969 to 64.4M in 2001. Absolute increases will occur everywhere,
including the iess fortunate regions with large areas of persistent
depopulation (Figure 8.1), while certain regions centred on the axial belt
will have increases well in excess of the national average (Figure 8.2):
complex migration patterns (Figure 8,3) reveal that the pressure sreas are
also those subject to large scale movements. Such reasons led the.Select
Committee on Science and Technology (1971) to produce its study, ‘POpulgtion
of the United Kingdom': it doubted the practicality.of an optimum figure for
total population, but was concerned nationally about the.interaction of any
population increase on food suppliés, resources, economic growth and
pollution, and concluded that "the Government must act to prevent the
consequence cof population growth becoming intolerable for the every day

conditions of life' (p.x).1

.\

As a social planning tool, population policy is inseparable from
economic and phnysical considerations. 'The spatial structure partly reflects

and partly deterrines the social structure. The sheer permanence of the

1The Committee recommended national action (a) to co-ordinate and improve
the study of the U.K. and world population trends and their consequences;
(b) to study the interrelationships between population, major resource
issues and the environment; (c) to appraise in the context of populaticn
policy the plans of government Departments for housing, water supplies,
fcod, transport, fiscal policy, employment and other relevant matters;
(@) to advise the Government on population policy; and (e) to publicise
the implications of population levels.



Table 8.1

Britain:

Regional povulation projections for 2001 (mid-1969 based)

Source:

D.0.E. (1971)
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built environment means ... at a later period of time when the values and
structure of the distribution of economic rewards in the society have
changed ... deprivation, in terms of desirable resources such as houses or
access to facilities ... for certain sections of the p0pulation.1 Town
planning ... plays a crucial role in a mixed economy in redistributing

spatial resources" (Pahl, 1968, pp.9-10).

In the study 'Long Term Population Distribution in Great Britain'
(D.0.E., 1971), which sought to relate the question of population growth to
national land planning strategy, the Government revealed an awareness of
the need for a macro approach. The opportunity to affect the physical basis
of national population growth is subject to three major constraints: (a) to
1981 mobile industry is unlikely to be available except in Development Areas
and other areas of structural decline; (b) from 1981-2001 sufficient mobile
industry should be available to new growth arcas on a larger scale; and
(c¢) social factors tend to militate against large scale, long distance
population redistribution (para.5.38). But, whatever the constraints,
population must be seen in terms of "the social objectives of planning ...
man's work, play, housing, education, communication and government' (Brooke
Taylor, 1963, p.48). These, at national scale, no less than at any other,
will involve expression in the physical system and hence in macro town
plaaning.

Leisure

Planning for population implies planning for leisure, the impact of which
orn Britain may well be greater than industrial urbanisation, the railways
or motorised suburbia (Dower, 1965a). Certainly we need to plan nationalliy
for "the pressure of an escalating demand for outdoor recreation on finite

resources of land and water. In the long run other pressures may be more

1Housin5 is a major challenge for planning policy (Cullingworth, 1960):
about half Britain's housing stock (and other aspects of the urban fabric)
need replacement/improvement before 2001 (D.0.E., 1971, paras.5.14-5.16).
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critical, but few are as intimately involved with the potential quality of
life in town and country" (Patmore, 1970, p.267) or more likely to demand
attention of town planners (Figure 8:4). The ecological, scenic, economic,
social and political aspects of leisure activities are now matters of
national concern as the role of the Countryside Commission testifies.

Demand on limited supplies of land require that the use bf resources be

both carefully planned and properly managed through recreation planning
systems (Hookway, 1970). Nor is the problem merely one of simple supply

and demand: it is also of propinquity and access due to the separation
between concentrations of population and areas capable of meeting large scale

needs (Figure 8.5).1

National recreational issues focus upon the countryside2 - the
"urban outdoors" and the remoter rural "resource land" (Patmore, 1970).
The urban outdoors relates to the concept of living space developed by
B. Cracknell (1967, p.153). This is "a relationship ... far more positive
than is implied in the concept of the Green Belt /wherein the/ surrounding
countryside is now being used as an extension of life in the city ...".
Beyond these living space zones, which cater for day to day requirements,
the more remote rural resource land of countryside and coast provides for
less immediate needs where interregional considerations become important
(Figure 8.6). The precblem is, then, not only of urban demand for rural
supplies of recreational resources, but also of the competing requirements
of 'people's playgrounds' ('informal' countryside, country parks, inland
water) and 'conserving the heritage' (nature reserves, the National Trust,
naticnal parks, coastline, open country, areas of outstanding beauty,

agriculture and forestry): each involves questions of resource capacity and

1Although containing over one third of the population of England and Wales,
South-kast kngland's nearest national parks are the Peak District and the
Brecon Beacons, each some 120 miles from central London.

2It "is not simply a reserve of land to meet the requirements of urban
development" but it provides food, minerals and water; accommodates the
national historic heritage; satisfies recreational needs; and gives a
distinctive setting to urban settlements" (S.E.J.P.T., 1970a, para.l0,19).
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of access through appropriate networks. And, in view of their relevance
both aesthetically and in relation to the tourist economy, a positive
national approach is needed with regard to many threatened historic towns

(Smith, 1967).

A national policy should therefore aim to reconcile leisure
requirements with resources available. Increasing social and physical
mobility will place growing pressure on finite resources, requiring
effective management and a hierarchy of facilities for filtering demand
(Rodgers, 1970). Positive segregation and conservation policies to define
recreation zones related to physical resource characteristics and public
needs (Figure 8.7) will no doubt be necesséry, perhaps through a three-fold
rural heartland/country concentrations/metroparks policy (Patmore, 1970,
pp.273-290). This should involve considering recreation in relation to
alternative patterns of settlement and urban form and the accessibility to
facilities which they oi‘i‘t'~zr"1 so that future population distribution may

reflect both economic and social aspects of life.

B. THE ECONCMIC SYSTEM: 'WORK'

The concern of the economic system is "the use and allocation of resources',
and, since resources are limited, there arise problems of ''consumplion,
production and distribution" (Lean, 1966, p.45). National economic
performance profoundly influences the quality of life (D.E.A., 1965, p.l),
but although an economic development plan2 is as impcrtanf for effective
social and physical planning as it is for economic policy per se, "there is
no formula for predicting the future" (Lewis, 1966, p.25). Accordingly,
economic planning is uncertain and short term (Lichfield, 1956; Lean and

Goodall, 1966; Richardsen, 1970), affecting and being affected by town
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-

1 - = . o= e . \
Cracknell (1967, Pp.151-15%) has attempted to assess the impact of urban
form on accessibility by reference to the way in which it is facilitated
in six alternative methods of expanding a city.

2 . : ; : .
Such a plan may take account of, inter alia, interdependence of economic

activities, fereign trade, capital intensity, regional balance, unemployment,

income distribution, public expenditure and inflstion.
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planning at all scales, without which, Buchanan (1972, p.67) suspects,
Britain might be "stronger economically". Town planning and economic
planning interact mainly at regional scale, above which there is no formal
plan-making, and below which economic planning does not function as such.
Regional planning is "an integral part'of the steps ... to raise industrial
efficiency /by/ assessing regional needs and capacities in the light of the
nation's ..." (Rodgers, 1966, pp.216-217) and it "should provide the
environment for economic growth, because ... physical planning ... will not

make sense unless it works within that framework" (Crossman, 1965, p.207).

Fmployment

Britain's economic system as manifested in employment and the physical
environment is reflected by the three-fold regional problem of the less
prosperous/agricultural regions; less prospercus/industrialised regions; and
more prosperous/congested regions.1 Public policy response has been to
assist economic growth in the less prosperous or peripheral regions2

(Figure 8.8) and to restrain it in more prosperous areas: it involves raising
growth rates in the former, while in the latier it means making '"'the best
use of space to minimise the social and economic costs of congestion and
preserve the emenity of the environment: some ... growth and expansion must
be diverted to other centres" (McCrone, 1969, p.21). This approach may be
questioned,3 but intervention is likely to persist on the assumption that

market forces are an unreliable basis for securing satisfactory locational

1"Each industry has its distinctive set of locational characteristice /angd/
changes in the structure of an economy, therefore, inevitably feed through
in to geographical pattern of employment epportunities" (Manners, 1972,
p.2) giving rise to marked disparities between /and withip/ regions.

e development and intermediate ('grey') areas. Problems arising from
physical characteristics of development areas include transport costs,
inaccessibility, cultural/social deprivation and remoteness from the
metropolitan centre (N.E.D.C., 1963, pp.20-22).

=

“For example, I.D.C, policy can, in redressing regional disparity, cause
other problems: indeed, "an imbalance in the industrial structure, both
between the regions and within the regions, may be a necessary prerequisite
for economic growth" (Lean, 1967, p.228).
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decisions and spatial distribution of opportunity.

Since economic activity occurs in spaces and places, town planning
is interested in its implications for land use and deveIOpment.1 Location
theory could contribute to a fuller understanding of how individual
activities locate within broader spatial context, how economic activity is
distributed in geographical space, and how growth, stagnation or decline
occurs (McCrone, 1969, pp.31-50): indeed, economic techniques can '"give to
physical planners a greater sense of the economic underpinning and origins
of physical change'" (McLoughlin, 1965b, p.259). National physical planning
should be concerned with this, so that location of new and best use of
existing physical infrastructure may be given due consideration (Brown, 1972,
p.342). Revival of depressed areas and provision for new growth hinge
largely upon industrial mobility and its proper channelling. Here the
Government has taken a definite role: for example, the 1972 White Paper
'Industrial and Regional Development' (Secretary of State for Trade and
Industry; 1972) referred to a 'new and comprehensive programme for industrial
and regional regeneration ... to promote and sustain faster economic growth;
to secure the expansion and modification of British industry; to attack the
continuing and serious problems of regional imbalance; and to assist industry

to meet the challenge of Europe" (para.l).2

Towﬁ planning has a clear part in some of the tasks set out in th
White Paper such as "modernising the infrastructure and improving the
environment" (para.?), but particularly it should ensure that "the process
of industrial regeneration in a region and the overall planning of its land
use and other physical resources are properly co-ordinated" (para.i?).

Growth areas are a case in pcint: the National Economic Development Council

‘These aims would be sought through 'traditional' regional economic policy.
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(1963, pp.25-26) recognised the case for agglomeration,1 and although at
variance with the traditional British policy of diversification and dispersion,
the growth pole concept suggests that locational disadvantages may not be
endemic, but due to lack of external economies (McCrone, 1969, p.220).
Structural/locational disadvantage may be primarily problems of economic
planning (Brown, 1972, pp.147-175), but town planning could help by
researching and proposing what macro physical patterning might best facilitate

economic satisfaction.

Employment mobility is a key variable "both for an understanding of
the changing spatial pattern of Britain's economy, and for national, regional
and local planning" (Keeble, 1971, p.65). Regeneration of assisted areas
and relief of congested ones depend upon new jobs to combat unemployment and
provide work in new/expanded towns: manufacturing is basic, despite the
important contributions of service industry and agriculture.z However,
mobile manufacturing industry, as R. S. Howard (1968) has shown, is 1imited3
and likely to remain so until the 1980s, while evidence suggests that the
economic pull of the axial belt (Figures 8.9 and 8.10) may be "too powerful
to allow for peripheral growth which is more than a reluctant tribute to
government controls, or less than fundamentally dependent upon the dynamism
of the economic heartland" (Keeble, 1972, p.66). Such is the essential,
but unreliakle economic basis for town planning action: nevertheless, if

there is to be a right relationship between population and industry in terms

1Concentration should facilitate development and growth by rendering both
public expenditure on infrastructure and external economies more effective.

2Service employment (about 60% of national workforce) results from, rather

than causes, population growth and, despite office developments, is not a
primary source of jobs for assisted areas or large scale changes in settlement
pattern. Employment in agriculture (3% of working population) does not
reflect its importance as the producer of half our national food supplies,

or in relation to rural settlement, services and conservation (Select
Committee on Science and Technology, 1971, pp.56-59: Memorandum by the
Ministry of Agriculture Fisheries and Food).

3Maves over 20 miles between 50 defined areas accounted for under 1M Jjobs,
only 4 being inter-regional movement to peripheral areas, in a spatial
pattern dominated by the London-Merseyside axis.
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of location/distribution (absolute and relative) and the best use of economic
and social capital (Brown, 1972, pp.319-320), national physical planning

obviously has a role.

Energx

Government action, or lack of it, with respect to energy resources has
important implications for town planning and contrasts, paradoxically, with
an apparently keen desire to guarantee water supplies. The Water Act 1945
was concerned with national policy for water and the Water Resources Board,
established in 1963, seeks the national integration of resource development
(Rees, 1972). 1In town planning terms, water supply is unlikely to be
critical in relocating urban development (Jones, 1970), though the side
effects of projects such as the Morecambe Bay and Dee barrages could be

appreciable.

However, the question of power resources, equally significant for
town planning, has been comparatively neglected: the promise of the 1965
White Paper on 'Fuel Policy' (Minister of Power, 1965) towards a cohesive
approach did not materialise and not until the 1973 energy crisis led to the
creation of a Department of Energy did the Government show urgency. Yet
the White Paper stressed that "supplies of fuel and power are essential for
the community /and/ increasing quantities will be needed to support the
growth of the economy and the rise in living standards". It further noted
that "the fuel-producing industries are such that government is inevitably
involved" and they have '"a focal place in the planning of the economy, both

national and regional" (para.3).

In the las! decade, the energy industry moved from a two-fuel to a
four-fuel base, adding nuclear power and natural gas to coal and oil
(Figure 8.11). Protectionism is characteristic, aiming to foster security
and stability of supply, cushion the world oil shortage and alleviate the
social consequences of a declining coal industry (Robinson, 1969, pp.18-22).

A 1967 White Paper accepted this as a policy basis, including more assistance
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to mining areas and protection for coal. From a town planning point of
view, a greater coherence in national fuel policy could assist in locational
decisions. While all forms of energy have reasonable flexibility, the
geography of costs is a major constraint, as with large scale/long distance

movement of coal (Figure 8.12)."

Town planners may see energy sources as potential growth points
(e.g. Nigg Bay), but will need to know whether national fuel policy and
technology justify such a view. Nen-coal-based power has potential both in
servicing the economy and in enabling the development of new growth areas
which could provide stimulus for less fortunate regions and counter magnets
to congested areas.2 Natural gas and, subject to safety and water supply,
nuclear power offer a flexible energy base, but are not growth industries
per se: and while oil has growth potential, the wisdom of establishing large
scale settlemwent related to estuarine petro-chemicals based on foreign
supplies, or a remote Scottish new town on North Sea technology, are decisions
which a national fuel policy should help to resolve. The merits of continued
assistance to coal mining to minimise social distress and to maximise social
capital resources are obvious and, as Manners (1971, p.178) emphasises,
"the spatial dimension must be incorporated within models of the energy
economy in order to improve forecasts ... upon which public policy must

rest'".

C. THE PHYSICAL SYSTEM: 'PLACE'

Spatial strategies for physical development will be a function of ihe needs
of and interaction between folk/work/place, or population/employment/land

use: they will involve decisions concerning these as real resources and the

1 :
Inter-regional smal

1 scale distribution networks rather than inter-
regional hish lo2d pipelincs raise costs of &a5; oil costls are wore uniform;
and electricity costs depend on location of power stations, fuel sources
and texture of transmission. network.

2 S 2 :
0il and gas, particularly, offer opportunities to counteract megalopolis.
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allocation of finance to their organisation.1 F. J. McCulloch (1961, p.9)
writes that '"we failed to realise that the range of land use planning is
co-extensive with the scale and coincident with the purposes of capital
investment. The guidance of land use ... nationally and regionally requires
the bringing together of the forces responsible for development /yet/ no
attempt was made to relate directly the exercise of planniné powers to
geographical and social areas suited to the problems to be solved". This
criticism points to the role which town planning could play at national scale
by assisting decisions upon the kind of physical infrastructure - or land use
planning in terms of what? where? when? and how? - that will hest satisfy

national aspirations.

Iand Use

Doubtless aware of the need for some kind of land planning framework at macro
level, the Department of the Environment (1971) has "tried to provide a broad
background for planning the future population distribution of Great Britain
over the next three decades" (para.7.23). The Department noted, however,
lack of knowledge about social and industrial constraints on location, and
about costs/benefits of alternative means of accommodating population
(para.5.40). The problem may be illustrated by hypothesising alternative
physical consequences of population growth (Figure 8.13) and contemplating
the basis on vhich decisions might be made (Burns, 1965). The town planner
must evaluate, with 'corporate' assistance, not only what alternative
settlement patterns would give greatest social satisfaction having regard to
quality of life, but also what is feasible in terms of economic and
transportation factors and of resources oif land and finance (Longworth, 1966).
It would be easy to agree '"that the social structure is the key to the
spatial structure and that until we understand how 2 given socio-economic

system places people with regard to fundamental scarce resources ... we are

1For an overview see Select Committee on Science and Technology (1971,
pp.83-88: Memorandum by the Ministry of Housing and Local Government).
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unable to make predictions about future spatial structure" (Pahl, 1968,
p.14). But, rather than take a negative stance, we adopt Burns view that
some effort is better than none: as we have seen in Chapter 7 there is scme
basis for proceeding by, for example, the use of identifiable aspects of
environment as proxy for their less tangible socio-economic functions

(March, 1969; Armen, 1972).

Present trends indicate increasing social and physical mobility
(Willmott, 1970) and, '"the Jjob of the land use planner, then, is to multiply
accesss to all sorts of opportunity within his planning region'" (Hall, 1972,
p.179): this involves difficult decisions in trying to anticipate the
necessary physical provision for the community's aspirations in respect of
family, home, mobility, education, living standards, life styles and leisure.
And "since any major planned expansion scheme represents a very considerable
concentration of resources, decisicns on a possible national strategy /should
reflect/ the relative costs and benefits, not only of alternative locations
or alternative scales of growth but also of developing new large sites as
against expanding existing major urban areas" (D.0.E., 1971, para.?7.9).
However, socio-economic and physical constraints, together with the potential
of existing urban form for adaptation, suggest that up to 2001 the broad
settlement pattern will remain substantially unaltered, and that growth will
fall largely on established centres and short range overspill, supplemented
if necessary by new major growth areas such as Humberside, Severnside,

South Hampshire and Tayside.1

Offering a practicable physical response to socio-economic needs,
""the great areas of opportunity today are what we are coming to recognise as

city regions. In effect, these are social enviromments /and/ the city

Burns (1965, pr.27-30) suggests new towns, city regions, development axes
and stringsettlements. From 1945-1969 new/expanded towns eaccommodated
about 850,000 persons (4% of national housing construction).
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region1 is a structure which has perpetuated many of the traditional
qualities of the city, but has impregnated these into a regional environment,
with all its mobilities" (Ash, 1966, pp.97-98). It was recognised by the
Maud Commission (1969, para.l15) that complex interactions between employment,
housing, shopping, business, education, welfare services, recreational
facilities, and the resultant land use and movement pressures may be handled
to great effect on a city region basis and it is arguable that "we should,

on the national plans, press for ... a relatively even distribution of
population ... to make possible the development city regions balanced in
terms of employment, occupation and class" (Brooke Taylor, 1963, p.55).

The city region concept offers scope for the balanced development of rural
and conurban regions. R. J. Green (1971, p.85) suggests that in the rural
regions (Figure 8.14), "the primary objective ... is to secure changes in
the pattern of settlement that will increase the range of ... opportunities,
and make them available to a greater proportion of the residcnt population'.
If so, then perhaps as a matter of national policy, some of the blanks on
the city regional map (Figure 8.15) should be filled in, and perhaps, also
as a matter of national policy, guidance on urban form cptions and their

macro, inter-regional relationships is needed (Figure 8.16).

In this discussion we have not sought to project the city region as
the best answer (though it may be so) in a national approach to physical
patterning, but to indicate some of the questions éo which central government
might be addressing itself. Thus, whether it be based on city regional
strategy (Self, 196€) or any other concepts, some kind of indicative framework
seems necessary to relate population growth/redistribution and activities

to their physical context (taking account of, inter alia, regional development

It comprises "groups of towns standing in a hierarchical relationship %o
one or rore major urban centres, the whole exhibiting a complex system of
economic and social links ... characterised by a wide geographical spread
of activities /and retaining/ the general advantages associated with large
populations ... while mitigating some of the disadvantages experienced
with more densely populated urban areas" (D.0.E., 1971, para.?.19).
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needs, central place functions, recreational demands and transport networks)
and to state and promote the preferred option(s). It would be interesting

to know, for instance, the extent to which the developmental patterns

revealed in Table 3.2 were strategically planned or fortuitously evolved.

These are surely appropriate considerations for an indicative national physical
plan, and we envisage that they should be approached along the lines developed
by the South East Joint Planning Team (1970b, pp.74-97) where the regional
significance of urban form1 was examined in relation to various spatial

3

concept52 and planning issues.

Despite the importance of urban form and resources to socio-economic
satisfaction, there is little understanding of the relative merits of
alternatives as a basis for a national settlement policy (Brown, 1966;
James, 1967; McConnell, 1967). The physical consequences of growth require
balance between the socially desirable and the economically viable, including
the need for an 'order of magnitude' size for settlements to give the most
efficient arrangement of land uses and access space (Lean, 1966a, 1966h).
Similarly, Stone (1967) recognises that locational suitability for
urbanisation is constrained by physical features, by industrial location
economics and by people's willingness to move. Location/urban form will
affect the costs of physical development and of operating it, the values
offered by the settlements, and the costs of inter-urban :“ela'l:ic::’:s’.‘::i.ps:.l+
Accordingly, Stone suggests criteria for the generation and evaluation of

alternative regional urban forms (Table 8.2) and postulates that "there will

1Accommcdating substantial growth poses four key issues: regional flexibility;
spatial/implementational needs of growth areas of different size; structure
of urban areas; eud costs/benefits of variocus growth forms.
EPhVSical elements of land use and il ications e i i

1ysical ement -And use and communications are considered in terms of
three basic forms: concentric, linear and grid.

Main issues are defined as flexibility and the planning process: transpert,
accessibility and spatial relationships; central places and nodes of

activities; the living area; and open space.

!
fcr. Cracknell (1967), Armen (1972).



Table 8.2 Urban form and resources: A repional evaluation matrix
Source: based on Stone (1967)

Range of alternative Conditioning factors
TEELCURL SIS Physical | Industrial| >°YSho
Component Spatial element AA"BYT C1 Al BliCl Al BY C
a) Village/
neighbourhood
1 b) Small town
Settlement c; sarge tqwn
hierarchy d) Small city
e) Large city
f) Metropolitan
city
a) Low
> b) Medium-low
D;nsit c¢) Medium-high
Y d) Figh
5 a) Zoned
ks i) centralised
E:gd ii) dispersed
b) Integrated
L a) Circular
Sﬁa - b) Star/finger
P ¢) Linear
5 &) Private
Communications b) Pu?llc -
c) Private/public
6 a) Stability
Construction b) g§og;§w
phasing ' 5
ii) Rapid
a) New development
b) Existing
7 development
Settlement i) Isolated
origin ii) Cluster
' iii) Conurbation
Conditioning Factors
Physical Industrial Psychological
A plain A raw materials A urbanity
B valley B marketse B amenity

Crhitl C communications C access

152



153

be some regional distribution of development which provides the best value
for money" (p.95). Information is needed to enable a full consideration of
whether urban development should be more evenly dispersed or concentrated
in particular regions, and also of whether some forms are especially
suitable for various locations and purposes, and whether there is any

optimum pattern.

Such considerations should materially assist national scale decision
making in relation to, say, growth pole and urbanisation policy. Size is
a critical, but imperfectly understood, variable: for example, it has been
suggested that a city of 100,000 - 200,000 might offer its region a full
range of commercial services, but that 200,000 - 500,000 would be needed
for the full development of manufacturing, while on the basis of various
other criteria, optimum sizes could differ considerably.1 Nor must we let
our concern fer urbanisation and eccnomic efficiency obscure the need for
macro physical planning equally to safeguard the national heritage and
emenities, as in the conflict between large scale urban growth and
conservation or between the structures of oil/gas technology and the

protection of countryside and coast.

But understanding is imperfect and often, as R. S. McConnell (1967,
p.131) observes, "in the absence of a physical plan, proposals for major
new settlements have to be based on the existﬁng communicaticns structure
of roads and railways: thus an outdated pattern is perpetuated /yet/ planners
could try to re-structure the country's communications systems so as to
divert growth to new areas'. The situations which evoke this kind of
criticism, we suggest, could well be averted, and the issues which we have
been outlining tackled, through macro physical planning and an indicative

national physical plan.

1 . : :
For an overview, including approaches by C. Clark, K. S. Lomax and
G. M. Neutze, see McCrone (1969, pp.41-47).
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Transportation

In transportaticn, the central approach has been fairly clear-cut but,

until the mid 1960s, unco-ordinated both inter-modally and with the land
use/activity patterns which it facilitates (Burns, 1963). 'The National Plan'
made passing reference to road, rail, sea, air and other forms of
communication, but the 1966 White Paper 'Transport Policy' (Ministry of
Transport, 1966) was the first notable move | towards an integrated transport
policy. Furthermore, in its recognition that ''the main transport system -
the railways, the inter-urban road network, the ports and airports - must be
planned centrally and investment must be co-ordinated" (para.7l) and that
"'road planning is an essential part of physical and economic planning'
(para.37), it underlined the importance of transcending sectoral attitudes.
This themé is also taken up by the 1972 White Paper on'Industrial and
Regional Development' (S.S.T.I., 1972, paras.56-58): "efficient and speedy
communications will be a key element for competitive aucce#s of British
industry" in the E.E.C. and would regquire investment in ports giving access
te Europe, "a network of motorways or other modern high-speed roads linking
all main industrial areas [5rcviding7 comprehensive improved access routes
from the network to all the major ports'", accelerated improvement or roads
to the Thames and Humber port complexes, and improved road access from the
industrial centres of the East and West Midland regions, Scotland and South

Wales, particularly to the east coast ports.

This reciprocates the proposals contained in the 1970 White Paper
'Roads for the Future: the New Inter-Urban Plan for England' (M.0.T., 1970),
for a "primary strategic road network" (para.l2) which purports to take
account not only of economic development (paras.18-20) but also of environment

and amenity considerations (paras.21-22). These proposals were related to,

inter alia, the effect of planned changes in settlement pattern and

1Followed in 1967 by White Papers on railways, freight, public transport

and waterways.
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employment:1 in fact, with other main elements of Britain's communications
system (Figure 8.17), they serve to emphasise the axial belt (where the
M1-M6 forms the 'high street' of Megalopolis England parallelling under-
used railways), doing little to spread development and counteract regional
disparities (Patmore, 1972, p.58). However, despite the view of the 1966
White Paper that '"the overall transport plan should reflect the needs of

the individual regions /and their/ planning objectives" (M.0.T., 1966,
para.71), Professor A. Goss (1969, p.258) finds it "difficult to see from the
report of the Humberside Feasibility Study ... how these strategic routes
can serve several possible alternative strategies for major development /and
asks/ by the same token, where are the major developments in East Anglia to
Justify the apparently favoured position for new strategy routes? If the
Justification is farther back along the route ... then surely there is also
a basis implied in these routes for further new and expanded towns in East

Anglia?"

While the 1966 White Paper saw the main task in relation to roads
as the provision of effective inter-and intra-urban networks,2 it sought
a railway "system of shape and size to meet commercial and social needs"
hinging upon & major trunk network "linking the main centres of population,
industry and commerce' with secondary and specialised networks (M.0.T., 1966,
rara.19). These proposals owed much to the Beeching Report (British Railways
Board, 1963) which assumed that the national distribution of population and
industry would not change significantly. From a national town planning point
of view the railways' unique characteristic - '"the high cost of their
specialised and exclusive route cystem, and their low cost per unit moved if
traffic is carried in dense flows of well-loaded through trains" (p.57) must

be appreciated. Thus, rail routes should either serve existing concentration

1 : . ;
For a summary of transport issues see Select Commititee on Science and

Technology (1971, pp.141-142: Memorandum by the Ministry of Transport).

et the Buchanan Report (M.0.T., 1963) which had major national impact.
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of population/industry or else new developments should be so located as to
take up spare capacity in the system or be large enough to justify the

creation of such a facility.

Hention has been made of the significance of the Rochdale Report,
following whicﬁ the National Ports Council (1965) proposed major works at
London, Liverpool, Bristol, Hull and Southampton and significant developments
at nine other ports. In particular, deep water container traffic demands
specialist facilities and well integrated road/rail links to centres of
population and industry. While both ports and airports possess growth area
potential, the latter present particular environmental problems of pollution,
noise and supporting infrastructure: nor, as the Edwards Committee (1969) on
Civil Air Transport and the third Londen airport (Roskill Commission, 1971)

deliberations indicate, does a national policy seem to be emergent.

Although land use and transportation have, for convenience, been
dealt with under separate headings, we regard them as integrated components
of the physical system: equally the physical system cannot be dissociated
from its socio-economic raison d'€tre. In this chapter we have tried to
show, from the macro standpoint, how this system interacts with and functions
as a facilitator of the social and economic systems and their objectives.

We see the physical system, not as an end, but as a powerful means which can
do much to make or mar human activities and interactions. Because of this,
and because it is both an invaluable real resource in itself and a large
consumer of financial resources, it deserves our fullest attention. And,
because of the interdependent nature of the spatial scales of physical
planning, the macro scale must be recognised as part of an integrated town

rlanning model and as a significant factor in naticnal budpeting.
I g g 124 g

In these circumstances we subscribe to the view of the Department
of the Environment (1971, para.7.21) that "more definitive regional strategies
will need to be developed /and thai/ the ultimate aim should be to cover the

whole country in this way". But this amounts to a piecemeal national approach
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and, as such, it must inevitably require national direction and co-ordination.
We therefore go further than the Department and suggest that 'place' at
national scale per se requires specific and comprehensive treatment by

central government both in its own right as an important conditioner of the
quality of life and because town planning has often, through default, to act
as a surrogate for social and economic planning. Stated simply, the decision
lies between plan or non-plan; between structured strategy or fortuitous

form; between an indicative national physical plan or disjointed
incrementalism. In the next two chapters we examine, through representative
examples, various approaches to national physical planning, and put forward

suggestions in respect of a macro planning model for Britain.



Chapter 9

NATIONAL PHYSICAL PLANNING APPROACHES: SOME COMPARATIVE EXAMPLES

In this chapter we seek to support the idea of an indicative national
physical plan for Britain by reference to a representative range of case
studies. Examples and experiments at home (Section A) and abroad (Section B)
are instructive and we therefore consider approaches to the theory and

practice of national physical planning in widely different situations.

A. BRITISE EXAMPLES

Our home examples fall into three groups. It is first worth referring

briefly to 'visionary' models which have responded to problems that exist,
have become moée serious and require solution at national level and at
national scale. We then consider ways in which the need for national physical
planning has been revealed - it cannot be said that the problem has been
tackled -~ through an examination of 'centre' and 'periphery' models, basing

our studies on central government and the West Midlands region respectively.

&5~

'‘Visionary' models

A number of visionary, innovative attempts have been made to formulate a
physical structure or framework for Britain as a whole. These include the

concept of "a National plan incorporating motorways, urban regions and

(o
.
-

recreational areas' (Figure 9.1), as the first of four levels for planning
Britain, put forward by Josephine P. Reynolds (1965, p.180); the idea by
D. Rigby Childs (1962) of a physical framework (Figure 9.2), related to a

-

European context (Figure 9.3), for combating congestion in the metropolitan

region through "a major long-range dispersal programme as the main strategy"
which recognised thatl a national "solution can oniy be found when the needs

of each principal region are seen in balance'" (p.21%); and an Architectural

-
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We concentrate, however, on a thoughtful paper, 'A Plan for Britain'
whérein H. Rau (1965) presented "an hypothesis for a National Physical Plan,
a broad strategy for the location of developments" within the framework of
which "the detailed plans already prepared (e.g. for railways, ports, coal,
power generation and distribution) can properly be studied and understood
in relation to the whole" (p.195). This plan would recognise the
interdependence of quantitative economic and qualitative physical factors,
emphasising land as a platform for human activities: public policies might
relate to infrastructure for a healthy economy, land requirements for
population growth, environmental improvement and recreation, redress of
regional disparities and conservation of rescurces. '"These problems cannot
be overcome by piecemeal action, nor by being tackled from one point of view
alone ... nor by putting short-term expediency before long-term policies.

A national strategy for the use of land, embracing all relevant points of
view and all major problems, is clearly and urgently necessary, a strategy,
moreover, which is fully conscious of fundamental and unalterable geographical
facts" (p.195). Rau's design solution was a string settlement pattern for
Britain (Figure 9.5) which makes interesting comparison with ideas for the
urban structuring of the central core (Figure 9.6) contained in the

Northampton, Bedford and North Bucks Study (McConnell, 1967).

These approaches appeared in the 1960s at a time when official
gquarters were becoming conscious of the general lack of, and need for,
strategic direction at macro scale. While it would be idle to pretend that
they exerted much influence, they were symptomatic of the periecd, reviving
some of the national comprehensive spirit of the 19%40s and foreshadowing
Governnent interest in such potentially key elements in a national strategy
as the London-Solent axis; the Channel Tunnel; Mapling and the Severnside,
HNumberside aud Tayside major growih areas., They go some way towards what we
have in mind in terms of the kind of macro strategy needed to provide

comprehensive guidance on major national physical/spatial issues (Chapter 8).

4
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'Centre' models

We have already traced the evolution of regional and national planning to
the point where regional planning was formalised in 1964 and 'The Naticnal
Plan' published in 1965 (Chapter 4): we now look more closely at the

significance of these events in the development of a macro planning model.

Regional economic planning councils were '"to provide effective
machinery for regional economic planning within the framework of the National
Plan for economic development': their concern was "with broad strategy on
regional development and the best use of the region's resources /and/ their
principal function to assist in the formulation of regional plans and to
advise on their implementation”.1 These advisory councils became ''deeply
interested in qnéstions of land planning; and their views on the economic
development of their regions have a vital bearing on land planning'" (Sharp,
1969, p.180). The resultant studies showed that it was "too soon in the
experience of regional planning to aim at achieving a set éf Government-
approved plans for all the regions which will neatly dovetail with each other
and which ... will in aggregate coincide with the forecasts, intentions and
capabilities envisaged by the Government for the economy as a whole" (South
West Economic Planning Council, 1967, para.34). However, the creation of the
Department of the Environment in 1970 and the transfer to it of this regional

function was a step towards a more coherent and unitary central approach.

'The National Plan' (D.E.A., 1965) averred the government's intention
to make sure that regional planning and national planning are integrated.
"Regional planning is concerned with decisions to develop the infrastructure
of the economy, and with the location of employment and population. Thus
the future of the regions for many years ahead will be largely determined by
-many of the basic decisions about investment ... in such things as new towns
and sajor road and port schemes" (p.84). Implications for town planning are

strong and developed further, "Plans for the development of new housing,

= |
Hansard, December 10 1964,
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industry and communications must march together so that these powerfﬁl
influences on population movement are so far as possible pulling in the same
direction. To make the btest use of our land and other natural resources of
the country we must reduce the congestion in the crowded areas /and/ ensure
that the needs of the growing population of the major towns and cities are
met without encroaching unduly on good agricultural land or the open spaces
needed for recreation and without creating serious congestion problems in
the future" (p.86).

It was suggested that central government could influence regional
development in three main fields1, each implying some need for the Government

to become involved with physical/spatial considerations at a pclicy-/vlan-/

™y
)

decision-making level. Furthermore, it was thought necessary '"to examine

population trends, the pattern of settlement and other relevant factors up

o+

o the year 2000 and to report on the areas suitable for large scale
development in the longer term ... so that a framework may be drawn up for
the long-term planning of public investment" (p.97). The extent to which

such matters could be adeguately reconciled without some overall national

physical strategy appears questionable.

Although 'The National Plan' was abandoned for political and
technical reasons, many of its town planning implications have been pursued
through ad hoc Government action and regional planning rmachinery: indeecd

regional planning in Brilain may be said to represent a kind of national

S

these 2re™1) public investment programmes to modernise the infraciructure
of the less procpmerous and old industrial regions and reduce the coneestion
of the large cities; (B) measures to influence ropulation distribution by
catering in the short ternm all regions for the movement of vopulation
(in particular to house urkan overspill), and in the long tfrm'by providing
for ponulatien wducive to nationsl economic growlh

and environment; and (3) Covernment action
to stimulate regional growth in the less prosperous regions by influencing
the and economic activity"(n.05)
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planning by proxy. Perhaps the nearest attempt by the Government to produce

a technical document as a basis for strategic land use and physical structuring
on a national scale is represented by the study report 'Long Term Population
Distribution in Great Britain' (D.0.E., 1971). This aimed "to ensure that

any major new developments ... were planned in such a way as to make the best
possible contribution to national economic growth and the improvement of the
general environment" (p.1). On the basis of past growth and changes in the
geographical distribution of the population, future national projections and
their regionalisation, the study examined the future demand for urban land

and the framework for planning population distribution with particular
reference to new/expanded towns, but also to wider aspects of national strategy.
It was careful to émphasiee, however, that it was '"not an authoritative

guide to action /becausg/ as in all strategic planning, the main emphasis

must ... by upon flexibility" (para.7.23).

Some idea of central government's interest may be gained by an
analysis of 117 studies relevant to regional planning which were initiated
between 1965 and mid-1970 (D.0.E., 1971, pp.188-205). These studivs have
been analysed with respect to the degree of Government involvement on the
basis of type of study (Table 9.1) and regional distribution (Table 9.2):
this shows that the Government was directly responsible for 42¥ of the studies,
jointly responsible for 12%, and interested in terms of Ministerial overview
in the remainder; that it had a particular interest in planned expansion and
overspill studies; and that it had a considerable interest in the North West

and South East regions.' The spatial implications are summarised in Figure 9.7.

The best example of regional planning exercising a partial and proxy

role for national planning - in terms of government involvement

, N A hda
subject matter - is the Strategic Plan for the South East by the Soutl
Joint Planning Team (1970a), of which the Government wac both a sponsor and

Nis]
i Wk dd A

technical member. This "concerns the future of an area containing about one

1

Leaying out 22 land use-transportation siudies for which no commissioni
authorities are specified.



Table 9.1 Planning studies relevant to regional planning in Britain

1965/ﬂ1d 1970: commissioning authorities
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third of the population of England and Wales: indirectly it concerns much
more, because what happens in the metropolitan region has effects throughout
the rest of Britain and, indeed, further afield. Iés aim "was the preparation
of a strategic framework for decisions on longer-term local development,
public investment and policies within the region" (para.l.l). In reducing
an immensely complex task to a relatively simple statement of strategic
intent, the Plan may claim considerable success, offering, we suggest, a
possible model for an indicative national physical plan. Its approach, in
essence, is a consideration of providing for pQOpleE needs in terms of jobs
and homes, the physical accommodation of these in town and country, and th
necessary public utility and movement systems: alternative hypotheses are
evaluated on the basis of economic, social, countryside, transport and
feasibility objectives (para.9.8). The resultant strategy focusses upon

(a) development of a limited number of major growth areas; (b) redevelopmen
and rehabilitation of the metropolitan core; (c) expansion.of medium-gized
employment centres; (d) preservation,/ccﬁservation of the countryside,

including the promotion of agriculture; and (e) provision of a rcad/rail

=)

o ]

network to serve intra-and inter-regional needs. Figure 9.8 chows stages ir

the evolution and major elements of physical strategy for the national

'Dar

; o ] o :
Using the West Midlands region as our 'periphery' medel, we examine the
extent to which planning studies for this region have recognised the need for

a pational contextual framework. We begin in 1965 with the first o

L]
w
th
M
a
=
0

of studies produced in response to the new regional awareness of the mid 1960s
prior to which regional guidance had virtually depended on 'The West Midlands

: o - 2 :
Plan' (Avercrombie and Jackson, 1948)° - advisory in character, eponsored and

For a regional perspective, see Cherry (1971), Hall (1971), Rodgers (1972)
Hall (1973, 1)

Complemented by 'Conurbation' (West Midlands Croup, 1948).
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accepted by the Minister and, in essence, a strategy for conurban

limitation and decentralisation of 'inner' and 'outer' rings of settlement.

'"The West Midlands - a regional study' (D.E.A., 1965) sought to
provide a basis for future plans for the region. Rapid and unexpected
population increases in the 1950s, together with urban renewal, would require
an additional 600,000 dwellings by 1981. Thus, if urban containment and
avoidance of mass commuting were to be objectives, a change or regional
policy to include major self-contained expansions well beyond the conurbation
would bte needed (Eversley, Jackson and Lomas, 1965) and would, in turn,
involve fundamental changes in national industrial location policy to
provide the necessary I.D.C.s (Lomas and Wood, 1970). The 1965 study
proposed a fourfold strategy of peripheral expansion, satellite development

close~in, additional projects further out and an independent new centre for

"that many cf this region's features of interest must be considered at least
as much in their national as in their regional context ... in so far as these
depend on national investmeng prograumes in which questions of priority can
arise between particular kinds of need and particular parts of the country"
(para. 179). And, said the report vaguely, study pclicies are '"concerned
largely with the local physical pattern of development. It is assumed that
they will be examined subsequently in the light of whaiever assessments are
currently available of the aggregate need and potentialities of all regions,

and of the basic assumptions in national plans" (para. 180).

Two years later 'The West Midlands: Patterns of Growth' {(West Midlands
Economic Planning Council, 1967) set out conclusions on the 1965 Study as a
step towards "an ggreed framework in which future development of the region
may take plece" (para. 18). In its physical proposals the Economic Planning
Council re-affirmed containment and the new towns/town development schemes:

additionally it considered five possible sectors of growth - Dawley/

'; 4 el " ) e . 1 L L o b o ey proe
lellington/Cakengates, Worcester, Burton-on-Trent, North Staffordshire and
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the South West. Central government responded by rejecting changes in
industrial location policy and suggested that solutions be found within
commuting distance (Hall, 1973, 2, pp.540-541). For its part, the Council,
in discussing the need for a long term regionallstrategy, merely noted the
Government's comment that any such strategy should be examined in the light
of a "national review" (W.M.E.P.C., 1967, para.133) and that "one indication
of possible future lines of development is given by the Government's present
consideration of the feasibility of major expansions on Humberside and

Severnside" (para.136).

The national scale received more attention in 'The West Midlands -
an economic appraisal' (W.M.E.P.C., 1971) which was the outcome of a Working
Party set up by the Planning Council to investigate '"the prospects and
nature of economic growth /including/ problems involved and action required
within the limits imposed by national cornsiderations to enable the region to
play its part in the economic development of the country ..." (p.84). A
chapter was devoted to 'The West Midlands in the National Setting' and it was
recognised that "a region cannot be viewed in isolation, it is not a separate
country but a part of the whole" (para.2.1). Although the appraisal was
primarily economic and regional in character, physical and national
implications were considered. Since economic prospects depend significantly
"on how regional planning problems are themselves dealt with" (para.2.18),
regard was had for "the physical side of economic planning" (para.8.2).
Auong the possible alternative forms (paras.8.6-8.14), peripheral and
corridor growth were preferred because of central place advantages and
efficient communicetions respectively: the corridor option was particularly
favoured in the naiional context. The Council noted, however, that 'a great

deal depends on where the biggest expansion is going to occur in adjoining

e et anAd rtmmdanad ol mdlasm A

1 o e ke o ot
FeZIong . end wondered MyhctEer ensuph co-ordination o

;i'.':ic vl aninin 1 L6
taking place between the regions and what developments are envisaged along
the line of the Region's most heavily used route, that to the South East"

(pare.8.7). This suggests that the Council felt a need for more positive
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and coherent national approach, not only to economic planning, but also

to physical aspects.

'A Developing Strategy for the West Midlands' (West Midlands
Regional Study, 1971) was the result of the desire of the West Midland
Planning Authorities' conference to complement the work of the Economic
Pianning Council by resolving regional issues "within the framework of a
clear and incisive strategy /fwhich/ would offer a broad, consistent and
further-ranging treatment of problems and opportunities in the region" (p.l).
Against a background of population increase of 1.5M over 30 yeers and of
industrial mobility severely constrained by local linkages and national
distribution of industry policy, a physical strategy was sought. The basic
solution was the provision, a&s part of the economic restructuring of the
conurbation, of five main industrial zones around its edge, and of residential
areas within commuting distance. Iocationally, the strategy's mzin weight
lies in a north-cast/south-west axis through the region: there are subsidiary
axes to Telford, the Potteries and Coventry; significant residential locations

associated with the ML2 proposal; and a national growth area based on Lichfield/

Tamworth/Burton.

As with the Planning Council's economic appraisal, the neesd wa2s seen
"to take a wider field of view, framing the area of the Strategy in its inter-~
1 G (=1,

-
regional

9]

[&]

tting ... first, to discern the extent to which the elements of

s

H
..
(1]

the broader pattern of development were likely to influence the form of t
erred strategy; and, sccondlj, to see whether we could make out any

guidelines for the directions in which growth within the region might be
deployed" (paras.202-203). Figure 9.9 shows components of the wider context
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influence on the structure of growth in

/2nd/ important relationships with

T BRI e oo | I SRR i L W, o
IPegLo E

tac region” para.2Cs;. Tue strategy noled lhe 'pronounced tendency ... for

substantial growth along the urban spine of the country" (para.206) and the

advantages of national road/rail lattice conferrcd:
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these factors would emphasise the axial belt and permit a more diffuse
pattern of access and hence of activities and settlement (para.207). It
also noted that there might be a case for "a further internaticnal airport
more convenient to the region than ... Fouless /and which/ might be used
as a linchpin for urban growth within the framework of an inter-regional

strategy" (para.208).

On the basis of these considerations, and in the absence of 'official'
guidance, the Strategy proceeded to devise its own national viewpoint by
identifying "three possible concepts for the design of urban growth in its
inter-regional context ... within which the structure of growth within the
region had to be set': consolidation of the major north-west/south-east axis;
growth along a north-east/south-west axis; and U-shaped development around
the southern end of the Pennines (paras.209—210). This analysis leads to the
conclusion that, because of its pesition, the region ”will_form a key element
in any practicable inter-regional pattern of development'": that "the region
will be stronger if it is set within the positive elements of an inter-
regional setting'"; and "that it is only in the long term that the decisive
trend in inter-regional development will emerge" (para.214). Thus, trends
established in the short-term situation - based, for example, on the five

irections of growth which the Strategy considered (Figure 9.10) - will

conditicn th
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than as an integral part of a macro strategic framework, could contribute

to fortuitous, and possibly unfortunate, national patterns of development.

And in the specific matter of planning for leisure (Figure 9.11) the Strategy
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found that “in
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sreasing pressures on its resources will call fer the
definition of a hierarchy of recrezaticnal areas within a national context!

(para.279)
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should do so: yet, the 'Coventry-Sclihull-Warwickshire Sub-Regional

Planning Study' (Coventry C.C., Solihull C.B.C., and Warwickshire C.C., 1971)
puts the case very clearly. '"There is no explicit national planning strategy.
No document exists which considers the future of land use and the distribution
of population and employment comprehensively ... (para.l2.1). We therefore
have to foresee a national context for the sub-region's development by

taking an oblique view of policies, Green Papers, Statements and forecasts
covering a spectrum of government activities and interests. Added together
it must be said that the indications are powerful. Rather than explicitly
stating a national planning strategy, it might be said that they assume one
but do not admit it. It is not necessarily a bad strategy because of that.

If we have misinterpreted the indications it is open to official sources to

correct our reading of them" (para.l2.2).

The Study accordingly produced its own national coqtext (Figure 9.12)
in lieu of any such specific or explicit guidance by central government.
Many of its views complemented those of the Strategy, and it concluded that
"if all these indications can be interpreted as a national strategy ...
within the West Midlands, this sub-region appears best placed to take
advantage of the opportunities the national strategy will allow" (para.l2.8).
Wnether or not this is proven, it is of substantial academic relevance to

our argument for physiecal planning at national scale,

From our consideration of a national apprecach to town planning through
these various models, the main point which emerges is not so much a lack of
general concern or involvement of the 'centre' as its specific failure to
.provide a positive, coherent, unitary view for guidance of the 'periphery'.
Thus, wiaile the 'centre' is active; there may be a case for extending its
activity to include an indicative national physical plan, and it will be noted

saam ta ha eanl-iv
s W M A e hae

that the more recent 'nerinherv' models
cent 'periy y'r €
physical planning policy guidance to that advocated in the hypothetical

models. The West Midlands Regional Study and the Coventry-Solihull-
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Warwickshire Sub-Regional Plaﬁhing Study teams especially seemed to feel it
a very real handicap that there was no 'official' national context within
which they could consider and develop their own particular regibnal physical
strategies. We suggest, therefore, that a national approach to the issues
raised in Chapter 8 along the lines we shall outline.in the next chapter
might provide the kind of macro context, the lack of which has been

‘highlighted, and apparently regretted, in these case studies.

B. OVERSEAS EXAMPLES

We next consider procedural lessons which some experiences abroad offer in
the development of a British national physical planning model: it would also
be relevant to consider Britain's supra—national‘position in substantive
terms with particular reference to interaction between oLnef Eurcpean states

vith which this country has close physical links. Therefore, while in line
with our general theme we concentrate on procedural aspects of natiocnal
planning approaches in the United States, France, Heclland, Denmark, Brazil,
and Israel , we do not forget the importance of establishing effective and
harmonious substantive relationships. For example, in view of E.E.
commitments (Walsh and Paxton, 1972) we need to ensure that the town planning
implications of our political,social and economic connections with the
continent (Butler, 1966; R.T.P.I., 1973) - especially in respect of such key
elements as urbanisation, regional policy, communications, energy and the
'‘Community super-core’ (Parker, 1968) - are adequately resolved. Nor must
we allow the need for a strong Eurovean orientation (Figure 9.13) to obscure
the importance of plenning for a continued and enhanced world-wide role

(Ginsburg, 1968).

T P S s
These examples are selected principally for their instructive ro‘nvaﬁco
to the question of national goal formulation in a complex society (United

States); to the operation of national planning systems in h_ghij developed

countries where a C“wﬁ“‘“ﬂrsivc approach and a strong repard for physical
evident q“;b, Holland, Denmark); and to ithe application

cf physical planning to national problems in a rvvn’onlﬁﬁ country (Brazil)

and an emergent nation-siate (Isracl).

planning is

L
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The Unitéd States

The American example points the way towards remedying a long-felt want of
British town planning in terms of national goals and objectives. Our model
here is 'Goals for Americans', the attempt by President Eisenhower's
Commission on National Goals (1960) to formulate explicit statements
concerning the country's aims. Fourteen goals related to the individual;
equality; the democratic process; education; the arts and sciences; the
democratic economy; economic growth; technological change; agriculture;
living conditions; health and welfare; helping to build an open and peaceful

world; the defence of the free world; disarmament; and the United Nations.

This represented part of a consciocus effort to devise a general
framework of integrated pclicies and programmes for the country and to
establish a set of goals dealing with variocus facets of national activity.1
Commenting on the Commission's worﬁ, Chedwick (1971, p.144) observes that
"such a statement, with its characteristic emphasis on a market econonmy,
would require modification elsewhere, and it is not suggested that the goals
listed are appropriate for this, or any other country; what is possible is
that the consideration of this attempt at national goal formulation could
be helpful in essaying a set of goals for a British national or broad
regional situation'. We would endorse this view as applicable to the

deveiopment of an indicative national physice2l plan for Britain.

France

The French example is helpful both because the country has regional problems
similar Yo Britain's and because France has developed an advanced system,
the strength of which lies in its macro-economic aspects, as opposed to the
micro-physical emphasis of British planning. This is found in a series of
four year plans which illustrate the French awareness that ihe need for

.

resource allocation in a

i d

.“‘ ¥ - - ) -
‘egional context requires "rational, spatisl

- 3 . - .’
organisation on a national scale" (Hansen, N. 1968, p.54) and poses "the problen

9 o T ; .
Cf. 'Towards a Nalional Urban Policy' (Moyniha , 1970a, b).
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of a hierarchy between regional and national objectives (Boudeville,

1968, p.54).

Planning in France is motivated by the concept of 'aménagemeht du
territorie' - seeking regional balance through "a better distribution of the
population in relation to national resources and economic activities ... not
toward purely economic goals, but more toward the welfare and full development
of the potentialities of the population" (Hansen, N. 1968, p.6). The French
system has well-established procedures and agencies for planning at national
level (Figure 9.14A). Government responsibility is vested in an
Interministerial Committee for Regional Planning on behalf of which the
direction of national planning and the preparation of the four year plans is
carried out by the Commissariate G&néral du Plan (C.C.P.). National and
regional planning is co-ordinated by the D€légation 2 1'Aménagement du
Territorie et X 1'Action Régicnale (D.A.T.A.R.) while resegrch is undertalken
by the Commission Nationale d'Aménagement du Territorie (C.N.A.T.). This
centralist machinery is effectively integrated with regional and local levels

and with consultative and private organisations.

Formulation of the Fifth Plan (Figure 9.14B) was initiated by a
report prepared by C.N.A.T. within a general long term perspective, but giving
scope for the elaboration of more specific regional objectives. On this basis
C.G.P. submitted for Parliament's approval a Report on the Principal
Orientations of national planning options and goals, followed - after complex
consultations between national and regional agencies - by the regional
orientations of the national plan. These national and regional goals were
then converted into precise objectives and policies (sectoral and global) of
the Fifth Plan and of its regional sections by the respective national arﬁ

regional agencies. Finally, the plan was broken down into annual national

bodeetas which weare racipnaliecad +a Ffarm the wmeeie Aaf Tanal
cuLrets Nn}< Rre regionaill 2R e L 48 QL IO -

..... badw SISO el

modernisation' (new towns, transportation improvements, etc.).
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The plan itself "is purely a statement of intentions /imposing/ no
obligation whatscever even upon the government" (Boudeville, 1968, p.1L0):
its regionalisation1 in the medium-term gives it ''geographic precision and
local adhesion'", while in the long-term "it is the expression of the
remodelling of the national territory /and/ a guide to national planning"
(pp.154-155). Particularly interesting from a physical planning standpoint
is the acceptance of the national importance of the urban hierarchy and
the definition by C.N.A.T. of eight 'm&tropoles d'équilibres' (Figure ?.5)2.
These constitute the highest level in the hierarchy, acting both as counter
magnets te Paris in the programme to achieve regional balance and as key
elements of the national urban policy which aims to produce a settlement
hierarchy (based on the city regional concept) offering the best opportunities
for the development of the economic and social 1life of the country (Hansen, N.

1968, pp.228-249).

Similarities may be discerned in the French and British systems such
as the comparability between regional economic planning councils and the
French R.E.D.C.s, between N.E.D.C. and the Economic and Social Council, and
between N.I.E.S.R. and C.N.A.T., but it is from the differences that we learn
most. Thus,; while the autocracy of the French regional préfets may seem
unacceptable compared with our economic planning councils and the spirit of

the Kilbrandon Report in respect of devolution, the French system nevertheless

offers Britain a model for greater commitment to macro planning. The French
method of formulating alternalive national and regional goals by iterative
consultation between these levels, their translation into objectives by a
like process, and the articulation of the outcome in 'plan' form might

profitably be adapted to the British situation (Ceddes, 1971, p.194).

=k

By means long~term regicnal 'cﬂ s3 (b) short
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Cf. the provinces and regions of Maud and Kilbrandon respectively.
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The Netherlands

As early as 1941 the Dutch government conceived the idea of a national plan,
but, because of its complexity and the difficulty ofladapting a 'master plan'
to rapid change, the national plan per se was abolished in favour of a more
flexible policy-oriented approach. Holland now possesses one of the world's
most advanced national town planning systems centred around a coherent
overall macro policy, not a technical blueprint: though its characteristics
and achievements are well-known, we stress again here those features

particularly apposite to our thesis.

Town planning in the Netherlands represents a notable response by a
country experiencing great pressures on limited land resources - 20M population
on 40,000 sg. kms. by the year 2000 as an integral but independent national
element in the North-West European Megalopolis. Also within this small
country there is considerable imbalance: about 75% of the population is in
the west and south with only 25% in the relatively under-developed north and
east. The Dutch believe that natural development must be used to greatest
advantage in the former and an active settlement policy pursued in the
latter: in each case the functions and character of town and country require
most careful planning, as does an effective transport system. In its
Second Report on Physical Planning, the Netherlands Government (1966) produced
fundemental policies tec these ends including cencentratsd decentralisation

lement; mainterance of the centrel open space cf the Randstad; more

0
L]
0
m
t
= o

-

even distribution of population, including stimulation of development in the
north; new major industrial/seaport areas; and an improved private/public
transport system. The principle of concentrated decentralisation, for
example, is & national aim designed both to combati uncontrollad growth and to
provide good urban/rural facilities through planned dispersal based on the
city regional concept, ineluding balanced poliey for avoidance of stagmation

and protection of agriculture/recreation in small rural communities.
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Implementation of such policies depends upon a threefold system of
administration involving state (natioral), province (regional) and
municipality (local) levels (Figure 9.15): this provides for a firm but
flexible national approach. The Physical Planning Act 1965 obliges
municipalities to produce legally binding development plans which "taken
together, determine in fact the national pattern of space utilisation"
(Idenberg, 1971, p.hl). Provincial plans, however, "are only guideline
programmes reflecting an elastic conception in which local ideas and national
desires and potentialities are accommodated" (p.45). At national level the
aim is not an all-embracing design for future land use, but a general policy
framework, including 'structural outlines' relating to inter alia, seiilement,
transport, industrialisation, agriculture and recreation. "Thus physical

planning is not merely an instrument of regional economic policy; it is a

1]}

eparate sector with its own policy and its own function - the promotion of
the best possible environmental structure in a given area' (Netherlands

Government, 1972, p.2).

.

The Minister of Housing and Physieal Planning is empowered, on the
basis of national policy, to give directives to provinces and to require
provinces to give directives to municipalities with regard to their
respective plans, thus ensuring the State's ability to exert influence.

Government intentions are summarised in a structural scheme for the

L_J

Netherlands about the year 2000 (Figure $9.16) which, in view of the Dutch

i ) : . ; N & ok
insistence on planning in an international context , is set within a
structural pattern for the Netherlands in a wider environment (Figure 9.17).

As a policy instrument, the structural scheme is not binding: in the words

of the Minister, it gives ''a development pattern which the goverrnment sees as
the most desirable pattern on which to base its policy. The fact that the
map is referred to as 'indicalive' implies ... that it is Lo a certain extent

of a schematic nature. The map is not intended to give exact locations

T
Cf. th

Pp.92-

A e . : y = e
e international model proposed by the Council of Europe (1968
""\
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Figure 9.15 The Netherlands: Organisation of physical planning
Source: Netherlands Government (1970)
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[Eut representg? the desirable structure of urban areas, of the network of
main roads, of the green belts and in addition such differentiation of these
areas as is considered essentizal" (Ministry of Housing and Physical Planning,

1967, p.8).

A keynote of this system is co-operation between national,regional

and local levels: "it may well be that certain alternative possibilities

will prove to be unacceptable from the point of view of national physical
planning policy /while others/ turn out to be just as good or better suitable
than the pattern given by the structural scheme" (pp.8-9). In Holland it

is '"'the ideas behind the structural map, and not the map itself, which will
determine the Government's physical planning policy" (Idenberg, 1971, p.54):
but in Britain, there is no such map, plan or policy, and the ideas often

seem correspondingly lacking.

In ite survey "Danish National Planning', the Secretariati of the Nation

1

fo

Planning Committee (1972) emphasised that although national planning had no
legal basis in Denmark, the Government was conscious of the need that
"physical planning become integrated into the functions of society" at all
levels (p.92). Denmark is therefore "aiming at strengthening physical
planning at the national and regional level in connection with economic

lanning" (p.93) and its efforts to provide machinery for comprehensiv
B M

macro physcial planning bezr examination in relation to the British scere

The substantive background to the Danish approach has similarities
to Britain and procedurally physical planning has operated at local level
since 1938. However, following rapid socio-economic de va’nnspnga in the
late 1950s and a wider recognition of the need for comprehensiveness,
national planning became the focus of interest. Accordingly the Government
sought methods of "laying down more certain guidelines for the direction of

public investments of major importance to the location of indusiries and to

future urbanisation" (p.47). The National Planning Committee, formed in
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1961, produced The National Zoning Plan of 1962 - a national plan for land
use (Figure 9.18). This plan recognised the need for regional planning and
proposed 'the division of the country into areas of importance to urbén and
industrial development respectively, to agricﬁlture, country cottage -
development and preservation', but it left open the question as to how growth
a;eas should be selected. It merely established guidelines, was not legally
binding and '"was to serve the educational purpose of illustrating the
requirements of future development, thus creating a proper understanding of
national planning problems" (p.48). Yet, despite great public interest in

the plan, Government sectoral planning continued largely unco-ordinated.

The Town and Country Planning Act, 1969, brought more flexibility to
national land use control. A first step was the Creen Zoning Plan "defining
the recreational potentialities of landscape and coasts in relation to
population concentrations and the traffic system /fas/ part of a2 comprehensive
national land use plan'" which wculd also deal with other major facets of the
environment (pp.68-69) to produce "a planning framework for 211 private and
public activities requiring land and the use of natioral resources'", related
to every sub-national level of planning activity. And since the proper
allocation of finance and investment reguires that “economic and physical

national planning must ... be carried out as closely integrated activities ...

o

an extension of the overall planning for land usec is called for" (pp.76-77)
Also, to enable regional assistance to operate as part of a macro comprehensive
location/public investment policy, effective regional planning would be a

prerequisite to the designation of development centres in the regions, having

regard to the needs of the nation as a whole.

Thus

y we find in Denmark a situation relevant to the development of
an indicative national physical planning model for Britain. The Government
ip a planning committee of

ministers and, within a2 long-range economic context, introduced perspective

planning to establish a basis for, inter alia, '"a balanced utilisation of
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Source: Danish Government (1972)

192



193

national labour and land resources /because/ just as physcial planning

cannot be isolated from economic planning, the latter cannot dispense with

the former" (pp.93-94). It is important "that decisions are made on land

use, on the efficiency of the urban system, on the improvement of
transportation services and other matters coming within the field of experience
of physical plannefs Jand/ it follows that an intensification of national

physical planning will be necessary'" (p.9%).

Danish national planning therefore aims to provide co-ordination
of location decisions, both within sectors and between regions. More
specifically, in relation to regional planning, it would seek to establish
guidelines, to secure compatibility of plans with each other and with

national objectives, and to consider alternative strategies. To these ends

is "one of its most important duties to keep the general public informed of

«5).

Lt
‘o

the work which is being carried out"

Brazil

An interesting example from a developing country, which sees urban planning

as a function of national government, is offered by Brazil (Juppenlatz, 1972a).
Here, problems of local planning "led the government to examine whether the
existing infrastructure layout and the urban settlement pattern across the
country were providing the best facilities for the development of the nation
as a whole" (Juppenlatz, 1972b, p.8). The response clearly underlines the
importance whichi the Bra;ilian.gavernmen» attaches to physical planning

vis-2-vis socio-economic factors.

razil is experiencing an extensive shift of population from the
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to metropolitan areas as the rural poor seek better opportunities:

these locational trends, including an expected increase from 13M in 1970 to

£ LW

4oM by 1990 in the S.E. Metropolitan region and a void hinterland, are shown

it =

in Figure 9.19A. Employment could not be created to match this scale and
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A. Major population/urbanisation trends
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pattern of urban growth, and further development of existing urban
concentrations would both increase congestion and prejudice optimising the
allocation of resources. Instead, "a national urbanisation programme by
which the urban fabric could be extended throughout the hinterland, opening
up new areas ... and changing the potential market of the hinterland into
an effective one'" was needed: the Government therefore devised, adopted and
are implementing, a strategy (Figure 9.19B) "based on an analysis of
settlement capacity throughout the whole country" (p.9). This is designed
to achieve a more balanced pattern of urbanisation by developing a new
physical infrastructure including growth points, river transit facilities,
roads and airports - an approach which might usefully be applied with

greater directness in Britain.

A review of national physical nWanr1ng approaches would vard’" be complete
without some reference to Isracl., This state, created as recently as 1948,
saw the need to establish a system for the comprehensive planning of iis
natioral territory with respect to the use and development of the physical
environment (Dash and Efrat, 1964)., Particularly relevant to our concept of
a British model is the co-ordinated way in which organisation for physical
planning is siructured in an integrated and legally based operational
framework spanning macro to micro levels. The principal spatial components
of this system are national planning; district/regional planning; and local/

detailed planning.

At macro level 'the National Plans' aim "tc describe the propesed
location of every development against the background of what already exists.
They further illusirale each aspect in relation to other connected topics ..ae
and give an overall view of ... the country's development as a whole", and,
although not legally binding, are "worked out in co-operation with other
government depariments and are the authoritative plans for subsequent

execution" (p.25). They deal with six main aspects: regions of priority for
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directed development; planning units and town systems; communications

network;

economic and social functions of towns; location of industry; and

parks and nature reserves. There is nothing equivalent to the Dutch

structural map, but the National Plans compare with the structural outlines

and offe

r a coherent policy 'bundle' well in advance of Britain's ad hoc

approach to town planning at macro scale.

Our main conclusions from this review of national physical planning

approaches, at home and abroad, are that:-

(a)

(b)

(c)

(a)

(e)

(f)

the British government has made only marginal attempts in the
direction of a coherent, unitary approach to town planning at
macro level and appears to discount the need for an overall
strategy with respect to the country's physical structuring,
and hence for a policy instrument such as an indicative national
physical plan;

comprehensive physical plarnning at national scale, whether
approached through a town vlanning, economic planning or any
other framework, is considered important in the experience of

a number of visionary observers, of sub-national planning
agencies at home, and of various countries abroad;

overseas countries offer models for national physical planning
(procosses, agencies and pelicy instruments) from which Britain
might usefully learnj

as an element in a country's political/technical/management/
decision-making system, the macro level of comprehensive physical
planning cannct easily be ignored or subsumed;

integration of the policy-/plan-making process between national,
regional and local levels is an important element in national
town planning systems and this requires that the national Je§91
plays its full part;

although the emphasis in macro scale town planning may be on

policies often expressed in relation to separate component aspects
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of the physical environment, there is a need for these to be
expressed in a coherent and co-ordinated 'bundle' or plan;

(g) such a plan is necessary to articulate national land use and
development policy, and relevant elements of other national
policies affecting land use, in the more specific form of
proposals and a macro strategic framework;

(h) goals, objectives and alternative futures require consideration
at national level, as at any other, and their formulation should
be part of an iterative process between this and sub-national
levels, notably regional;

(i) physical planning is inseparable from economic planning, resource
allocation and corporate management processes at national level;

(j) national physical planning is necessary both to provide sub-
national context at home and a basis for supra-national
relations abroad;

(k) the epproach to such planning rust be flexible, noct rigid, and

the plan must therefore take indicative, not blueprint, form;

(1) the general public should be informed of all major problems,
issues and proposals in the field of national physical planning;

| (m) considerable political, technical and procedural difficulties are
likely to be encountered in any attempt tb introduce indicative
national physical planning in Britain, even informally; and

(n) with regard to the substantive components of an indicative

national physical plan there is general agreement that these

revolve around the macro land us
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The manner in which our case studies have contributed to this analysis

s summarised in Table 9.3.
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Chapter 10

TOWARDS A PCLICY INSTRUMENT

In this chapter we attempt to show how our concept of macro town planning as
a policy instrument pursuing resource objectives in the physical environment
might be implemented: first, we review the background to and aims of an
indicative national physical plan for Britain (Section A); we then postulate
an instrumental framework for the plan's realisation (Section B); and,

finally, we suggest a plan format (Section C).

As the Planning Advisory Group (1965) advocated a return to the
spirit of the 1947 Bill, so we propose a return to the basic national
thinking of the early 1940s and its development and application. We consider,
as does Bertram M. Gross (1967) from an economic standpoint in 'Action under
Planning', how we might secure a more ccherent approach to national physical

planning issues within the British town planning system through, as Hall

U‘E

(1973, 2, p.30) has put it, "producing a design in physical form". It is

not, however, our aim to make definitive proposals as to the precise nature
of an indicative national physical plan, but rather to offer a basis for

further discussion.’

A,  BACKGROUND AND AIMS

We consider here indicative national physical planning in terms of issues,

its likely 'planning environment' and its substantive and procedursl aims.

- - - Toarm= A Tervmins 3 10
Some national physical planning issues

Cur hypothesis has suggested that the synoptic, integrative, analytical

and prescriptive approach of town plamning in respect of the use and develonment
of land is needed as much at national scale as at any other, and that there
are certain issues with which it should specifically deal,

3 T 4 ] 3 T E P - L . . . 13 e} b o~ I Py R - 4
tnus 1t would be necessary to consider, inter alia, what settlemernt
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patterrn will best serve the national ind
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terms of sncin-economic

satisfaction in relation to the use and allocation of resources. Is it, for
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instance, of national significance - and, if so, to what extent - that
smaller towns are relatively more prodigal of land, but more economic in road
construction and operating costs, than larger settlements? Is the lack of
correlation between certain large scale recreational areas,and major
concentrations of potential users, of national importance? - is it to be
ignored or to be tackled, and if so, how? - by creating cities near remote
areas or by creating 'environmental areas' near cities? Is our fuel policy
sufficiently positive to enable petro-chemical complexes to be regarded as
stable growth poles; to arrest decline in mining areas; to offer reasonable
guarantees that a new town in, say, northern Scotland created by this
generation will not become a special development area of the next; and to
Jjustify massive investments in this or that transport infrastructure upon
which, in turn, the viability of settlements will denend? To what extent

should inter-city 2nd freightliner rail policies reflect and/or determi

o
(4]

large scale developmenis? What alternative patterns of urbanisation are:
available to us, and how do they relate to transport modes, water supply,

ion of pollution and a European

-

conservation of rural resources, reduct
outlock? What is the real importance of Maplin or the Channel Tunnel if such

massive projects are so susceptable to political whims?

This does not purport to be a comprehensive list of issues for

national planning,; but rather a representative view of the kind and scale of

(.\

matters where physical aspects, and their proper resolution, are of nationwide
concern: these, and many other matters, seem to call for a more unitary
natiorzl town planning approach and for the guidance of an indicative national

physical plan,

The plapning environment

Any planning model will be the outcome of its planning environment (Chapter 2):

S
lidity
Ly

T X bl S 3 %
an indicative national physical plan must be bot?

e % r + AR =
erelfore, tn hase vs
therefore, to have v ational ph ysical g

o

1

demanded by and appropriate to the needs of the planning environment in which
it will operate, and we begin by making certain assumptions about this

environment.
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It is assumed that society will become more insistent upon
fulfilment of the basic socio-economic human needs perceived by Keynes (1972,
p.326) - "those needs which are absolute ... and those which afe relative in
the sense that ... their satisfaction 1ifts us above ... our fellows". We
assume that these needs will be reflected in a continuing pressure on central
government, emphasised by fluid social, economic and political situations.
We also assume that the British approach to their attainment will favour
continued application of planning philosophy generally, including town planning
specifically, with an enhanced role for intervention at macro scale (Wilson,
1970; 1973). These assumptions presuppose that, although changing values in
an unstable society may lead to greater direction and pace of change, there
will be no drastic upheaval in government: in other words that the free market
economy, but with (perhaps paradoxically) a growing amount of both devolution
and interventionist central influence, will persist. Such a scenariec is
supported by the view that "a system so complex as a Westefn nation state
cannot regulate itself simply by the spontaneous, mutual adjustment of
individuals. Only a complete set of institutions, with their associated role
systems and powers of direction and control could support even the present
unstable order. These will surely have to play a larger part in the further
rogulation of these societies" (Vickers, 1972, p.133) and it is further

supposed "that all parties involved would rather agree than fight /although

S gy Ak R PR e, Sk - P Ty - Lz
this/ is becoming increasingly unrealistic” (p.152). But as Hall (1974, p.£35)
advises, "we should face the possibility that deepening economic crisis would

lead to & political transformation irn western countries, with the establishment
of regimes devoted to radical changes in secciety - invelving perhsps mass

- B v ! L3 ~ = = -~ - e an Y . b B = S - 7 34 4= . -~ -~ -
redistrivution of income and wealth, severe curps on personal concumption,

b+
oy
“-l

a general sitress on collective effort and performance',

We' thus anticipate the possibility cf considerable modification in

- - 4 e | e (. SRS S mon e A | . 5 -4 S e, | - - A 3 - -
political, administrative and institulicnal structures. The Maud Commission

Val . .
(21069) represented substartially new attitudes towards local government
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directly, and towards central government indirectly. Many of these changes
have received expressiﬁn in the 1974 local government reorganisation.

Others have been echced and developed by the Kilbrandon Commission (1973)
which responds to problems of change in, and dissatisfaction with, govérnment.
The Commission's proposals for institutional reform include greater
democratisation by devolution/regionalism, and we assume that, in due course,
there is likely to be action along these lines and consistent with the precept
"that if government in the United Kingdom is to meet the pfesent-day needs of
the people it is necessary for the individual sovereignty of Parliament to

be maintained /as only thug/ is it likely that there will emerge the degree
of unity, co-operation and flexibility which common sense suggests is

desirable" (para.539).

Such & planning envircnment would, we suggest, both require, and be
conducive to, an important role for tcwn plenning at nationa
this, as we have seen (Chapter 9), there are persuasive theoretical arguments
and ample practical precedents such as those of Rau and of the Dulch planning
system respectively. Its public policy characteristies would depend upcn
/institutional response to prevailing substantive problems and
needs as affected by the dynamics of change. For example, at the time of the
1968 Act the issues were seen by the then Minister as devolution from

Whitehall, a more creative approach to problems of the enviroument, public

participation and harnessing public interest in seeking improved environmental
conditions through realism and resource planning which recognises the
inevitability of growth. This, said the Minister must be planned for "in a

coherent and economic way" by a new system that enables central government
"{o attack ihe general problems of national and strategic importance"

fl. £ — - . . - - . .
(Greenwood, 1068, pp.258-259). Indeed it is hard o envisage a situation in

which tewn planning could ignore the guestion of naliocnal strategy.

(4

The main issues ahbout the process its

1f will be (a) goals; '(b)
. : T : e
resolution; {¢) communication; and 1

participation (Wilson,
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In support of its theme of information/participation/representation
the Skeffington Committee (1969, para.253) concludes that "a better
knowledge of planning is ne(':t?:-:dtsar-:.r".‘1 Public involvement would not, however,
be easy to achieve in respect of macro scale planning, and,initially, could
probably represent no more than an "informing degree of tokenism" on a
ladder of citizen participation (Arnstein, 19?1).2 Nevertheless, if there is
to be a meaningful dialogue between 'planners' and 'planned' in which a
responsive and diffused elite contribute to the decision-making process, the
public will need to be informed about national as well as local planning
matters (Styles, 1971). An indicative national physical plan could play an

important role: it would acquaint people3 with central Government's attitudes

and intentions on national issues and, in so doing, force the Government to

1]

clarify iis own ideas. If Schon's Law can be overcome, and exiestential
knowing developed (Chapter 6), we see such a plan as a key instrument in

securing effective centre-peripliery relationships in the national interest.

An indicative national physical plan would be onlvy one policy instrument
iy b o

dealing with one facet of the national entity in a wider corporate systen

.

dealing through many institutional processes with the whole gammut of the
country's affairs. Its substantive focus would be largely those matters
identified as traditionally the concern of British town planning in Chapter 3

conceptualised in the Le Play model in Chanter & and outlined in Chapter 8

g a .

f. the Danish approach (Chapter 9).
®The white Paper 'Roads for the Future' (M.0.T., 1970, para.9) claimed
that '13b11v response to the Green Paper was excellent. Comments were

received from nearly 300 organisetions and individuals". However
representative these respondents were, the assessm

h ent of "excellent" s
a littie optimistic in a national context!

t‘D

ms

3y p.80) that "people will better understand
town planning control over the use of land
the nature of a National Master Plan",
oV b ‘indicative' rather than 'moster' and that
it does not "put the whole concept of planning control into a ra: ~ified,
unrealistic atmosphere in which it would appear too clever to be understood
by simple folk"
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But, as Peter Willmott (1973) points out, these need to be seen in a

broadening situation1 where '"ultimate judgements about policiés must be made

in terms not just of tidy land use or the success of transport or relocation
policies, but of the consequences of these and much more for people's 'quality
of life'"(p.13). Against an expanding conception of its traditional land use
base, future tasks for town planning2 ﬁight include the problem of accommodating
the consequences of affluence based on, say, the "dispersed city [Ghich7 raises
a question about national policy for the distribution of population, employment,
and investment between different regions" (p.15); development of alternative
forms of dispersal, concentration and transport; '"the right regional and

national policies" (p.22) with regard to congested urban cores; and fundamental

issues regarding distribution of opportunities.

The substantive aim would, therefore, be to create, in relation to
this focus, the best spatial arrangements for facilitatinguactivities in terms
of their accommodation in the physical environment as exemplified by the Foley
and Wilson models (Chapter 6) in thre spirit that "by changing the physical
and locational environments at the places in which families live out their
lives and in vhich groups conduct their business, the lives and the businesses
can be improved" (Webler, 1964a, pp.84-85). It would seek the best physical

basis feor the reelisation of fundamental national ainm for exampnle 'The

]

National Plan' (D.E.A., 1965, p.l) prescribed economic growth as essential "if

we are to achieve all out objectives of social justice and welfare, of rising

standards of living, of better social capital and of a full 1ife for all in

[wH

ut 1t

e

a pleasani environment', s important, as Peter Cowan and Derek

Diamond (1970, p.201) point out, to appreciate what we can plan for, and

W

[es

wnat is beyornd our grasp. Major plannable issues at macro level might include

Demanding a better understa 1*ihg by planrers of interdependencies; policy

consequences; mariket iorces; the environment; and participation.

2|n.‘\ 3 o5l Loy t t Pl . l "
Cf. James (l,u' pr.6-10): 'The next fifty years' posed four problems -
econ te 5 population (1!1(]_1. ding new distribu .3""“

further d*vcu¢sion on this theme see James
! 197
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the physical conditions required for, inter alia, population changes (D.0.E.,
1971); industrial mobility to support these changes (Keeble, 1971); increasing
ocial and physical mobility (Willmott, 1970); and integrated communications

and power supplies to serve these activities (M.0.T., 1966; M.0.P., 1967;
M.0.T., 1970; S.S.T.I., 1972). There will obviously be extensive new
physical developments, but there is no certainty as to what spatial patterns
will result (Cowan and Diamond, 1971, p.204) and we must use this design
opportunity to maximum effect (Stone, 1967) within rescurce constraints in

widhl - . ’ 1
respect of land, existing built environment and finance.

e

his is no more than informal, if informed, speculation: it would be
the prime task of an indicative national physical plan, officially, to
consider and propose a policy/strategy designed to facilitate such matters
in the light of needs and priorities, which in turn would depend on

clarification of rational goals and objectives. Our task is to suggest how a

L5

macro physical planning model might be developed for dealing with nationwide
aspects of issues like relating people to work/recreation and matching

< e 2
infrastructure to activities.

The procedural aim

For the reasons suggested in previous chapters, we believe that, procedurally,
an indicative national physical plan could help to provide an informed and

action oriented perspective on town planning aspecis of naticnal resource

F y !
Because of resource consiraints and its a

daptability, the existing vpattern
of u““' iisation could well persist, with accretions to it based on the city
regional tuﬁvn (S.E.E.P.C., 1967, para.l.6), increesingly dispersed in
character and with major re-shaping in the form of radial and linear

extension: uemed on Vﬂgh speed communications (e.g. London - Vorthamnion,
B‘“*if{u -~ Hereford). The ~-bd opolitan growth of the axial Lelt

f;pc*JQ-hg related growth on the Severn, Solent and Iumber) is likely to
c:ﬁilngc,wltF intecnse and diverse communications networks: the pattern is
completed by major 'outliers' (Central Scoitland, Tyne-Tees); a number of
freo- standing cities; rural areas ﬂ”“"lﬂlng large scale recreational space;
vhele characterised Uy & high level of inter-regional, national

interaction (Cowan and Diamond, 1971, p».204.207).

Joas I -

Cf. the Pvn*nﬂrhn used in Strategic Plan for the South Zast and Brazilian
els (Chapter 9
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utilisation and development (Chapter 5). It would seek to anticipate,
propose and guide means of responding to the physical consequences of social
and economic changes (Chapter 8), aiming to remedy some of the macro level
deficiencies in the British system such as non-articulation of goals/
objectives and lack of a coherent policy framework (Chapters 3, 4 and 9).
Such a plan would, therefore, be concerned - as argued through the Foley,
systems, Schon and Wilson models (Chapter 6) - with the recognition and
application at national scale of the physical dimension as an inevitable
concommitant of town planning's public policy réle in relation to resource

s ¢ 1
objectives.

We envisage that national physical planning, as a public policy
instrument, would be geared towards facilitating the organisation and
functioning of the physical system, adopting a nationwide view. It wculd take
its place within the corpus of evolving operational frameworks, methodologies
and techniques (Chapter 7) and we conceptualise its position in relation to
the British town planning process/system, and to its wider corporate planning
context, in Figure 10.1. Thus town planning at macro scale is seen as part
of a system of national corporate planning. As Amos (1971) says, "since many
of the activities and objectives of central government are the counterparts
of those in local geovernment, it may be argued that the same hierarchical
system and the some classes of operation are applicable" (p.305). Trerefore,
"at both regionasl and national level the physical planner should make 2
similar contribution to corporate management and resource allocation as he
currently dces in some units of local government" (p.307) so that national
scale planning forms part of an integrated decision model (Boudeville, 1968,

75-77) .

This is what ithe French Government was attempting in its definition of
m&tropoles régionales as a basis for a national urban rntwnrk,atd we

forsee the dtvnlnpffrt in Britain of a central 1”* rnun1 along the
of the estauvlished French

Chanter 9).

-
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The procedural aim, then, would be the provision of a public policy
instrument which would articulate national town planning goals/objectives,
bring together aspects of other naticnal policies significant for the use of
land, and outline, in a policy/plan document, the ways in which the macro
physical environment.might best be designed to serve national socio-ecconomic
interests through effective resource utilisation. The plan would, through a
comprehensive 'bundle' of policies and proposals, indicate a national strategic
framework for the country's future zi’teeveil.opmeni:.‘I It would provide, on the one
hand, a context for all related activities at regional and local scales, and,
on the other, a positive stance and direction in supra-national relationships.
The plan should be co-ordinate with the wider setting of, for example, E.E.C.
abroad, while at home it should take account of the fact that the need for a
colierent national view has been extensively.advocated (Chapters 5 and 9).

It should, in fact, give expression to the idea "that the government's chief
function is to 'hold the ring' between regions (and, for that matter, areas.
larger or smaller than regions in any accepted geographical sense), to
compensate for lack of resources and opportunities in some places by
redistributing 2 surplus of resources and opportunities which are to be found
in other places, but always with an eye tc the growth of both in the country

= . . - N
as a whols" (¥ilbrandon Commission, 1973, para.l0£9).

Regionalisation would, of course, be & key feature of an indicative
national physieal planning model in the co-ordinalion and reccnciliation of
national and regional interactions. This concept (and its likely substantive
physical elemenis and practical applications) has been discussed (Chaplers 7
8 and 9), but we do not make specific suggestions for its realisation. Ve

recognise, however, that it involves an extremely complex technical/political

0

process and would expect it to emerge as part of a strong threefold national/

e

P

regional/local organisation based on the exisiing Brilish sysiew and haviig
regard to the Kilbrandon recommendations, the thecries of Hermansen {(1970)

and the sxperience of French and Dutch planning.

1 3 .
Cf. the structural scheme for the Netherlands and the Isracl physical
lan (Chapter 9).
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The plan would provide a vehicle for the identification,
understanding and tackling of the national situation and its particular
problems. It would, initially at least, only pursue modest objectives,
bearing in mind the cautionary advice of the G.D.L.P. Inquiry Panel: i;
would, although taking the form of a 'plan', primarily act as a catalyst
around which ideas could be generated, discussed and tested. To this end
it would have three primary roles - to inform, to propose, to co-ordinate.

It should, through a balanced, synoptic overview, avert such dangers as that
"of physical planning being determined by a one-sided approach based on the
‘roads first' philosophy'" (Goss, 1969, 1.258) and would be entirely indicative

.

in nature as conceived in the Netherlands physical planrning system (Chapter 9).

B. THE INSTRUMENTAL FRAMEWORK

In this section we outline the general framewcrk of practice theory,

operational machinery and methodological approach envisaged for our pronosed

A practice theory of indicative national physical planning?

1

We consider that an indicative national puysical plan might well develop
along lines suggested by V. D. C. Lyddon (1971, p.302): ur so-called

framework therefore should be compceed of a series of

[
ja it
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perhaps we should call them charts of the future requirements, possibilities

and intentions, winich can be brought together when required in order to helpn
with the allocation of resources as between one region and another. On th
one hand this is process rather than plan, a method of working rather than a
framework, which is unlikely in itself to produce a sin
could be published,; On the other hand 'a plan' at national scale can be
envisaged wiich is an
looking well ahead to the future. Wit
immediate proposals may lead can be assessed and influenced". We support
this summary of the practical task with three theoretical examples which
amplify those discussed in Chapter 2 and offer a conceptual basis for the

development of procedural machinery.
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First, the middle range bridge for comprehen51ve planning proposed
by Martin Meyerson (1956) embraces the major functions which might be expected
of an indicative national physical plan: central intelligence; pulse-taking;
policy clarification; development plan; and feed-back/review (pp.130-131).
Second, the mixed scanning concept of A. Etzioni (1967) offers a compromise
between rational and incremental approaches with their high and low degree
control characteristics. It hinges upon data collection and strategy
formulation related to perceived needs: '"the strategy combines a detailed
('rationalistic') examination of some sec‘.:cars'1 - vhich, unlike the exhaustive
examination of the entire arez, is feasible - with a 'truncated' review of
other sectors'" (p.224). Third, any natioral plans will inevitably be involved
with the goals of comprebensive planning as discussed by Alan Altshuler (1965),
and its functions - the creation of a plan, the evaluation of proposals in
the light of the plan and the co-ordination of agencies to secure that
proposals reinforce each other in the public interest (p.léB . This implies
that '"various collective goals can SDmehﬁw be measured at least roughly ...
and welded into a single hierarchy of community objectives" (p.194) but it
"will have little affect ... unless their goal premises can be established in

sufficiently compelling fashion ... to make politicians take notice" (p.209)

Thus we would expect that an indicative national physiecal plan would,
inter alia, (a) perceive the national environment; (b) dofine the desired

changes; and (c) design the means of achieving these (Ozbekhan, 1969, p.152).
The plan should, as far as possible, reconcile the different aspirations of
problem solving and utopian planning, of incrementalism and comprehensiveness,
of pluralism and rationality, of process-approach flexibility and blueprint

stability. It would do this by copbining adaptive elements within its

unitary approach: thus its primary role as a long term strategic plannin

s ad b U
instrument (dealing with, for example, major spatial patte rning of settlement

and communications) would be supported by a secondary shori term tactical

P

e il 1 ¥ s 5 s
function example, environmental aid programmes).

P &1 : " =+ aE . e T - - g
Cf. the process of investigation by Royal Commissions and Committees
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An agency for indicative national physica 2l planning

Any national plan would obviously require effective machinery to operationalise
it (Chapter 7). Difficulty was experienced at the time of the 1943 Act in
establishing suitable institutional mechanisms for town planning (Chapters 3
and 4): would not an advisory, non-departmental Minister lack the necessary
status and power? - would not a Minister with far reaching powers intrude upon
the autonomy of other departments? In the event, town planning was given a
fairly limited role, often finding itself denied in critical areas. The
Department of the Environment has, in theory, brought wider perspectives and
greater coherence to the traditional central land use planning machine, but it

would be unrealistic to press the unitary philesophy too far.

Je consider, therefore, that an agency for indicative national physical
planning should nave a compreliensive but advisory role, operating through a
reticulist approach: it should aim to guide and co-ordinate by exerting a firm
yet flexible and persuasive rather than directive attitude, werking in close
collaboration with other Covernment depariments, particularly in the economic

& L

planning field.

T

The Barlow, Scott and Uthwatt Reports agreed in principle that a
central planning authority was required, but opinions differed as to wnat form
it should take (Chapter 4). As a means of effecting the approach which we have
outlined we are impressed by the view of the Uthwatt Committee (18942) thaty "it
would be a mistake if there were created a Government Department ... which
ould rark with existing Government Departments. Vhat is wanted is thought
at the centre, informed vision, unified control of land use and co-ordination
between the existing Departments' under a Minister who "should have no
departmental cares but ... the advaniage of a highly qualified staff informed
as to the ... conditions and needs of the country, competent to put ferward

proposals for consideration and to advise ... (para. . The broad principles
of policy would ... be settled by the Cabinet after consideration by =a

Committee of Ma /responsible for/ the making of schemes necessary to
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carry out that policy ..." (para.363). Administration would be exercised
through a Commission over which Parliamentary control would be achieved by

Ministerial directives (para.365). We advocate something very similar.

Duties of such a 'commission', 'bureau' or 'agency' (our preferred
term) for indicative national physical planning might, as suggested in the
Scott Report (1942, para.22l), include national research and inquiry, policy-/
plan-formulation at national scale, co-ordination of national and regional
planning and 'approval' of sub-national scale development plans.1 Ve envisage
that the agency would fulfil a similar function to that of the C.G.P. in France,
including also the functions of the D.A.T.A.R. and C.N.A.T. (Chapter 9). A
model of the possible organisation and relationships of the agency is suggestecd
in Figure 10.2. In respect of its specific plan-making function such an agency
would fulfil a guiding, unifying and integrating rolez, bringing synoptic
overview and comprehensiveness to departmental incrementalism. Here, physical
plamners '"will advise on the effect of changing circumstanéen, the efficacy of

statutory provisions, the proposals of other agencies and the performance of

1

1
ct
s
D
N

O

QO

al planning author s.. They should a2lso provide a source of technical

=z
informaticn~, and advice to local autliorities and, on the basis of their

knowvledge of sub-national physical planning studies, should provide guidance

N
to the central goverrnment on the allocation of resources" (Amns, 1071, p.307),
e suggest i incti in plan 'approval' procedure whereby structure
! : !
1

“
s | - g . TV o L] =94y ) > 7y enys A L T
plans wou 1 bu plans 'agreed' in recognition of Lhe
e [ = - - Y o~ Iy 1 =

Kilbrandon spirit of devolution. Cif. 'approval' and '

and local plans.
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by March (1969, pp.10-12) for three physical planning
ransportation and development; heritage; and
ishing and forestry.

o . - Monem 4 3 1 ] 3 |
\ b 8 ¥ =3 1
an agency for "national regicnal development policy ... to
any dogaae b S R ER - - - - : . +
ry's economic and population trends; its resource notentials
e 1 one T\\{t;:v-v«r- and maoeaihilitioe nf ite -L:l-s\‘:-ﬁv\ shalal
patte: nd possibilities of its urban ang
et romg i1 2 3 T 1o - ok e ] 3 v - .
metropc An communi present incdustrasl and’ agricultural cevelopment
9 - - ] L e L5 - S - -~ f
plans and prospects, and exisiing transportation and power networks and
=1t b ey e e . i T ] -3 RPN . i P : 3 s
plans', Its ainms mig be to devise criteria for development policies and

their evaluatiion; to mernd courses of action; to produce an official
] L) E
policy memorandum for guidance of appropriate bodies; and to prepare an

S S ey Ll =z A= N e - . 0N
annual report to describe policy and present plans (Rodwin, 1959, p.43).
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An action construct

Bearing in mind the planning environment, the substantive and procedural
aims, and the concept of a practice theory of indicative national physical
planning, we hypothesise an approach for the national planning agency whereby
a 'traditional' planning sequence (for example, Figure 10.3) is applied to

tackling the issues for national physical planning identified in Chapter 8.

Accepting that the formulation of goals and objectives' (Lichfield,

1968) is necessary to the identification of problems, moving towards their

-

solution and measuring progress made, we suggest that a national corporate
plan should establish national goals/objectives along the lines of 'Goals for
Americans' or the principal orientations of the French system. Thus, the

hitherto vague (cften only implicit and oblique) intentions of ithe Government

as found in, for example, various Acts, reports of ccmmissions/committees or

white papers, would be expresced positively. Within this wider framework the
more specific naticnal goals, objectives and priorities for town planning

2
could then be formulated.™ The need is obvious because, if national geals

are not defined, it would not only be difficult to assess the compatid 1lity of
different courses of action wilh each other, but 2lso the aims of regional

1

plans for their compatibility with the national centext.” Ard if we have no

national expectations in respect of regional growth, new towns or recreational

provision we cannot measure performance.

Equally, Sritish town plenning has failed to pay due regard to
alternative policies (Foley, 1960). The Department of the Environment (1971)

“J 1 L2 voLLiW2

now acknowledges this, though nol in a very explicit or action oriented

o
53
L

-

and Hall (1973, 2, pp.U438-44S5) draws attention to the need to relate physical

1he distinction is not clear-cut: for example, an objcctive of a naticnal
corporate plan (say, to secure the best use of land in the public int

L
"l:;ﬁ be regt irded as a gra in town '}*T.’q\-'\n"hr torme,

S -

Cf. Strategic Plan for the South Bast (S.E.J.P.T., 1970, para.9.8)

5 of the Yorkshire and Humberside Regional
1 pelicy (¥.H.E.P.C., 1970, para.2)?
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planning policy objectives/instruments to wider_social programmes, regretting
the general lack of concern in this field. Hall emphasises the significance
of interaction between physical planning alternatives and policy options in
close-related areas. Eight such policy areas (each embracing a number of
policy choices) and three urban design alternatives (on the basis of people,
Jjobs and urban form) are defined (Table 10.1) and it is then shown how
different policy options may relate to various urban forms (Figure 10.k4)
affecting the style and quality of life. This approach clearly has macro

applications.

In the absence of formalised consideration of national alternatives,
Britain has never been seriously confronted with macro evaluation: but, !short
of a full comparative analysis of 2lternatives, town planning will presumably
continue to be badly split as between judging among competing claims to land"

£ the third

Q

(Foley, 1960, p.90). Attempts to evaluate the implicaticns
London airport underlined the deficiencies in techniques where cost/benéfit
models have serious shortcomings and gozls/achicvement methods are relatively
untried., However, it would seem sensible to test national strategy for
internal consistency; locational suitability; coﬂformity to standards and

principles; problem solving; feasibility; design; and flexibility and open-

The foregoing considerations presuppose that adeouate simuletion can
be achieved, though in anything as complex as a national system it would not
be easy (Chapter 7)., However, it must be attempted if we are to nursue the
idea of an indicative national puysical planning model since no realistic

polic 3

7/plan could be evolved without a capability for anticipating and
forecasting nrobable future directions for the s
- -

be made,

As to the plan itself, we believe that the study has revealed the need
for a 'bundle' of policies and proposals to deal specifically wiih the

W

physical aspect of the national entity as identified in the Foley model



Table 10.1 Policy options and urban forms: A basis for generating

alternative strategies

Source: after Hall (1973, 2)
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Design alternatives for growth
Alternative
policy Peripheral (large)|New/expanded towns|Peripheral (small)
options
A B Cc A B Cc A B C
Economic
Agricultural
Housing
Land
Traneport
Technological
Administrative
Employment
A = pecple B = jobs C = urban form
B3] [l Ble3(f) Biz)
Easier Morigages Harder Subsidies Higher
mortgages same as mortgages recast subsidies for
| 1945-70 v ¥ high
Increased Less Incentive to  density
attraction Same attraction scek cheaper
of owner attraction of of owner housing More
occupiership owner coecupiersiip s}_\ incentive
occupiership | | Local to live
accelerated : N \lr authorities near city
driflt to Continusd More Switch switch 0 cantre
areas where  drift to city to local  peripherai }
housing areas where  renting authority  developrnent,
available housing housing and overspill
v sites l list
Peripheral growth of | available - v : |
conurbatiens and v Concentration in Tendency to
frecstandine towns Peripheral existing conurbations concentration
; growth of and c:'ti-:::. {hi{;hcr in conurbations,
then conurbations | jdensity) in private cities
o anc rented or council housing
Search for new Frjimnd' i . o) i
sites for - 12 o .
private building towns Peripheral growth of
e = ; conurbations, freestanding
oty of ~3¢More or less towns and/or new towns
ialae Tovis complete (depending on conditions)
dispersal

Figure 10.4 Alternative housing policies and urban forms

Source:

Hall (1973, 2)
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(Chapter 6). Its more precise format is discussed later. However, it

should embrace both subject and problem oriented points of view (Burns, 1971,
p.311) and, as CGoss (1969, p.258) suggests, "it would need to rélate major
proposals for industrial development, ports, airports, as well as major urban
expansion, new and expanded towns and the whole transportation network (road,
rail and air) for passengers and freight. It would need to relate regional

and sub-regional proposals and determine national priorities'.

Finally, such a plan must obviously be iterative and capable of
implementation. The importance of feedback and two way relationships between
centre and periphery has been widely stressed (Schon, 1970; M.H.L.G., 1970):
our national planning model would be no less in need of continuous monitoring

e " ; e s =
and review than any other component of the British statutory system for
wiich D. E. C. Eversley (1966, p.l4) advocated a "national irnformation and

Al

feedback mechanisn" so that relationships between the expected, the desired
and the permitted can be fully analysed and provide a reliable basis for
decision-making and action. Its implementation would depend on adequate
investment planning in public and priyate sectors; on effective sub-national

administralion; and on its proposals being realistic in terms of available

resources.

C. THE PLAN

Accepting the need for a macro strategic framework, and attaching considerable
3 Sy . P . -
importance to the law of requisite veriety™ (Ashby, 1956) a
recognising its own inherent qualities, we believe thati the 1968 Act development
planning model embodies many features (Chapter 7) appropriate to the ides of an
indicative national physical plan. This forms the basis of the model which we

nov suggest.

T = . . 1 £ b o P g vam -y -
That a control system, to be effective, must possess the variety of the
(= 3

3 e

S M 2 2 poo s, TR S5
system whlcn 1t 18’ seeking to
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Status/function

The plan would relate to the whole of the national territory and would, in
amplification of the 1943 Act's mandate, formulate the Government's general
views, policy and proposals in respect of the development and other use of
land in accordance with aims and objectives which Parliament may specify

from time to time. Its purpose, however, like that of the French and Dutch
formulations, would be to give flexible guidance, not rigid direction. The
plan would be statutory, owing its existence to the 1943 Act and its successor
powers, but discretionary in that its provisions would not be legally binding.

Nevertheless, it would be expected to command considerable respect so theat

\ 1

"a network of reciprocal expectations is established" (Hlansen, N. 1968, p.4).

.

Ir its concern with broad strategy for national development and the

4

2 : fa : : :
use of resources the plan will be guiding change in the spatial patterning
of activily systems and their infrastructure. It therefore carries a heavy

social responsibility to ensure effectiveness and efficiency: it must be firm
enough to engender confidence in its proposals, yet flexible enough to adapt

tions. Thus it skould be "a framework which is tailored to

whal might be required of it at any point in time ... able to answer those
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st in order to make some allocation of the financial and
spatial resources ...'' (Lyddon, 1971, p.301). Its functional tasks would
aporoached broadly through adapting the 1958 Act structure »lanning model
(Chapter 7) to the particular needs of national scale.

The functions of the plan might include:-

1. Interoreting supra-national situations

Any national strategy would have to be set within an immediate
furonean context and a less immediate,but equally significant,

world situation. It would need to consider, for example, what size,

I s p = . .
Its status would be the naiional equivalent of a non-statutory plan
n 3
L

» the role of the regional economic planning councils (Chapter 9).



n

guantity and disposition of major sea/airports and infrastructure
would best serve international socio-economic intercourse and
what strategies would best meet the needs of the regions while

observing E.E.C. obligations.

Establishing national aims, volicies and proposals

The plan would state national aims and the strategy (including

policies and proposals) for their achievement

of the national corporate plan. It would outline the ways in

which major
needs wonld be facilitated by efficient physical structure and

geod environment.

Prn -url*: a Srmamatiarls
it s 1AINs 8 Iramesork

for sub-national plarning

Regicnrlisation would be the keynote: as part of an iterative

el

V= $+3 9 = At +Y}oa Aa e e | P e R e
precess, the plan would.set the context for regionsl plans and
- - L I o~ - 4 + 1= £ ", . o de — -~
major nrojecis having regard to the needs of the nation and of

the individual regions framew

It would provide a strategic

1

withirn which more detailed sub-naticnal volicies/p

and the compatibility of their objectives and claims

within the framework

patterning of activity systems and social and economic

Arens ram vivins 2ctio > n inteneive nrioritsr nature wonlad he
ATFea eqd f# It ol an ingensive b L__—I..q L oul o
A i 2 : .. Ny i :
heduled., These might include special measures to deal with

particular problems cof

it |

deprivation, ceongestion

for example, social and economi

and conservation.

guidence for development contro?l
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6. Providine a basis for national co-ordination of decisions

] Ji

The plan would offer a catalyst for discussion and decision
between international bodies, Government deparitments, public
agencies, local authorities and the private sector. It should

perform an integrating role among diverse elements.

P Assisting the national use and allocation of resources

This would involve seeking both the best use and development of
the physical environment as a rescurce and the most effective

use and allocation of resources in respect of that environment.

8. Bringinz national town olanning issues and decisions before the

counury

The plan would bring the Government's ideas and intentions before
official bodies and public alike, creating a greater general

awareness of the town planning's national role.

In all its functions the plan would have special regard to the
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Development Plans Manual (M.H.L.G., 1970).7 It would consist of

(2) a written statement (including a key diagram and other illustrative

material as appropriate); and

(b) such supporting information as might be necessary.
Documentation could easily become over ambitious and self defeating to the
concept of an indicative policy instrument. The written statement should
therefore be as brief and simple as is consistent with adequate treatmen
of its subject matter, and since the plan would be subject to constant
amendment as it responded to the dynamics of change we suggest a loose leaf
format” (a psychological safeguard against possible 'master plan' connctations!).
We further suggest a summary version in pamphlet form,- 2 which would be chieap
and readily digestible for the popular market, while for supporting technical
material we envisage little demand beyond organisations and practitioners

directly concerned.

Our intention is not to propose & deteiled model of the likely

form and content of the plan but to suggest

the idea of a national sirategic framework. In procedural terms, the nlan
must Lhave regard to the needs of the planning operation at the sub-natioral
scales for which it will provide guidance. The plan, as in the Netherland's
gystem, would be comprehiensive but, within its general framework, polie
outlines would be produced for individual topic areas as required. We
consider that it should deal with such matiers as context

and aims; with reasoning behind and description of the strategy and its

In guiding change or conservation (rara.3,11) the plan must slow how, from
wider seiling (paras.4,b-k.6) and from exieting structure (paras.b.7-4.8),
aims are esimplished (pora.b.11) and a strategy for their realisation
12), having regard to resources (psras.?.19-3.20) and
and review (paras.3.21-3.22).

vorsions of
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policies/proposals; and with any particularised aspects and problcms.1
Thus the written staiement would comprise:-

(a) the national strategic framework; and

(b) such aspect/topic studies (e.g. population, recreation,

transport) as might be needed to amplify (a).

It would be necessary to develop a model of the substantive matters
which the plan would be required to treat (Chanter 8) aporopriate both to
he national level of operation per se,and to the sub-national levels which
must interpret and give effect to macro policy. The kind of relationships
invelved are shown in a comparative analysis of four models in Table 10.2.
This illustrates how the matters with which structure plans are statutorily

.

equired to deal (column A) may be expressed in terms of major physical/

*1

spatial elements at county structure plan scale (column 3) and related to
aggregated land use categories suitable for macro analysis (column C) or to
the bare essentials of regional strategy (column D). A large measure of
correlation is revealed between approaches, both at different scales

(columns A, 3, C, and D), and in statutory (columns A and B) and non-statutory
(columns C end D) situations. We therefore suggest that the plan could be

based on the adaptation of Lhe models shown in Table 10.2 vwhich, applied in

conjunction with Sche

{7

ule 1, Part II of the Town and Country Planning

{Structure and Local Plan) Regulations 1971 alse properly adarted, would hLe
2
appropriate to the macro scale of resolution.”

It would be unrealistic in terms of the aims of the study to try to

supplement this brief outline of the procedural approach and format which we

envisage for an indicative nalional physical plan by an attempted simulation
of itz likely substantive output. However,; since our theme has been %o

stress the physical aspects of town planning at national scale, we condlude

b aweculatins (
o w2 \_u o \ -

Ter. Development Plans Manual (M.H.L.G.; 1970, paras.t.b-4.,24).

Ci. Abercrombie's outline scheme of national development (Chapter 4) and
see Appent
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of one of the components of our suggested policy instrument - the key
diagram (Figure 10.5). This,as with the Netherlands structural map, would
in no sense represent a blueprint plan, but would outline the main policy
elements in a desirable national physical structure: it would merely give

an idea of possible developments, indicatively.
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Chapter 11

CONCLUSION

Is an indicative national physical plan for Britain necessary and
practicable? The fact that thirty years of statutory town planning in

a governmental system exhibiting strongunitary characteristics has not
given rise to such a policy instrument could be taken as a clear indication
that it is not. However, there has been a marked tendency for the plan-
making aspects of British town planning to extend in scope from micro
towards macro scale, paralleled by a more formal acknowledgement of the
latter. In this evolutionary climate - and having regard to the need for
a coherent national strategy as a basis for dealing with supra-national
relationships, with context for sub-national activities, with increasing
pressures on scarce resources and with growing public concern for
physical/spatial problems - it seems that a more positive central approach
to town planning, especially if accompanied by the development of cerporate

planning at naticnal level, might prove to be useful, and perhaps essential.

What then is the significance of trying to establish a national
strategic framework? It is chiefly because of the relevance of the
physical environment as a resource, and as a user of resources, to the
quality of life and the effective functioning of the nation. For example,
the importance of communications as a conditioner of, and response to,
development patterns has been extensively recognised, this being reflected
in the proposals for the major national road network and the heavy
financial costs involved. The M1-M6 corridor has served to reinforce
patterns of ihe past, while the road proposals for eastern England and the
development of cast coast ports are offering the opportunity of new
patterns for the future. The size and disposition of settlements will
substantially influence the lives of those who live in them, and within
the orbit of their regional influence, in terms of the socio-economic
benefits they may offer (by way of jobs and services) or the disadvantages

227
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they may engender (such as congestion and pollution). Their patterning

will also affect people's poténtial ability to enjoy rural amenities. If,
for instance, the Channel Tunnel is built, and a north-south industrial
growth axis developed with a competitor to Europort at its northern end,
this could have far-reaching socio-economic implications for the development
of those regions which lie astride it, as well as for those which do not.
These are the sorts of issues which we consider that it is necessary for

an indicative national physical plan to tackle.

In relation to the British town planning system we accordingly
reaffirm our contention that it is both illogical and impracticable to
underrate tﬁe physical dimension at any spatial scale, including netional.
We further suggest that our hypothesis that a necessary policy instrument
in this system should be an indicative national physical plan has found
useful support in the arguments of this study. The central concern of
indicative national physical planning would therefore be the reconcilation
of interplay between resources, physical infrastructure and spatial
arrangement in response to human needs, looking at the country as a
vhole (Pigure 1.1). Its potential value seems to be that, in focussing
attention in a comprehensive manner on the physical environment in relation
to evolving folk-work-place considerations, it should:

(2) 25 an information/learning system, tell us what the position is
and help us to discover what we might do about it in so far as
physical/spatial/cnvironmental matters affect the national entity,
now and in the future;

(b) as a specification for action, enable existing physical
infrastructure to be put to best socio-economic use as a resource,
and allow future additions and alterations to it to be plauned
with maximum eccnomy and effectiveness in terme of costs and
benefits (tangible end intangible); and

(c) in the light of (a) and (b) above, provide a more meaningful



229

context for the town planning operation at regional, structure

and local planning scales.

The plan would thus add & new instrumental dimension to the
statutory responsibility of central government for "securing consistency
and continuity in the framing and execution of a national policy with
respect to the use and development of land ees"e It would provide a
medium through which the Government would have to clarify - and be seen to
do so in a structured rather than an ad hoc manner - its intentions for
the guidance and control of systemic change in the national physical
environment as & whole concerning the way in which major land use patterning
and associated movement networks should respond to the functional
organisation of activities. Such a plan would, from a resource objective
standpoint, deal with national "socal, economic and physical systems ..
5o far as they are subject te planning control or influence" and it would
establich, "in effect, the planning framework for ... such matters as
the distribution of population, the activities and the relationships
between them, the patterns of land use and the development the activities
give rise to, together with the network of communications and the systems

of utility services" (M.H.L.G., 1970, para.3.6).

This would represent, as our arguments have suggested, a logical
development of the existing statutory system compatible with broad
interventionist ideologies and practice at various spatial scales within
the physical environment,as well as with conceptual /theoretical ideas
concerning the role of the macro level in a country's town planning
system. Practice theory at national scale is not well developed, but
there are methodologies and techniques on which to build, and there are
indications that a more coherent macre approach is not only required

but quite feasible.

There would, no doubt, be many difficulties, procedural and

substantive, in operating an indicative national physical plan. For
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example, it would have to beware the criticism that all unitary,
comprehensive planning has '"tended to be physical in scope, detached from
decision-making, and technically and administratively primitive'" (Hansen, W.,
1968, p.295): furthermore, in the search for enhanced centre-periphery
relationships, the 'general rule that agencies come into being around
problems that are preceived as critical problems and then go on living
when those problems have shifted away" (Schon, 1970, p.835) should be
avoided. But it also must be remembered that an adaptive, incrementalist
approach, "adjusting constantly to the pressures and desires of different
groups, through a}sensitive political machine" (Hall, 1973, 2, p.70), must
have some overall direction and form. Thus, if it combined 'realism and
pragmatic resolution to provide the means of getting on with the job"
(Foley, 1960, p.74), a national plan might also begin to dispel 'that nice
ambiguity that proclaims that a balanced and orderly arrangement of land
uses is in the public interests without committing the goﬁernment to a
pre-statement of just what constitutes this balanced and orderly
arrangement" (p.76). At the same time it should uphold "British traditions
of democratic representation, fair play, balance and compromise {Eo thaE7
the control of land use be sensitive to public opinion and to the normal
political representaticn of interests': it should also reject 'any long-
range, inflexible, or dictatorial plan that would impose some particular
set of political leaders' or professional planners' notion of how Britons

are to 1ive eee' (pa77).

Nor would any indicative national physical plan looking towards
the year 2000 in a macro situation be so very different from its micro
counterparts of the early days of British town planning in terms of
basic social objectives, namely health and amenity. Thus we would expect
macro plan-making to deal, inter alia, with such matters as settlement
petterns, urban form and size, location of industry, and advantages of

concentration/dispersal from the standpoints of, for example, acceptable
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climatic conditions, levels of pollution, standards of safety and impact

on conservation: we would expect it to consider the value of, say, a
national park to the population of a conurbation in terms of health/amenity
benefits which its use confers as against costs which a long, arduous and

expensive journey to reach it might involve.

We finish, as we began, with people and planning. Accordingly,
we believe that, for information and guidance, central government should
produce an indicative national physical plan as a relatively simple
advisory and discussion document,1 statutory but discretionary. We believe
that "its real value would be in setting the physical framework, having
regard to social and economic objectives and the need to use our land
resources as carefully as possible" because, as a former Prime Minister
has said "'... if we are to build wisely, we have to plan for the future;
and this means not only that we have to know more, so as to plan wisely,
but that as a nation we have to accept both a broad strategy and the will
to follow it through'" (Burns, 1971, p.311). And we advocate an
indicative national physical plan in the same spirit as one of its
leading protagonists, M. Jean Honnet,2 has supported the Eurcpean Economic
Community - not as a blueprint but as a recognition of reality: only,
however, if such a plan withstands empirical testing could our hypothesis

be justified.

Yhe views of the G.L.D.P. Panel of Inquiry (1973, pp. 24-27) on the
defects of structure plans, particularly over-ambition, are relevant.

2French politician and ex-President of European Coal and Steel Community
(B.B.C. Radio, May 1973).



Appendix A
A NOTE ON RESEARCH APPROACH

It is strongly believed that an indicative national physical plan could

be theoretically justifiable, professionally practicable and socially
useful facet of town planning process-system: it should also be remembered
that sometimes "men are apt to mistake the strength of their feeling for
the strength of their argument' resenting ''the chill touch and relentless
scrutiny of logic".1 The necessity for self-awareness in planners (Glass,
1959; Foley, 1960; Ash, 1966; Reade, 1968a) - concerning both themselves and
their subject2 - is therefore fully acknowledged, provided that it is

balanced by appropriate self-confidence.

3

In locking to general research methodology' for organising principles
in the establishment of a conceptual framework through which to develop the
study, consideration was given to a number of issues. These included

domain assumptions, formulation of working hypotheses, definitions, balance
between of theory and empirical observation, modelling of findings and
appraisal of results.h For example, it was taken as axiomatic that town

5

planning treats of people” and environment, and that to bring objectivity
to such a scocio-environmental polemic is not always easy or possible; an
hypothesis was sought which offered both academic and pragmatic challanges

vwithin the town planning domain; it was expected that the subject area,

1w. E. Gladstone, British statesman.

2For example, when many were still bemused by the 'old style" plan, Jones
(1964, p.23) commented that it "does need to be re-examined as an instrument
of general policy-mazking to see how well it stands up to the pressure and
strains of the world in which we are now living'.

z

“Useful background was found in, for example, Beveridge (1957); Ryan (1970);
Bell and Newby (1971); the author is also indebted to various colleagues
for provoking the development of ideas.

L

‘Chance, imagination and intuition can play their part alongside more
scientifically ordered approaches.

5Power (1965) offers a forceful and practical reminder in 'The Forgotten
People '; also Buchanan (1972, p.87), but with different emphasis.

232
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relative to the particularised approach of the study, might require further
definition, interpretation and clarification; substantive and procedural
theories would need to be related to their potential contributions and
relevance to empirical observation; findings should be constructive; and
results need to be seen in the light of any conditioning constraints
(ideologies, theories, methodologies, disciplines, personalities etc.)

inherent in their derivation.1

Both deductive and inductive reasoningz play their part in the
methodology and procedure adopted, as do historical/descriptive/analytical/
prescriptive elements: not least important is the town planner's special
skill - "a synoptic grasp of complex situations, and arising out of it, the
faculty of creative synthesis" (Kantorowich, 1967, p.177). An historical
element is useful because "without a long running start in history we shall
not have the momentum in our consciousness to take a sufficiently bold leap
into the future" (Mumford, 1961, p.3). Description is a necessary foundation
for knowledge and understanding, not sc that we ''grow daily to honour facts
more and more, and theory less and 1ess".3 but because "every fact that is
learned becomes a key to other :t'ac‘cls".br Analysis bridges the gap between
facts and their effective synthesis. Finally, a prescriptive component is
a logical end-product in a socially purposeful future-directed process.

The search for a theoretical framework indicated that no one model was
"tailor made", but the construct used by David M. Smith (1971, pp.15-17) for

inquiry into industrial location analysis provided a helpful basis.

b shvorth (1968, p.237) reminds us that "town and country planning in its
modern sense is very young, richer in error than in anything else,
constantly in danger c¢f being led astray'.

2Cf. the application of J. S. Mill's inverse deductive method (Lichfield,
1966, p.116).

“Thomas Carlyle, British historian and essayist.

h

E. L. Youmans, American chemist.



234

Although "the core of planning has been established; there is
an intellectual basis with a central body of knowledge to which accretions
of related fields of interest have been added" (Cherry, 1970, p.176),
multi- and interdisciplinary relationships in town planning cannot be
minimised.1 This eclecticism brings its own strengths and dangers:
because any discipline '"inevitably reflects a degree of selectivity ... we
must immediately warn against the reification of our particular conceptions"
(Foley, 1960, p.86). The author's debt to geography especially in respect
of its synoptic approach, is freely owned. In scope, geographical
investigation has developed significantly since Richard Hartshorne (1939)
produced his classic analysis, 'The Nature of Geography': nevertheless, the
areal differentiation of the earth's surface - now with increased emphasis
towards social, urban and regional systems, aided by widening theoretical
horizons and techniques, notably in analytical/quantitative method52 -
makes realistic background to town planning. Indeed; the £wo disciplines
share a wide community of interest,3 including their fields of inquiry,
concepts, methodologies, factual bases and techniques: either might, for
instance, examine regional place-folk-work interactions with reference to
determinist/possibilist theory, through a systems approach, using census
data and spatial analysis models. The view that geography is descriptive
but town planning - "an art which uses scientific method to improve the
craft" (Thorburn, 1970, p.172) - prescriptive, is simple and azpposite:
certainly geography, in seeking through "survey and study to understand

and explain the present condition and use of our physical environment

1See, for example, the Schuster Committee (1950); Foley (1960); McLoughlin
(1965a); Rose (1970); Ameos (1971); Chadwick (1971).

zAs in the work of R. J. Chorley, P. Haggett and D. Harvey among others.

% : 4 :
“See, for example, Freeman (1958); Zetter (1966). There is much overlap

s in Stamp (1963); Dickinson (1964); Jones (1966); Chisholm and Manners
(1971); Manners (1972); and Hall (1973).
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(Zetter 1966, p.272), can be a very helpful adjunct to town planning,

particularly at the macro scales.

The study embraces an operational and, to a lesser extent, project
oriented approach to research:1 it aims towards improving the town planning
process, contemplates a degree of innovation2 and seeks constructive
conclusions having both social purpose and practical application so that a
better articulation of national planning may result in a better performance

3

of town planning as a whole.

1In the context of the calegories of research - basic (pure/fundamental
and objective); applied (operational and project); and development -
distinguished by the Zuckerman Committee in 1961 and discussed by Lichfield
(1966, pp.115-116).
ZCf. Faludi (1973, p.317): "A positive theory of planning treats its subject
matter to make 'prescriptions concerning improvements to the institutions
and the style of planning based on valid knowledge'.

x

“The desire to overview a broad subject results in much reliance upon
secondary sources: a sequential and specialised study in depth, developing
primary material, has potential for a Ph.D thesis.
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Appendix B

SUMMARY OF MATTERS REQUIRED TO BE CONTAINED IN A STRUCTURE PLAN WRITTEN
STATEMENT: TOWN AND COUNTRY PLANNING (STRUCTURE AND LOCAL PLANS)
REGULATIONS 1971, SCHEDULE 1, PART II

(i) Existing structure, needs and opportunities for change.

(ii) Effect of changes, proposed or anticipated.
(iii) New towns implications.

(iv) Town development implications.

(v) Population, employment and industry, existing and projected.

(vi) Regional economic planning and development policies.
(vii) Social policies and considerations.
(viii) Availability of resources.

(ix) Criteria for control of development.

(x) Relationship between the policies of the plan.
(xi) Wider context of polieies in the plan.

(xii) Any other relevant matters.
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