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SUMMARY
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Peculiarities in the rural housing market have been associated with the
operation of rural planning policies. Research into the issue has been
hampered by a dearth of information, especially at the local level and
this has affected investigations. This thesis has provided some detailed
information on the workings of “local needs" planning policies in a ruril
county and considered, firstly, the way in which strategic policies differ
in similar areas and secondly, how they are interpreted at the local
level. A detailed case study of planning applications for dwellings
involving claims of "local need", examined the issues raised in one
district. Consideration was also given to a definition of local needs and
a discussion of "affordable" housing issues in the context of the study.

Development control records covering a ten year period were examined
in order to select suitable cases for closer scrutiny. Research into more
than 1,000 planning application files utilised access to privileged
information and investigated the types of local need claimed, the source
of the need, Parish council, Borough council and planning officer
recommendation and the policy implications of the planning decisions
made. A follow up survey of houses constructed outside settlements as
a result of such applications, considered the current occupier's status
in relation to his claim to a specific "local need".

The results have highlighted the need for a unified approach to policy
formulation and application, revealing wide variations in the treatment of
local needs issues between districts, coupled with an inconsistent
understanding of the term. An approach to the definition of local needs
is considered and potential solutions discussed.
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1. INTRODUCTION

1:1 Issues

This study is concerned with several issues which may be covered
by the general phrase "rural planning". Over the past ten years or
so there have been a number of central government inspired
legislative changes designed to remove bureaucratic restrictions on
business initiatives and to encourage the workings of a free market.
These have taken place during a period of surplus farm production
when agricultural land values are in decline and housing land values
are rising. Such issues are inextricably bound up with post war
demographic changes and technological advances in various fields
including transportation and communications. The resulting confusion
has been said to encourage distortions of the housing market,
particularly in rural areas and there has been much recent interest
in the effects of house price inflation on disadvantaged sections of
the community, particularly low paid local people, who are liable to
find themselves competing in the housing market with city salaried
commuters.

It is suggested that these matters have not been sufficiently
influential in affecting the workings of the planning system and that
the planning methods used in the 1980's are still those conceived in
the inter war period, geared to crude policies of restraint and
protection with recreation and landscape matters as side issues.
There is little evidence to indicate that the present planning system
is or has been capable of addressing the questions raised effectively,
although there has been relatively little research into such matters.

1:2 Aims and Objectives

This study sets out to provide some additional information on the
subject by examining the workings of "local needs" planning policies
in the context of a rural county. The objectives include an
assessment of the effects of policies on people living in the district
with special attention being paid to the term "local needs". The study
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also considers the strategic policies prepared by county planning
authorities and how these are interpreted in practice by district local
planning authorities. The examination considers some of these issues
in detail as part of a case study of rural planning policies in West
Shropshire.

1:3 Methods

Utilising a variety of development control records, a selective
examination of planning applications in a central Shropshire district
was carried out in order to identify those which were concerned with
new dwellings in the countryside. More than 1000 cases submitted
over a period of 10 years were chosen for closer scrutiny and these
provided a source of information on such matters as the reason for
the dwelling, address of applicant, siting of the dwelling, policy
implications, officer's recommendation, decision, etc.

The study took the form of a piece of "active" research in that it
was carried out in conjunction with the preparation of a plan for the
rural area of the district involved and in turn, influenced the
eventual form of the up-dated rural settlement policies included in
the plan.

1:4  Structure of the Study

The study is divided into several chapters, the first two introducing
and reviewing issues in the context of the agencies involved and
attempting to explain the way in which planning policies have evolved
since 1945.

The third chapter sets out to review previous research, concluding
that there 1is little detailed information available on policy
performance at the local level. Subsequent chapters set out to
remedy this omission beginning with an examination of rural housing
policies operated in and adjacent to the study area. A case study is
introduced which examines the detailed workings of such policies in
one district with particular reference to local needs issues. The final

12



two chapters discuss this subject in relation to a follow up study of
houses constructed in response to local needs demands, considering a
definition of local need and examining present methods of planning
for such issues.

13
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2. THE CONTEXT OF THE RESEARCH

2:1 The National Context

(a) Summary
Since the original concept of rural planning was first embodied in

national legislation, a number of fundamental changes have taken
place. These innovations have not yet been properly taken into
account by either the national or local agencies involved when
considering contemporary attitudes to rural planning or rural
housing.

From the immediate post-war period until the 1970's, responsibility
for housing and rural planning was placed clearly in the hands of
local authorities, even to the extent of making rural district councils
responsible for development control and introducing public
participation into the local plan making process. The emphasis was
on the devolution of planning with major regional plans giving way
to local plans and regional strategies. In the 1980's, this emphasis
has altered and the original concept of public participation has been
modified by the introduction of the need to consider the demands of
private development agencies. Central government has begun to
increase or strengthen the means by which it can ensure compliance
with its own policy requirements.

In the 1980's bureaucracy, particularly planning, has been seen as an
interference with the forces of a free market, as evidenced by such
publications as command papers entitled "Lifting the Burden" (DOE
1985). Central government has tended to enforce its decisions and
policies directly onto authorities by a variety of means, ranging from
regulatory to fiscal, by publishing circulars clearly setting out policy
requirements, by appeal decisions and by manipulating the
distribution of grants, rate capping overspending authorities and
surcharging recalcitrant councillors.

15



Until February 1989, apart from the existence of a powerful
agricultural lobby, there was little evidence of any separate
understanding or consideration of the problems of rural areas.
These appear to have been overwhelmed by a preoccupation with
unemployment and inner city matters. There is a pressing need to
reconsider the intrinsic concepts of the role and function of the
countryside before those changes which are currently taking place
become unalterable.

This is not to suggest that what is happening is all necessarily bad,
but, the available evidence indicates that decisions are being made
based on outdated concepts of the needs and functions of rural
areas. Greater knowledge of the forces presently at work is
necessary so that policies may be formulated based on a clear
understanding of the situation.

(b) Introduction

Since the Second World War, rural areas have been planned by local
authorities applying settlement policies which have been developed
without proper research into their causes and effects. The result
has been a variety of policies, most based on key villages or main
settlement concepts, applied with varying degrees of fervour in
different districts. There has been a clear difference between
apparent national objectives and what is happening "on the ground".
Conflicting guidance and advice is available which only serves to
confuse the issues further. Practitioners and researchers are agreed
that there is a need for a re-examination of the role of the
countryside, perhaps as fundamental as that which resulted in the
original legislation of the late 1940's dealing with agriculture,
planning and access to the countryside.

Present changes in agricultural practice, coupled with a social,
transport and communications revolution, have led to a need to look
deeper into those issues which are responsible for the present
problems of rural areas. They include such matters as the reasons
for applying rural settlement policies, the degree of restraint which

16



is introduced, the management of rural areas where demand is such
that local people are priced out of the housing market and the
creation of a tier of housing restricted to people employed in
agriculture, forestry or, more recently, other local needs.

On the one hand there are areas under pressure from the housing
demands of major conurbations within (say) 40 minutes driving time
and on the other, the need to maintain services for rural
communities. This conflict has led to the development of a number of
policy devices which are used to prevent or encourage development
in rural areas depending on the local authorities' interpretation of
the problem. Some districts appear to resist new development by
what almost amounts to the paranoid application of strict settlement
policy and others permit virtually all applications for housing
submitted by local people, stretching rules to meet all points.

Cloke comments that:

". . . there has been a . . . period of post-war planning of the
rural environment which has developed without the basic
research inputs to policy initiation and monitoring. Thus it is
that major planned changes have taken place in the
countryside in an atmosphere of inexperience on the part of
planners and ignorance on the part of large sections of the
general public." (Cloke 1979 preface)

This chapter is intended to lead into the main theme of the study,
concerning the details of settlement policy and housing provision in a
rural area. Before becoming involved in such detail, however, it is
essential to examine the background to the existing legislative and
administrative framework in order to illustrate the manner in which
national objectives are formulated and translated into policies and the
means by which these are locally applied. At the same time it is
important to appreciate the side issues involved and their
contribution to the subject. For example, the effects of changes in
commuting patterns, shopping habits, fuel prices, road building etc.,
may be difficult to quantify, but their effects on rural areas are
more important in the late 1980's than they were in the late 1950's
when rural settlement policies were originally formulated. As an
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example of the importance of these issues, the following quotation
illustrates the present role of England's rural areas:

"Country areas offer homes and jobs to 10 million people: a fifth
of the population. Nine out of ten of the people who live and
work in England's country areas are not involved in farming.
Some are commuters or retired people but the vast majority make
a living by producing in these areas goods and services that
other people want to buy. Businesses located in rural areas form
a valuable and growing part of our national economy. These
days engineering and high technology firms are just as likely to
be found in rural locations as traditional craftsmen."

(Rural Development Commission 1989).

(c) Development of Post War Planning

The origins of present day town and country planning lie in the
1930's when there was no national system comparable to the present
one, and "ribbon development" began to take place along newly built
arterial roads as the unemployment of the 1920's began to make way
for the industrialisation and relative prosperity of the immediate post

war years.

Ribbon development caused problems because agriculture had been in
recession, few farmers could resist the high prices for land offered
by speculative builders and the new roads of the 1920's and early
1930's offered frontage services and relatively fast access, even by
public transport, to the factories and offices of the town. Roadside
parking outside these properties caused congestion problems and the
country disappeared behind an "urban frontage" for many miles

around towns.

Public pressure led to an ad-hoc solution (or at least an attempt) in
1935, with the Restriction of Ribbon Development Act. The Act had
many shortcomings, but at last government had accepted that part of
"planning" was a national, rather than a local responsibility. Urban
spread continued however and rather like the 1980's, the depressed
areas of the north remained depressed. Public pressure led to the

18



government commissioning the Barlow, Scott and Uthwatt reports
dealing with the distribution of industrial population, land use in
rural areas and compensation and betterment respectively.

It is not the task of this document to describe these in detail, but
by 1943, a Minister of Town and Country Planning had been
appointed to ensure "consistency and continuity in the forming and
execution of a national policy with respect to the wuse and
development of land", thus ensuring a national approach to the
problem. Eventually this was followed by the two acts of greatest
significance to the development of rural areas; The Town and Country
Planning Act of 1947, which set up what has virtually remained the
present planning system for rural towns and villages, and The
Agriculture Act of 1947, which set up a price support system for
farm products.

Again, it is not an aim of this research project to discuss these acts
in detail, but they establish two clear linked objectives at a national
level which have hardly altered since. The first is the principle of
restricting development in rural areas and the second is that of
conserving agricultural land for the production of food. When these
are linked with the proposals for national parks introduced by the
Dower Report in 1945 concerning recreation and leisure in the
countryside (eventually incorporated in the 1949 National Parks and
Access to the Countryside Act via the Hobhouse Report), we have the
present system of planning control in rural areas i.e. geared to food
production, recreation and largely restrictive towards development.

These objectives are incorporated in present legislation and are
currently expressed in the 1971 Town and Country Planning Act as
amended and extended by various circulars and regulations detailing
the approach of the government of the day. It has been argued that
these aims may now be in need of revision, perhaps because:
"simultaneously, successive  national governments have
implemented agricultural and fiscal policies, amongst others,

which were not intended to affect rural housing but
demonstrably have done so." (Clark 1982 p.3)
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(d) Current Issues

(i) Agriculture and Conservation/Recreation

At national level, food and timber production, coupled with recreation
and leisure activities, were originally considered to be the main
function of rural areas. The system of town and country planning
was set up with this in mind, central government even ensuring that
planning restrictions did not hamper food production by permitting
exemptions from the regulations for farm buildings on registered
agricultural holdings. Similarly, guaranteed prices, subsidies, grants
and other incentives including tax and rate relief, have all combined
to encourage a more efficient agricultural and forestry industry.
Forty years on from the original concept however, criticism is being
levelled at the system. For, whatever the original merits of the set
up, current planning practice has its limitations, one being an
apparent failure to keep pace with progress. These faults are
expressed in contemporary conservation arguments criticising the
present approach and articulating the need to reconsider our
appreciation of the original rural planning objectives. Previous
concern with food production is questioned for example, because
developments in agricultural production techniques have improved
yields to such an extent that fewer rural workers are needed to
produce far greater amounts of food. The corollary being a choice
between storing surplus produce, using land less efficiently or
cultivating less of it.

Additionally, the original concept of the countryside performing a
recreational function is in danger because new agricultural
production methods are changing what was considered to be the
traditional landscape of the countryside to permit mechanised farming
and intensive animal husbandry to take place. Indeed Shoard (1980
P.9) considers that "the English landscape is under sentence of
death", commenting that the countryside will be unable to fulfil its
recreational role unless the present system of control is revised.

20



Clear examples of this include the draining of fenland and the
Ploughing of uplands so they can be used for grain production
whilst the EEC has a surplus of grain.

This attitude signifies a fundamental alteration in concept. What
were originally conceived as compatible land uses are now
increasingly seen as irreconcilable. This issue should not be closed
without noting the comments of Coleman (Coleman, 1977) who
considers that the present system results in the accretion of acres of
"quasi-urban" land uses in the rural areas surrounding towns (for
example sewage farms, nursery gardens, riding schools etc). National
policies have not yet addressed these issues in a structured manner.

(ii) Settlement Policy/Demand for Housing
When national trends are examined, it is apparent that rural
settlements may be expected to come under greater pressure in
future. Increases in agricultural efficiency may initially have led to
a decline in rural population as families were forced to seek
employment in towns, but any rural vacuum thus resulting has
largely been filled by commuters, retired folk or in satisfying the
demand for second homes. There are local exceptions, but certainly
in England, improvements to the national road network and the
steady development and availability of private cars have enabled
commuting patterns to be altered. When coupled with the demise of
traditional industries and the development of new technology
enterprises, this has resulted in a significant flow of population from
cities, particularly of middle management or mid career people.
Census results show a consistent fall in city population and a
compensatory rise in the population of surrounding smaller towns as
progress, in its various forms, enables families to support themselves
in more pleasant surroundings but within present day commuting time

of an urban base.
This has been clearly demonstrated in a study of population

movement in Stratford-on-Avon District, which suggests that

something:
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"dramatic and far reaching is occurring .. . the effects could
be as significant as were those which occurred during the
Industrial Revolution". (Stratford-on-Avon District Council 1983)

The study continues to say that current statistics do not show the
true rate of in-migration to rural areas because most in migrants
move to the existing rather than the newly constructed housing
stock, and are not picked up by present surveys.

Housing demand is growing in such areas and consequently fewer
and fewer rural settlements may be considered to be "unpressured"
by demand for new development and even those which may be
expected to be so are often in demand for retirement or holiday
homes. This is not a new phenomenom, but the rate at which it is
happening appears to be growing. The fact that this is occurring is
recorded by Cloke who compared a "pressured" rural area with an
"unpressured" area and in so doing, prepared an index of rurality
based on information taken from the 1961 and 1971 census. On
comparing the two sets of results, he notes that urbanisation (or the
influence of the nearest urban complex at least) is increasing. For
example:

"The western axis of urban pressure from London, visible in

1961, has been consolidated and extended almost to Bristol."
(Cloke 1979 p.12)

He continues to note that the separation of London and the Central
Urban regions was visible in 1961, but:
“"the 1971 rurality distribution demonstrates a substantial
erosion of this separation" (Cloke 1979 p.12)
and that
"(There has been) a spatial devolution of urban pressure away

from the conurbations ... and .. . increased urbanisation in
England and Wales" (Cloke 1979 p.13)

The evidence points to the probability that this trend accelerated
between 1971 and 1981 and leads on to reinforce the conclusion that
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many more rural areas may be expected to be considered pressured
in 1991 than were considered pressured in 1961.

Nationally, the need to reconsider housing location (or rather to
consider the countryside as a suitable location for new housing) has
been expressed by a past president of the National Federation of
Housebuilders following the Ministry of Agriculture's publication of
figures indicating that farming land prices had slumped to their
lowest level since 1978. The response of the Housebuilders'
Federation was to offer to build on surplus agricultural land :

"10,000 acres per year is all that's required to solve a housing
shortage faced by millions of people" (Pye 1986)

National policies have not yet been directed towards these topics,
although the issues of agriculture, conservation and housebuilding
have their own vociferous lobbies and the government does attempt
to balance their conflicting demands by means of appropriate
legislation or advice. Before leaving this matter it should be
emphasised that it includes a number of important social issues which
should be considered to be of national concern, but as they are
directly related to the provision of houses in villages and social
changes in settlements, they are included as local issues in the
"Settlement policy" section of this chapter.

(e) Government Policy

The more general issues of rural settlement policy are not really
considered at the national level, although it is apparent in practice
that many central government policies have a direct or indirect
bearing on the provision and availability of rural housing. Whilst it
is not the task of this document to itemise them all, the following
examples indicate the major role of factors under central government
control.
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(i) Circulars and Advice

It is clear that the number and type of planning applications
submitted is affected by the actions of ministers. For example, a
statement by the Secretary of State for the Environment concerning
the direction in which certain policies should be formulated, does
affect the applications received by planning authorities. When that
statement is concerned with a possible alteration of government
attitude, then the effect may be seen both in applications received,
attitudes of applicants and in the arguments advanced at inquiries
into refused applications. For example the written reply to a
parliamentary question made by the then Secretary of State for the
Environment, Kenneth Baker, in May 1986, hinting that a more relaxed
attitude may be taken when considering changes of use of redundant
farm buildings in green belt areas. Commenting that it may be
appropriate to take into account the need to diversify the rural
economy by encouraging new types of employment and enterprise he
said that:

"Redundant agricultural buildings can provide very suitable

accommodation for small firms or tourist activities or can be

used for individual residences, without detriment to the green

belt and to the benefit of the local community."
(Planning No.667 1986)

This statement specifically builds on the advice contained in annex
"a" of circular 14/84 which restricts green belt approvals to:
"agriculture, sport, cemeteries, institutions standing in

extensive grounds, or other uses appropriate to a rural area."
(DOE Circular 14/84)

At the same time, the statement extends the advice contained in
circular 2/86 (Development by Small Businesses) to the effect that
many new uses can be introduced without harm into rural areas or
settlements.



Other circulars have similar effects, particularly those relating to
rural housing. The effect of this is to encourage applicants to
appeal to the Secretary of State if the current advice is not
considered in relation to their application (or does not appear to
them to have been given sufficient consideration). Thus central
government policy may be directly translated into action without the
usual participation of the public or county or district councils.

(ii) Planning Legislation and Private Housing

Current government policy is now linked to providing a five year
supply of developable land in all areas (circulars 9/80, 22/80 and
15/84). The definition of a five year supply of land is a matter for
negotiation between county councils, districts and representatives of
local builders. For the first time since the introduction of planning
legislation there is a requirement to consider demand when preparing
structure and local plans which must be translated into development
on the ground.

This represents a fundamental change in concept from previous:
legislation and advice, for the circulars make it clear that the
government will consider the arguments put by developers if suitable
land is not identified in plans and made available for development
and that there will be a presumption in favour of development on
other sites not identified in plans if builders bring them forward at
appeal:

"While the fullest possible use must be made of . . . urban

sites . . . most new housing will continue to be on new

sites. The planning system must (identify and develop housing

land) taking account of market demand and other housing
requirements."

“(development in smaller towns and villages) . . . can help
sustain smaller communities in rural areas. In a few cases it
may be practicable to (make provision for) new settlements.
(DOE circular 15/84 p.2)

“in the absence of such an identified five year supply, there
should be a presumption in favour of granting permission for
housing." (DOE circular 15/84 p.6)
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This may not at first, appear to affect the rural housing situation,
but the circulars clearly state the need to consider marketing sites
and the housebuilders' pressure groups have shown their interest in
"surplus agricultural land".
“(sites must be developable and) in areas where potential house
owners want to live, and be suitable for the wide range of

housing types which the housing market now requires."
(DOE Circular 15/84 p.3)

The government's determination to apply such policies may be
illustrated by decisions made by the Secretary of State following
Examinations in Public (the statutory inquiry system for structure
plans). These show that he will not necessarily follow the views of
the planning authority. For example in approving a review of the
Strathclyde Structure Plan, the Secretary of State modified it to
require :

"proper consultation with the private sector on housing supply
and demand" (Planning 1/86 p.5)

It can be seen then, that government advice contained in circulars .
can increasingly have a direct effect on rural planning and that the
present administration intends to enforce such advice. This is
clearly illustrated by the statement contained in circular 15/84
indicating that joint planning authority and housebuilder land
availability studies have been useful in assessing market demand and
site development potential. The statement is followed by the warning:

"The Secretary of State hopes that planning authorities and
housebuilders will continue to co-operate in this way, and that
it will not be necessary to use his powers of direction under
section 116 of the Local Government Planning and Land Act
1980." (DOE Circular 15/84 p.3

This statement clearly indicates the government's intention to insist
that joint studies are carried out. In Shropshire, there has been a
useful degree of cooperation and such studies have benefitted
participants in that contentious sites are discussed informally and
their relevance to land supply calculations agreed before plan
Inquiry stages begin.



(iii) Resource Provision and Public Housing

Whilst central government policy can be seen to positively encourage
private housing, the reverse is true of public housing. There has
been a large reduction in the finance made available by central
government to local authorities and a pronounced shift in the
distribution of a major portion of local authority finance from rural
towards urban areas. For example, Dunn, Rawson and Rogers (1981)
show the inequitable distribution of Housing Investment Programme
allocations made by central government to English housing
authorities. These averaged £61.70 per resident overall, but only
£32.90 per resident for the 63 most rural authorities. (Dunn et al,
1981 p.209)

Since 1977, Housing resources have been provided by central
government in response to a system of bidding supposedly geared to
strategic local needs and circumstances, known as the "Housing
Investment Programme" (HIP). Each housing authority submits a
document containing a resume of their housing situation, both public
and private, together with a bid for housing money, a breakdown of
the housing stock and waiting list and a housing strategy statement.

The strategy statement is intended:

“to provide the foundation on which the (document) rests" and
"a description and analysis of local housing conditions and
problems . . . an assessment of possible solutions and proposals
for action" "It is essentially a qualitative statement, drawing
upon, but not confined to, the quantitative description of the
local housing  situation contained in (the document).”
(DOE Circular 38/78)

In practice, rural authorities tend to be disadvantaged with the
system in that they are often unable to devote sufficient staff
resources to dealing with this approach. For example, specialist staff
employed to deal with the collation and analysis of statistics are
rarely available in small rural authorities and yet detailed research
would probably enable those authorities to identify problem areas
more accurately and prepare a case to take greater advantage of

government grants.
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"In the present context it is evident that these smaller, not
necessarily less able, authorities react unhappily to the
formality of form filling, hurried deadlines and complex
calculations and estimates which have become part of the HIP
system." (Dunn et al 1981 p.212)

In the writer's experience, rural authority staff have since become
more competent at dealing with the system, but this experience is
now used to complete the necessary returns in a shorter time, not
necessarily in preparing a better case for a larger share of grant.

The system operates on an annual basis and therefore clearly favours
authorities who have a number of alternative proposals prepared and
are able to offer ready made schemes to take advantage of whatever
additional government money becomes available at short notice. The
exact allocation to be made is never guaranteed when the bid is made
and therefore forward planning is haphazard, particularly for smaller
rural authorities, who may have very few schemes on stream at any
one time. Various other examples could be given, but the
disadvantage of rural as opposed to wurban areas continues

throughout. .

The major issue then, is the relative merits of a central system of
resource provision which does not take account of the different
problems of rural areas, treating urban and rural housing needs as
similar subjects, despite evidence which illustrates the clear
differences for example, in such matters as scale and access to
alternative housing opportunities. As in the case of planning advice,
it is apparent that central government is frequently becoming
directly involved with local issues. For example a housing
authority's HIP bid for the construction of, say, 20 general needs
council houses in a rural area will not normally attract an
appropriate central government contribution, indeed, an authority
which insists on constructing such a scheme will find its grants cut
back for other schemes which would normally have been approved.
As this issue impinges on matters of local interest it is also covered
later in the study, in the section on housing and settlement policies
in the local context (2:3).
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(iv) Other Housing Legislation

An important facet of national policy is the recognition of the need to
improve housing conditions and the housing stock. The 1974 Housing
Act introduced the concept of Housing Action Areas and General
Improvement Areas where Local Authorities, having defined an area of
particular need, are entitled to special powers and financial grants to
assist in house and area improvement. These are rarely used by
rural authorities because, although their problems may be on the
same physical scale, they tend to be dispersed over the whole of a
district, rather than concentrated in a few specific and easily
identifiable locations.

A further problem in rural areas occurs because the 1980 Housing
Act gave local authority tenants the right to purchase their rented
accommodation with a discount which increased with their length of
occupancy (The Right to Buy). Subsequent circulars have increased
the discount and required authorities to advertise the availability of
this right. The result in rural areas has been to further reduce the
meagre supply of rented accommodation. In some parishes in the
writer's district for example, virtually all the council houses have
been purchased by the sitting tenants and, in several pleasant
villages, for example Church Preen, these have now been resold on
the open market.

The Act does provide for exemptions to take account of the special
problems of certain rural areas such as Areas of Outstanding Natural
Beauty and National Parks, but even in these areas, very few
exemptions have been granted. Current advice from the regional
offices of the Department of Environment is that exemption will not
be granted unless a dwelling has been substantially modified to
accommodate people who are disabled and have special needs. This
virtually excludes all conventional two storey housing and applies
over the entire study area. The consequent diminution of their
public rented housing stock causes rural authorities particular
problems since they also have a responsibility to rehouse former
agricultural and service tenants under the Rent (Agriculture) Act
1976.
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CHAPTER 2: 2

THE REGIONAIL AND
COUNTY CONTEXT




2:2 The Regional and County Context

(a) Summary

At the regional and county level, little has altered since 1945 in the
way in which rural areas are planned and until relatively recently,
there has been a remarkable continuity of approach. Key settlement
and restraint policies have been developed and advocated as the most
logical planning method, despite evidence which casts doubt over
their efficacy and considerable changes in those factors which
originally led to their development. However, the social structure of
the region has altered and this, coupled with major changes in
transport and communications, has led to the need to reconsider the
present approach to rural planning which is increasingly seen as
anachronistic and socially divisive. Attempts which have been made
to address the problem at the regional and county levels may be
seen to be relatively ineffective and do not appear to spring from
the fundamental alteration in concept which may be required.

(b) Development of Post War Rural Settlement Policies

Very little positive rural planning took place before the Town and
Country Planning Act 1932, which effectively repealed and
consolidated previous planning legislation, permitting planning
authorities (county councils) to prepare schemes for land likely to be
developed in order to "secure proper sanitary conditions, amenity
and convenience". The agreement of 75% of landowners was required
.and there was no obligation to prepare schemes, but at least rural
problems were recognised in those areas where they were prepared.
Cloke cites a Warwickshire scheme recognising:

“the practice of large-scale residential building in the

countryside. "

and a Durham scheme which identified:
“the loss of employment due to pit closures (and suggested

that) some contraction of villages might be necessary as a
result.” (Cloke 1979 p.53/54).



Some schemes began to acknowledge the need to prepare plans which
identified key settlements, i.e. villages to which new housing/services
were to be directed, Cloke mentions Cambridgeshire in 1934. It was
not until after the Town and Country Planning Act 1947, however,
that the duty was placed on county councils, as local planning
authorities, to prepare development plans based on surveys of their
areas, examining social, economic and physical factors. Before
continuing to comment on the development plan system in more detail
it is useful to explain the "regional" role in the planning process.

(c) Regional Strategy

In the immediate post war period, regional planning was perhaps
thought of as the way to deal with the dereliction caused by the
hostilities. For example, Abercrombie had been appointed during the
war to organise a plan for the Greater London area and in 1948, a
plan was prepared for the West Midlands conurbation. The
depression of the 1950's perhaps led to a move away from regional
planning, although it was clear that passenger transport, water, .
industrial and economic development and roads, for example, needed
to be dealt with on a regional, rather than sub-regional scale.

Planning, however, was largely left to the:

“obsolete pattern of county borough and county
areas and their boundaries." (Cherry 1974 p.192).

Following the re-organisation of local government in 1974, the present
system was set up and, in Shropshire, this remained until the 1986
abolition of the metropolitan counties. Basically the West Midlands
County Council met with the four neighbouring county councils as a
Standing Conference on Regional Planning and prepared strategic
advice which was published as the West Midlands Regional Strategy.
("Regenerating the Region: A Strategy for the West Midlands." West
Midlands Forum of County Councils. 1985).

Following the abolition of the metropolitan county authorities

however, a new development plan regime was introduced to wurban



areas. Each metropolitan borough is required to produce a unitary
plan incorporating strategic and local plan material with the
Secretary of State providing the overall strategic input in
consultation with the shire counties.

In the West Midlands region, the Department of Environment set up a
conference to advise the Secretary of State on strategic land-use
planning for the area during the 1990's. The conference consists of
the seven metropolitan district councils, the four surrounding shire
counties, government departments and the West Midlands Passenger
Transport Authority. Five main issues are considered: regeneration
strategy, economy and employment, population and housing,
transportation and the green belt. There are opportunities for
interested organisations and individuals to comment both on the
conference's advice and on the Secretary of State's draft strategic
guidance. The most important difference to previous arrangements is
that the organising body is under the direct control of central
government and is not locally elected. The effect of these
arrangements on rural planning in Shropshire is beginning to be-
seen as the figures for such things as population growth filter down
through the Structure Plan review process.

(d) Development Plans

In rural areas then, County councils were responsible for the
preparation of development plans. Legislation and government advice
together with contemporary planning practice led them to identify
centres where services were to be concentrated. Whilst there was
some variation throughout the country in the manner in which
centres were chosen:

“the rural settlement policies contained within the development

plans varied only as to the number of settlements selected

rather than whether selection should take place at all."
(Cloke 1979 p.56)



Whilst the matter will be considered in more detail as a local issue
later in this chapter, it is useful at this stage, to examine and
comment on the inclusion of key settlement policies in plans
formulated at the county level. Martin and Vorhees (1981) examined
43 development plans, 35 of which contained settlement concentration
policies, 8 omitted to recommend them and only one specifically
endorsed a dispersal policy, commenting that:
"Key settlement policy has been a cornerstone of rural
planning policy during the last 30 years. It is a strategy
to confine major growth of housing, services, and perhaps,
employment to a few settlements which are selected with
reference to the functioning and development of the wider
rural area. Key settlement policies were first introduced

in the early 1950's in the county development plans."
(Martin and Vorhees 1981 p.1).

The underlying rationale for their adoption were summarised by
Martin and Vorhees in the form of a list of 22 reasons referred to as
"subjects of concern". These reasons are reproduced in table 2.1.
The effects of such policies on housing provision at the local level
tended to be rather varied, depending on the number of villages .
selected for expansion and housing demand in the area, but in
general, new housing development was restricted in the open
countryside and in "non key" villages. From this point of view the
application of such policies during the 1950's and 60's could be said
to have been successful. However, several researchers have
commented that this approach can be criticised as a crude and often
socially divisive tool which failed to take account of the differences
between rural areas and the changes taking place in rural society.
For example, Clark comments that:

“"Key settlement policy was perhaps oversold, being used in

areas as different as those with depopulation and those with
severe urban pressures." (Clark 1982 p.47).

and:

"The policy has been criticised for its tendency to polarise
the social composition of the non key settlements . . -
while it is possible to show that there has been an increase
in the proportion of a village's population who are in
certain socio-economic classes . . . it is not clear that
their arrival has diminished the standard of living of those
who formerly occupied the houses." (Clark 1982 p.46).
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TABLE 2.1 REASONS FOR ADOPTING CONCENTRATION POLICIES

Physical

(i) Concentrate residential development to prevent sporadic/ribben development or
development inappropriate im scale or character to the emaller rural
sectlemencs.

(11) Locate new residential development in certain settlements, so that

. accessibility to work is improved.

(111) Maintain the quality of the environment; in particular, protect heritage areas
and Green Belts.

(iv) Create or restore a hierarchy of central places.

(v) 'Tidy-up' the settlement pattern; hasten the process of decline in small,

sporadic sectlements so that only the large and compact settlements remain.

Agricultural

(vi) Assist increased production in agriculture by restraining demand for
development land in the countryside.

(vii) Assist the supply of agricultural labour by stemming the drift to the towns.

Economic

(viii) Concentrate in order to reduce the costs of providing engineering
infrastructure and services.

(ix) Reduce the costs of, and increase the catchment for social services i.e. for

schools, health centres, playing fields, village halls eﬁc.

Socio-Economic

(x) HMaintain population numbers in the countryside and stop the drift to the
towns.

(xi) Encourage the diversification of ecomomic activity in rural areas; build up
the larger settlements so that they are atractive to industry.

(xii) Improve the quality of rural life/'resuscitate' it as recomeended in the Scott
Report.

(xii1) Foster commnity spirit, friendliness by promoting more compact settlements.

(xiv) Heet constraints imposed by natural drainage on the dispersal of setrlement.

(xv) Promote road safety by limiting isolated and sporadic development.

(xvi) Direct overspill population to rural areas to increase the catchment
population for services.

(xvii) Facilitate development control and administ;a:iva procedures related to
implementation.

(xviii) Confine housing development to the satisfaction of local needs.

(xix) Limit growth because previous policies have led to the over-commitment of land
for development purposes.

(xx) Halt the decline in rural facilities and rationalisation of services.

(xxi) Preserve the Welsh language and culture.

(ixii) Concentrate new development in order to safeguard open land for recreacional

and leisure purposes.

Source: Martin and Vorhees and associates 1981 PP.22,23
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(e) Development Plan Reviews

The 1947 Act required Planning authorities to review their plans
every 5 years. This requirement was not always strictly complied
with, but nevertheless, reviews were prepared. The results of these
reviews, however, did not really change the situation until the early
1970's. In fact evidence assembled by Martin and Vorhees (1981) and
Cloke (1979) indicates that the first development plan reviews, and
the wave of informal rural Plans and policies which followed them,
emphasised conservation and containment even more than the original
development plans. For example, East Hertford, Macclesfield and
Kennet Development Plans (1951-60) selected settlements to which
services would be directed. The first reviews of these plans (1963-4)
clearly indicated which settlements were suitable for either
development, limited infilling, or no development. (Martin and
Vorhees 1980 table 5:1)

It is interesting to note in retrospect that these policies were being
operated by county councils prior to the devolution of planning
functions or the introduction of public participation in the planning
Process. Without wishing to digress too far, it should be recorded
that a fundamental review of the planning system took place about
this time, following the report of the Planning Advisory Group, set
up by the Minister of Housing and Local Government in 1964. Their
report, The Future of Development Plans (1965), recommended changes
which would introduce more flexible plans, expected to be more
responsive to change, for example in population, social and economic
trends, traffic volume and type etc. Set up by the Minister of
Housing and Local Government, Richard Crossman in 1964, the group
included civil servants and members of the planning profession
including Walter Bor and Wilfred Burns. It is clear that the authors
recognised the possibility of an impending revolution because they
stated that:



“. . . there is no doubt that the explosive growth of
population and car ownership, increased personal incomes and
greater leisure will have a tremendous impact on country and
coastal areas . . . these are among the most important
problems that planning will have to cope with in the next
twenty years and they are the problems of counties.”
(M.O.H.L.G. 1965 p.21).

At the same time, there was much debate on the issue of public
participation in the plan making process and in anticipation of the
publication of the Skeffington Report "People and Planning" (1969),
the 1968 Town and Country Planning Act made provision for these
issues. Thus, the 1947 system was changed in that the new act
introduced a significant degree of decentralisation of decision making
away from central government, by permitting local authorities to
adopt their own local plans and introduced the need to satisfy the
Secretary of State that adequate publicity has been given to
proposals before they are included in adopted plans.

Following this then, it is hardly surprising that during the late 60's
and early 70's there appears to have been a "reaction" to the earlier,
more rigid policies and clauses designed to cater for "local needs"
were introduced into many county plans as exceptions to the general
rural housing policies. These usually advocated that more favourable
consideration would be given to applications for housing outside key
settlements from people able to demonstrate strong local ties with an
area, or an operational need to be near their work. This applied in
particular to agricultural businesses such as dairying and stock
rearing which required close supervision on a daily basis. However,
there is no evidence to show that these changes had more than a
marginal effect on housing provision at the local level.

(f) Structure Plans

The re-organisation of local government outside Greater London in
1974 introduced public participation and a degree of devolution of
planning functions as the new second tier local authorities (boroughs
and districts) took responsibility for local planning and the day to
day decision making associated with development control within their
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areas. Structure plans, prepared by the county authorities, were to
provide the strategic framework within which the districts would
develop more detailed local policies. However, no radical change in
rural settlement policies occurred at this time, indeed, Martin and
Vorhees' Review indicates that:

"The most noticeable feature about rural policy

pronouncements in the Structure Plans is their continuity
with what has gone before." (Martin and Vorhees 1981 p.46).

Thus most Structure Plans contained settlement concentration policies
of one type or another. Derounian (1979) examined those available at
the time and noted that only 3 counties proposed to disperse
development between groups of villages, the remainder preferring to
rely on concentration policies. There was, however, a continuing
development of policies designed to cater for local needs, Dunn et al
(1981) commenting:

"Housing problems of local people, however defined, are an

increasingly common theme in structure plans, . . . . data
on this topic is very limited. Only a few counties refer to
specific problems . . . yet paradoxically most plans put

forward policies. The issues of local need are emotive and
popular at the present time, yet there is no consistent
definition." (Dunn et al 1981 p.204).

No specific government advice was issued on the subject of local
needs, and those policies contained in structure plans which deal
with the issue have been described as:

“....vague and rather bland in their approach, strong on

statements of general intent but weak on mechanism."
(Dunn et al 1981 p.204).

(g) Structure Plan Reviews

Most of the structure plans prepared and adopted in the late 1970's
have now being reviewed and it is apparent that the recession,
changing attitudes and the last census results, have led to some

major changes in policy direction. These contemporary issues are
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explored in the following section, which concentrates on the
Shropshire County Structure Plan so as to provide a background to
the detailed case study of rural settlement policy within part of
Shropshire.

(h) Current Issues

(i) Introduction

As set out in detail earlier in this chapter, it should be emphasised
that, apart from a few notable exceptions, such as some remote areas
of Wales, Scotland or Cornwall, the major changes which have taken
place since 1945, have altered the fortunes of many rural areas.
Even those parts of the country previously experiencing a decline in
population have found a new role as retirement areas or are within
present day commuting distance of major conurbations. There are
growing pressures on the rural environs of most regions from
"outsiders" wishing to move in to live and commute to their jobs or
to retire or holiday. These demands are coupled with the wishes of
local people to be allowed freedom to develop and expand local
businesses, to have the opportunity to live locally or to retire "close
to their roots". In fact there are numerous social concerns resulting
from these competing demands which are given relatively little
consideration by county planning authorities at present, but there
are signs of a clear, socially polarised, trend towards migration from
urban to rural areas!

"Yet key settlement policy was originally designed to stop
urban migration." (Clark 1982 p.45).

There may well be a need to reconsider the use of such policies
together with the role and function of the countryside in future in
view of the fact that the original policy objective has been
superseded.

(ii) Service Provision _
County and regional authorities are responsible for a wide range of
services, but of particular interest in a discussion of issues affecting

rural areas are roads and transport, education and health.
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Roads and Transport: County councils normally act as agents of the
Department of Transport, preparing and managing schemes to improve
and maintain trunk routes. There is a national roadbuilding
programme which even during a recession, has slowly but
systematically, continued to improve the national road network.
Contemporary standards of design and construction now leave few
areas of the country without good links to the national motorway
system. The system was designed and built to enable road haulage
firms and industry to operate more efficiently, but a by-product, has
been to allow people with access to a car, relatively good links to
and from many rural areas. Similarly, improvements in motor vehicle
comfort, performance and reliability, coupled with an increasing
tendency to offer them "with the job", all serve to reduce the impact
of distance so far as rural areas are concerned. For example,
because of the construction of a national motorway link, Birmingham's
executives are able to become Shropshire's commuters. The result is
a continued and in Shropshire at least, increasing demand for
executive homes in pleasant rural areas, leading to rising house-
prices in particular locations.

A further concern are the route licences granted and subsidies which
may be offered by county councils to the operators of rural buses.
The recent Transport Act has led to more competition on profitable
routes and meant the withdrawal of non profitable rural routes as
cross subsidisation is no longer viable. Again, this is operated at a
county/regional level, but as it is more local in effect, is discussed
under "local issues", representing a further factor in what may be
termed the '"social engineering by price" which is changing the
traditional view of rural areas.

Education: County councils are the education authorities. Operating
virtually as agents for the Secretary of State for Education, they
decide how best to interpret national criteria for school size,
catchment area, further education etc. As the population ages and
other demographic factors are showing up in the form of falling rolls

in secondary schools, education authorities are forced to make
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decisions to enable them to deal with, for example, up to 30% fewer
pupils in rural areas. In many cases decisions are made which
involve closing rural schools. This affects rural people and is
instrumental in the attitude of many rural communities to the
prospect of further development in their areas.

The system contains an inbuilt pre-occupation with paper arguments,
which are based on the accounted costs of the authority and do not
take note of the wider cost to the community of centralising
education services. As central government provides much of the
money for education services, this is a further example of central
control in a county service which is leading to the closure of small
rural schools and has less effect on more wealthy rural inhabitants
who are able to afford to travel out or send their children to private
schools.

Health: Regional health authorities, faced with diminishing finance in
real terms, have tended to concentrate on efficient use of scarce
resources. In the past 20 years this has led to a concentration of
facilities and the closure of many smaller rural hospitals. There has
also been a tendency to concentrate on obtaining wvalue for money
when running peripheral health services such as district nursing,
health visiting etc., often linking them to health centres run by
general practitioners. This is cost effective in urban areas, but the
system can work to the detriment of more sparsely populated areas
where perhaps staffing should be more related to the time needed to
visit patients than the numbers on a practitioner's list. This is yet
another service which is more or less directly financed from central
government and which has tended to disadvantage rural areas, or at

least those rural residents without access to transport.

(iii) Employment Initiatives
In recent years there has been a new approach to all areas of
employment promotion, much of which is arguably best co-ordinated
at county or regional level. The recession of the early 1980's,
causing record levels of unemployment in many regions, in turn
prompted elected councils to demand action and initiate schemes to
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attract and keep jobs or to encourage new businesses. For example,
the advice contained in such publications as "Stimulating Public
Enterprise -~ The Local Authority role" (Local Authority Associations,
1988). Such schemes are important in rural areas, particularly as
agricultural problems begin to manifest themselves in the form of
redundant farmworkers who may need far more support than their
urban counterpart due to the lack of alternative employment.

This must be considered together with a changing attitude to rural
areas which couples an oversupply of farmland to a potential increase
in leisure and tourism activities. Few counties now have not
appointed a director of tourism and leisure to exploit this avenue of
potential jobs and income. The subject offers an increasing range of
job opportunities in rural areas ranging from those generated by the
expenditure of cash earned from farm based bed and breakfast
establishments to jobs in farm museums, craft industry, traditional
rural pursuits etc. This is a current issue which may directly
conflict with the need for rural housing for local people or to
support local services and leads directly back to the original need to
re-examine the role of the countryside.

(iv) Settlement Policy

The authorities responsible for the issues in this context are county
councils. As previously explained, regional issues are more informally
considered but the strategic policies in whose formulation the public
are legally entitled to participate, are prepared by county councils
and contained in their structure plans. It should be noted that
whilst these are prepared by county councils, they must be examined
in public before a panel appointed by the Secretary of State and
there can be, as in the case of the previously mentioned planning
and housing circulars, a direct central government involvement at a
crucial level. This factor, together with control of the planning
appeals system at the local level, ensures a major policy input by the
government of the day.



A structure plan is expected to include estimates of the total number
of houses needed within the county and to allocate these to the
districts within its boundaries and perhaps decide the rural : urban
distribution of houses within each district. How much further it
should go in directing development is a matter for negotiation
between county and district. Shropshire County Council for example,
in their first review of the structure plan, explain that they:
"support the fundamental strategy of encouraging the
incremental growth of villages in most areas, whilst at the
same  time continuing the long  established severe

restrictions on new housing in the open countryside and the
Green Belt." (SCC 1984 p.31).

The plan then continues to claim that this is fundamentally different
from the previous main village (key settlement) approach which in
practice:
"has not been very successful” and that services have:
"continued to be withdrawn from other villages possibly

hastened by the designation of main villages. "
(SCC 1984 p.31).

In practice, this is not the fundamental change it is claimed to be
because local plan policies, administered by the district authorities,
have to translate the policy into dwellings on the ground and the
county have included a number of policy caveats to curb this
apparent freedom. These tend to be used by districts to maintain
the status quo.

(v) Local Needs Issues
Local needs policies are not defined at the county level in the
Shropshire plan, although it does contain policies which were
intended to cater to some extent for local need. This is in line with
practice in counties, as described by Dunn, Rawson and Rogers:
"Many (structure) plans state that land and existing
permissions will be allocated to meet local needs . .
That such local need policies do not necessarily have
official approval is, however, indicated by the deletion of

such a provision in modifications made to a key settlement
policy in Norfolk." (Dunn at al 1981 p.204).



Structure plans are supposed to include only land use policies or
policies with direct land use implications. The issue of local need is
not strictly related to land use, and is therefore more often reduced
to discussion in the reasoned justification to policies. This point is
covered in more detail in chapter 3 but the following gquotation
illustrates the point:
"policies 1/16 and 1/17 indicate the number of houses which
the county council consider should be built in rural
Shropshire up to 1996 . . . . (district councils have
discretion to control their scale and location) . SR T
is expected that some of the factors influencing this
discretion will be:
1. The provision of an adequate supply of houses in rural
settlements for the needs of local people, particularly

those who work in the area or have strong local ties within
the community.” (SCC 1984 p.59).

The Shropshire plan mentions the subject again in relation to

housing policies, but without further definition of the term. Again,

in relation to in-migration to rural settlements, the matter is not
dealt with in detail, although a reasoned justification to one policy

does reveal the attitude adopted: :

". . .this policy is aimed at preventing the development of

larger scale speculative developments which would attract

people who would otherwise be accommodated in Telford or
elsewhere in the West Midlands." (SCC 1984 p.58).

Without wishing to pre-empt argument and discussion to come in the
following section, it should be noted that this attitude does cause
local people concern in that:
“"Housing development is therefore to be limited to one or
two houses on Infill sites and must be judged in the light

of the interests and essential needs of the local community."
(SCC 1984 p.58).

If rigidly applied, this sort of restriction can price houses out of the
reach of locals because strategic planning policies cannot prevent
demand for houses in rural areas, only prevent that demand from
being satisfied by the construction of new dwellings. There is
current concern that in areas of demand such policies have the
effect of altering the social structure of settlements by perhaps
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artificially raising the price of houses by creating scarcity.
Incomers can buy in, whereas locals may not have access to high
earning employment and have to look outside their village to cheaper
housing areas. As this concern overlaps the local approach, it is
discussed there in greater detail.

(vi) Housing Policy and migration patterns

As previously mentioned, strategic information on the number of
houses needed within the area is an important structure plan
function. This study is not intended to dwell on the manner by
which housing demand is expressed or calculated in structure plans,
as it must begin to concentrate on its main purpose which is local
and rural in content. Suffice it to say that in Shropshire, in line
with national trends, there has been a steadily growing demand for
new dwellings to suit the natural growth and rate of family formation
of the indigenous population, a steady rate of in-migration "by
demand" to much of the county and a steady rate of in-migration "by
design" to Telford new town. Figure 2.1 shows the county and the
six districts in relation to their surroundings. However, the -
important issue here is that the figures used to calculate county
housing demand may show a true rate of in-migration, but they do
not fully represent those housing needs caused solely by in-migrants
over a stated period. This may be better shown by a look at the
available statistics. Most are given on a county wide basis, but it is
possible to rework them excluding the new town of Telford which
tends to distort the picture, tables 2.2 and 2.3.

TABLE 2.2 HOUSEHOLD CHANGE 1971 1981

Year 1971 1981 %Change
Shrewsbury 27400 30916 +12.8%
Rest of Shropshire 35155 64307 +11.8%

(excluding Telford)
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FIGURE 2.1 CCUNTY LOCATION
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TABLE 2.3 HOUSEHOLD CHANGE 1971 1981 (RURAL AREA ONLY)

Year 1971 1981 % Change
Shrewsbury Rural 8420 9384 +11.4%
Rest of Shropshire 35155 38476 +9.4%
(Excluding Telford)

(Figures relate to enumerated h/holds 1971/1981 OPCS Small Area
Statistics tables 15, 10).

Even when Shrewsbury's rural area is isolated there is still a
significant rate of growth which is greater than the rest of

Shropshire, despite the operation of restraint policies.

The tables show a clear increase in the numbers of households in the
county even excluding in-migration to Telford. Shrewsbury in
particular shows a greater rate of growth than the rest of the
county. That this is due to in-migration can be clearly seen by
comparing the growth shown in table 2.2 with table 2.4 showing
implied net migration between 1971 and 81.

TABLE 2.4 IMPLIED NET MIGRATION 1971/81

Shrewsbury and Atcham Borough

Population change Natural change Implied net migration
+4770 +1082 +3688
(+5.8%) (+22.7%) (+77.3%)

(Source SCC 1982 tables 2.3 and 2.8)

Thus between 1971 and 1981 over 77% of the population increase in
Shrewsbury was due to in-migration. What the tables do not show is
that migration was also significant between 1961 and 1971. The
figures for natural change between 1971 and 1981 will also contain a
significant element of growth generated by previous in-migrants.

These facts are treated quite lightly in reports concerned with policy
performance which show the fall in the numbers of in-migrants to
Telford but do not dwell on the consistent rate of in-migration to the
rural parts of the county:
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“Net  migration into  Shropshire has dropped very
substantially in recent years from over 3500 in 1976 to just
over 800 in 1981. This decline has been due primarily to a
reduction in the number of people moving into the county
rather than an increase in the number moving out. As such
it has clearly been associated with the slow-down in the
growth of Telford." (SCC 1981 p.5)

This relative complacency conceals a situation akin to that in
Stratford-on-Avon mentioned earlier in this chapter where the county
council figures have been shown to underestimate the effect of in-

migration on the demand for houses.

The extent of the problem at county level can be illustrated by the
following statements from the Shropshire County Council's 1982
monitoring report which was prepared to provide information on a
number of issues including:

“the way the (structure) plan's policies and proposals
are being implemented." (SCC 1982 p.1).

The report includes a simple, but arguably objective, assessment of
the performance of policies on a general level but also contains a
number of statements which show that on the question of housing
and in particular migration, further more detailed research is needed:
", . . discrepancies are almost certainly due to the fact
that the estimate of the 1976 population base from which the

structure plan forecasts were prepared was Incorrect.”
(SCC 1982 p.4).

and:
"no accurate estimates of the number of people moving to and

from individual districts within the county are available."
(SCC 1982 p.5).

and:

"Comparisons between these estimates of actual net migration
and the assumptions used in the structure plan must be made
with caution." (SCC 19682 p.5).

Similarly when discussing housing progress in rural areas outside

recognised towns and villages, the report comments that over a

quarter of 1600 applications for such dwellings were approved, yet:
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“No attempt has been made to examine the exact circumstances

that underlie each of these permissions . . . restrictions
on housing in the rural area are not as severe as some
people think . . . it seems likely, therefore, that

district councils are in fact fairly regularly granting
permission for houses which are for the use of people other
than essential forestry or agricultural workers."
(SCC 1982 p.25).

All of these issues are of vital importance in formulating policy and
yet none were researched at the time of the report and none have
been investigated since, indeed it appears from statements made in
the first review documents that the issue is being accorded relatively
low priority and that policy performance is not likely to be critically
reviewed in this county at least:

“The Structure Plan has been operating very effectively

since 1980." (SCC 1984 p.19) -

and:
"Since the structure plan was approved in 1980 the rate of
migration of population into Shropshire and the rate of

housebuilding within the county have fallen significantly."
(SCC 1984 p.50) - '

The caveats made previously indicate that these statements are far
too simplistic, yet major policy decisions are being made based on
them. To reiterate, it is clear from information made available in the
plan, that there has been a steady inflow of migrants since 1961 at
least, yet once they have arrived, their household needs are
classified as those of the indigenous population. The statements
made all give the impression that most future growth needs are
generated by a "Shropshire" population, failing, almost deliberately,
to point out the continued influx of outsiders who become statistically
"native" the moment they arrive. For example:

"more than two thirds of the new houses required in the

period up to 1996 will be needed by people already living in
the county."” (SCC 1984 p.28).

The monitoring report continues to predict future housing needs

based on this premise, but should be compared with the population
figures cited previously which show that over 77% of the population
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increase occurring between 1971 and 1981 in the borough of
Shrewsbury was due to in-migration - although there is no data to
break this down further. How can the district authority develop an
understanding of the situation sufficient to permit the formulation of

effective local plan policies when the information on which strategic
policies are based is so poor?
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2:3 The Local Context

(a) Summary

At the local level it is not difficult to see the major social changes
which have occurred since the original planning legislation was
conceived. By a variety of devices, central government has now
begun to directly influence local decision making, yet it is argued
that national policies have failed to address relevant issues of rural
planning.

It is also argued that insufficient guidance s available to the
authorities responsible for preparing settlement policies. There is
also evidence that stated rural planning objectives are not being
achieved and that written policies are not accurately enacted. Thus,
the changes taking place have not been reflected in policy
formulation or implementation.

The result is a series of policy initiatives responding to local
pressures which tend to be at best, Inadequate and at worst
unenforceable. Restraint policies in areas of demand create
artificially high prices, local needs policies are not always fairly
applied and services continue to be withdrawn through lack of
support while local expectations for service provision are increasing.
There is evidence of increasing social polarisation at the same time as
resources which might deal with it are being withdrawn.

(b) Development of Rural Settlement Policies

A few village plans were prepared in the 1960's, at about the same
time as the county development plans. Most local settlement planning
therefore took place under the auspices of county councils who were
then responsible for day to day development control in most rural
areas. The previous section therefore covers the early development
of key settlement policies and the eventual emergence, during the
late 1960's and 1970's, of policies designed to deal with the issues
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raised by local needs. 1In 1974 local government was re-organised
and responsibility for day to day development control and "“local
planning" passed from county councils to the various district
authorities. No new policy guidance was given at this time and there
is no evidence of a radical change in policies occurring, although
this hardly surprising, as it took several years for most of the
districts to gather teams together to work on rural plans, a subject
which was seen as having relatively low priority during a period of
severe financial restraint.

Since then there has been slow but steady progress in structure and
local plan preparation. This has involved the public and resulted in
an Increasing tendency to recognise the issues of local need.
Policies dealing with the matter are built into the majority of
structure plans, albeit:

"strong on statements of general intent but weak on
mechanism." (Dunn et al 1981 p.204)

Most local plans covering rural areas deal with the subject in more.
detail, although there is evidence of a wide variation in definition of
the term "local needs", even in authorities of similar nature or
subject to similar pressures.

(c) The Present Planning Situation

(i) Rural Settlements
Since 1974, district councils have been the local planning authorities
responsible for processing planning applications and therefore
directly responsible for administering the strategic rural settlement
policies of county councils as expressed in structure plans and their
reviews. By means of local plans, they must also fill in the strategic
framework provided by structure plans. In most cases this involves
them in the process of writing rural settlement policies. This in turn
has wusually involved soliciting public opinion, selecting key
settlements, specifying development potential and/or setting
development limits on previously selected villages as well as taking
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part in the structure plan participation stages. Current legislation
requires district planning authorities to deal with all planning
applications except those which concern mineral workings or, in the
opinion of the authority, are major departures from the structure
plan's provisions (or those which the Secretary of State calls in to
deal with himself). Thus the districts have a relatively free hand in
the interpretation of the county's rural settlement policies. This can
cause problems and conflict. Martin and Vorhees note the following
in the Welsh district of Dwyfor:

"Analysis of planning applications showed that when

settlement policy conflicted with the wishes of applicants

to develop outside designated settlement boundaries, it was
often defeated."

and
"Planning itself was not afforded a very high priority
before local government re-organisation, since when the

county and district have adopted different views as to the
future of the area."” (Martin and Vorhees 1981 p.184)

This is an extreme example of strategic policies being defeated by
local interpretation but it is repeated to varying degrees in many
rural districts, although the evidence tends to be hidden by the
statistics which are most readily available. Counties are naturally
often unwilling to admit the failings of their structure plan policies.

(ii) Local Needs Issues
Virtually all structure planning in rural areas is based on policies of
restraint, particularly in "pressured areas." There are an increasing
number of districts which may be said to be pressured, authorities
persist in applying restraint policies yet:
"Many structure plan policies restricting rural development
to local needs have been deleted by the Secretary of State
who at this time views with some Ideological horror a
situation whereby .a &restriction on the avallability of
private sector housing opportunities might lead to a

considerable increase in local authority spending on direct
intervention into the housing market." (Cloke 1983 p.252)
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Local plans can contain policies which are directed more precisely to
these issues, even to the extent of altering the iIntended effect of
structure plans. This matter i{s discussed further in the following
section, together with housing, as a current concern.

(d) Current Housing Issues

(1) Social Changes

The pressures brought about by the revolution in transport and
communications can be said to have changed the fortunes of many
rural areas at the regional/county level. The effect at the local level
is often pronounced. National or regional statistics show increases in
rural population and a loss of urban population, but they do not
show the social changes which have caused the replacement of
indigenous people in some villages with affluent and mobile incomers,
many of whom may not need to support local services such as shops
or schools.

The statistics do not show the local effects of rising house prices
against diminishing local job opportunities or poor wage rates, nor do
they show the changing social pressures or attitudes brought into
rural areas by incomers. These are not necessarily all negative
influences, but they do illustrate the existence of a climate of change
which can cause local problems and which may be perceived, but not
always quantified, in a manner acceptable to conventional authorities.

These Issues have been noted by Newby, who considers there to have
been two important social changes in rural England over the past 30
years. The first concerns the:

“Extensive social polarisation between an affluent majority

(of both newcomers and In many cases, local farmers and
landowners) and a poor and relatively deprived minority."
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The second is the:

"gradual absorbtion of rural life into the main stream of
English society as a whole . . . eclipsed by nationally
inspired  soclal, economic and political developments."
(Newby 1980 p.273)

He continues further to note that this has:

"not only narrowed the gap between ‘"rural" and ‘"urban"
life styles, but has made it increasingly difficult to
understand recent discontinuities In rural life by examining
only the indigenous sources of social change."

(Newby 1980 p.273)

This inevitably leads on to the fundamental conclusion that these
changes have not been reflected in the attitudes taken to rural
policies by any of the authorities responsible for either their
formulation or their implementation. The following subject headings
attempt to relate this conclusion to the range of issues considered
most important in the local context.

(i) Housing Authority Concern
Rural housing authorities tend to be generally disadvantaged due to
lack of resources, government attitudes and policies. This has been
largely covered previously in section 2:1, p.27 (Resource Provision
and Public Housing), but some additional comment should be appended
concerning housing waiting lists, home improvement grants etc. in
relation to the local context.

In the writer's district at present, for example, no discretionary
improvement grants are made, except to disabled people needing
property adaptions. The local concern is that there are many rural
properties in need of repair which can only be purchased by people
who can afford the repairs (more likely to be incomers). When
improvement grants were available (1981-84), more local people were
able to take advantage of them. Often these were people who would
not otherwise have purchased a property. However there is concern
that the way in which these grants were administered tended to
discriminate against less affluent locals. For example, as the
condition of the rural housing stock is frequently poor, the grant
was often conditional on a full programme of improvement being
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carried out. Thus, a farmworker may have wanted an inside tollet, a
new hot water system and minor repairs, but in order to get a grant
for this the authority insisted on the provision of a damp proof
course, enlarged windows, raised ceiling heights and an extension for
a bathroom in addition. It was more difficult, therefore, for a low
paid local to take advantage of a grant than for a person from
outside with access to capital or borrowing resources. For example,
an urban dweller selling an expensive town house to move to a cheap
rural cottage would have little difficulty in either paying for or
raising a mortgage to cover the difference, whereas the local worker
may already be on his financial limit. In the writer's district, this
often seemed to result in the person with most money being given
the largest grant, whilst the person with least was offered no grant
at all. There is also anecdotal evidence of the amount of a probable
grant being "added" to the price of a house. Estate Agent's sale
particulars at that time referring to the availability of improvement
grants as a reason for asking a particular price.

Central government guidance on the matter was not and is not -
forthcoming, tending towards the conclusion that improvement to the
housing stock rather than matters of occupancy is their prime
concern. (DOE circular 1/85). The remedy may not be as simple as
merely reinstating grants by increasing the finances available.

The prospects then, for less affluent locals, are not good where
upgrading property is concerned, but when considering people in
need of council housing, the situation is worse. This may be because
a rural housing authority's expressed housing needs are often
difficult to assess. There is evidence of "hidden demand" caused by
poor housing, tied cottages, demand for small numbers of dwellings
spread over large, sparsely populated areas and lack of staff
resources to investigate these problems. Local problems of particular
note in the writer's district include people not registering their need
for housing because there are no suitable dwellings in their parish
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and older people "under occupying" council dwellings because the
only alternative accommodation is many miles away, whilst young
families in the parish occupy overcrowded, poor quality private
accommodation.

Thus a waiting list for rural dwellings often shows neither the
precise number and circumstances of potential applicants, nor the
area to which they wish to move. Applicants tend to express a wish
to be housed iIn villages where they know there are council
dwellings. A graphic example of this occurred in the writer's district
where a significant proportion of the first group of council dwellings
to be built in a particular village for many years, had to be
allocated to urgent local cases which only became manifest after
building work started on the scheme. In recent years increasing
detailed control of housing finance by central government has tended
to militate against rural housing initiatives which might have assisted
these problems. This matter is raised later in the study.

It is interesting to compare the effects which these issues and the
"right to buy" legislation are having on housing for local people in
rural areas, with Newby's statement concerning the extensive social
polarisation which has taken place since 1950. In the writer’'s
district it can certainly be argued that the effect of central
government action over the past ten years has been to consolidate
and accelerate such polarisation.

(iii) Planning Authority Concern
As previously explained, local planning authorities are responsible for
allocating land for residential uses which can accommodate the
structure plans' anticipated housing allocations. The process of
allocating suitable sites wusually iInvolves the preparation of local
plans and therefore a requirement to consult local people.
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At the same time, local planning authorities are charged with the
parallel task of dealing with planning applications for all matters
except minerals. Thus the same authority 1is responsible for
preparing, administering and interpreting rural settlement policies
and processing the resultant planning applications.

It can be argued that this makes them far more responsive to local
needs issues than county authorities. In the writer's experience for
example, most parish councils fail to respond to strategic issues
concerned with the possibility of several thousand new dwellings
spread over the county, whereas few parishes fail to comment on
suggested housing sites in villages within their area. Perhaps due
to a lack of understanding of the structure plan process, but more
probably due to the relatively long time delay between consultation
and housebuilding. Cause and effect are years apart and the
connection between a structure plan and village housing has, in the
past, failed to be made at the grass roots level. There is evidence
that this situation is being addressed by planners, but previous
failings must be understood as they are an important reason for the -
current situation. Local planners find themselves liaising between
members of parish councils and district councils on matters of
strictly local concern, such as conservation, loss of rural services,
rural employment, local needs issues etc., it may be that they should
also be tackling the consequences of strategic planning at the parish
level.

Thus within the dynamic context of conflicting advice and demand
from local residents, landowners, conservation bodies, builders,
statutory undertakers, county councils, central government etc., local
planning authorities are expected to prepare rational rural settlement
and housing policies which reflect structure plan policies and local
political pressures. Such policies are part of the wider local plan
process and may be as detailed in their attention to individual
settlements or local needs as the authority wishes, within the limits
of contemporary practice. There are currently many difficulties in
framing policies which deal with issues of local housing need in an
effective and justifiable manner. They must be easily understood by
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local people, they must be seen by the public to be fairly applied by
both local planners and local councillors and must stand up to the
rigorous independent examination of an appeal against a refusal of
permission. In the light of present Government concern with free
enterprise and a reduction in bureaucratic interference, this latter
point is more difficult to satisfy. The following section considers
this issue in more detail in relation to local concern.

(iv) Local Concerns
Housing development: The comments received in the writer's district

in response to local and structure plan consultation exercises,
indicate that people are most concerned with if, where and when, new
housing is to be built in their immediate area. Pressures on many
rural areas are creating demands for new dwellings where previously
there were few. Government policies are insisting on measures to
obtain value for money from public services and rural schools and
other services are threatened. People are keen to protect the
environment, their services and their investment, but not necessarily
in that order. These concerns must be reconciled with a number of
others in the formation of settlement policies, the equation being a
permutation between the needs of conservation, housing and service
provision or support. For example, the consultation report prepared
as part of the Shrewsbury and Atcham Rural Area Local Plan (SABC
1989), summarises letters expressing the concern of some present
village dwellers (often the articulate middle class incomers) to
prevent further development which they see as threatening either
their view, their investment, or both (Newby's affluent majority)?
This attitude, often characterised as "NIMBY" (not In my back yard),
contrasts strongly with that expressed by established residents
(often employed in the area and having to live there), who would like
to see a reasonable social mix, a choice of housing and employment
opportunities for local people and adequate service provision. The
balance is further swayed by local builders and landowning locals
(sometimes even absentee landowners) who see further development of
rural communities as a means of making money or of maintaining farm
income in a period where diversification may be more rewarding
financially than agricultural production. This latter group is aided
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and abetted by local agents with an eye on the market, their
commission and little else. The difference in value between land
allocated for residential purposes and agricultural land can be almost
£500,000 per acre.

Local Needs Housing: It has already been stated that there is a
growing demand to take advantage of modern developments which

enable an increasing number of people to live outside conurbations.
This in turn, places a greater demand for housing on rural
communities. 1In parts of rural Shropshire for example, In some
villages close to the M54, every building which could possibly be
converted to a residence has been converted. The policies presently
operating in the area are aimed at preventing or restricting new
development and there is no doubt that the social structure of
settlements has been affected. In other similar areas, the view has
been to the effect that some further housing may be reluctantly
welcomed, provided it as expensive as the present housing. The
writer has visited most parishes in the study area and has often
experienced the attitude that new housing is acceptable provided it
is not council housing.

In this area, disused barns with residential conversion potential
change hands for over &£50,000. At this wvalue, The cost of an
exploratory planning application and an appeal, if necessary, is well
worth the risk. Where locals still exist in large enough numbers to
make their views known, they have often expressed concern that
there is a need for housing to cater for the genuine needs of
families with local ties and that the gentle, controlled growth of some
settlements to meet those needs should not be permitted to present
an insurmountable problem. (Rural Area Local Plan Written Statement
P 4. SABC 1989).

It can be argued that the current government's preoccupation with
private enterprise, reducing rate subsidy and freedom for the
individual is leading to the situation in which rural schools are being
closed because of falling rolls; local people are asking for new
housing suitable for families who will support the school; plots are
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being allocated by local authorities but are being developed to
provide either housing for retired incomers or large houses for
affluent commuters who frequently send their children to private
schools. This in turn leads to demand for more rural housing and
the cycle may be repeated. The view has been expressed that this
situation will persist while the government's advice to local planning
authorities is largely to the effect that they should refrain from
interfering with the workings of the housing market.

Consultations carried out during the preparation of the rural area
local plan in the writer's district indicate that local people are
concerned about the effects of settlement policies, claiming, perhaps
with some justification, that the severe restriction on building new
dwellings in certain areas makes these villages highly desirable from
the point of view of some incoming residents. There is evidence that
in pressured areas, a guarantee of no growth coupled with the
declaration of a conservation area encourages the process of
"gentrification" (i.e. the purchase of houses by affluent in-comers,
to the detriment of indigenous locals in terms of housing
opportunities).

Withdrawal of Services: One of the main reasons for the original

introduction of key settlement policies was the need to concentrate
development to encourage, maintain and support services. However,
services have continued to be withdrawn from rural areas for various
reasons, not least the improvement in road communications and
private transport which enable relatively long distance commuting to
take place to both work and services. This has left some rural
‘villages as dormitory estates with no services whatever - thus
further disadvantaging less affluent or non car owning households.
This may be seen as a cycle of deprivation in which all factors are
working to complete the circle:

Services in the rural area are not good or are withdrawn and it is
an advantage to run a car. Running a car enables a family to use
services provided outside the area. The petrol costs of a monthly
trip to a superstore 20 miles away from a village can be paid for in
the savings made. By using a credit card carefully, even less
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affluent families can gain free credit for monthly food purchases.
The supplies no longer purchased locally lead to closures of local
stores. Fewer trips by bus to the nearby town leads to the
withdrawal of public transport. Services in the rural area are
poorer and it is virtually essential to run a car and so the cycle
continues.

If the housing demand cycle discussed earlier is superimposed on
this situation, it becomes clear that there are problems in some rural
areas which are exacerbated by the settlement policies currently
operated. These assume restraint and containment and make little
provision to take account of the changes which have occurred over
the past thirty years.

(e) Conclusions

This chapter has shown that planning legislation and the manner in
which it is administered has not altered in response to a whole series
of unprecedented changes which have taken place in society over the’
past thirty years. It is suggested that current government attitudes
are failing to address such issues effectively and have therefore
caused an exacerbation of their effects, particularly in rural areas.
It is clear, for example, that gradual demographic changes, coupled
with recent social changes and contemporary Iimprovements in
transport and technology have combined to provide a set of
circumstances quite wunlike those which existed when planning
legislation was first introduced.

This phenomenon has not gone unnoticed by contemporary writers,
for example, Clark (1982), Cloke (1979) and Newby (1980), have each
remarked on the manner in which development pressures have spread
outwards from urban areas and that major social changes are
occurring In rural areas as a result. Despite such commentary and
the implications which can be drawn from the trends identified, there
has been very little action to deal with the issues raised. Two
people have compared the phenomenon with the industrial revolution,
yet politiclans largely continue to ignore it and even to encourage
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the pace of change. The following chapter examines research which
has been carried out into rural planning matters and considers
whether the issues so far raised have been pursued in an effective
manner.
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CHAPTER 3

REVIEW OF PREVIOUS RESEARCH
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3 REVIEW OF PREVIOUS RESEARCH

3:1 The need for Research

The previous section has introduced a number of current issues of
concern in considering rural planning. Many of these topics have
been researched very little and those studies which have been
carried out are often limited by the relatively broad basis of
available information. Indeed the situation was so bad in 1979 that
Cloke prefaced his study of key settlements with the following:

“the rural planner is groping in a fog of ignorance. Much of

this deficit in rural knowledge has been due to an urban bias

in planning, research and problem solving, necessitated by
the speed and scale of urban growth." (Cloke 1979 vii).

In the writer's experience even now, many rural policies (in
Shropshire at least) are formulated with little consideration of their
effect or value, being normally based on County Council supplied,
self fulfilling estimates of housing need or past policies. The fog of
ignorance is thickened by a smokescreen of statistics which are
designed to show that policies are working satisfactorily rather than
to investigate policy performance in a structured manner. This has
been touched on in chapter (2) in relation to migration statistics and
is covered in more detail in chapter (4) in relation to Shropshire
County statistics.

Contemporary researchers are agreed that further information Iis
needed at all levels in order to provide a more stable foundation on
which to base policy decisions. For example, Cloke's study helped
highlight the deficiencies which exist when he admitted that his
conclusions were:

“constrained by a situation where the only detailed evidence

of policy performance available for assessment was that
relating to key settlements." (Cloke 1979 p.234).
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Indeed much of his evidence stemmed from a questionnaire sent to
parish clerks in Warwickshire, the data from which he considered:

“at best liable to discrepancies."

He also comments that some information was:

"masked in population data."

and that:

“the time period under observation is comparatively short."
(Cloke 1979 p.119).

By contrast, Phillips and Williams' study of public sector housing
(1982) records a plethora of research concerned with rural social
structure, perhaps:

“stimulated by a tacit recognition of changing economic and
social circumstance in the countryside . .. ."

They continue to note that no assessment of social and economic
conditions or analysis of change in rural areas has so far developed,
adding:
"The nature, location and allocation of rural housing is of
major importance in the process of change although, to date,

these aspects have received relatively little detailed
research attention." (Philllps and Willlams 1982 p.13).

Later in their study they also admit that:

"There has been a general neglect of rural housing issues . .
a major revelation uncovered during this research is (that)
very little is known about basic features of rural planning
and rural problems. Research is still at the stage at which
gross general statements can be made based on slim empirical
knowledge." (Phillips and Williams 1982 p.150).

This statement might well refer to the previously cited example of
Shropshire's structure plan where major policy decisions are based
on Iinformation which cannot be faulted for clinical accuracy, but
which leaves much to be desired diagnostically.
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3:2 The Direction of Research

Researchers agree that there is a need for further study in general.
They are also agreed and the situation prevailing in Shropshire
indicates, that specific research would also be useful. The areas
which are in most need of study are probably the more detailed
issues of policy performance, the evidence available showing that:
3t . emphasis on written policy statements can be
Inapproprfate since often these do not have a telling

Influence upon the decisions taken by agencies and individuals
on the ground." (Hanrahan and Cloke 1982 p.13).

Yet much important work has been based on policy statements, and
county structure plans include and monitor settlement policies in
rural areas:

g without considering the possible alternatives, or

the suitability of the  policy at a local level."
(Martin and Vorhees et al 1980 p.217).

The situation may be represented by a diagram illustrating the.
subdivision of the most important issues:

Level Subiject Detail Item
National

Rural Planning Policies General Policy Initiatives
County i = I

Rural Housing Policies Specific Policy Performance
District

This grossly oversimplifies the situation, but helps {illustrate the
enormous area of possible research as there are so many alternative
combinations - each level consists of two subjects which must be
considered in two degrees of detail for both items. Vorhees (1980),
for example, takes a national view of rural planning policies in
general detail, examining settlement policies in structure plans,
comparing six counties. Cloke (1979), examines the evolution of
settlement policies from a national viewpoint, concentrating on policy
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performance in two counties. G Clark's research (1982), is more
detailed, considering housing and housing policles in the Lake
District area, Shucksmith (1981), concentrates on the same area, but
considers the specific performance of local needs policies. Phillips
and Willlams (1982), concentrate on public sector housing using South
Devon as a case study. Various other examples may be keyed into
the framework, but there still remains a dearth of research at the
detailed, district level. In particular, no currently published
research specifically considers either policy performance or initiatives
used in preparing rural planning policies at the district level.

It may be pertinent to leave these comments on the direction of
research with the following quotation from Vorhees' Study:
"Some difficulties arose in assembling data at a sufficiently
disaggregated level to show the development trends and the
effects of planning decisions. Thus . . . the investigations
into change were based upon enquiry and circumstantial

evidence, as much as on hard statistics."
(Martin, Vorhees et al 1980 p.7).

In the writer's experience, this is not really surprising as
understaffed district planning offices have little time to devote to
collecting statistics. Those which they do manage to assemble are far
more likely to be concerned with the need to complete government
forms showing the rate at which the authority process planning
applications, than the efficacy of policy operation or performance. In
past years at least, it was also too great a task to collect and store
the huge volume of facts available in a form which would permit
future interrogation. Even now, when cheap computer storage and
effective processing software is available, chief planning officers are
not often willing to devote scarce resources to a task which may well
prove that their policies are less than effective.

3:3 Possible Reasons for Lack of Research
It is not too difficult to understand why this lack of research should

have occurred. It may be because, as Cloke points out, researchers
have concentrated on urban problems and their solutions, but it may
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also have a lot to do with the fact that wunlike their urban
counterpart, rural statistics are rarely accessible in a suitably
structured or accurate form for the reasons outlined above.

It is a fact that the collation of relatively simple statistics at local
level, relating to, say, housing tenure or condition, can be very
difficult as information may only be available on a parish or even
ward basis. The total numbers involved are small and there are
problems in carrying out surveys to supplement census information
over large rural areas which would not occur in towns. For example,
the information available in an urban area down to enumeration
district level, may be comparable over several census periods because
relatively little new building has taken place and "status" questions
may be followed through. Whereas the information available in a
growing rural area may not be comparable from census to census,
except on a parish basis and even then, new parishes are formed as
building takes place. This fact caused some problems in this study
and resulted in gaps in table 5.6., for example. It is no surprise
then that Cloke needed to rely on evidence provided by parish’
clerks and Vorhees admitted that part of his investigations had to be
based on circumstantial evidence because insufficient data was
available.

Whilst the district authorities are not a good source of readily
available information, rural counties often have information collecting
or monitoring sections. However, experience suggests that these will
often be understaffed or, perhaps more to the point, have not
previously been anxious to be seen to be collating or providing
access to statistics which might prove critical to their employing
authorities.

Rural districts rarely have sufficient staff to collate published
statistical Information, let alone the time, skills, motivation or
technology to process it or collect fresh information. Cloke considers
this to be a particular characteristic of rural areas remarking that:
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“Rural areas do not command the manpower services within
pPlanning departments which would allow an equivalent breadth
of approach to that found in urban areas."(Cloke 1983 p.7).

This is borne out by the experience of the writer who has worked in
urban planning departments with almost 100 staff members, many of
whom were qualified in various specialist disciplines from planners,
economists and sociologists, to statisticians and computer
programmers. He now works for a rural district with almost 30 staff,
less than a third of whom are qualified, but these are all town
planners and with the exception of word processing, no modern
technology is available. It is little wonder then that rural planners
have been tempted to use:

“. . . diluted urban and regional planning techniques which
are ill suited to the rural scale."(Cloke 1979 Dp.2).

Perhaps the most important factor is the lack of political will. Most
rural areas tend to be relatively conservative in approach. Whatever
the nature of local political representation, radicalism is left to the
more urban areas. Cloke for example, notes that rural areas tend to
have relatively stable patterns of political representation and that
rural councillors:

“tend to lend support to planning strategies of conservation
and restriction of development." (Cloke 1983 p.211).

Rural problems also tend to become manifest as small in scale and
spread evenly over large areas. Thus they are rarely perceived as
significant problems worthy of crusading research or innovative
solutions. Because of the location of rural housing for example,
council tenants normally tend to live in small groups of houses
rather than in large estates. Different social groups therefore tend
to be mixed in many small villages rather than being separated in
“one class" suburbs, resulting in a dilution of problems which might
be more readily expressed in urban areas:
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"It is possible to identify large and discrete areas of cities
in which a wvery high percentage of population suffer
deprivation. In rural areas, pockets of deprivation are
statistically indistinguishable within even the smallest
areas." (National Agriculture Centre Rural Trust 1987 p.9).

3:4 Concepts of Rurality

It has been said in the sociological context that:

"the terms rural and urban are more remarkable for their
ability to confuse than for their power to illuminate."
(Pahl 1966 p.299).

If anything, these terms are even more confusing when applied in
the context of rural planning. For this reason, prior to setting out
to study a small part of the rural planning/housing system in detail,
it would be beneficial to consider the way In which rural areas or
the countryside are defined by contemporary researchers. This is
because there appears to have been a gradual change in thinking
since 1945. Cloke (1979), considers the matter in some detail and
quotes previous research on the subject which indicates a gra.dual'
transition from rural to urban areas in which extremes of difference
are easily identified. He remarks that this continuum concept is
unrepresentative, being misleading and oversimplified, although there
is recognition of common social variables in the extremes identified.
Following this criticism of previous attempts at a definition, he
continues to develop his own inductive approach which combines
sociological, demographic and spatial variables to produce an index of
rurality. Using census and other statistics he was able to employ
the index to classify districts into one of five categories ranging
from "extreme rural" to "urban". In most cases, the application of
this method produced what might be expected in that remoteness
appeared to be highly correlated with rurality.

However, he continued to remark that:
"there are few examples where a perfect continuum of rurality

can be viewed in the form of a well ordered concentric
gradation of the four categories of rurality."
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and noted

“"the abrupt change from (extreme non rural) in the West
Midlands . . . to the . < . extreme rural areas of
Shropshire." (Cloke 1979 p.10).

A comparison of the index using 1961 and 1971 census information
clearly indicates the major changes which are taking place as:
"the pressure from urban centres has Increased, or where

green belt policies have caused certain urban pressures to
leapfrog to more peripheral rural districts." (Cloke 1979 p.12).

It should be remarked that this method of approach to the problem
considers distance from wurban centres and the census defined
commuting out pattern, but it does not consider those communications
links completed since 1971 which will have further altered commuting
patterns and exacerbated the trends identified by Cloke. This is
particularly important since the real price of petrol has fallen since
then and developments in motor technology, jobs and methods of
finance are likely to have accelerated these changes. These are
discussed more fully in the following section dealing with recognition .
of change. It should be noted however, that the problem has been
previously acknowledged by, for example, Clout, who ventures the
following in a chapter headed "Urbanization of the Countryside":

“In less than a quarter of a century since Britain entered the

motorway age, the country will have experienced possibly the

greatest social upheaval since the Industrial Revolution."
(Clout 1972 p.46).

He continues to expand on this statement, commenting that the
motorway building programme has encouraged commuters to travel
further and that London's:

"commuting hinterlands become broader with every year that
passes." (Clout 1972 p.46).

The result has been that:
“... the scale of wurban diffusion has increased with
heightened personal mobility to the extent that rapid

urbanisation of previously rural areas has brought about many
urgent problems for planners." (Cloke 1979 p.16).
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The impact of communications links has been specifically considered
in Martin, Vorhees and Associates' Review of Rural Settlement Policies
(1980). They chose six rural areas to study in depth, basing their
choice on a variety of criteria including census material, distances to
motorway junctions, the influence of major roads and rail timetables
and Cloke's research. Their original brief did not require them to
comment on or define rurality in the country as a whole.

Dunn, Rawson and Rogers (1981) explored rural housing inequalities
and again, did not consider "rural" or "urban" as such, commenting
instead that the concept of "accessible countryside" was:
“like ‘“rural England", surprisingly elusive . . . (and
extends) over virtually the whole of lowland rural England,
with some differentiation in the pressures exerted and in

their effects, largely as a result of variations in their
accessibility to nearby urban areas." (Dunn et al 1981 p.24).

No further definition of rurality is contained in the study. Phillips -
and Williams' (1982) consideration of public housing in rural areas
does not contain a definition of rural or urban, concentrating instead
on social groupings and change, although when introducing their
study area in Devon, they refer to Cloke's index of rurality:
"Plymouth and environs apart, none of Devon is identified as
being under pressure, and much of the county falls into

Cloke's categorisation of ‘"extreme rural" or “intermediate
rural.” (Phillips and Williams 1982 p.46).

Shucksmith (1981) does not directly discuss the issue but in
constructing an analysis of low incomes in England and Wales, he also
refers to Cloke's index of rurality for comparison.

G. Clark (1982), does not address the topic as a separate issue, but

introduces an interesting twist to its consideration when discussing
those features which have been revealed by his study:
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"To plan for Dartmoor, Exmoor, The Peak District or the Lake
District separately from the neighbouring lowlands and towns
cuts across the functional unity of city and hinterland. This
separates employment from workforce and service centre from
customers." (Clark G 1982 p.140).

It may be considered that this represents a fundamentally different
approach. Perhaps, it could be extended to suggest that to plan for
any rural area independently of the urban area which is responsible
for causing housing pressure within it, is wrong. Assuming this to
be the case, then our present concept of urban or rural planning is
in need of re-examination.

Clearly then, Cloke's index of rurality has been largely accepted by
researchers as providing an adequate method of indicating the
degrees of difference between rural and urban areas, despite
evidence which suggests that it fails to distinguish between the
subtle variations of rurality indicative of their present problems. It
may therefore be time to debate an approach which admits that in
future all rural areas may be considered to be under pressure from
urban areas, either from commuter or retirement housing, or if too
remote for either, then for recreation, or what may best be described
as "contemplative tourism". The artificiality of the present division
in planning terms between urban and rural areas comes across
clearly, indeed, whether we like it or not:

"The visual antithesis of town and country belies their
functional unity." (Clark G 1962 p.40).

3:5 Recognition of Change

There is no doubt that since 1945, considerable changes have taken
place in Britain and that these may lead to the need to reconsider
the way in which rural areas are planned. Researchers have been
aware of the transition for some time and have recorded it, but most
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are concerned with the social movements caused by outsiders buying
into villages and displacing locals. Dunn et al (1981), record the
contrasting patterns of contemporary population change, citing
population decline in remoter areas:

“often largely as a result of contracting employment
opportunities In agriculture.” (Dunn et al 1981 p.12).

Their study relies on an analysis of population changes in mid Wales
between 1901 and 1971 and relates to what was then, a relatively
remote area. Their figures though, do show a reduction in the rate
of decline in population between 1961 and 1971, which may well have
indicated the beginning of the new wave flight from the cities.

The study continues to consider the pressures for growth in more
accessible areas noting that:
“"location relative to motorways and the primary route network

I8¢ 45 . crucial in determining the extent and type of
pressures for growth." (Dunn et al 1981 p.22).

There follow a number of arguments concerned with pressure on the

housing stock, inability of locals to compete in the housing market,

suburbanisation, loss of identity, difficulties of integration, and:
“creating privilege within certain specified areas and in
redistributing the problems of pressures for growth in an

intensified form to other accessible but unprotected rural
areas." (Dunn et al 1981 p.31).

This may be considered to dwell on the more negative aspects of
such changes and should be compared with that summarised by G
- Clark, who records the same phenomena, but at least admits that
some of their effects may be "rather nebulous", commenting that it is
"not clear how one should measure social change". He further
considers that:

“the countryside has changed enormously since last century.

Not so much in its visual appearance as in who lives there and

how they earn their living. The countryside has become a

kind of national property since it is now accessible to so many
and large numbers of townspeople live there."(Clark 1982 p.27).
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This attitude allows for the fact that not all changes are necessarily
bad and that progress, the introduction and enjoyment of new ideas
and so on, are not the sole prerogative of townsfolk. Indeed,
further into the study he notes the results of the 1981 population
census recording them as indicating:

"the transformation of most British rural areas . . . from

regions of depopulation to ones of net inflow
(Clark G 1982 p.143).

Further evidence of change is summarised in his section dealing with
conflicts in rural planning:
“urban and rural housing markets in most of Great Britain

have merged into a single market embracing city and
hinterland..." (Clark G 1982 p.137).

This seems a natural corollary of the argument adopted by Newby,
who recognises the narrowing of the:
"gap between "rural" and "urban" life styles (and the) gradual

absorbtion of rural life into the mainstream of English
society as a whole.” (Newby 1980 p.273). i

All contemporary researchers are agreed that change is taking place
and that, by and large, this is the result of an increase in the
number of people living in rural areas. The fact that this increase
has been taking place over a long period is recorded by Phillips and
Williams who note that:

“until the 1930's, rural areas were gradually losing
population to urban areas . . . (since then up to 1971), the
total population of rural areas in England and Wales increased
by 18.3% compared to an increase of only 5.8% in the country
as a whole . . there is a need to dispel the myth that rural
depopulation is the norm." (Phillips and Willlams 1982 p.13).

Blunden and Curry record this as a dual process in which:

"town people moving into and country people staying in the
rural areas - has at last brought a halt to the long process
of depopulation in many rural areas."

(Blunden and Curry 1985 p.187).

7



The fact that it has been able to happen is entirely due to changes
in accessibility both in terms of housing and transportation:
“The main feature is that population growth has tended to

correlate positively with proximity to larger urban centres."
(Moseley 1979 p.12).

and that, as mentioned previously in Chapter (1), in relation to
Shropshire:
“car ownership is so high that commuting by car is now
feasible for many families and the improvement in trunk roads

and motorways has furthered these trends."
(Clark G 1982 p.138).

However, as has been demonstrated previously, not all researchers
agree on the nature of the results of such changes. Cloke (1983)
considers that there are considerable rural social and economic ills
characterised in post war Britain, such rural malaise being:
"varied in Intensity and thus rural people can be viewed as
having few ‘“standard” needs to which ‘"common" policy
responses can be addressed . . . this lack of urgency for

policy action might well be exacerbated by the resurgence in
rural population shown by the 1981 census." (Cloke 1983 p.329).

This could be because, as indicated by Newby, there has been a
tremendous reduction in the gap between urban and rural lifestyles
and it may well be that we should now be considering advantaged
and disadvantaged sections of society across the rural/urban
spectrum rather than continuing to attempt differentiation by
location. This is not to say that presently applied rural policies are
correct, but that it may be time to ensure the application of social
policies to all disadvantaged people regardless of location. It may
also be time to consider all rural areas as being influenced to a
greater or lesser extent by people from nearby accessible
conurbations who put pressure on available rural housing stock in
various forms, for example, by bidding for family housing in smaller
“no development" villages or by purchasing the small number of
housing plots available to build retirement homes. This pressure is
not always recognised in the policies which are applied by planning

78



and housing authorities or, if it is acknowledged, then policies
frequently attempt to deal with it by restricting housing
opportunities either in number or by introducing local needs policies
which often fail to deal with the problem satisfactorily.

3:6 The Effects of Rural Settlement and Housing Policies

Researchers are agreed that, in general, rural areas suffer from a
variety of economic and socfal problems, many of which may be
affected by or may be said to result from currently applied
settlement or housing policies. Perhaps the most obvious of these
are effects of restricting housing development.

It is clear that historically, there has been a presumption against
development in the open countryside. There are organised and
accepted amenity and conservation lobbies with the result that, by
and large, planners have adopted policies which '"conserve" the
countryside and restrict and channel development. It is not difficult-
for commentators to criticise such an approach and there has been
no shortage of such review. For example Cloke's study of the
operation of key settlement policies identifies two objectives common
to both pressured and unpressured rural areas:

"a) The concentration of residential and employment growth

into selected centres (to optimise service/infra-structure

provision) and.

b) The use of these centralised facilities to improve or

stabilise the opportunities for residents of hinteriand
settlements." (Cloke 1979 p.199).

He notes that these objectives are designed to meet fundamentally
different requirements, commenting that iIn pressured areas,
successful centralising policy allows the conservation of settlements
of environmental quality where further large scale growth would be
inappropriate, but In more remote areas, this policy would help
prevent depopulation by creating centres of "intervening
opportunities".
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Cloke suggests that the first objective has been generally successful,
but the second has not, commenting that the conservation of rural
settlements in pressured areas has been achieved by "stunting the
growth of viable non key settlements". Similarly, attempts at
preventing depopulation in non pressured areas have only been
partially successful, but often at the expense of the outlying
hinterland. Indeed Cloke mentions rural Warwickshire where planners
have:

“found it difficult to restrict increases in population and

housing in settlements where an impetus for growth has

already been established under previous planning regimes."
(Cloke 1979 p.200).

Such problems have also been recorded in Devon by Blacksell and
Gilg (1981), who noted the failure of the local planning authority to
resist developers who preferred to build outside key settlements in
villages not scheduled for development by planners.

To a practising planner, it is clear that such difficulties attend the
introduction of virtually any policy restricting housing development'
in areas of demand. For a number of years, permissions granted
prior to the introduction of the policy will remain viable and there
will be sites which perhaps would be better developed or which local
interests are able to argue would be better developed to accommodate
policy exceptions. For example "waste" land or disused agricultural
buildings. As Cloke remarks, there will be settlements where demand
or suitability for growth has not been considered and it may be the
case that in Warwickshire, some non-conservation settlements could
have been expanded, but instead, development was channelled into a
number of key settlements. Cloke also mentions:

"the replacement of traditional rural residents by affluent
in-migrants." (Cloke 1979 p.200).

Cloke links this to declining services and the operation of key
settlement policies which is:
“gradually encouraging those (low paid, non mobile) people to

migrate towards the centralised services of the key
settlements." (Cloke 1979 p.200).
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The study carried out by Phillips and Williams is, by contrast with
Cloke's, almost entirely concerned with rural housing rather than the
more general aspect of settlement policy. They concentrate on the
role of the public sector and criticise the approach of rural housing
and planning authorities. For example in the matter of their attitude
to the provision of council housing which, if restricted in terms of
numbers, (as it usually is), avoids "burdening local ratepayers" and
ensures some control over agricultural workers by providing few
alternatives to tied housing. Their general complaint continues to
criticise planning authorities who, they claim, exacerbate the rural
housing problem by restricting private house building whilst:

"large numbers of commuters and spiralists from urban
settlements move in." (Phillips and Williams 1982 p.26).

This analysis of the situation is generalised and is applicable only to
certain areas and certain types of settlement. In the Shropshire
situation, for example, there are villages containing modern housing
estates which offer a choice of reasonably priced dwellings to anyone -
who would rather not live in a town. Indeed in many cases these
dwellings appear to be priced to reflect the lower level of services
available in rural areas and the costs of commuting. There seems to
be a tendency for researchers to dwell on the opposite extremes of
policy performance whereas it is important to distinguish between
high quality environment, no growth, conservation villages and key
settlements with estate development. In the study area, the main
villages of Pontesbury, Minsterely, Bayston Hill and Bomere Heath, are
examples of "estate development" villages. It is clear that there is a
vast difference in the performance of rural housing policies between
the two extremes which is not often recorded in the available
research. This difference in performance is expressed in the form of
housing opportunities for local people. At one extreme, few are
available and at the other, there is relatively wide choice. In the
former case, "commuters and spiralists" have an economic advantage
over locals and at the other, their pecuniary superiority is less
obvious. It should also be remarked that local people may also be
commuters and/or spiralists and that as Newby has pointed out, there
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has been a blurring of the differences between urban and rural
groups (Newby 1980). Indeed, the comprehensive education system,
coupled with the recent years of relative prosperity for farmers (and
hence the ability to afford private and further education) has led to
the growth of what may be termed "indigenous spiralists".
Experience gained in dealing with applications for rural housing over
the last ten years has shown that by no means all the pressures for
rural housing comes from "conventional" commuters or spiralists.
Successful indigenous business men may also be interested in "up
market" housing in rural areas and there are some affluent farmers
with sophisticated housing expectations within the study area.

It should be emphasised that Phillips and Williams's main purpose was
to consider public sector housing. They produced evidence to show
that in the rural area examined, those policies currently operated had
led to locational imbalances in the housing stock, involving an over-
concentration on main settlements and sheer lack of public housing
since 1979.

The issues involved in the performance of rural housing and
settlement policies have also been considered by Shucksmith who
concentrated his study on the issues of local need, considering that
government policy should be revised in pressured rural areas to
redress the consequence of an inefficient and inequitable housing
market allocation (Shucksmith 1981). His study was concerned with
the Lake District National Park area which he considers exhibits the
classic symptoms whereby strictly applied conservation policies tend
to increase desireability whilst restricting house building. This
~causes an Iincrease in house prices which decreases housing
opportunities for poorly paid locals. On the detailed matter of local
need, he remarks that the term can mean whatever the local
authority want it to mean. There is no consistent definition and its
usage is confused. This particular issue is taken up in chapter (4)
in relation to the Shropshire structure plan and the six districts'
consideration of the term.
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3:7 Summary and Conclusion

Contemporary researchers are agreed that there has been a general
neglect of the impact of rural settlement and housing policies.
Despite a number of studies concerned with rural social structure,
there has been little detailed assessment of social and economic
conditions and virtually no analysis of change or policy performance.
There is considerable evidence that major demographic and social
changes are taking place in rural settlements, but there appears to
have been little alteration in the way In which rural areas are
considered or planned. There is also evidence that written housing
and settlement policies vary In content and effect and that there are
considerable differences in the way these are interpreted, although
there is no research which attempts to clarify this problem.

The social and physical changes which have occurred since 1945 have
rapidly altered the traditional interpretation of the complementary
roles of urban and rural areas. Most researchers however, rely on
Cloke's "Index of Rurality" to define or compare areas. Few have .
related the changes taking place in the countryside (as outsiders
move in) with the parallel phenomenon of the narrowing of the gap
between urban and rural lifestyles. This is coupled with the fact
that until very recently, there has been an increase in farm incomes
and that the communications revolution has enabled indigenous rural
dwellers to reach urban areas as well as commuters to live in rural
areas. The links work in both directions.

Research has so far concentrated mostly on the wider issues and
there is little evidence detailing the effects of policies in practice,
except in relation to public housing in Devon or local needs policies
in the Lake District. There is a need to allow for variations in
policies or for policies which may be "fine tuned" to suit local
circumstances and so, whilst these general studies are useful, many
more are needed to examine the workings of policies in detail in a
wide variety of areas and circumstances. At present the available

83



research has tended to lead to the use of information based on less
than satisfactory sources and there is a general agreement by
commentators that further detailed research is necessary to increase
our understanding of the situation.

There appears to be a need to reconsider housing, planning and
settlement policies in the future., Clearly, traditional policies based
on conservation of both settlement patterns and agricultural land
have been shown to be at least partly responsible for reducing
housing opportunities and therefore assisting in the forcing up of
house prices. At the same time there appears to be a significant
desire by many people to live away from major conurbations. The
few indications which have been revealed by current research show a
disparity between policy objectives and perceived policy performance
which must be investigated before more realistic or more effective
policies may be formulated.

The following chapters help to redress the balance by introducing
some more detailed research into policy performance in rural -
Shropshire. The next chapter begins by illustrating the variation in
content and effect of policies by highlighting the different
approaches adopted by six neighbouring authorities and examining
the written housing and settlement operated by them.
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4 A COMPARISON OF RURAL HOUSING POLICIES

4:1 Introduction

The previous chapter has shown that there has been a tendency
amongst researchers and policy analysts to neglect the impact and
consequences of rural settlement and housing policies and that
despite major demographic and social changes affecting rural areas,
there has been no real alteration in the way in which rural areas are
considered or planned. This section sets out to {illustrate the
importance of this gap by comparing the differences in approach
which exist between the study area and the surrounding local
authorities. In particular, it examines the rural settlement and
housing policies operated by Shrewsbury and Atcham Borough in the
Shropshire county context and compares them with those applied by
the five adjoining authorities.

The study is concerned mainly with those policies used by planning -
authorities to direct and control the construction of houses within
their districts. It is not directly concerned with issues raised by
public sector housing. The results highlight the fact that planning
authorities have differing attitudes towards new housing development
in rural settlements, often reflecting the character and pressures
prevailing in the area, but also influenced by the perception and
opinions of officers and elected members. This chapter sets out to
summarise and compare the widely varying planning policies operated
in the study area, using information obtained from contemporary
plans and published reports. It also defines and explains the term
“rural housing policy" and considers the area and context in which
they are applied.

4:2 The Local Policy Context
Traditional (or conventional) planning practice has deliberately

sought to restrict housing in rural areas and to direct it to chosen
settlements. The reasons given relate to the cost of providing
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services and the conservation of the countryside from either the
aesthetic or agricultural point of view. In many situations neither of
these reasons are entirely justified and perhaps it is time to examine
current practice with a view to considering the needs and wishes of
rural dwellers. This need not necessarily be done following the
established, stereotyped local authority model, but within the context
of the changing pattern of agriculture, rural employment prospects,
population age structure etc. Such examination should also reflect
the wider background of social and communication changes which
have been taking place during the past thirty years.

Most planning authorities, for example, operate policies permitting the
construction of new houses to cater for local needs, but often
interpret this to equate with the proven needs of the agricultural or
forestry industry. Even then, the question asked when an
application is considered for a dwelling in a restricted rural area is:
"does it need an additional worker (house/family) to run this
holding", rather than: “could the holding provide an occupation for
an additional family?" This latter approach might be considered more -
appropriate given present and likely future agricultural employment
prospects. Similarly, there may be a case for encouraging rural
housing opportunities in remoter areas regardless of the conventional
interpretation of local need, which may perhaps be classified instead
as "the need to provide support to ensure the viability of the local
school/shop/church etc.". Such matters are considered in more detail
in chapters seven and eight of this study.

The study area chosen contains considerable numbers of families
carrying out traditional and other "rural functions", having family
links with the area, often gaining a living there and having housing
needs which may be difficult to satisfy given low rural wages and
lack of employment opportunities in the face of increasing competition
from incoming retired folk or "town waged" commuters.

For the purposes of comparison, a rural housing policy is considered

to be a written policy contained in an approved structure or local
plan, or an adopted or currently operated policy statement, which
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indicates the authorities' intentions in relation to the treatment of
planning applications for new dwellings in the rural parts of their
districts. A new dwelling may be newly built or provided by
conversion or replacement (the latter term including rehabilitation).
The stages through which a planning application must pass are
illustrated in Figure 4.1 so that the process may be seen in the
context of the various parties involved.

4:3 The Study Area

The district for which access to detailed information was available
was the Borough of Shrewsbury and Atcham in Shropshire which
includes an extensive rural area and, prior to the construction of the
M54 (1983), was not especially attractive to commuters from the West
Midlands conurbation. Shropshire is situated in the west of the West
Midlands region (figure 4.2 and also figure 2.1 on p.46). It is
bounded to the west by the Welsh counties of Powys and Clwyd, to
the north by Cheshire, with Staffordshire to the east and Hereford
and Worcester to the south.

The county is linked to the national motorway network by the M54
(opened in 1984). Various major trunk roads pass through it,
providing links with North Wales, the North West, the Midlands and
the South. A major road improvement scheme to link the M54 with an
improved A5 and A49 to Shrewsbury and beyond is scheduled to be
completed by 1992. Main line rail services are offered with services,
based on Shrewsbury, to Wolverhampton, Birmingham and London.
Rail links are also provided with Chester, Crewe, Cardiff,
Aberystwyth and Swansea.

At the same time, as Shrewsbury was the County town of Shropshire,
there was a steady demand for housing which could be described as
continuing, rather than pressured. A statutory local plan covering
the rural area was in the course of preparation and the study could
therefore enable policies to be prepared which were relevant to the
Borough's needs, and compatible with the policies operating in
adjoining districts.
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FIGURE 4.1 PLANNING APPLICATION FLOW CHART
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Five Shropshire districts and one Welsh district share a common
boundary with Shrewsbury and Atcham. Shropshire County
Structure Plan contains strategic planning policies affecting the
Shropshire districts. Powys County Structure Plan contains strategic
policies covering the Welsh district. Thus the full spectrum of
demand and pressure is represented ranging from green belt villages
bordering the West Midlands conurbation at one extreme, to areas
until recently affected by rural depopulation at the other.

4:4 A Brief Description of the Districts Examined

(a) Shrewsbury and Atcham (1981 population 86,500)

The Borough centres on the county town of Shrewsbury (population
58,300), with its traditional range of services. The area is becoming
increasingly sought after as a residential location due to the
completion of the M54-M6 link. It is likely to become even more -
accessible to commuters when the proposed A5/A49 improvements are
finished (1992/93) as journey times of around 40 minutes to Central
Birmingham will be achieved. Part of the borough is within an area
of "Special Housing Control" (ASHCAT) in which policies are operated
with the intention of preventing the construction of houses for
Telford's commuters within a seven mile radius of the new town.

(b) South Shropshire (1981 population 33,800)

A largely agricultural district containing the town of Ludlow,
population around 8000. Not under particular pressure at present,
but containing a number of attractive villages proving popular with
retired folk. Expected to come under greater pressure with the
completion of the A49 improvements, providing a link with the
A5/M54.
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(c) Wrekin (1981 population 124,600)

This district centres on Telford new town (population 104,000). The
rural area contains Telford on its northern edge and as it includes a
number of attractive small villages, is under pressure from commuters
to Telford and the West Midlands via the M54. The entire district is
within the area of "Special Housing Control" around Telford.

(d) Bridgnorth (1981 population 49,900)

Centred on the pleasant country town of Bridgnorth (population
around 11,000), the district is a popular dormitory for commuters to
Telford and the West Midlands conurbation. Considered to be a
pressured rural area containing a green belt separating it from
Wolverhampton and Birmingham and an area of "Special Housing
Control" separating it from Telford.

(e) North Shropshire (1981 population 49,700)

Primarily an agricultural district, lacking a single dominant centre,
looking outside for main service and employment needs. The largest
towns are Whitchurch, around 7,000 people, Wem, with a population of
Just over 4,000, and Market Drayton, over 8,000. Not yet considered
to be a pressured area, but there are signs that as communications
are improved, it could also attract commuters.

(f) Oswestry (1981 population 30,500)

An agricultural area focussing towards the town of Oswestry
(population over 13,000). Not yet considered to be pressured, but
popular as a retirement area.

(g) Montgomery (Welshpool area) (198l population 15,000)

The district includes the town of Welshpool, population around 7,000.
Not particularly under pressure as a commuter area, but nevertheless
providing rural housing opportunities for people employed outside
the district.
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4:5 Analysis of Rural Housing Policies

(a) Method of approach

The policies which deal with these issues may be expected to be
contained in documents prepared by the local planning authorities
under appropriate sections of the Town and Country Planning acts.
Indeed, in some cases they were in the form of local plans which had
been prepared and, following a statutory period of public
consultation, adopted as council policy. In other cases the plan was
still in the course of preparation and a draft plan was used,
elsewhere other non statutory documents were the only source of
written policy guidance. In each case, the appropriate document was
examined and the authority was contacted to check that the policies
contained in them were used for the purposes of development control
or advising potential developers.

As explained in chapter 1, County Councils have a duty to prepare -
structure plans dealing with strategic policy issues such as
settlement structure, overall growth rates etc. District councils
prepare detailed local plans within the structure plan framework,
dealing with more precise local issues, for example identifying growth
villages or sites suitable for development.

In order to appreciate the relationship between the various
documents, it should be noted that policies operated by district
authorities and contained in local plans are required to conform to
‘the strategic planning guidance contained in county council prepared
structure plans. The regulations require a district authority to
apply to the county council for a "certificate of conformity" before a
local plan may be placed on deposit.

Planning policies set out in structure and local plans and published
guidance statements for each authority were examined for information
revealing their intentions regarding the provision of dwellings in
rural settlements and in the open countryside, either by building or
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conversion. These policies are discussed in more detail later in this
chapter, but are shown in summary in table 4.2. Policies would
normally be used to advise agents and prospective applicants and to
assess private and public sector planning applications for dwellings
in the rural area.

Table 4.2 summarises the present position and shows that there is a
considerable difference in the treatment of applications for dwellings
in rural areas. For example, three authorities specify the number of
houses intended to be built in named settlements. Two are the
pressured areas of Bridgnorth and Wrekin, yet the other, Oswestry,
is probably the least pressured district. Wrekin restricts all new
housing to "essential local need" and closely defines this. North
Shropshire restricts new housing outside named settlements to the
"needs of agriculture", Oswestry to "employment or personal needs",
South Shropshire to "agriculture or forestry needs" and Montgomery
to "local community need". No doubt there is room for interpretation
of these policies in practice, but it appears, on paper at least, that
the same applicant seeking permission for a dwelling for his "non -
vital" local need would probably receive approval in Montgomery,
Oswestry, and South Shropshire and a refusal in North Shropshire,
Wrekin, Bridgnorth and Shrewsbury.
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TABLE 4.2 SUMMARY OF TYPES OF POLICY OPERATED
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NOTES EXPLAINING TABLE 4.2

Information has been derived from relevant structure or local plans.
The fact that an authority has no written policy or guidance on a topic
means that it is usually dealt with using county council policies.

1 From 1981 Registrar General’s Census of Population.

2 Shropshire County Council Structure Plan Alteration no.l and Welshpool
District Council Local Plan. Figures show the anticipated housing increase
needed to cater for the expected rate of household formation, natural
population increase and in-migration.

3 Includes dwellings expected in all main villages and settlements.

4 Does the district operate written policies with the objective of
directing housing to named settlements?

5 Are there written policies aimed at directing specific numbers of houses
to named settlements?

6 Does the district operate written policies aimed at restricting new rural
housing in development settlements to specific needs?

7 Do written policies attempt to condition or restrict to specific needs,

rural housing in settlements outside those named as suitable for further
housing?
8 Do written policies attempt to condition or restrict development outside
settlements (normally but not necessarily open countryside)?
9 Is there a written policy dealing with replacement dwellings?
10 Does the authority operate a written policy dealing with conversions?
11 Is there a written policy covering the size of new houses?
12 Is there a written policy controlling the size of extensions?

ASH Area of Special Housing Control

ESS Essential Need

AGR Agricultural Need

FOR Forestry Need

EMP Employment Need

PER Personal Need

LOC Local Need

COM Community Need

DIS  Discretion of Local Planning Authority
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Clearly then, the written policies available to prospective applicants
and their agents used to judge planning applications, and the advice
therefore offered by officials, varies from district to district, but in
a manner which does not appear logical. Thus, applications for
dwellings in the rural area and the issue of local needs appear to be
treated differently, often in neighbouring districts experiencing the
same or similar pressure for new dwellings. Policies seem to be
fairly restrictive in areas closer to the conurbation where pressure
for housing might be expected to be great, but the converse does
not always seem to apply. To examine this in greater detail it is
worthwhile taking each district in turn in the context of the county
council policies and comparing their different approaches, firstly to
the more general issue of directing new housing to rural settlements
and secondly to the treatment of applications dealing with the rural
housing needs of local families.

(b)_The "Direction" of Housing to Rural Settlements

(i) Shropshire County Council view
A clear indication of the numbers of houses expected to be provided
in each district over the period 1981-1996 is given in the 1980 County
Structure plan and the 1984 Alteration. In summary, they indicate
the total number of dwellings expected by district and indicate the
proportions to be allocated between urban and rural areas. The
policies also separate Telford from Wrekin for the purposes of
allocating dwelling numbers and list the settlements in the county
regarded as towns. The reasons for Iincluding a proposed
"urban/rural split" is set out in the Explanatory Memorandum of
Alteration 1:
"This urban-rural split is a major factor in the growth and
future location of population. The guidelines on the
proportion of houses that should be built are of particular
Iimportance to the rural areas, especially those where the
problem of population decline and loss of services remain
serious. Because circumstances and settlement patterns
differ greatly from one part of the County to another, it is

necessary to have separate guidelines for Individual
districts." (SCC 19684 p.53).
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The reasons given for the precise urban/rural proportions contained
in the plan vary little for each district - usually reducing to the
fact that it was contained in the original structure plan policy,
although the reason given for South Shropshire is worth noting:
“Policy 1/17 puts the wurban split at 60%, a slight
increase from the original plan, to reflect the increased

migration of people, many of them elderly, into
the district." (SCC 1984 p.55).

(The original structure plan expected 40-50% of houses to be in the
urban area.)

The plan also introduces an "Area of Special Housing Control" which
covers all but the green belt and certain named towns and villages
within an area extending 6-7 miles from the Telford boundary.
Inside this (and also inside the green belt), only minor housing
development will be acceptable and even this must be "in a named
settlement and necessary for local needs" (SCC 1984 p.58). Minor
development is defined as "one or two houses on an infill site".
Local needs are discussed in detail in part 2 of this chapter. The °
only other strategic direction policies in the plan, are policies 1/19
and 1/21, the former indicating that small scale development will
normally be permitted in rural settlements and the latter naming
settlements where larger scale housing will be allowed, but containing
the clause:

“(and) in any other villages named in an adopted local plan or

& supplementary planning guidance statement as being
appropriate for this scale of development." (SCC 1984 p.59).

The reasoned justification to these policies gives some advice to

districts, but leaves reasonable scope for individual interpretation

except in the area of special housing control where the policy is:
“aimed at preventing the development of larger scale
speculative developments which would attract people who would

otherwise be accommodated in Telford or elsewhere in the West
Midlands" (SCC 1984 p.58).

and is therefore more restrictive.
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The Structure Plan also contains a number of other policies
concerned with restricting houses outside settlements and other
matters such as extensions, conversions and replacements. As these
are not concerned with directing houses to rural settlements, they
are not discussed here.

(ii) Powys County Council View

The County's strategic housing policies are set out in the Powys
County Structure Plan (1984). Briefly the policies show the numbers
of new dwellings expected to be constructed by district, up to 199l.
(The Welshpool District Local Plan projects this figure to 1996). No
indication is given as to the urban : rural proportion expected in
each district. Instead:

"the concept of growth areas has been accepted"” (because

previous  policies exacerbated the problem of rural

depopulation by encouraging concentration in growth towns.)
(PCC 1984 p.55).

The plan does not attempt to define settlements, merely dividing the
County into 15 areas each with a central town, in which development .
is governed:

“to ensure they do not drain their surrounding areas"
(PCC 1984 p.54).

This is virtually the opposite approach of that adopted in adjoining
Shropshire. The Powys plan actually aims to:
"ensure that some of the benefits of improved employment

opportunities at the centre are spread to rural communities."
(PCC 1984 p.55).

‘This is followed by a policy to that effect, but no numbers are
included (PCC 1984 p.57). Other policies permit housing outside area
centres provided they are:

"on a scale appropriate to the size of settlement"

and:

“do not make disproportionate demands on spending on
public services". (PCC 19684 p.57).
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Again, no precise numbers are mentioned and "scale appropriate" is
not defined.

Policy H5 indicates that larger numbers of houses may be allowed in
settlements for local housing or employment needs. This is discussed
more fully in part 2 of this chapter as a local needs issue, but is
mentioned here because of its reasoned justification which begins
with the premise that housing policies should:

"promote rather than inhibit the reversal of the past long

process of depopulation and decline."

and later continues with:

“most settlements will require additional housing merely to
maintain the size of their communities." (PCC 1984 p.58).

Table H3 of the plan sets out estimated housing need in each area,
including the area centres, but this broad approach makes no attempt
to direct precise numbers of houses to individual settlements,
although policy H6 indicates that development will be restricted in
certain settlements which have undergone:

"substantial change (or where) the character of the

settlements seems likely to be adversely affected".
(PCC 1984 p.59)

As with the Shropshire Plan, there are other policies concerned with
replacement dwellings, conversions etc, but these are not "direction"
policies and are not discussed here.

It should be noted that the neighbouring district to Shrewsbury for
the purposes of this study consists of a small part of the district of
Montgomery, and the appropriate area centre is that focussing on the
town of Welshpool.

(iii) The District View
Table 4.3 shows the result of applying the County's strategic policies
in terms of the numbers of rural houses expected by 1996 in each
district; around 1000 in each, except Wrekin (400).
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TABLE 4.3 ESTIMATES OF HOUSING REQUIREMENTS BY DISTRICT

(1981-1996)
District Total Rural
Bridgnorth 2200 1100
North Shropshire 3100 1085
Oswestry 1700 680
Shrewsbury and Atcham 5900 1180
South Shropshire 2200 880
Wrekin (ex Telford) 1200 360

Based on SCC Structure Plan 1984 p.51

Shrewsbury and Atcham Borough do not currently operate policies
with the intention of directing specific numbers of houses to
particular villages. The South Shropshire Rural Area Local Plan
(1985) contains policies naming main housing villages and smaller
villages where development "will be permitted on suitable sites". The
policies do not include the precise numbers of dwellings expected in
each village, but area policies show which ones could take small
groups of dwellings (3-5) and which could only take infilling, whilst
maps clearly show which sites are considered appropriate (SSDC
1985). This approach is very similar to that adopted in the North °
Shropshire Local Plan (1985) which also shows potential sites and
names villages which could take more than five dwellings, fewer than
five dwellings and infilling only. Neither authority shows individual
"infill" plots.

These districts are not considered to be particularly pressured.
Wrekin District, in their Rural Area Plan (1984), name villages where
local needs infill may be permitted within clearly defined areas, and
name "community areas" in which stated numbers of houses may be
permitted, provided they meet local needs criteria and are within
settlements. Neighbouring Bridgnorth adopts fairly similar policies,
restricting the number of dwellings constructed up to 1991 to five in
each of a named selection of settlements, the precise number of
dwellings expected in a further list and a pool of dwellings to be
shared among remaining, named, groups of villages. Neither of these
two pressured authorities show individual sites on maps.
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The district of Oswestry in contrast, adopts a fairly neutral stance,
showing the approximate number of dwellings expected in named
"housing villages". Sites are indicated on the appropriate village
map. A further list of settlements suitable for more limited growth of
up to five houses is accompanied by maps showing the larger sites.
A list of settlements considered suitable for very limited additional
housing does not suggest individual sites. (ODC 1983).

The neighbouring district of Montgomery adopts a slightly different
approach, using policies to state that 800 houses shall be built in 13
“principal" settlements, naming them, but not distributing precise
numbers of houses, nor identifying sites. The Welshpool District Plan
lists ten "standard" settlements which are also named in policy as
being capable of expansion by up to 10% of their existing housing
stock in any five year period. There is also a policy listing "minor"
settlements where there is a presumption against development except
for local needs. Development in "standard" and "minor" settlements
(plus new dwellings outside settlements) are restricted to a total of
250 over the plan period. Individual sites are not identified, although -
expansion limits along local roads are set which may have a similar
effect in that sites with access inside these limits are "naturally
selected".

(c) Summary and Discussion of "Direction" Policies

Shropshire County Council policies clearly indicate the numbers of
houses to be located in each district and the proportions to be built
in the urban and rural areas. It is apparent that the intention of
the policies, if not always that of the preamble or reasoned
justification, is to control and restrict development in rural areas,
hence green belt policy, special housing controls policy, restrictions
to infilling or small groups of houses etc.

This approach contrasts strongly with that of Powys County who

state their intention to control the size of the towns to encourage
village development, thus ensuring the reversal of past decline,
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leaving the precise rural numbers to be settled in local plans. This
practice is perhaps taken to extremes in that Powys policies for
housing and settlement only contain the three figures necessary to
direct housing to Montgomery, Radnor and Brecknock (the three
districts of the County).

The district approach varies as much with the relatively unpressured
areas of South Shropshire, North Shropshire and Montgomery
adopting a basically similar approach in identifying settlements and a
broad "scale" of anticipated development, but not mentioning precise
numbers. On the other hand Wrekin and Bridgnorth policies are far
more detailed, indicating both precise housing numbers and the
villages expected to receive them.

Oswestry is relatively unpressured, but in contrast to its immediate
neighbours, lists settlements and the approximate numbers of houses
expected. Shrewsbury is still in the process of preparing policies
and does not at present have its own direction policies, but as the
structure plan is fairly precise in relation to the size of villages in -
the district it may be said to operate them none the less.

Whatever the differences in approach adopted by the districts, there
are clear guidelines laid down by both counties. Despite the contrast
between them, there is reasonable strategic guidance and scope for
local interpretation which 1is relatively simple to understand and
explain to the public.

(d) The Treatment of Local Needs Issues

(i) Shropshire County Council view
As explained earlier in this chapter, the strategic view of the county
council is expressed in the Shropshire County Structure Plan and its
recent first alteration, the latter document containing current policies
which have evolved from the approved structure plan and its earlier
draft. It is important to understand this because the Secretary of
State modified the draft plan before its approval in 1980 and several
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of the modifications are of direct relevance to the issue of local
needs. It is therefore worthwhile considering present policies in the
light of the following summary of those original modifications.

A proposed green belt extension around Telford was deleted from the
plan, becoming instead an "area of special control over housing".
The panel of enquiry examining the plan and recommending
alterations to the Secretary of State, carefully considered ways in
which housing restriction in the area should be applied and
concluded that:

"essential local needs could not easily be defined, especially
when applied to individual applicants for planning consent."

They recommended a policy permitting development:

“necessary to safequard the interests of the local community."

The Secretary of State considered this and added the words:

"the essential needs".(DOE 1980 p.1)

The reasons for these alterations being suggested are somewhat
complex, but in essence, concern the need to maintain a compatible
approach to the neighbouring (Staffordshire) county which has an
approved green belt, and the existing Shropshire green belt.

Following the panel's recommendation, the Secretary of State also
altered those policies concerned with housing in the open countryside
to permit:

“in certain circumstances, replacements and conversions

without limiting them to those required by essential
agricultural or forestry workers."

considering that this can help regenerate rural areas and that failing
to do so could:

"be against the best Interests of the rural areas."”
(DOE 1980 p.7).
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These comments set the scene for an examination of the county's
current policies. It is interesting to note the variety of ways in
which the issue of local need is handled in the finally approved
document and its first alteration. Policy 1/5, for example, restricts
development in the green belt to what is:

“clearly needed in connection with agriculture, forestry .
(SCC 1984 p.38).

There is no mention of local need in the policy, although the
reasoned justification refers to small housing developments which:

“safequard the interests and essential needs of the local
community." (SCC 1984 p 38).

No further reference to the matter occurs until policy 1/20 which
restricts new housing development in both the green belt and the
area of special housing control to what is:

"necessary to safeguard the interests and essential needs of
the local community as a whole." (SCC 1984 p.58).

In contrast to policy 1/5, there is no reference to the needs of
people employed in agriculture or forestry. 1In fact, no definition or
explanation of the terms ‘"essential needs" or "necessary" are
included in the policy, although its reasoned justification includes a
reference to the needs of the local community "rather than on the
particular needs of individuals" - putting the onus of interpretation
on "the district councils concerned". No further discussion or advice
appears to explain the strange difference between "community needs"
and "individual needs". However, the reasoned justification to policy
1/21 (naming villages where larger groups of houses may be built),
refers to policies 1/16 and 1/17 (setting out total housing numbers and
urban/rural split) and mentions leaving discretion to district councils
to relate policies to "local circumstances", which are further defined
as:
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l. "The provision of an adequate supply of houses in rural
settlements for the needs of local people, particularly those
who work in the area or have strong ties within the
community. "

2. "The provision of houses suitable for the young or the
elderly."

3. "The provision of additional support to existing services
or facilities." (SCC 1984 p.59).

The next reference occurs in policy 1/22 which restricts housing
outside settlements to those:

“required by essential agricultural or forestry workers."
(SCC 1984 p.60).

No explanation of the term is given and no specific section of the
document deals with local need. References and those definitions
which do occur, appear at different places in the text, sometimes in
policies, sometimes in the reasoned justification or discussion. The
subject i{s not treated in a structured, logical manner which might
perhaps give clearer guidance to districts responsible for
interpreting these strategic issues in local policies. This need not °
necessarily prejudge interpretation to cater for local variation, but in
view of the wide differences in approach adopted by districts, should
at least include a discussion of what might be considered an essential
need, or what is meant by the term "additional support to existing
services". The latter term, for example, could easily be interpreted
to indicate the need to provide sufficient dwellings to support a local
school. Yet at the present time census statistics show that only ten
to fifteen new "secondary age" children can be expected for every
150-170 additional houses in certain areas of the County (SCC 1986
P.47). Thus, the "additional support" would have to include a
considerable building programme to be effective in the sense of
supporting the education service.

Similarly, is it a strategic intention to encourage the elderly to retire
away from essential support services? 1Is the term "the provision of
houses suitable for the young or the elderly" intended to refer to
local people or anyone? A clear discussion of the issues involved
would make local interpretation more effective in the strategic sense
and more equitable in the local needs sense. The implications of the

106



failure to define terms in the context of other strategic policies
include the tendency for them to mean "all things to all men". Local
interpretation is important but without reasonable guidance can be
confusing to the objective observer and potential applicants. It is
accepted that the structure plan should concern itself with land use
based matters, but nevertheless, there is scope for a better
explanation and understanding of the issues at stake so that local
needs may be more effectively served.

(i) Powys County Council View
Set out in the Powys County Structure Plan (1984), Powys' policies
contrast with those of Shropshire because the area is not
particularly pressured as a commuter area and does not contain
green belts or areas of special housing control. The first part of
this chapter has described "direction" policies and the plan's
objective of sharing employment and housing opportunities
throughout the district so as not to "drain" some areas of population.

Policy H2 sets out to make housing land available in each area to:

"support the creation of new employment and to provide for
local housing needs . . ."

The reasoned justification to the policy mentioning that:

“. . . it is expected that some housing provision will be made
for key workers in each of these areas." (PCC 1984 p.56).

There is no definition of "local housing need" or "key worker", but
there is a discussion in the justification showing a major difference
in approach to that adopted in Shropshire. In view of its importance
it is reproduced in full:

"This process of concentration has been taking place but there
is now lincreasing concern about the loss of services in the
rural areas, as the number of people available to support such
services decreases. As there will always be people living and
working in rural areas engaged principally in agriculture,
there will be continuing need to provide services in these
areas and the plan will attempt to create conditions which
will support such services. The key to the situation is the
creation of new employment opportunities and although these
are likely to be created mainly in the area centres it is
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expected that this activity will influence housing demand in
the surrounding area, It will also be necessary to provide
for local housing need arising from the formation of new
households. There is a danger however that the unrestricted
development of housing in rural settlements could result in
housing being taken up by those not employed in the area nor
having a local need, for example, retirement homes and homes
for those commuting out of the county." (PCC 1984 pl56).

There is a clear admission that employment opportunities in centres
will "influence housing demand in the surrounding area" and that
local needs are those "arising from the formation of new households"
and rural areas must be serviced anyway, therefore these services
should be supported.

This approach is intended to apply to all rural settlements, unlike
the Shropshire county list which is intended to apply to named
settlements. The Powys policies are intended to "stem rural
depopulation", which is no longer seen as a problem in Shropshire.

Following this up, Policy H5 indicates that housing development will
be allowed in settlements where it will:

“in addition to providing for local housing needs, lend
support to the creation of employment . . .",

the reasoned justification adds a little more to the definition of local
need with:
"In rural settlements emphasis will be given to ensuring
housing provision to meet local needs, such as those who work

in the area or who have strong local association."
(PCC 1984 p.58).

‘Policy H8 restricts dwellings outside settlements to those:

"essential to house a worker who must live on the spot rather
than in a nearby settlement."

The statement speaks for itself, but the reasoned justification
expands it by stating:
“This policy is also intended to allow for those retiring from

agriculture but retaining an Iinterest in a family farm to
build for their retirement on their own farm." (PCC 1984 p.60)
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Thus adding a further dimension to the definition of local need.

No further discussion of the term takes place in the Structure Plan,
although it is interesting to note the comment in the preamble to the
policies concerned with the rural economy following a discussion
about full and part time farm holdings which concludes that part time
farming is an important way of life for many in Powys:
“In an era where energy costs seem bound to rise and where
it is probable that there will be continuing structural
unemployment it may be that incentives now geared towards
increasing output per man will be revised in the future, and
incentives may be geared to keeping more rather than less

people employed on the land. If this were to happen, then the
effect in the county could be profound." (PCC 1984 p.79).

Whilst there is no specific definition of local need, the text contains
many more positive examples which might lead to the development of
a house for someone with local connections than the Shropshire plan
which makes little mention of the subject. Once more, however, there
is no specific section of the plan dealing with "local needs" and
references must be gleaned from various places in the text. The
intention to permit retirement dwellings for local farmers, for
example, is contained in the "open countryside" policy reasoned
justification, and the reference to housing for key workers and the
support of services is elsewhere.

Altogether though, the attitude is far more "pro development" than
Shropshire's, even to the extent of using both sides of an argument
to justify development - a major reason mentioned for the plan's
objective of spreading development in settlements around an area
centre, being the "creation of new employment opportunities", which
will "influence housing demand in the surrounding area" (PCC 1984
p.56). Policy H5, on the other hand, specifically encourages new
housing where it will "lend support to the creation of employment".
(PCC 1985 p.57). It seems, then, that the plan's major objective is to
encourage development with the exception of incoming retired folk.
Even commuters are welcomed and the following statement appears in

the reasoned justification to a transport policy:
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“The commuting country man . .. is needed by his community,
helping to provide the larger, more balanced, social wunit
which can support the maintenance of services to a dispersed
agricultural population." (PCC 1984 p.34).

(iii) The District View
Whatever the intentions of either officers, or council members when
policies are formulated, the seasoned practitioner can clearly see that
there are likely to be differences of opinion, of interpretation and of
definition which leads to considerable discrepancies between policy
statement and implementation. Cloke considers this so important that
he advocates treating policies as statements of the ideal:
"The written rural settlement policies contained within
structure plans are prone to misinterpretation. All too often
in the past, bald policy statements have been taken by
commentators at face value as rigidly applicable local
legislation which will exert predictable trends on rural
settlement patterns. In fact, the written policies should be
considered more as statements of the ideal which are rarely
reproduced exactly when subjected to a tortuous series of
implementation procedures. Very often the planning intentions
which are not spelt out in structure plans are as important to

the outcome of rural settlement planning as those which are."
(Cloke 1983 p.l44).

Both the County Structure Plans examined appear to contain
reasonably clear policy statements designed with the object of
allowing the district authorities within their areas to draw up
settlement policies to suit local circumstances. The previous section
of this chapter, however, has shown how much the approach can
vary in the relatively simple task of assessing how many dwellings
are to be permitted in which settlements. This section examines
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