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Foreword 

It was during the 1960s that a new generation of social 
scientists emerging in the rapidly growing universities and 
polytechnics rediscovered the ideas of Karl Marx and his 
followers - ideas which most of their predecessors had been 
only dimly aware of. James Simmie made a contribution, 
widely read by students of urban sociology and planning, to 
the new and more critical social analysis of these years. 

Since then some of those who played a part in this new 
wave have taken off into rarified theoretical controversies 
which mean less and less to ordinary people, whose plight is 
the central concem of true radicals. But others have got 
down to detailed empirical research, armed with a tool-kit 
of ideas sharpened by their study of the works of earlier 
social scientists, both Marxist and bourgeois. The best of 
them are now giving us a more interesting and complex 
account of urban, industrial societies and their power 
structure than earlier neo-Marxists provided. 

In this book James Simmie makes one of the most reveal
ing contributions to this literature. He describes how a city's 
power structure works by making a detailed study of the 
development of Oxford since the Second World War. He 
traces the decisions taken by investors and public authorities 
operating there, and shows who benefitted from them. He 
calls the pattern which emerges 'imperfect pluralism'. Its 
benefits are distributed unequally, in ways which reflect the 
influence of the city's larger and more lasting organisations -
institutions of the labour movement, the state, and semi
feudal authorities such as Oxford's colleges, besides those of 
a capitalist economy. It is the 'small men' - the unorganised 
individuals in all social classes - whose interests tend to be 
neglected. 

The reader will find he re a revealing analysis and a lastingly 
valuable record of the workings of British society, and the 
ways in which the opportunities which that society confers 
are distributed. 

October 1980 David Donnison 
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Chapter I 

Power in Cities 

Introduction 

This study of the political sociology of urban development is 
concerned with the theory and practice of power in cities. A 
theoretical analysis of the concept, structure and use of power 
is conducted. An empirical evaluation of the outcomes of 
its use, with respect to land-use planning in one city, is pre
sented as an illustration of its general characteristics. 

In Part I, alternative definitions of power and its related 
concepts, like authority and politics, are outlined. This pro
vides the basis for the more specific analyses which are needed 
to ex amine its uses in urban development. Previous analyses 
of power, particularly in the context of local communities, 
are reviewed. These show both the importance of power as a 
determining factor in the nature of cities and the difficulties 
associated with trying to study it empirically. 

The problems of studying power are specified. They in
clude difficulties of definition; contradictory theories of 
society and the state, which form the context and vehicle 
for the use of power; problems of identification of significant 
participants or non-participants; differences arising from the 
lack of similarity between different communities and their 
historical development; methodological problems; standard
isation of the interpretation of results; and finally, the neces
sity to measure the outcomes of power. 

The conclusion reached in Chapter 1 is that the most sig
nificant indicator of the distribution of power in a given 
society or community is the distribution of the outcomes of 
political and economic decisions. This is why the empirical 
sections of the study seek to show what the immediate out
comes-of planning decisions were on urban developments over 
aperiod of time. 
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Part 11 examines the structure of power in industrial urban 
society and the relationships between this structure and the 
state. Alternative theories of these structures and relationships 
are evaluated. 

Chapter 2 compares and contrasts the urban evidence and 
concepts for its interpretation employed by Marx and Engels 
in the nineteenth century with the changed circumstances 
and understandings of the twentieth century. It is argued that 
the structures of power relationships, at least in Britain, have 
changed sufficiently since the Victorian era to warrant the use 
of theories developed since then by non-Marxist theorists 
rather than contemporary neo-Marxist interpretations. The 
structure of contemporary power relationships is outlined in 
the light of this argument. 

Chapter 3 evaluates different theories of the national state 
as the vehicle for the exercise of political power at that level. 
Marxist and corporatist theories are examined. Each is 
shown to have deficiencies either in terms of their lack of 
consideration for the society in which political action takes 
place or because that society is said to have a determining 
influence on state action. Each is therefore said to present an 
unbalanced analysis of the relationships between society, the 
state and the use of power. 

The original theoretical contribution of this study is an 
attempt to relate these three concepts using theories of in
dustrial society, the idea of imperfect pluralism and an em
pirical study of political processes through time to iIIustrate 
their validity. 

It is argued that alI industrial societies have to face similar 
technical problems at comparable stages in their political and 
economic development. These lead to some important simi
larities in their social and power structures. Among these 
significant similarities are the division of society into distri
butional groupings based on different forms of power, and 
the accomplishment of tasks by the use of formal and informal 
organisations. The characteristics of these organisations are 
therefore said to exert apredominant influence in both the 
structure of power relationships and the outcomes of the use 
of power. 

The structure and overt action of organisations in industrial 
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societies may be understood in terms of modern neo-classical 
economics, particularly with respect to the ideas of perfect 
and imperfect competition. It is argued that many of the most 
significant uses of power take place in conditions akin to those 
of imperfect competition. In the political sphere this is termed 
imperfect pluralism. 

This concept is designed to convey the idea that organisation 
is aprerequisite of effective political participation and the use 
of power. In political conflict, organisations may be the pro
ducers or consumers of goods and services. In either case, 
political abilities, size and degree of importance in the field 
in quest ion will determine the outcomes of power struggles. 
There are also barriers preventing individuals or new organis
ations from entering effective1y the political determination of 
significant outcomes. 

Part III sets out the aims and methods for studying empiri
cally these propositions. Chapter 4 advocates the use of the 
hypothetico-deductive method in the study uf power. This 
means that hypotheses are proposed to explain the re1ation
ships between society, the state and the use of power. From 
these, various factual consequences or predictions are made 
about the use of power in cities du ring the processes of urban 
deve1opment. Observations are then taken 0 f the evidence con
cerning these processes and their ou tcomes. It is then argued 
that this evidence generally substantiates the original hypoth
eses. 

In practice, the methods employed in this study involve 
analysing the historical, political and output effects of deve1-
opment planning in the City District of Oxford over the post
war period. The study commences with the establishment of 
post-war town and country planning and ends with the re
organisation of local government in 1974 and an assessment 
of the effects of planning decisions taken before that date up 
to 1977. 

Part IV presents the results of the empirical analysis. It 
examines the pulitical history of deve10pment plans in the 
city, together with their implications for urban outcomes. It 
also analyses the immediate outcomes of development plan
ning using development control and building regulation records 
for three wards. 
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Chapter 5 outlines the political history of town planning 
in Oxford from the Second World War up to 1974. First, the 
conflicts over the objectives set in the development plans are 
described. Second, the power of different individuals, groups 
and organisations to determine these objectives are analysed. 
It is concluded that larger organisations were more successful 
in establishing the inclusion of their objectives in development 
plans than private individuals or disorganised groups. 

Chapter 6 evaluates the immediate outcomes of the new 
developments constructed between 1953 and 1977. It ex am
ines the distributions of properties to different groups and 
different areas over the period. This permits apreeise analysis 
of the new distributional outcomes to organisations and areas, 
and some imputation of their distributions between different 
socio-economic combinations of individuals. 

Part V draws the theories and empirical findings together 
with some conclusions. The use of grounded theory is advo
cated as a way of studying power in the urban context. The 
different distributions of power and urban outcomes may, in 
this way, be explained theoretically and illustrated empirically. 

Chapter 7 draws the general conclusion that urban devel
opment, in industrial society, may be explained in terms of 
the relative distribution of power between groups and the ob
jectives pursued by the organisations they form for the pursuit 
of their interests. In practice, this means that the most signifi
cant forms of urban development are constructed or acquired 
by the more powerful organisations. They exert considerable 
influence on the formal objectives of land uses as embodied 
in development plans. They are best placed to manipulate 
those objectives even after they have been established as statu
tory land-use policies. 

Groups wishing to improve their allocation of physical 
resources, particularly those distributed through state-man
aged queues, must form organisations and alliances in order 
to alter current distributions in the future. This study con
cludes that organised labour has improved its share of physical 
resources since the Second World War in this way. Local 
chambers of trade, trade unions, the Trades Union Congress 
and the Labour Party have been the organisations through 
which power has been exercised by organised labour to effect 
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this result. 
Disorganised individuals and those groups largely dependent 

on the state for their incomes do not appear to have acquired 
a larger share of urban resources over the period of the study. 
In fact, a number of the gains accruing to the more powerful 
organisations, at least in Oxford, seem to have represented in
adequately compensated losses to the poorest groups in the 
city. 

The total pattern of urban development and its immediate 
distributional outcomes in this study were therefore charac
terised by large gains to industrial and commercial organis
ations, significant relative gains to organised labour and rel
atively uncompensated losses to disorganised and poorer 
groups. It is argued that these physical outcomes reflected the 
relative degrees of power held by the groups and their organ
isations. 

Definitions 

The main concept employed in this study is that of power. It 
is a slippery concept and is used in different ways by different 
theorists. It is therefore necessary to spend a little time exam
ining its alternative definitions so that the conceptual frame
work of the ensuing analysis is made dear at the outset. 

Three basic concepts must be distinguished in the study of 
power. First, there is power itself. This may be defined as a 
concept denoting the ability or capacity for producing effects. 
These effects can be produced in a number of different ways. 
Force and coercion produce them by overt and manifest com
pulsion. Dominance produces effects by a hegemonic, ascen
dant or commanding influence. Manipulation, on the other 
hand, pro duces them by 'unfair' or 'underhand' means. Finally, 
influence produces effects unobtrusively and sometimes by 
ascendancy. Power is therefore a complex concept denoting 
the ability to produce effects by means of force, coercion, 
dominance, manipulation or influence. These means represent 
a dedining scale of visibility in the exercise of power and also 
of the vigour of action. They also represent an increasing scale 
of subtlety in use. 
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Second, there is authority. This is a concept which denotes 
essentially the rational and legal exercise of power. Authority 
is usually associated with particular offices or rales. Because 
of its rational, legal and formal characteristics, it pravides 
legitimacy for contra I and government. In most cases these 
characteristics also lead to relatively willing compliance and 
obedience on the part of those subject to contra!. The main 
difference between power and authority is that the former 
is not necessarily rational, subject to formal constraints or 
willingly accepted by those subject to it. Authority, on the 
other hand, is generally supposed to be rational, subject to 
constraints and willingly complied with as long as it has those 
two characteristics. 

The third concept which it is necessary to define in the 
study of power and authority is politics. In this context, 
politics is the collection of pracesses in which graups or in
dividuals seek to exercise power with the object of gaining 
authority, contral or compliance. Politics is therefore the 
pracess by which power, and the different forms of exercising 
it, is translated into the results required by graUPS and in
dividuals with particular and contending interests. This can 
be done subtly by using influence, manipulation or even 
dominance to acquire authority for particular interests by 
translating them into apparently rational rules and regulations 
and then seeking contral and compliance on the basis of these 
'objective' rules. It can also be achieved by using force and 
coercion to achieve contral and compliance in the face of 
opposition. In Western industrial societies the former pra
cedures are normally employed so that the study of power is 
usually concerned with the ways in which individuals and 
graups use influence and manipulation to satisfy their interests 
by establishing authoritative systems to obtain the contral and 
compliance of others. Politics is the process in which the 
balances of different interests are struck. 

Some of the differences said to exist in power studies so 
far are the result of different or confused definitions of power. 
So, as Bachrach and Baratz argue, 

Among the obstacles to the development of ... a theory is 
a good deal of confusion ab out the nature of power and of 
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the things that differentiate it from the equally important 
concepts of force, influence, and authority. These terms 
have different meanings and are of varying relevance; yet 
in nearly all studies of community decision-making pub
lished to date power and influence are used almost inter
changeably, and force and authority are neglected. 
(Bachrach and Baratz , 196 2b) 

Nevertheless, this complaint itself illustrates the kind of con
fusions wh ich still reign between power and the way it may be 
cxercised on the one hand and authority on the other. 

Much of this confusion may be traced back to the differ
cnces between Weber's individualistic definition of power 
as the probability of a command from one individual being 
obeyed by another individual and Marx's insistence on the 
dass nature of power. Despite their avowed allegiance to these 
relatively incompatible starting positions, most students of 
power have in fact defined it in individualistic Weberian terms. 
Dahl, for example, says that 'My intuitive idea of power ... 
is something like this: A has power over B to the extent that 
hc can get B to do something that B would not otherwise do' 
(Dahl, 1957). Bachrach and Baratz add that, 

Of course power is exercised when A participates in the 
making of decisions that affect B. But power is also exer
cised when A devotes his energies to creating or reinforcing 
social and political values and institutional practices that 
limit the scope of the political process to public considera
tion of only those issues which are comparatively innocuous. 
(Bachrach and Baratz, 1962a) 

More recently, Martin has broadened the individualistic def
inition still further to define power as 'any kind of influence 
exercised by objects, individuals or groups upon each other' 
(Martin, 1977, p. 35). 

Such individualistic conceptions of power contain unargued 
implications about the way it is exercised and also astimulus
response model of the relations between contending parties. 
The implications concerning the exercise of power are essen-
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tially that it is applied with the use of force, coercion or 
dominance. Few theorists make this explicit. Bachrach and 
Baratz do, however, point out that 

First, in order for a power relation to exist there must be a 
conflict of intere .. ts or values between two or more persons 
or groups. Such a divergence is a necessary condition of 
power because, as we have suggested, if A and B are in 
agreement as to ends, B will freely assent to A 's preferred 
course of action; in which case the situation will involve 
authority rather than power. Second, apower relationship 
exists only if B actually bows to A 's wishes. A conflict of 
interests is an insufficient condition, since A may not be 
able to prevail upon B to change his behaviour. And if B 
does not comply, A 's policy will either become a dead 
letter or will be effectuated through the exercise of force 
rather than through power. Third, a power relation can exist 
only if one of the parties can threaten to invoke sanctions. 
(Bachrach and Baratz, 1962b) 

This ignores the possibility that groups may use influence, 
manipulation and dominance to gain authority and so this 
may be indirectly apower relationship. It also makes an un
substantiated distinction between force and power wh ich is 
weakened by the third contention that power can only exist 
when one party can threaten the use of sanctions. If sanctions 
are imposed, this must entail the use of force or coercion and 
so these are not different from power, as Bachrach and Baratz 
argue. 

The authors then go on to compound the confusion by 
arguing that manipulation is an aspect of force and not of 
power. But if force, as they say, is the achievement of ends 
in the face of non-compliance, then manipulation cannot be 
an aspect of force because by definition manipulated parties 
are not supposed to find out that they are being manipulated 
and so fail not to comply in their own interests. Conversely, 
Bachrach and Baratz argue that power is exercised when one 
party achieves another's compliance. In practice, if they wish 
to associate power with the threat of severe sanctions, then 



Power in Cities 11 

force, coercion and dominance seem to be the implied ways 
of exercising it. Indeed, in the same artide the main distinc
tion they appear to make between force and power is that the 
former applies severe sanctions while the latter only threatens 
them. Often the threat is as effective as the application. 

As Fisher argues, 

This dominance view of power often contains implicit as
sumptions about the nature of man and society which 
stress the self-seeking, egocentric aspect of social behaviour. 
It suggests that some areas of social behaviour are dominated 
exdusively by motives of self-interest and that men employ 
strategy and subterfuge to attain and maintain positions of 
advantage. According to these assumptions, the only effec
tive restraints are the strength of opposing forces. (Fisher, 
1963) 

This description, with one modification and together with the 
use of a relatively simple stimulus-response model, could 
equally weIl apply to the work of some French structuralists 
despite their protestations to the contrary. CasteIls, for ex
ample, defines power as 'the capacity of one social dass to 
realise its specific objective interests at the expense of others' 
(CasteIls, see Pickvance, 1976, p. 148). The one main dif
ference is, of course, that Castells talks of social dasses rather 
than of individuals. 

Both the traditional students of power and many of the 
contemporary French authors posit a unidirectional flow be
tween powerful and powerless groups. As Dunleavy says, 

The assumption of unidirectional influence reduces the 
study of protest to a very simple stimulus-response model 
in both the pluralist and structuralist views, but there can 
be no theoretical basis for making such simplistic judge
ments about causality, particularly as both groups of 
writers freely interpret the causallinks they posit in terms 
of power. (Dunleavy, 1977) 

If power is to be analysed in terms of the abilities of different 
groups to influence, manipulate or dominate society through 
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the processes of politics then a rather more sophisticated 
model is required. 

Studies such as those by Dahl and Castells which see power 
in relational terms either involving individuals or social classes 
identify only one of the ways in which power may be exer
cised. Dahl, for example, has argued that power is a relation 
between people, that there must be a time lag between stimulus 
and response and that power cannot be exercised at a distance. 
Castells merely adds to this model that power relations are 
between social classes. Bachrach and Baratz point out, how
ever, that 

power is also exercised when A devotes his energies to 
creating or reinforcing social and political values and in
stitutional practices that limit the scope of the political 
process to public consideration of only those issues which 
are comparatively innocuous to A. To the extent that A 
succeeds in doing this B is prevented, for all practical pur
poses, from bringing to the fore any issues that might in 
their resolution be seriously detrimental to A 's set of pre
ferences. (Bachrach and Baratz, 1962a) 

In this hypothesis, power is not a relational, chronological, 
stimulus-response concept but the ability to structure in
stitutional arrangements in such a way that significant out
comes are the result of the 'rules of the game' rather than 
direct confrontations. 

This view of power as the ability to set the acceptable par
ameters of action is expressed by Mills, Kaysen, Tourraine and 
Westergaard. They say that 'Power has to do with whatever 
decisions men make about the arrangements under which they 
live' (Mills, in Pizzorno, 1971, p. 110) ; 'th e scope 0 f significan t 
choice' (Kaysen in Pizzorno, 1971, p. 136); and that it 'is no 
longer an instrument of economic exploitation for the benefit 
of a minority but rather a structure of management, control 
and manipulation of all social life' (Tourraine, in Pizzorno, 
1971, p. 310). Westergaard argues that the locus ofpower is 
to be found in limits which are set to 'acceptable conflict and 
the consequently restricted range of alternative courses of ac
tion which can be considered by less powerful groups. The 
locus of power cannot be seen except from astandpoint out-
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side the parameters of everyday conflict; for those parameters 
are barely visible from within' (Westergaard, in Rex, 1974, 
p. 30). The net result of these circumstances is that power is 
exercised by some groups who can manipulate the political 
environment in such a way that direct, frontal challenges by 
groups subject to such manipulation is relatively unthinkable. 

Marxists tend to regard this as the more important aspect 
of power. They link it to the idea of dominance whereby one 
part of a sodal structure can set 'limits to the independence of 
other levels, and [define ] the looseness of the degree of fit 
between the elements of the structure' (Glucksmann, in Rex, 
1974, p. 238). Wh ether any group is dominant or relies on 
manipulation and influence to structure the parameters of 
political action is a matter of degree and interpretation. There 
is no doubt that such action is an important aspect of power. 
Equally, power studies have tended to show that a limited 
variety of groups have exercised such power over time. Even 
avowedly Marxist studies, however, have argued either that 
the dominant group has changed over time, for example from 
manufacturing to finance capital, or disputed which group is 
dominant at a particular point in time, for example the 
bureaucracy or the representatives of the proletariat. 

Such disputes illustrate the Marxist difficulty of arguing 
that one group is either always dominant or dominant at a 
particular point in time. Such a view has been challenged 
in different ways by non-Marxists. Mosca, for example, main
tained that although elites normally ruled they also tended 
to be different at different times. Some pluralists have echoed 
this view and argued that power structures are not stable over 
time. Parsons also takes a characteristically opposed stance. 
He contends that the dominance view ofpower only considers 
its distributive aspects and neglects its productive charac
teristics. He defines power as total community resources. It 
is therefore exercised when members of sodety act together 
as a whole to maximise its productive potential. While it is 
true that a society has to produce before there is anything to 
share among its members, it is also clear that differences in 
original and potential distributions of the social product are 
a more important stimulus to the nature and types of pro
duction than a general social commitment to produce. If a 
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commitment to produce was all that was required to turn 
aspirations into reality, no doubt some of the 'underdeveloped' 
countries of the world would have more to share among their 
members. 

A further difficulty with the definition of power as the 
ability to produce effects by force, coercion, dominance, 
manipulation or influence is the distinction of interests. This 
is particularly critical if power is said to be exercised by subtlc 
dominance, manipulation or influence. If it is to be argued 
that one group is more successful in establishing its interests 
either by setting goals or in daily confrontations, then its in
tercsts must be defined as opposed to those of other groups 
in order to show that that is in fact the case. 

One way to define interests is to accept thc definitions given 
by specific groups of how they perceivc their own long-term 
interests. The problem with this is that those perceptions can 
themselves be heavily contingent upon the perceived power 
structure. An alternative is to define interests as 'possibilities -
potential objectives if action - that are inherent in structured 
positions irrespective of whether and how the incumbents 
happen to see them at any given time' (Westergaard, in Rex, 
1974, p. 30). The trouble with this is that it merely sub
stitutes the analyst's definitions of interests based on a prior 
and debatable analysis of the structure of society for those of 
the participants themselves. 

A more satisfactory definition would depend on a careful 
analysis of what is at stake in any goal-setting or confron
tational exercise. The stakes of issues could vary considerably 
but would not necessarily correspond either to those sub
jectively perceived by protagonists because if, for example, 
one group was being manipulated it would not perceive the 
stakes correctly, or with some predefinition of what they 
ought to be regardless of the specific groups or issues involved. 
The relationship between interests and stakes is that the latter 
indicate what particular groups will tend to gain or lose with 
the resolution of particular sets of circumstances and it is as
sumed that the former involve distributions and a preference 
for gaining rather than losing. Thus the interests of a particular 
group will be defined as gaining or not losing a particular 
phenomenon. 
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Where real interests conflict, the processes of politics are 
employed to resolve such conflicts. Again the actual con
stituents of these processes have been in dispute. A simple view 
is propounded by Rossi, who says that 

On the one hand, there is a set of governmental institutions 
manned by officials and employees with defined functions 
and spheres of authority and competence. On the other 
hand, there is the electorate, the body of citizens with 
voting rights, organised to some degree into political parties. 
(Rossi, 1960) 

This is the formal view which sees political power and authority 
as unproblematically linked through representative government 
to the rational and overt exercise of authority through ad
ministrative bureaucracies. These kinds of political processes 
and authority are only the visible tip of a large iceberg of 
power. They are not the primary concern of this study. 

More apposite is Schattschneider's proposition that 

the forms of political organisation have a bias in favour of 
the exploitation of some kinds of conflict and the sup· 
pression of others because organisation is the mobilisation 
of bias. Some issues are organised into politics while others 
are organised out. (Schattschneider, 1960, p. 71) 

The net result of this process is, in Laswell's famous phrase, 
to decide 'who gets what, when and how'. The reason that 
this is such a critical process is the dominant political fact that 
scarcity prevails with respect to most valued goods and ser
VIces. 

Both Marxists and other kinds of political scientists have 
recognised the centrality of political pro ces ses in the mobil
isation of power. The latter have again tended to conceive it 
in individualistic and psychological terms. Marxists, in con
trast, have seen it in structural and dass terms. Castells, for 
example, says that 

The political refers to the structure by which a society exer
cises control over the different instances which constitute 
it, thereby assuring the domination of a particular social 
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dass ... Politics refers to the system of power relations. 
The theoretical location of the concept of power is that of 
dass relations. By power we mean the capacity of one social 
dass to realise its specific objective interests at the expense 
of others. By objective interests we mean the predominance 
of the structural elements which, in combination, define a 
dass over the other elements which are in a contradictory 
relation with them. (CasteIls, see Pickvance, 1976, p. 148) 

Here the distinction between the simple, formal definition of 
politics and the processes of which it is really composed is 
made by differentiating the former as 'the political' and the 
laUer as 'politics'. Politics is then defined as power relations 
between social dasses based on their different interests wh ich 
are defined by the contradictory structural elements which de
fine the social dasses themselves. This illustrates the difficulty 
of breaking away from the pluralist stimulus-response model 
without substituting an entirely circular argument which can
not explain both the maintenance of the status quo and poli
tical change. There is no internal source in Castells's model for 
altering the structural position of social dasses and hence their 
interests and the power to realise them. His is essentially an 
equilibrium concept of politics albeit held in that state by 
tensions or contradictions. This is why he has to resort to 
attempts by voluntary groups or social movements to alter 
structures to account for change. 

Clearly the definitions of power and politics play an im
portant part in what analysts subsequently choose to study, 
the kind of processes they regard as important and the way 
they interpret their findings. Two conceptual fields have been 
identified, however, which need to be explored. One is the 
establishment of the parameters or structures within which 
'acceptable' political disputes can take place. The other is 
the analysis of particular disputes and the operation of the in
formal or formal rules established at other levels. Aeeording 
to the definitions propounded above this will involve studying 
how different social groups produee effeets on institutional 
arrangements or goals by dominanee, manipulation and in
fluence, how they use those same teehniques in everyday eon
fliets and loeating this study in the field of politics. 
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The first is examined in Part H, where theories of industrial 
society and the state are evaluated. The second is analysed in 
Part IV, where. the workings and outcomes of power and 
politics with respect to development planning in Oxford are 
presented. 

The study of power 

It is one thing to define the concept of power and how it 
ought to be analysed, it is another to find ways of studying 
it empirically. As a result the empirical analysis of power is 
largely a twentieth-century phenomenon starting with the 
second study of Muncie, Indiana, published by the Lynds in 
1937. It is also largely confined within the administrative 
boundaries of local communities. 

The results of these studies have varied considerably. They 
range from the discovery of pyramidal power structures 
through factional and coalitional to the amorphous absence of 
any persistent pattern of power. A number of reasons have been 
assumed for this variation. These include the implicit theoreti
cal stance of investigators, the differing contexts of their 
studies and the different methods they have adopted to ascer
tain the nature of the power structure in particular communi
ties. Even if all these factors could be controlled it is still doubt
ful whether past studies provide sufficient insights to predict 
the distribution of power in future analyses. One of the main 
reasons for this is the almost complete neglect of the possi
bility that distributions of power actually do change over time. 

Most power studies have ignored historical change altogether. 
They have neglected to consider whether changes in the nature 
of society and consequently in the nature of its political in
stitutions and processes might not lead to genuine changes in 
the distribution of power. Thus, for example, one of the main 
differences between the analyses of Marx and Engels and the 
study of contemporary industrial society found in Chapter 2 
is historical difference of over a century in the societies 
under discussion. 

Genuine historical change or stage of economic, political and 
social development may therefore account for some of the 
differences in power study results. Some of these changes may 
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have taken place during the last few decades. In practice, most 
of the early studies of American cities which concluded that 
they were dominated by smalI, unelected and wealthy groups 
of individuals were conducted around the second quarter of 
this century, while more of the studies showing a factional or 
coalitional structure were conducted around the third quarter 
of the twentieth century. 

This may give some support to Dahl (1961), who does in
clude a historical dimension in his study. He argues that the 
history of political power in New Haven has been one oi" a shift 
from oligarchy to pluralism based on dispersed inequalities. 
Over time, members of the most powerful groups have changed 
from patricians to entrepreneurs to ex-plebians. 

There may be genuine reasons, therefore, why pyramidal 
power structures do not appear so often in the later power 
study literature. These are related to changes in the forces 
operating in modern industrial cities which are marked by: 

1. The increasing heterogeneity of interests within the busi-
ness section. 

2. The rise of new power structures. 
3. The growing specialisation, professionalisation, autonomy, 

and heterogeneity of interests in all institutional sectors 
(see Fisher's 1963 summary of Miller). 

These observations are, to so me extent, in accord with 
those of Weber, Mannheim and Schumpeter. They tended to 
see politicians in this context as balancers of interests. The 
politics in which they engaged were essentially regulated pro
cedures far the acclamation of factions or elites alternately 
appointed to exercise power. 

The results of power studies are therefore best seen in the 
light of historical changes in the nature of particular societies 
and the consequent characteristics of their national states and 
political processes. Within the theoretical frameworks deveI
oped in this study it should be possible to predict the general 
form that the empirical data will take both in this and in other 
analyses of power. In very broad terms it should be possible 
to discern so me relationships between the growth of private 
and public organisations in industrial society, their acquisition 
of power, a related decline in personal, private entrepreneurial 
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power, as free markets are superseded by oligopolies, and a 
consequent and growing necessity to develop formal or volun
tary organisations in order to participate in the significant 
exercise of power at all. This latter symptom has indeed ap
peared in a number of other empirical studies. 

Pizzorno, for example, has summarised his understanding 
of some modern political systems. He says that 'parties and 
pressure groups, mechanisms of the political system, parallel 
the function of oligopolies, the equivalent mechanism in an 
economic system of imperfect competition' (Pizzorno, 1971, 
p. 189). Some bases for this judgement are given by Banfield, 
Beer, Castells, Harvey, Miller and Mills. Banfield (1961) con
duded that influence in community affairs varies with the 
issue, and that issues tend to rise out of the maintenance and 
cnhancement needs of large formal organisations. Castells 
says that 'everything depends on the prevailing power relations, 
these being largely a function of the linking of the urban de
mand focused organisations with the political process' 
(CasteIls, 1978, p. 121). Harvey makes the same point, saying 
that 'Most of the decisions made on the physical planning of 
thc urban system are likely to be made or strongly influenced 
by small and powerful oligopolistic groups' (Harvey, 1971). 
Miller {l970) also pointcd to the importance of organisations 
in the power structures of Seattle, Bristol, Lima and Cordova. 
There is therefore something to be said for Mills's contention 
that 'The history of modern society may readily be understood 
as the story of the enlargement and the centralisation of the 
means of power - in economic, in political and in military in
stitutions' (Mills, see Pizzorno, 1971, p. 112). 

Three further points follow from these analyses. The first 
is that large, amorphous or disorganised groups are not likely 
to wield much power if organisation is aprerequisite of its 
possession. 1t is difficult to see, therefore, how social dasses 
as such can exercise power in so me modern conditions with
out first forming organisations like trade unions, political 
parties or confederations of employers. 

The second point is that groups without homogeneous 
dass-base connections must also form voluntary organisations 
or social movements if they are to have any impact on the 
outcomes of power struggles. Both Beer and Castells have made 
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this point. Beer, for example, 'shows that the system of pres
sure groups corresponds to an oligopolistic market. The large 
groups are the focus of most of the power, and through a 
process of negotiation with one another, make all the decisions 
in which they have an interest' (Pizzorno, 1971, p. 14). 
Castells is also weIl known for the view that 'urban social 
movements, and not the planning institutions ... are the true 
source of change and innovation within the city' (CasteIls, 
1973, p. 4). 

Third, organisations will seek to produce effects which are 
in accord with their interests or the political stakes as they see 
them. Where these interests are predominantly economic, the 
organisations involved will seek to satisfy economic interests. 
In societies where economic organisations are large and power
ful their interests will predominate in that society as a whole. 
There are organisations in industrial societies whose interests 
are not predominantly economic and who engage in power 
struggles to substitute objectives and results other than pri
marily economic ones. Voluntary associations are one each 
set of organisations. The state can be partially another. Insofar 
as state agencies enter power struggles by virtue of being large 
organisations themselves, or become relatively independent 
of one set of interests as a result of being subjected to pres
sure by others, or follow independent professional codes, to 
that extent they can follow not primarily economic interests. 

The results of power studies also show that in addition to 
wielding power by action, organisations can also maintain their 
interests by their presence and inaction. Crenson (1971) 
studied two neighbouring cities in Indiana. Both suffered from 
air pollution and both were similar types of community. East 
Chicago took measures to clear its pollution in 1949; Gary 
did nothing until 1962. Crenson attributed the difference to 
the fact that Gary is a one-company town dominated by 
United States Steel and a strong party organisation. East 
Chicago, on the other hand, contained a number of different 
steel companies and no strong party organisation at the time 
it passed its legislation to control air pollution. The mixture 
of organisations, action and in action in different locations 
is another factor accounting for some of the differences in the 
results of power studies so far. 
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The ideas of Bachrach and Baratz and their empirical ap
plication by themselves (1970) and Crenson (1971) mark a 
new and important departure in the study of power. Until 
the late 1960s, power had nearly always been studied as if 
it were possessed and actively wielded by specific individuals 
or groups. This was one of the reasons which largely confined 
its analysis to particular local communities. It was thought 
that this was a level at which the intricacies of connections 
and relationships could be unravelled technically and power 
directly attributed to particular people. These people were 
then said to be the power elite and their relationships to con
stitute the power structure. 

The late 1960s, however, saw the emergence of the idea that 
organisations rather than specific individuals could influcnce 
or manipulate the structure of power and hence the objectives 
of different groups. Furthermore, this type of power did not 
have to be wielded actively but could be employed by political 
presence and the maintenance of some general frames of 
reference or values. This idea, if accepted, tended to invalidate 
the already heavily criticised methods previously employed 
for studying power. As a result, a number of analysts tumed 
to the outcomes of power struggles as the main indicators of 
the relative power of different groups and organisations. 

It is argued here that the analysis of the outcomes of the 
use of power is the most effective form of political analysis. 
It has the advantage that a relatively specific empirical 
analysis may be conducted which does not depend on such 
unsure foundations as political rhetoric, reputations and the 
arbitrary identification of key decisions. It also focuses on 
the main objectivc of political action, namely to ensure con
tinuing or more favourable distributions of scarce and desired 
goods and services. It is therefore a mcthod for examining the 
relationships between the objectives of different groups and 
organisations, their relative power and their abilities to achieve 
their objectives. 1 t avoids the pitfalls of taking political dispu tes 
at their face value and devoting too much attention to verbal 
and administrative disputes which may have !ittle or no sig
nificant outcomes. 

The study of the outcomes of the distribution of power 
and political processes has had its own methodological prob-
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lems. These are the familiar ones of what to measurc and how 
to measure it. At the present there is some agreement on the 
former. 1t is generally reckoned that the incidence of income 
effects is probably the most important output result ofpower 
struggles. The concept of income is often derived from Titmuss. 
Harvey, for example, quotes the following passage with ap
proval: 

No concept of income can bc really equitable that stops 
short of the comprehensive definition which embraces all 
receipts which increase an individual's command over the 
use of a society's scarce resources - in other words his net 
accretion of economic power between two points of time 
... Hence income is the algebraic sum of: 

1. the market value of rights exercised in consumption 
2. the change in the value of the store of property rights 

between the beginning and the end of the period in 
question. (Titmuss, in Harvey, 1973, p. 53) 

This study focuses on the change in the new property rights and 
their value over a twenty-one year period. It is not therefore 
a study of the incidence of total in co me effects but a signifi
cant part of them. 

As the output effects of political action generally emanate 
from the state and its various agencies because they are the 
focus of that action, most studies have looked at the ways in 
which state action produces effects on various aspects of in
come. Again this normally involves examining changes in the 
distribution of income between different groups over aperiod 
of time. The distributions of money incomes, financial and 
tangible wealth have been extensively studied and now appear 
regularly in government annual statistics. The distributions 
of goods normally provided by the state, which either cannot 
be charged direcdy to consumers (calIed pure public goods) 
or which cannot be charged wholly at market rates (called 
impure public goods), are not so weIl documented. The distri
butions resulting from the allocation of land-use rights are 
hardly understood at all. For that reason and because they 
form one of the most important outcomes of the use of power 
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in urban developments, they form the main subject of inves
tigation in this study. 

As with the study of power, so most of the studies of urban 
outcomes are American. One of the earliest was conducted 
by Benson and Lund (1969) in Berkeley. They examined 
participation rates in health, police, inspection, library, 
recreational and school services in three neighbourhoods of 
Berkeley. The neighbourhoods were chosen according to their 
social-dass composition so that the use of and payment for 
services could be related indirectIy to social dass. 

The services were combined into poverty-related services 
and personal developmental services. The poorer area had the 
highest rate of participation in the former while the richer 
area had the highest rates of participation in the latter. Each 
social group had to pay for services which they did not use so 
much as other social groups. This resulted in distributions 
from rich to poor and vice versa. Richer groups were able to 
minimise these costs by moving out of the tax districts in
curring heavy expenditures on poverty-related services. The 
flight to the suburbs was therefore one way of redistributing 
the costs of impure public goods. 

Levy, Meltsner and Wildavsky (1974) studied the distri
butions of local services in Oakland. In particular, they 
examined the service areas of schools, streets and sewers. They 
conduded that 

There is an adage that the rich get rieher and the poor get 
poorer but in our work we found a distribution pattern that 
favoured both extremes. Some mechanisms were biased to
ward the rich. Other mechanisms favoured the poor. We 
discovered no mechanisms that favour the middle. (Levy 
et al., in Lineberry, 1977, p. 16) 

Lineberry, hirnself, sought to test five conventional hypotheses 
in San Antonio. They were: 

1. That the quantity and/or quality of urban services are 
positively related to the proportion of Anglos in a neigh
bourhood population (the race preference hypothesis); 



24 Introduction 

2. That the quantity and/or quality of urban services are 
positively related to the proportion of the neighbour
hood population which is of higher socioeconomic 
status (the dass preference hypothesis); 

3. That the quantity and/or quality of urban services are 
positively related to the proportion of the neighbour
hood population occupying positions of power in urban 
government (the power elite hypothesis); 

4. That the quantity and/or quality of urban services are 
functions of eCLlogical aspects of urban neighbour
hoods, induding but not limited to their age, density, 
geographical character, and residential-commercial 
mix (the ecological hypothesis); and 

5. That the quantity and/or quality of urban services are 
primarily functions of bureaucratic decision-rules made 
to simplify complex allocations of administrative time 
and resources (the decision-rule hypothesis). (Lineberry, 
1977, p. 66) 

Although he found that political inequality between neigh
bourhoods, as exemplified by residence of formal and informal 
political office holders, was sharp, this was not reflected in 
differences between the location of the costs and benefits of 
public services. Although there were variations in their 10-
cations they were not significantly correlated with race, dass, 
elite residence or ecological characteristics. Lineberry sum
marises the results of his study as folIows: 

1. The distribution of urban public services in San Antonio 
can be characterised as one of 'unpatterned inequality'. 

2. Neither neighbourhood ethnicity, nor political power, 
nor socio-economic status are very satisfactory predictors 
of service allocations, casting doubt upon the underdass 
hypothesis. 

3. To the degree that any attributes of neighbourhoods are 
related to service delivery, their ecology (specifically, 
their population density and age of housing) is more 
dosely related than any other attribute. 

4. Older, denser neighbourhoods are more proximate to 
public service facilities, and the quality of services there 
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is roughly equivalent to other neighbourhoods; hence, 
more service 'discrimination' is suffered by residents of 
peripheral areas, beyond the present outreach of 
municipal service networks. 

5. The pattern of tax assessment is also better explained by 
ecological than by underdass hypothesis, with hornes 
whose assessments most dosely approximate their 'tme 
value' (by our admittedly cmde estimates) located in 
newer, less densely settled (hence peripheral) areas ... 

6. Urban public bureaucracies, through their discretion 
both to make delivery mIes and to fit a particularistic 
claim to one of several mIes, probably have more to do 
with the allocation of services than does the distribution 
of political power. (Lineberry, 1977, p. 183) 

The results of these three studies do not therefore show 
that the distribution of public services, in these particular 
cities, is directly correlated with differences in the social dass 
of local residents. What they do show is that, within given 
total levels of provision, the decision mIes adopted by local 
bureaucrats in public organisations are more significant than 
any other single factor in the distribution of the outputs of 
local public services. Lineberry (1977) also argues that these 
mIes and their interpretation are the relatively autonomous 
preserve of the bureaucrats. Electoral reprisals against local 
politicians and, indeed, those politicians themselves are not 
thought to be particularly effective in altering either the 
mles or their interpretations. Accordingly, Lineberry is 'more 
impressed by the limits to the power of the power stmcture 
than by its presumed omnipotence' (Lineberry, 1977 ,po 159). 
Even allowing for the differences between American and 
British cities, findings such as these do not appear to offer 
much encouragement for further studies based on the premise 
that differences in dass power will have a linear relationship 
with the distribution of the outputs of local government 
agencies. 

However, these findings may be as much a characteristic of 
the studies themselves as a reflection of the relative power of 
different groups. In the first place, they only study public 
services used by all members of local populations. Schools, 
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libraries, parks, roads and sewage systems are all used at some 
time or another by local families. Local agencies are charged 
with providing them to everybody. It would therefore be 
relatively difficult, within a given city, for a political agency 
to have rules for the provision of these services or actually to 
provide them in a significantly unequal way without the 
mobilisation of political power to change these rules or pro
vision. The desegregation of schools would provide a case in 
point. There, given sufficient time and political energy, rules 
for the provision of education have been changed. 

In the second place, it is very difficult to distinguish in 
measurable ways between the quality of public services. Two 
areas may have similar numbers of school places but this is 
by no means the same as providing similar educational ex
periences for the pupils who fill them. Again, the controversial 
policy of bussing children to schools in different areas illus
trates the perceived differences in the quality of education 
provided in different environments in different locations. 

Third, the coarseness of the level of investigation in the 
quoted studies means that some significant but highly localised 
differences will not necessarily show up in analyses of complete 
local areas. Thus many cities have pockets of very affluent 
residents living immediately adjacent to such amenities as 
parks and communications, and dramatic declines in social 
composition only astreet or two from the desirable amenity. 
The whole area may therefore appear as generally provided 
with a park whereas wealthy residents who live on the edge 
of that park enjoy extra benefits over those who are not within 
sight of it. In the same way, a sampie of significant additions 
to property rights in a local area could just as easily miss the 
one or two buildings, like Euston Centre or Centre Point in 
London, which have contributed the most gains to wealthy 
individuals, as to include them in a study. 

Fourth, the studies mentioned also tend to neglect the 
important fact that the whole level of public service provision 
in local areas is not necessarily determined by their residents 
or by local bureaucrats. Thus, the general level of provision is 
critically important in what is available for distribution. That 
level can be influenced by a number of factors including 
electoral revolts over the level of property taxes. 
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Fifth, even where the general levels of provision are set by 
central government, as in Britain, Davies (1968) has shown 
that there are significant variations in the relationships be
tween 'need' and provision in different local authority areas. 
Again this is a function of complex factors, not the least being 
the relationships between local and national power groups. 

Sixth, the American studies perforce do not examine the 
distribution of public goods, like housing, which are not 
supplied to the entire population. These, in Britain, are more 
significant examples of struggles over the number, quality, loc
ation and funding of public goods because some groups expect 
to benefit from them while others do not. In contrast, most 
groups expect to benefit in some way from facilities like parks. 

The American studies quoted here do not, therefore, provide 
conclusive evidence that the distribution, particularly of im
pure public goods and services, by local governments does not 
re fleet the distribution of power at some levels. What they do 
show is that, within given levels of provision, in specific local 
areas, administrative procedures for the allocation of quantities 
of goods and services are both important and relatively con
sistent as between constituencies. This consistency, however, 
may be less important than the differences, and the factors 
that cause them, between the rules and levels of provision in 
different areas. 

Friedland (1976), for example, has tried to account for the 
levels of funding allocated to different areas in America. His 
hypothesis was that federal War on Poverty funds were not 

distributed among cities according to the local level of 
poverty, but according to the local power of national 
corporations and labour unions and the extent to which 
their political dominance was at stake. The War on Poverty 
provided a strategy for political control over poor and non
white communities who were growing in electoral and 
organisational strength and who were challenging the 
political power and policies of corporations and labour 
unions. (Friedland, 1976) 

The picture he paints is a complex one. On the one hand, there 
are national struggles between corporations and trade unions 
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to secure broad redistributive legislation at that level. On the 
other hand, there are local political disputes between these 
groups where each seeks to dominate, manipulate or influence 
local circumstances. Wherc these national organisations have 
powerful local representatives and their individual power is 
not too dissimilar, then, when they are challenged by other 
local organisations such as residents' groups, they use their 
national connections to divert central funds to their local 
areas. This has the effect of enhancing their own local power, 
preventing local political challenges from becoming too effec
tive and incorporating them into the major political groupings. 
In this way, local political conflict is contained. It is not too 
dissimilar from the relationships between the British Urban 
Programme and the local distribution of its research and funds. 

Friedland (1976) also argues that wherethebalanceoflocal 
power is one-sided or the local constituency does not have 
any national significance, then the level of funding is depressed. 
He says that where, for example, locallabour predominates, 
as in central cities, it has not been able to curtail central 
business district growth, urban rene wal or highway construc
tion. The reason for this is partly that other groups do not 
expect to gain political control in those areas and so they may 
behave with less regard to local interests because they do not 
believe they have much political potential to lose there. He 
condudes that 

It is necessary to go beyond 'mass' electoral studies in which 
acts of individual political participation are aggregated into 
party or programmatic victories, as weIl as 'elite' studies in 
which political and bureaucratic elites respond to potential 
demands latent in different social groups or objective 
technocratic needs of the system. The power of national 
dass organisations - such as corporations and labour unions 
- intervenes between the city's potentially disruptive 
popular base and the city's public policy designed for that 
social base. (Friedland, 1976) 

Conclusions 

It has been argued above that the development of cities in in-
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dustrial societies is best understood in terms of the objectives 
of different groups and organisations and their relative power 
as exemplified by their abilities to translate these objectives 
into actual land uses and buildings. The central concept in 
understanding urban development is therefore power. The 
main indicators of relative power, in this context, are the 
distributions of urban outcomes. 

The application of contemporary power studies combined 
with an analysis of the output effects of political struggles 
has largely been confined to American cities. There is no valid 
theoretical reason why such analyses should be confined either 
to that country or only to local communities. Lack of re
search resources in Britain is a major reason why such a situ
ation has existed far so long. Possibly the only notable excep
tions to the lack of application of American power studies to 
British cities are those by Miller (1958) and Saunders (1979). 

The first necessity in such studies is a definition of power 
and the distinction of this idea from related concepts such as 
authority and politics. Power has been defined above as a 
concept denoting the ability to produce effects by means of 
force, coercion, dominance, manipulation or influence. 
Authority has been defined as the rational and legal exercise 
of power. Politics has been conceived as the collection of 
processes by which power, and the different forms of exer
cising it, is translated into the results required by groups with 
particular and contending interests. 

The empirical analysis of these concepts has changed over 
time. It has been argued above that the most significant con
temporary strategy for their analysis is to examine the out
comes of the use of power. This, again, has been largely an 
American preoccupation. The different historical, economic, 
political and administrative conditions prevailing in that 
country means that the results of American studies will not 
necessarily be replicated in Britain. Davies (1968) has already 
shown the inequalities which exist in the provision of public 
goods and services as between local authorities. This study 
will seek to show some of the changes in urban inequalities 
which have taken place within one authority. 



Part 11 

Social Structure, Cities 
and the State 



Chapter 2 

Social Class, Organisation and the 
City 

Introduction 

If the study of power is best conducted by examining the out
comes of its use and their distribution between different groups, 
then significant outcomes must be specified and relevant dis
tributive groupings defined. Part IV describes the significant 
immediate outcomes of development planning. Chapter 2 ex
amines some definitions of distributive groupings and outlines 
some previous analyses of their relationships in the context 
of urban development. 

In Chapter 2 it is argued that significant distributive group
ings must be defined by theorising the bases of their differences. 
These bases usually rest on different ways of holding power. 
Therefore the concept of power and the existence of different 
distributive groupings are closely related. 

Second, it is argued that these groups must be relatively 
closed over time. Groups which individuals can join or leave 
at will cannot form the vehicles for the most significant dis
tributive differences. If they did, then individuals could equalise 
their shares of scarce goods and services simply by changing 
from one group to another. Clearly most individuals are not 
able to do this and therefore there must be important barriers 
which prevent them from doing so and which also mark the 
boundaries between one distributive group and another. 

Third, it is argued that, in the first instance, groups are dis
tinguished from one another, in economic terms, as a result 
of the division of labour in society. This gives rise to distinc
tions between social classes. Contrary to Marxist belief, this 
is a particular and not a general way of holding power. 

Fourth, as the division of labour develops together with in
creases in scientific and technological knowledge, so organis-
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ation becomes aprerequisite for the combination of different 
skills in the accomplishment of tasks. Organisation therefore 
becomes an indispensable vehicle for the exercise of power. It 
develops new bases for the possession of power and also 
becomes the main agency for seeuring distributions on behalf 
of parts of social classes. Organisations therefore contribute 
to the structure of the division of labour, provide bases for 
the uses of power and form the main agencies of social action 
and control in advanced industrial soeieties. 

Fifth, it is argued that eities form the physiealloeation of 
distributive groupings and the loeal geographie areas for the 
operations of organisations. Only a decreasing minority of 
economic and political organisations are eonfined within the 
administrative boundaries of eities. The latter therefore pro
vide a physieal loeale marked by local, national and inter
national uses of power by soeial classes, economie and politieal 
organisations. The outcomes of these uses of power depend 
upon the abilities of different groups to focus these uses on 
different eeonomic, politieal and geographie levels. 

Sodal structure 

All societies contain structured and sometimes institutionalised 
forms of social relations which are largely beyond the control 
of individuals. Insofar as they are not susceptible to individual 
wishes, they are non-voluntary. Two such sets ofrelationships 
common to all societies are those of age and sex. As individuals 
cannot normally choose their age or sex, they are highly sub
jeet to the struetured relationships between different age and 
sex groups prevalent in their particular society. Over time, 
however, these institutionalised positions may be ehanged by 
exercising the eolleetive power of one group against others. 
The roles of old people or women may be ehanged in this way. 
These simple examples serve to illustrate that all societies con
tain structured social relationships which are maintained by a 
balance of power between different groups and can be changed 
by altering that balance. 

The structured set of social relationships which has received 
most attention from analysts of industrial society is social 
class. The term has been used in so many different ways by 
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different commentators that it no longer commands a dear 
and unambiguous tneaning. A discussion of its content is there
fore necessary before proceeding further. 

In sociology, a sodal dass is a stratum of sodety which is 
identified by theorising the conditions for its existence which 
differentiate it and dose it off from other strata in a given 
society. While social strata are descriptive categories, social 
dasses are analytical groups resting on some theorised con
ditions of their existence. The two main conditions determin
ing the existence of social dasses are an unequal distribution 
of power and different or unequal distributions of the bases 
of that power.These, combined with relative degrees of mobility 
dosure between groups marked off in these ways, form the 
bases of structured, non-voluntary social relationships in in
dustrial societies. Social dasses are therefore institutionalised 
forms 'for acquiring, holding, and transferring differential 
power and its attendant privileges' (Bell, 1976, p. 361). 

The main dispute or confusion over the notion of social 
dass concems whether it is a general or particular way of hold
ing power in society. Marxists argue that it is a general combin
ation of the different forms of power which differentiate 
vertically social strata from one another. Poulantzas, for ex
ample, says that 

social dass is a concept which shows the effects of the en
semble of structures, of the matrix of a mode of production 
or of a social formation on the agents which constitute its 
supports; this concept reveals the effects of the global struc
tu re in the field of social relations. (Poulantzas, 1973b, 
p.67) 

Non-Marxists argue that there are other forms of vertical power 
differentiation in society which are not dependent on the pro
perty relationships defined by Marx as the bases of sodal dass. 
For Weber, dasses, status groups and parties are all different 
forms of the distribution of power. For Mosca and Pareto, 
power differentiations are essentially political between rulers 
and the ruled. The association of power, politics and social 
dass has led Lipset and Bendix to assert that 'Discussions of 
different theories of dass are often academic substitutes for a 
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real conflict over political orientation' (Lipset and Bendix, 
1951, p. 150). Thus what is said to constitute the bases of 
social dass tends to differ according to the political persuasion 
of the author. These views can be diametrically opposed. 

On one point, however, there is some agreement. This is 
that where social relations are structured according to the dif
ferential possession of power, these relations are maintained 
in astate of tension. Structures resting on such a condition 
are inherently unstable. Tension and instability are represented 
by conflicts over the distribution of power and the advantages 
which follow from its possession. Such societies are therefore 
subject to changes resulting from shifts in the balances of 
power following various levels of conflict. 

Writers as different as Marx and Dahrendorf have then argued 
that social relations structured on the basis of conflict inevi
tably lead to societies composed of only two primary dasses. 
Marx identified these as the bourgeoisie and the proletariat. 
Dahrendorf argued that 'from the point of view of a theory 
of conflict there can be no such thing as amiddIe dass' 
(Dahrendorf, 1972, p. 52). This would be true if there were 
only one major base of power. If that base were, for example, 
property, then a group either owned or did not own it. There 
was no in-between condition forming the basis of a third dass 
position. If, however, property is only a particular way of hold
ing the more general phenomenon, power, then the other ways 
of holding power would form the bases of different dass pos
itions and of multidimensional conflicts. As both Marxists and 
non-Marxists describe the existence of more than two dasses 
in industrial society there is at least an inference that there is 
more than one way of holding power in such a society. 

Marx, for example, argued that the development of privately 
owned capital produced a set of social dasses which were dif
ferent from those of preceding feudal society. He enumerated 
them as capitalists or the big bourgeoisie, the middle dass or 
petty bourgeoisie, intellectuals or manual workers, peasants 
and the lumpenproletariat or social scum, as he described them. 
Although he then devoted most attention to the relationships 
between capitalists and manual workers, it is important to 
note that he identified at least six different social classes. 

While it has been argued above that dass conflict is oc-
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casioned by power relationships and disputes over the distri
bution of scarce goods and services, Marx attributed it to the 
private ownership of the means of production. The cause of 
dass antagonism was, for hirn, the expropriation by capitalists 
of the means of production from manual workers. The private 
ownership of these means of production both permitted and 
ensured this result. 

The continuation of this process Marx believed would lead 
to the increasing misery of manual workers. 'Along with the 
constantly diminishing number of the magnates of capital, 
who usurp and monopolise all advantages of this process of 
transformation, grows the mass of misery, oppression, slavery, 
degradation, exploitation' (Marx, 1867, see 'undated', p. 97). 
In this way, capitalist production produced a social dass, 
manual workers, who were supposed to bear all the burdens 
of society. These burdens and their accompanying misery 
would produce, according to Marx, a radical dass with nothing 
to lose except its chains. This would inspire a social movement 
to overthrow the capitalists. Although this process was inevi
table, it was also the duty of an active elite to hurry it along. 

At other times, Marx does not seem so certain that grow
ing misery among manual workers is inevitable. Engels pointed 
out that 

Certain kinds of work require a certain grade of civilisation, 
and to these belonged almost all forms of industrial oc
cupation; hence the interest of the bourgeoisie requires in 
this case that wages should be high enough to enable the 
workman to keep hirnself upon the required plane. (Engels, 
1845, see 1973, p. 116) 

The plane he required, according to Marx hirnself, was relative 
to the standards prevailing in society at the time. Workers 
would obviously resist distributive reductions in this plane, 
particularly to the levels of misery described elsewhere. 

Wages are therefore not necessarily reduced to subsistence 
levels of misery but are 'settled by the continuous struggle 
between capital and labour, the capitalist constantly tending 
to reduce wages to their physical minimum and to extend the 
working day to its physical maximum, while the working man 
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constantly presses in the opposite direction' (Marx, 1898, see 
1973, p. 223). The actual levels of wages and length of the 
working day are settled by 'the respective powers of the com
batants' (Marx, 1898, see 1973, p. 223). 

This is one of the most important conclusions to come from 
Marx. It admits the possibility of bargaining between social 
dasses and that workers do not enter this process with no 
power. Private ownership of the means of production is there
fore neither the only nor always the greatest source of power. 
If one dass other than capitalists controls some power, then 
the possibility exists that other dasses may do the same. The 
differential distribution of scarce goods and services between 
them will therefore be the result of the complex of their rel
ative degrees of power. 

If dasses who do not own the means of production have 
some power, as Marx admits, then private ownership cannot 
be the only basis of social power. Although Marx fails to ident
ify what these other bases may be, there is a suggestion that 
some of them must be related to politics or ideas. In various 
texts Marx argues that any dass struggling for domination 
must acquire political power. In other places he maintains that 
the ideas of the ruling dass are, in each epoch, the ruling ideas. 
The existence of these alternative bases of power partly led 
Marx to his totalitarian solution to the removal of social dasses. 

Marx's revolutionary elite, wh ich was to hurry on the in
evitable demise of capital, had to seize political before econo
mic power and also control the ruling ideas. This dictatorship 
of the proletariat, although supposedly transitory, has proved 
remarkably elitist and persistent in all the countries which 
have experienced communist revolutions since Marx. This is 
more to do with the similarities between all totalitarian dic
tatorships than changes in who owns the means of production. 

Indeed, a dassless society, in Marx's terms, may be brought 
ab out in two opposite ways. Either private ownership can be 
abolished or it can be made universal. In practical terms, the 
effects of these changes are remarkably similar. In one case most 
investments and stocks are invested in the state. In the other, a 
large part of them are collectively 'owned' in the same way. 
Neither makes much difference to the forces of production 
and therefore to the socia! dasses which exist as a result of the 
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continuing division of labour. Power relations within and bc
tween social dasses continue to exist. 

In contrast to Marx, Weber gave four examples of social 
dasses: 

a. The 'working' dass as whole. It approaches this type thc 
more completely mechanised the productive process be
comes. 

b. Thc 'lower middle' dasses. 
c. The 'intelligentsia' without independent property and 

the persons whose social position is primarily dependent 
on technical training such as engineers, commercial and 
other officials, and civil servants. These groups may dif
fer greatly among themselves, in particular according to 
costs of training. 

d. The dasses occupying a privileged position through pro
perty and education. (Weber, 1964, p. 427) 

Although, in his later works, Marx recognised the likelihood 
that these middle two groups were more likely to expand than 
to polarise between the proletariat and the bourgeoisie, much 
of the subsequent dispute with his dass model has focused on 
thc cmpirical expansion of these dass es as if this were a new 
and unpredicted phenomenon. 

Some theorists of industrial society, following Weber, have 
argued that the expansion and rise of groups whose abilities 
rest on specialised training marks the development of a new 
ruling dass. For Dahrendorf, 'the ruling political dass of post
capitalist society consists of the administrative staff of the 
state, the govcrnmental clites at its head and those interested 
partics which are reprcsented by the governmental elite' 
(Dahrendorf, 1972, p. 303). This idea is expanded by Bell, who 
argues that 

The essential division in modern society today is not be
tween those who own the means of production and an un
differentiated proletariat but the bureaucratic and authority 
relations between those who have powers of decision and 
those who have not, in all kinds of organisations, political 
and social. It becomes the task of the political system to 
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manage these relations in response to the various pressures 
for distributive shares and socialjustice. (Bell, 1976, p. 119) 

Two points should be noticed in this exposition as they will 
be taken up below. The first is that differences between indi
viduals are the result of the roles they fill in organisations. The 
second is that this type of analysis also leads to a view of state 
action which will be taken up in the next chapter. Galbraith 
identifies the collections of individuals who make decisions in 
organisations as technicians, scientists, advertisers, marketers 
and co-ordinators. Collectively they constitute the 'techno
structure~ 

The idea of a bureaucratic ruling dass has also been applied 
to collective economies. Djilas, for example, says that 'the 
communist revolution, conducted in the name of doing away 
with dasses, has resulted in the most complete authority of 
any single new dass (the bureaucrats)' (Djilas, 1976, p. 36). 
Although some argue that the term dass should not be applied 
to a group marked off in this way, Lane has argued that 

The state bureaucracy is ruling dass because of the domin
ant role it plays in the production process. Control of the 
means of production is effectively in the hands of the 
bureaucrats as a collective. The relations between the 
workers and the bureaucrats is exploitive. (Lane, 1976, 
p.31) 

Finally, Marcuse describes this top ruling group as being com
posed of representatives from certain organisations such as 
economic, political, management, armed forces, and the party. 
It is only subject to the constraints of the Central Plan and the 
competitive terror. 

In contrast to Marx, the theme running through the analyses 
of social dass among these commentators on industrial society 
is that control and therefore power can be exercised on the 
basis of factors other than property. Ownership is therefore 
seen as a particular form of the more general concept - power. 
If the term social dass is to be used in this analysis it either 
has to be confined to the particular economic usage associated 
with relationships to production and other terms used for dif-
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ferent structured social relationships or it has to be redefined 
in a much more general way. The latter alternative would seem 
to produce a concept so vague and general as to be of Httle 
analytical value. Accordingly, the term social dass will be re
served for those structured social relationships whieh arise as 
a result of economic divisions in society and which are rela
tively dosed. 

At the more general level of structured social relationships 
in industrial societies, the problem is therefore to identify 
the different types of power and control which cause invol
untary social differentiation and social stratification. Accord
ing to Giddens, 'There are three, related, sources of proximate 
structuration of dass relationships: the division of labour 
within the productive enterprise; the authority relationships 
within the enterprise; and ... distributive groupings' (Giddens, 
1973, p. 108). These structure relationships between groups to 
the extent that there is lack of freedom of movement and mo
bility dosure between the different groups. 

The division of labour within enterprises tends to define 
groups who own or organise, who provide special technical 
abilities and who provide labour. Authority relations within 
the enterprise associate different degrees of power with these 
positions. The bases of this power tend to be different for dif
ferent groups. For organisers, the basis of power is their con
trol over the functions of the total organisation and its indivi
dual members. Specialised, scarce and expensive knowledge 
is the basis of the power of those who provide special skills. 
Collective numbers and control of labour inputs are the basis 
of power for those who provide labour. Taken together across 
the whole of society, individuals in these three main categories 
tend to form distributive groupings with respect to the acqui
sition of scarce and desirable goods and services from markets 
or queues. There is also a fourth, large and growing group in 
industrial societies which does not participate in economic 
enterprises. This group is dependent for its support on the rest 
of society or its own accumulated resources. It is composed 
of pensioners, the unemployed, the permanently siek and some 
large, or single-parent, families. It is both relatively hetero
geneous and powerless. 

Any industrial society is therefore composed of four main 
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groups wh ich although they may be internally heterogeneous 
are marked off from one another by the possession of dif
ferential power emanating from different sources. These sources 
are . hierarchically structured administrative systems, know
ledge, numbers and moral considerations. The four groups are 
organisers, technocrats, labour and dependents. They repre
sent a relatively closed system of vertical stratification. 

The relationships between these main groups or parts of 
them are characterised by varying degrees of conflict. This is 
because they have different bases ofpower and hence different 
interests in the division of scarce goods and services. Arrow 
developed what he later recognised as the Condorcet paradox 
to show that a society stratified into at least three distinct 
groups with different interests and preferences had to be 
characterised by conflict. 

Arrow argued that, in societies divided into three or more 
different distributive groupings with different interests, there 
was no way of generating majority choices and avoiding con
flict without violating one or more of five democratic mIes. 
These rules were: 

1. Universal domain (that is to say resolution of all possible 
preference patterns). 

2. Positive association of individual values. 
3. Independence of irrelevant alternatives. 
4. Citizen sovereignty. 
5. Non-dictatorship. 

Given these mIes, Arrow showed that no majority choices 
could be reached by democratic means. His argument may be 
illustrated as in Table 2.1. In this X is preferred to Y by a 
majority; Y is preferred to Z by a majority. According to the 
transitivity principle, therefore, if X is preferred to Y and Y 
is preferred to Z, then X ought to be preferred to Z. In fact, 
this is not the case. Z is preferred to X by a majority; there
fore no majority preference pattern of outputs can be formu
lated among the different interests of these three social classes. 
The result is that varying levels of conflict must take place be
tween these groups before actual decisions or distributions 
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take place. Normally, the most powerful group would be ex
pected to acquire the most out of such activity. 

TABLE 2.1 An illustration 0/ the Condorcet paradox 

Social class 
Interests 

Organisers Technocrats Labour 

First X Z Y 
Second Y X Z 
Third Z Y X 

The division of labour and organisations 

As a result of the complex division of labour in advanced in
dustrial societies, power is normally exercised through organ
isations. The continuity, resources and range of abilities of 
organisations usually outweigh those of simple individuals or 
even unco-ordinated but well-endowed distributive groupings. 
Capitalists as individuals, for example, are a well-endowed dis
tributive group, but individually and even, to some extent, 
collectively they do not have as much opportunity for the 
practical exercising of power as a large corporation. Only when 
capital itself is combined into financial institutions employing 
continuous organisational structures and bureaucratic control 
does it enter the same power level as, for example, a manu
facturing corporation. Again, however, this means that high 
levels of power are associated with bureaucratic organisations 
rather than unco-ordinated individuals. 

Manifest social-dass relationships therefore take place with
in the organisational enterprises in which individuals make 
their living. It is the nature of these specific relationships which 
determines the latent dass relationships in society as a whole. 
Within organisations, dass relations can be relatively hetero
geneous, varying from worker co-operatives through state
owned industry to old-style private capitalism. The latter is 
no longer and decreasingly the dominant mode of production 
in Britain. In tracing the effects of social-dass relationships 
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on distributive groupings one is thus concemed first with 
inter-organisational action and second with the effects of this 
action on individuals in similar dass positions. 

Few organisations or social dasses are so powerful that they 
can control decisions which affect them by economic action 
alone. The ubiquitous production of a surplus in all industrial 
societies not experiencing economic decline is accomplished 
by economic organisations. Its distribution between different 
organisations and social classes is increasingly a matter of 
political action. From any given starting point, for example, a 
trade union organisation may engage in economic action within 
an enterprise to determine the share of profits accruing to 
workers or the corporation. Outside the enterprise it may pursue 
the same ends using political means such as a political party. 
Disputes between large organisations or over the production 
of goods and services in non-market conditions are also usually 
conducted at the political level and increasingly via state 
organisations. 

The causes of the structuration of non-voluntary social re
lations are therefore complex and interdependent. They in
clude the division of labour, the use of organisations to co
ordinate this divided labour, the hierarchical structuring of 
these organisations, the differential possession or use of goods, 
services and knowledge, economic and political action. While 
they may be relatively autonomous from one another, they 
mayaIso overlay each other to produce a composite structure 
which might lead to radical change in a single direction. They 
are not all ultimately dependent on economic action. The 
number and complexity of these factors also reduces the prac
tical probability that they will ever all combine to produce a 
unidirectional change. 

The central problem of industrial societies geared to stability 
and growth is to ensure steady increases in investment and 
productivity. These become the main stated aims of economic 
and political units, and there are different ways of achieving 
them. In a society composed of une qual distributive groupings, 
different groups take different views of which method seems 
most desirable. As distributive groupings start from different 
positions with different bases of power, they also have different 
and mutually inconsistent interests in the distribution of goods 
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and services together with the fruits of growth or the incidence 
of decline. It is therefore important to be involved in the de
cisions on economic strategy and investment. Those groups 
and organisations who are involved in these decisions and who 
carry power can expect to maximise beneficial distributions 
and minimise undesirable effects. 

In the early forms of industrial society, decisions on econo
mic strategy and their execution were largely in the hands of 
individual capitalists who owned and controlled their own 
enterprises. Non-unionised labour and a minimal state increas
ingly dedicated to the philosophy of laissez-faire had !ittle in
fluence on economic decisions and action. Both Marx and 
Weber recognised that this was a situation which labour would 
not submit to indefinitely. Unlike Marx, however, Weber saw 
the evolution of different farms of participation in deciding 
and executing economic strategies as a natural development 
of tendencies already present in original capitalism and not 
the emergence of an entirely new set of social relationships. 
The evolution of early nineteenth-century capitalism has not 
in practice led to the emergence of the kind of socialist society 
envisaged by Marx. Indeed, so far, no Marxist revolution has 
ever taken place in any society which had developed beyond 
early forms of capitalism. 

The analysis offered by the Harvard School and other writers, 
like Dahrendorf, of thc changes that have taken place in capi
talism is summarised by Giddens. He says that their argument 
IS 

that the essential component of 'capitalism' is the unfettered 
competition of a multiplicity of producers; that any move
ment towards a diminution in the number of competitive 
producers, in respect of capital, or towards the collective 
organisation of workers, in respect of labour, serves to 
threaten the hegemony of the capitalist system; and con
sequently that the decline of capitalism can be charted by 
the degree to wh ich these latter two sets of processes are 
seen to take place. To these we may add the notion that the 
functioning of capitalism, as an economic and as a social 
order, is inhibited by the intervention of the state in econo
mic life. (Giddens, 1973, p. 283) 
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Giddens then goes on to argue that in both these analyses and 
in political economy the roles actually played by working-dass 
organisations and the state and the empirical variations found 
in these roles are not adequately explained. This is largely true 
and will require further elaboration in the following chapter. 

It is also true that advanced industrial societies attempt to 
make more conscious decisions about economic actions rather 
than leaving things to the free play of market forces. Although 
Goldthorpe, a noted opponent of industrial society theses, 
has argued that such societies can have a variety of different 
regimes, it still remains true that all of them are seeking to 
rationalise their economic strategies. The main stimuli for this 
action are the need to co-ordinate large enterprises where that 
function is no longer performed by capitalists as such and to 
harness the processes of investment and innovation to pro
ductivity and growth. 

The initiatives for economic strategy lie with the corpor
ations and not with consumers. The only organisations which 
are of sufficient power, size and permanence to riyal the cor
porations are the state and the trade unions. If the corporations 
were perfectly co-operative and generated large profits which 
were reinvested not only in their individual interests but also 
in the interests of total internal national growth and stability, 
and if the fruits of those strategies were distributed according 
to the needs of the total community, then most groups would 
be relatively satisfied and there would be little organised pres
sure for them to do otherwise. Economic units do not operate 
in that way, however, and so organised interests separate out 
and seek to change each other's actions. 

Within organisations, the design of work tasks and the struc
ture of the organisations themselves are not normally in the 
hands of workers. The decision-makers in these circumstances 
are normally the administrators and those with special tech
nical expertise. This situation was predicted as long ago as the 
beginning of the nineteenth century by Saint Simon. He argued 
that, at the very minimum within organisations, workers 
would not be able to rule or make decisions on the design of 
their work because they did not have the necessary organising, 
scientific or technocratic skills. Important decisions about the 
internaiorganisation of economic units and their external 
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roles are normally made, therefore, by the kind of people 
Galbraith has called the 'technostructure'. 

To the extent that such decision-makers require organi
sations to grow both for their own ends of security, pay and 
promotion and to internalise some problems of planning, so 
markcts are superseded by monopolies and/or monopsonies. 
Such developments are often seen as inimical to the interests 
of too many other groups in society and so organised pressure 
devclops to alter such bchaviour. Where this cannot be ac
complished succcssfully within or between economic units, 
groups turn to political action. The dedinc of free market 
decisions is therefore marked by the increasing importance of 
political decision-making and hence the state. The role of the 
state is therefore central in who decides what in advanced in
dustrial societies. 

The grcatly increased importance of the state is a major 
feature distinguishing original capitalism from modem indus
trial societies. It has a role of not only altering or co-ordinat
ing the activities of profitable economic units but increasingly 
of directly controlling essential but non-profitable enterprises, 
indicating achanging balance between economic and political 
decision-making. Increasingly, large state-owned enterprises are 
geared to breaking even rather than making profits and are 
also used, righ tly or wrongly, in the process of the political 
management of the economy. 

Even in industrial societies where the state owns all the sig
nificant economic enterprises it is still not the workers who 
decide economic strategies or design their own work. Where a 
communist party is responsible for such decisions, party 
membership gives some indication of who the decision-makers 
are. In Russia, for example, the social composition of the party 
does not reflect the social groupings found in the wider society. 
Lane shows that while manual workers represented over half 
the population of the Union of Soviet Socialist Republics dur
ing the 1960s, they only formed just over a third of the 
members of the Communist Party of the Soviet Union. Con
versely, while non-manual workers formed just under a quarter 
of the total population, they composed not far short of half 
the total party membership (Lane, 1976, p. 99). Djilas goes 
further and argues that a new ruling dass emerges in countries 
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like Yugoslavia. This dass is 'made up of those who have special 
privileges and economic preference because of the adminis
trative monopoly they hold' (Djilas, 1976, p. 39). 

As with economic enterprises, representative control of 
managers by shareholders dedines with size and time, so with 
the state. There, detailed electoral control over administrative 
organisations by voters also appears to be eroded by size and 
the passage of time. Djilas remarks that 'as the new dass be
comes stronger and attains a more perceptible physiognomy, 
the role of the party diminishes' (Djilas, 1976, p. 40). Galbraith, 
too, talks of the passage of significant decision-making into 
the hands of the planning system and the technostructure. 

The important decisions on investment, productivity, growth 
and stability generally seem to be made within large organis
ations. Within those organisations the administrators and tech
nocrats are the people who actually produce and process the 
information on which decisions are based and also implement 
those decisions once they have been taken. This provides them 
with a wide margin for action we11 beyond the detailed con
trol of even large shareholders or voters' organisations like 
parties. Political action by organised groups can modify these 
conditions at some stages in the development of industrial 
societies. As they develop and as bureaucracy spreads and con
centrates in even larger units, however, political action by 
organised labour unions is associated more with the power of 
veto than the power to produce positive strategies. This is re
flected in the results of major investment decisions and con
flicts over who pays, who gains and who loses among interested 
organisations and distributive groupings. 

A generic characteristic of a11 industrial societies which are 
involuntarily structured into different organisations and dis
tributive groups is a disparity between the returns from total 
production accruing to different organisations and social strata. 
This used to be thought of as peculiar to capitalism but it is 
now dearly evident in co11ective economies as weH. Aron, for 
example, says that 'In the Soviet system during the early fifties 
the difference in earnings between a Soviet private and a 
Soviet general was said to be greater than in the United States' 
(Aron, 1967a, p. 89). Lane also notes the general finding that 
similar forms of social stratification occur in both the United 
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States and the Union of Soviet Socialist Republics (Lane, 1976, 
p.54). 

The main social effect of structuration in advanced indus
trial societies is therefore to counterpose organisations and in
dividuals. Within administrative units, power hierarchies are 
established which serve the interests of the organisation as 
perceived by the top members of those hierarchies rather than 
the interests of all the members. In their external relations 
only similar, permanent organisations can compete on equal 
terms with other bureaucracies. Individuals are not generally 
able to alter the activities of organisations from outside those 
units. Conversely, public and private bureaucracies can fol
low courses of action which are in conflict with the interests 
of individuals. Only if the laUer can group together and take 
organised economic or political action can they hope to modify 
organisational behaviour in ways different from those required 
by the organisation in question. In practice, therefore, the 
organisational structuring of industrial societies becomes more 
significant in terms of the actual distribution of power and 
social action than the economic divisions between relatively 
heterogeneous social classes containing internal competitions 
and not marked by uniform, organised social action or values. 

Cities as the locations of distributional outcomes 

Some Marxists believe that changes between the relative pos
itions and conditions of capital and labour within advanced 
industrial societies constitute a significant divergence from the 
future predicted by Marx. On the other hand, they argue that 
something like this future is being realised on an international 
geographic scale. Imperialist theory therefore sees the exploi
tation of labour by capital as bound up with the relationships 
between advanced industrial societies and the so-called under
developed countries. In this analysis, international capital ex
ports some of its problems in high wage economies by exploit
ing the resources, lack of union organisation and low wages 
found in the Third World. In this way the structure of develop
ment in one country maintains the condition of underdevelop
me nt in another. The perceived way of breaking out of this 
condition is through revolutionary movements for indepen-
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dence. This is a thesis which merits further attention, for these 
have always been links between forms of structured social re
lationships and geographie development. The relevant horizons 
of these relationships have cIearly expanded weIl beyond those 
examined by early theorists. 

Saint Simon, for example, identified the development of 
industrial society with the establishment of free urban com
munes. This theme was developed by Weber, who extended it 
in his analysis of cities. Both of them believed that a necessary 
condition of the development of industrial society and social 
relationships was freedom from feudal controI. Thc physical 
location of this freedom was the urban community in which 
the tradition al rights of feudal landowners did not exist. 

During the period of early capitalism, therefore, it was a 
minority condition confined within cIearly defined geographie 
boundaries in cities and encompassed within predominantly 
feudal regulations. The city, for Weber, was therefore a par
ticular kind of community with a special and different arrange
ment of constitutions normaIly limited to its physical con
fines. The complete urban community was composed of fortifi
cations, a market, courts, trade associations and administration. 
According to Weber, such urban communities were total systems 
of life forces brought into some kind of equilibrium. 

On ce the process of industrialisation was set in motion this 
was not a situation which lasted for long. Bücher, a German 
economist, considered, for example, that economic his tory 
could be reduced to aseries of three stages: cIosed domestic 
economy, urban economy and national economy (see Aron, 
1967a, p. 79). To this he might have added international 
economy. Thus aIthough cities were originally the product of 
the development of urban economies, the ramifications of 
those economies soon spread weIl beyond the physical limits 
of individual cities. 

Another, relatively independent, cause of the development 
of the kind of urban communities anaIysed by Weber was 
politics. While urban communities grew physically as popu
lations moved and concentrated there, with industrial develop
me nt the established conditions permitting that development 
were essentiaIly politicaI. In the first instance, political action 
producing legislation freeing urban communities from feudal 
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rule, permitting non-feudal administration and free land tenure, 
was an essential precondition of urban economic development. 
Although contin,ued economic development subsequently be
came a more important reason for urban growth, political 
conditions remain an important determinant of that develop
ment. Consequently, from the very beginning of industrial 
urban communities the structuration of their populations into 
different groups and the political relationships between them 
had important effects expressed partly in the physical nature 
of urban development. 

Early in the expansion of cities, groups would not only be 
separated socially, economically and politically but their in
terests would also be different according to the different physi
cal attributes of different urban locations. The residential im
plications of these different interests formed the core of the 
urban sociology of the Chicago School as represented by Park, 
Burgess and McKenzie (1925). Without making any attempt 
to theorise the causes of social stratification, they argued that 
the division of society into different groups was reflected in 
terms of their urban locations and residential segregation. The 
processes affecting this result were said to be competition and 
selection. 

Competition and selection between individual members of 
different social groups with respect to accommodation is, how
ever, only one aspect of the relationships between structured 
classes and the physical characteristics of cities. Many of the 
most powerful organisations have interests in locations and 
buildings in which their members do not live. Indeed, some 
of the most significant buildings in cities are not used for res
idential purposes by anyone. 

The development of urban and then national economies 
was accompanied by physical development for manufacturing, 
commerce, exchange, distribution and administration. These 
functions come to dominate urban structures in the same way 
that the organisations using them dominate economic, politi
cal and social action. 

Part of the actions of organisations in pursuing their ends 
is concerned with arranging locations and buildings to facilitate 
those goals. Thus the development of industrial, urban settle
ments is a reflection of part of the activities of powerful organ-
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isations and their actions over time. At the level of early urban 
economies, organisations may seek to dominate certain 10-
cations in order to reduce competition by denying competing 
organisations the use of those spaces in order to carry out 
competing activities. 

The development of urban economies during the nineteenth 
century was also accompanied by cultural modes of thought 
related to money, rational accounting and the intellect. Simmel 
(1903, 1936) made this the central feature of his analysis of 
cities. Although, like the Chicago School, a partial analysis, 
his examination of the mentality of urbanites served to cast 
some light on the results of the expansion of finance associated 
with the growth of urban economies. These latter were the 
seats of money exchanges, and the development of twenty
two regional stock exchanges in large cities serves to illustrate 
the point in Britain. 

With the continued expansion of urban economies to be
co me national and later international, the identification of 
economic action with specific cities dedines. The competition 
between organisations which once contributed to city growth 
and structure becomes competition between organisations 
with horizons weIl beyond the city limits. Choices can be 
made which, instead of contributing to development in a given 
city, can locate that growth elsewhere and so depress conditions 
in original growth centres. This is again reflected in the de
dine and concentration of money exchanges. The his tory of 
British regional stock exchanges during the twentieth century 
has largely been one of dosure and concentration on the largest 
one in London. All these developments lead Martindale to as
sert that 'the age of the city seems to be at an end' (Martindale, 
1968, p. 62). 

Certainly those social groups which competition has trapped 
in thc ghettos and slums are entitled to agree. The rise of the in
ternational economy with many staple, heavy or even new in
dustries more economically established not just in other cities 
but in other countries makes the future for certain organis
ations and groups in British cities in general, and the depressed 
parts of them in particular, extremely uncertain. This is already 
expressed in the characteristics which remain, unlike the inter
national economy, confined within the limits ofparticular cities. 
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Individual cities are now essentially political and administra
tive units with a legal existence. They are corporations at law 
with artificial personalities which can act in more or less the 
same way as other organisations. This has long been the way 
that American political scientists have theorised about cities. 
Their work has been much neglected in this country. 

A number of factors combine to alter the nature of cities 
from primary economic locations to primarily political units 
within which organisations and distributive graupings compete 
for scarce and desirable physical facilities. In the first place, 
the development of the international economy means that 
citizens of any given city have even less contral over the econ
omic activity taking place within their city's boundaries. 
National and international competition results in the decline 
or removal of many industrial organisations. The weakest 
groups feel the disadvantages of these changes first but more 
and more people find themselves unemployed in cities. In
creasingly, political units or governments are the only agencies 
who can be persuaded to arrest the decline of manufacturing 
industries in cities. Alternatively, they are the ones responsible 
for financing the services on which unemployed dependent 
groups rely for their very existence. Short of ignoring such 
changes, political units are increasingly involved in cities either 
in trying to produce employment or in paying for those with
out it. 

In the second place, prajects for reorganising or redevelop
ing cities are usually beyond the interests or abilities of indi
vidual organisations or groups. They are not part of the interests 
of private organisations; they are beyond the abilities of those 
most in need and most likely to benefit from reorganisations. 
Insofar as political units are more susceptible to pressure from 
outside than economic enterprises, and insofar as urban pro
jects require complex fun ding and organisation, political units 
appear to be the only adequate vehicle for urban improvement 
in the age of international economics. 

Thirdly, once cities have developed it be comes clear that 
so me groups can reduce their own costs by passing some of 
them on to other members of the community in the form of 
externalities. Noise, air pollution, proximity and accessibility 
would provide examples of this process at work. As individual 
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organisations or groups do not usually extend to the same geo
graphic boundaries as externality effects, the only body which 
may be called upon that does is usually the political unit. Politi
cal action therefore becomes the main way that organisations 
and groups in different soeial structural positions seek to avoid 
or share out the externality effects created in eities. 

All these factors contribute to the expansion of political as 
opposed to economic or free market action in cities. A number 
of urban markets or parts of them are replaced by politically 
and administratively managed queues. Land, housing, edu
cation, retailing, industry, communications are all subject to 
this process in industrial societies. The direction of change is 
towards more rather than less of this type of intervention. In 
Britain, for example, central and local government are by far 
the largest landholders and are directly responsible for more 
than half of all building and construction work. 

In countries like Czechoslovakia, where political units con
trol most land and buildings in cities, the emerging soeio-politi
cal nature of the relationships between people and eities is 
seen most clearly. As Musil has put it, 

Since there are practically no price mechanisms to regulate 
the use of land and since there is a great scarcity of it in 
towns, there a non-economic allocation of the resources 
must be effected. This means that the allocation becomes 
predominantly a socio-political process. The conflicts are 
solved by negotiations of political bodies with economic 
and interest organisations. (Musil, 1971, p. 19) 

The decline of private ownership of land and buildings in 
British cities, especially in central areas, rented housing, de
clining industries, education, amenities and communications 
between them, hastens the emergence of similar conditions 
here. 

Cities in industrial societies thus come to reflect past and 
present conflicts over the distribution and location of different 
types of land uses and buildings. These conflicts take place in 
different forms between different groups. 

On the one hand there are soeial classes which are different i
ated from one another in terms of the bases of their power or 
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lack of it, and their interests. Social classes as such or as a 
whole do not usually engage in overt and direct conflicts. More 
often they are the relatively passive recipients of distributions 
meted out by organisations. 

On the other hand there are organisations. These are brought 
into existence in industrial society as aprerequisite to the ac
complishment of tasks using the division of labour. Organis
ations are both the active agents of distributions to external 
groups and a form of relatively closed stratification. 

The overlapping and interaction of organisations and social 
classes produces a complex matrix of vertically and horizontally 
differentiated distributive groupings. Thcir actions and in
actions at different levels and in different locations combine 
to produce the distributive outcomes found on the ground in 
particular cities. 

The analysis of power and distributional outcomes in a par
ticular city should therefore exhibit the following patterns. 
At the level of social action, different groups and interests will 
be divided by organisational boundaries. These boundaries 
may be confined within the local geographic area, such as local 
authorities or firms, or they may stretch to national or inter
national levels such as the national state or international cor· 
porations. Where local organisations are parts of larger groups 
or can form alliances with such larger groups, thcn they may 
expect to gain a disproportionate share of local outputs. In 
this way, local political organisations can call on their national 
parties to assist them in obtaining satisfactory local outcomes. 
Large corporations can use the different conditions prevailing 
in the different geographic locations of their operations to 
cajole or manipulate particular outcomes in specific localities. 
These are essentially the political equivalent of the economic 
conditions of imperfect competition. 

Smaller, essentially local organisations can mobilise local 
connections and knowledge in the service of their particular in
terests. Among these connections, organisations, like chambers 
of commerce, rotary and round-table clubs, masonic lodges 
and working men's clubs, can be employed to secure favour
able urban outcomes. 

In the first instance, urban outcomes will normally accrue 
to organisations and, secondly, be passed on to other distribu-
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tive groupings such as social classes. For this reason the former 
provide what is this first visible manifestations of the distri
bution of urban outcomes. Their ability to acquire these dis
tributions indicates their relative power in the urban context. 

Urban conflicts cannot usually be identified directly with 
overt disputes between social classes. Few clashes and few dis
tributions take place directly between social classes. On the 
contrary, where they take place they may be between urban 
residents drawn from a mixture of social classes and organis
ations such as the local state, or between organisations repre
senting different social-class interests. In the main, social 
classes, as such, are the passive recipients of distributions 
which result from organised and institutionalised conflicts 
between representative organisations such as political parties, 
pressure groups, trade unions or corporations. 

It could be that the long-term or general results of these in
stitutionalised organisational clashes are to maintain a given 
pattern of distributions between social classes. This, however, 
can only take place at such a generalised and abstract level as 
to be of litde value in understanding particular or local dis tri
butional outcomes. Indeed, at this level of resolution, con
tradictory evidence does not usually fit weIl with social-class 
explanations couched in Marxist theoretical terms. Many of 
the contemporary attempts to understand urban outcomes in 
these terms fai! as a result of the credibility gap between theory 
and evidence. 

To understand urban outcomes it is therefore necessary to 
define significant groups of formal and informal organisations 
and to trace the use of power between these groups and the 
immediate distributions to organisations which result from 
them. Second, it is necessary to examine the effects that these 
first-round distributions may have on different social classes. 
N ormally, social classes will be the relatively passive recipients 
of such distributions. These are the tasks which are tackled in 
Chapters 5 and 6. 

Conclusions 

Many changes have taken place in industrial societies since the 
industrial revolution around the turn of the eighteenth and 
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nineteenth centuries in Britain. Among the more significant 
has been the progressive replacement of free markets by plan
ned queues. A number of crucial differences emerge in indus
trial societies as this change takes place. 

While free markets predominate where numerous groups 
and individuals buy and seIl their requirements in the processes 
of production and consumption, the most important form of 
social structure is social dass. Individuals compete as individ
uals in similar competitive positions for goods, services and 
incomes. Some are more successful or powerful than others 
and consequently acquire a disproportionate share of scarce 
commodities. 

The economic history of industrial societies is, however, 
marked by the dedine of free markets and the rise of organ
isations, planning and queues. Economic units like the firm 
and social coIlcctives like trade unions tend to grow and organ
ise. Both seek to control the markets for their products and 
services by such devices as monopolies and dosed shops. In 
these conditions the most important form of social structure 
is the organisation. The characteristics of large organisations 
co me to dominate the causes and forms of social differen
tiation. 

Social dasses continue to exist but as distributive groupings. 
Even then their relative ability to compete in markets or 
queues often depends on the organisations to which they be
long or their ability to generate alternative organisations with 
the relevant skills and resources. 

A discrepancy develops, however, between local dass organ
isations operating, for example, in a particular city, and the 
continued operation of markets at the level of the international 
economy. These large producing or political organisations can
not normally encompass and plan their activities in the same 
way that is possible at the national or city scale. This means 
that market relationships continue to exist at this level unless 
overtaken by such devices as trade agreements or combinations 
into economic communities. 

Conflict is endemic in this system because different organ
isations and distributive groupings have different values and 
aspirations. NormaIly, the larger the organisation, the more 
power it possesses and the more successful it will be in con-
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flict situations. The ubiquity of conflict means that industrial 
systems are subject to continuous change. Other factors Iike 
the growth of knowiedge also contribute to change. 

The ubiquity of conflict together with a complex division 
of labour in industrial societies make the disruption of neces
sary production a potentially frequent, effective and damaging 
occurrence. Insofar as all groups require a regular, reliable and 
continuous supply of material goods to sustain life, there is 
an incentive to institutionalise conflict in less damaging forms. 
Where this can be achieved at the level of a given productive 
unit no third organisation is required. Where conflicts spread 
beyond the confines of a given economic unit the state develops 
as a political forum for the institutionalised resolution of con
flicts between other contending organisations. 

While economic action is largely confined to particular urban 
or national locations, political action focused on the local or 
central state can reach enforceable compromises between dif
ferent organisations. This is decreasingly the case with the de
velopment of the international economy. This provides op
portunities for large organisations who do not get what they 
want in one location to direet future aetivities to other areas. 
In this way, if the state is to represent pereeived Ioeal interests, 
it is drawn increasingly into the provision of goods, services 
and employment whieh the market will not provide. 

Advanced industrial societies are generally eharaeterised by 
massive and inereasing state replaeemen t of markets by queues. 
This has a number of effects. In the first place it reinforees 
the tendeney towards and prevalenee of bureaueratie forms 
of administration. This in turn inereases the importance of 
those eharacteristies whieh follow from bureaueratisation, 
namely social stratifieation, the prevalenee of planning and the 
importanee of knowledge. In the seeond place, this trend also 
inereases the importance of polities within national or urban 
boundaries as the main form of deeision-making and alloeation 
of searee goods and services. In the third plaee, the sheer se ale 
of state operations in a eountry like Britain introduees the 
possibility that the institution has interests of its own whieh 
are distinet and different from other eontending organisations 
in soeiety. The state in Britain, for example, is the largest 
single landowner, property-owner and wealth-holder. 
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Any understanding of contemporary industrial societies 
must therefore include an analysis of the role and functions 
of the state. For this reason, there follows a discussion of just 
these topics. . 



Chapter :3 

Civil Society and the State 

Introduction 

It was argued in Chapter 2 that advanced industrial societies 
are divided into a complex overlapping matrix of social 
classes, groups and organisations. These divisions are not 
usually subject to alteration by individuals constrained within 
them. On the contrary, they are maintained in given forms by 
the relative power of collections of individuals with different 
interests in different locations within the matrix. This power 
may rest on a number of different bases, including organis
ational position, the possession of high technical knowledge 
and collective numbers. These bases of power have been added 
to the traditional ones of the ownership of land and capital. 
The net result of these changes taking place in advanced indus
trial societies is to generate an increasingly complex and 
multi-based system of power relationships and socia! divisions. 

It was further argued in Chapter 2 that among the social 
divisions of advanced industrial societies, those marked off 
by organisational boundaries have become increasingly im
portant. This was argued to result from the increasingly 
sophisticated and complex division of labour needed to 
accomplish tasks in production, which in turn leads to the use 
of complex organisations to co-ordinate and direct the 
necessary combinations of inputs and abilities. These develop
ments result in important functional divisions within society. 

Large and complex organisations tend to segregate pro
duction and society on the vertical axes of social divisions. 
This is because they mark off sectors and seetions of pro
duction from one another and also create their own internal 
power hierarchies and distributions of rewards. Thus a 
worker, for example, in one producing organisation, in a 
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given economic sector, will have more common interests with 
similar workers in that organisation than those in different 
organisations in different sectors, and will also share a common 
power position with his fellow workers as opposed to those 
in different sectors of the economy. Workers, for example in 
London's printing industry, do not share the same relative 
power, organisational situations, market position or interests 
as workers in what remains of Birmingham's motor-cyde 
industry. Consequently most of their collective actions are 
geared to maintaining or changing their particular organis
ational conditions. In terms of observable social action, there
fore, vertical functional groupings such as production units, 
trade unions or political parties appear to form the most 
importan t divisional boundaries in advanced industrial 
societies as opposed to those of social dass. 

Social dasses, of course, continue to exist as important 
horizontal but uneven divisions in modem societies. They are 
uneven in the sense that, as Weber and subsequent theorists 
have argued, a number of factors in addition to position in 
production contribute to the total situation of any given 
group in society. Essentially, however, with the rise of 
complex organisations in production goes the dedine of 
similarity of common social-dass situation and the increase 
of the importance of the consumption and distributive 
characteristics of different parts of social dasses. 

These summary remarks based on the discussion in Chap
ter 2 have important implications for the way in which the 
Iocation and role of the state should be theorised in advanced 
industrial societies. In particular, any satisfactory theory 
must locate the state and its reciprocal relationship with pro
duction organisations and consuming social groups. In 
addition, the theory would have to comprehend the role of 
the state in both exchange and distribution. 

The main reasons why it is important to theorise the 
location and role of the state in advanced industrial societies 
are, first, its sheer size in relation to those societies and, 
second, its role as a focus of political conflicts and the 
institutionalised adjustment of different interests. The state 
has become the central and most important institution in the 
political production, exchange, distribution and consumption 
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of goods and services. It is the focus of power struggles at 
international, national and local levels. To understand these 
struggles it is therefore necessary to understand the state. 

The dispute about the nature and structure of civil society 
conducted between Marxists and those often taking their lead 
from Weber is reflected in arguments concerning the position 
and role of the state in that society. In general, those regard
ing social-class divisions as the most important in society tend 
to adopt a Marxist view of the state. Theorists regarding 
functional or organisation al divisions as predominant in 
society tend to support various corporatist analyses of the 
state. These two positions are therefore analysed in some 
detail. The conclusions follow those of Chapter 2 insofar as 
it was argued there that organisational divisions are the most 
significant in civil society so that corporatist analyses of the 
state should be the most appropriate in contemporary 
industrial societies. 

Marxist theories commence with an analysis of society and 
proceed to make the activities of the state dependent on the 
nature of the society in which it is developed. Although 
Marxist theory represents a complex whole, it is treated here, 
for the purpose of analysis, as a relationship between 
economy, society and the state. Its relative failure to cope 
theoretically with the rise of bureaucracies and the growth of 
complex organisations is described. 

At the level of economy, Marxist theories of the state are 
said to draw attention to the importance of divisions in pro
duction in determiningthe divisions into political antagonists. 
Too much importance is attached to juridical forms of owner
ship of the means of production in determining social-class 
struggles and therefore the forms of the state. In many cases 
these forms of ownership are incorrectly identified as mono
polies within national states where they would be more 
accurately described as competitive oligopolies within the 
international economy. Concepts of monopoly or state
monopoly ownership therefore fail to locate the national 
state correctly with respect to the economy. 

Some Marxist writers do locate national states with respect 
to the international economy. In doing so they have to dis
card a number of the traditional concepts employed by Marx 
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hirnself. To this extent their analyses have as much in common 
with neo-Keynesian analysis as with the original Marx. It is 
therefore argued that traditional Marxist economic under
standings of the location and role of the state should be con
signed to the history of ideas. 

In relation to society, Marxist analyses are particularly 
susceptible to empirical criticism. In the first place, Marx 
argued that the state develops as a result of dass struggles but 
is used by the ruling dass to dominate the ruled dasses. The 
outcomes of this are supposed to be continuing favourable 
distributions as far as the ruling dass is concerned. The 
problem with this is that during the latter half of the twentieth 
century there have been substantial distributions to groups 
other than the private owners of capital and this empirical 
fact requires some explanation. 

The riposte of some Marxists to this problem has been to 
dissolve the uniformity of the ruling dass and to allow the 
state a degree of autonomy from the bourgeoisie as a whole. 
Some fraction of capital is then said to be dominant at any 
particular time without much evidence being submitted to 
substantiate such daims. The interplay between different 
groups identified in this way can again be analysed without 
resort to Marx's original concepts, which often prove a hin
dran ce rather than a help. In particular, some contemporary 
Marxist theorists suffer from an anxiety to 'explain' mutually 
inconsistent outcomes with the same theory. Thus, whether 
labourers acquire better welfare services or not, whether they 
become upwardly mobile or not, whether the state acts in
dependendy or not are all said to illustrate the validity of 
Marxist theory. This can only be a tenable position for the 
faithful. 

As a result of these earlier confusions, the eventual analysis 
of the location and role of the state in Marxist theories also 
suffers from some inexactitudes. Most of these arise from the 
inability to demonstrate the daily existence of a ruling dass 
at an empiricallevel and a consequent retreat to more abstract 
notions such as the existence of a set of core assumptions. 
These are never stated precisely nor are the ways in which 
they determine state action specified. 

A final problem for Marxist theories of the state, which is 
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discussed below, is that of the rise of bureaucracy. This rise is 
a characteristic of both Western and Eastern bloc states. 
Insofar as these bureaucracies become permanent bearers of 
power, they and their organisations form a difficult empirical 
reality for Marxist theorists who regard social classes as the 
only possessors of power. Neither analyses of the social-class 
origins of bureaucrats nor defining them as a social category 
can do justice to their power and growth in modem statcs. 

In contrast, corporatist theories concentrate on the 
functional and organisational relationships between producing 
organisations, consumers and the state. Although they are as 
much a disparate collection of slightly different theories as 
are their Marxist counterparts, they also have some features 
In common. 

The first of these is adesire to explain the role of thc state 
in conditions of industrial concentration, declining profit
ability , technological development and international com
petition. Following Weber, there is a willingness to allow a 
greater degree of separation between the economic and the 
political than is allowed by Marxists. This leads the analysis 
of the state to be conducted along a number of different 
dimensions. 

In the economic dimension it is sometimes argued that a 
quantitative and qualitative change is taking place in the role 
of the state. Some analysts maintain that this is characterised 
by a significant shift from supportive to directive functions. 
In these conditions the state develops an important and 
relatively independent ability to control the activities of 
private producers. 

In the political dimension, corporatists tend to concentrate 
on significant changes taking place in systems of represent
ation. These generally involve an increase in continuous and 
extra-electoral negotiations between important functional 
groups and the state in the making and administering of public 
policics. They also involve the continued existence of a 
pluralist sec tor of interest group representation, mainly con
cerned with consumption and lacking the political power of 
major producing organisations. 

Corporatists also consider an administrative dimension. This 
involves examining the degrees of autonomy held by state 
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agents and also identifying the administrative principles and 
practices of the state. As far as the autonomy of the state is 
concemed, some analysis is made of the importance and role 
of a technocracy in mediating demands from the corporatist 
and pluralist sectors of the polity. The administrative prin
ciples of the corporatist state are variously identified as anti
nomianism, inquisitional justice, strategic control, delegated 
enforcement and extra-legal power. Following these principles 
the administrative practices of such astate are said to include 
a wide range of extra-democratic devices such as secret 
negotiations, background support for particular pressure 
groups, the establishment of extra-govemmental enforcement 
agencies and a general willingness to exalt ends over means. 

The conclusion is reached that elements of these theories 
represent a relatively ac cu rate analysis of the current role and 
practices of the British state. The relevant theoretical elements 
are therefore combined under the general tide of 'imperfect 
pluralism' with the object of allowing an empirical investi
gation to illustrate the relationships between power, society 
and the state. 

Marxist theories 

Marx commences with an analysis of civil society and 
proceeds to make the forms and activities of the state depen
dent on the nature of the society in which they are found. 
The relationships between govemment and individuals reflect 
a complex collection of dependent manifestations of the 
struggles between social classes. Marxist theories of the 
state represent a simultaneous analysis of economy, society 
and the state. These are combined within a framework of 
their discontinuous historical developments. They confront a 
changing historical reality and developing argument and 
counter-assertion. The differences between early and late 
analyses are as great, if not greater, than those between 
supposedly opposed positions. In order to unravel these 
developments it is necessary to look at parts of Marxist theory 
separately. During this analytical exercise it should be 
remembered that one of the special characteristics of Marxist 
theory is the consideration of society as a whole and that at 
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the end of the exercise the parts should be thought of in their 
totality and not as individual areas of analysis. 

An additional problem with Marxist theory is that, as time 
goes by, the number of Marxisms tends to increase. Often 
these differences are associated with the interpretation of 
particular national circumstances. For the purposes of the 
clarity of the analysis below, it has been judged more im
portant to follow the chronological development of Marxist 
thought rather than to concentrate on separating the various 
schools of thought into sections. Most of their differences 
become evident during a chronological analysis anyway. 

Economy 

Marx's position on the state was summarised by Engels at his 
graveside in 1883. There he said that 

the production of the immediate material means of sub
sistence and consequently the degree of economic develop
ment attained by a given people or during a given epoch 
form the foundation upon which the state institution, the 
legal conceptions, art , and even the ideas on religion, of 
the people concemed have been evolved and in the light 
of which they must, therefore, be explained, instead of 
vice versa, as had hitherto been the case. Marx and Engels 
Selected Works, 1973, p. 429) 

The development of the state, therefore, was to be seen in 
terms of the results of economic development. EIsewhere, 
Engels asserted that societies have existed without states, and 
only economic changes leading to the division of society into 
classes necessitated the development of political institutions 
like the state in order to prevent economic struggles inter
fering with continuous production. Aside from primitive 
tribal societies, it is difficult to see which societies Engels 
could have had in mind when setting up this historical start
ing point for the development of states. 

Given the existence of industrial society Marx, however, 
sought to build up an analysis of the state from concepts like 
labour, the division of labour, demand and exchange value. In 
addition to these basic concepts, he also added the notions of 
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international exchange and world markets. The initial 
problem with this line of reasoning is that while the character
istics of the state in industrial society are related to its 
economic and social development, no national state in history 
has ever newly risen only or primarily as a result of struggles 
between social dasses. In the periods of history most relevant 
to the understanding of industrial states, military conquest, 
as Spencer argued, was the most common starting point for 
the imposition of various forms of national state and govern
ment. This is obliquely recognised by Engels. In examining 
the early functions of industrial states, he daims that they 
first divide their subjects according to territory and, second, 
substitute public power for the population acting as an armed 
force. This, he says, is necessary because once society is 
divided into dasses the population can no longer be a self
acting armed organisation. Despite this, even contemporary 
theorists still regard dass struggle as the appropriate starting 
point for an analysis of the state. According to one Marxist, 
therefore, 'the place of the state in the ensemble of structures 
provides us with a single scheme which cannot be established 
as a concept before we have examined this state's relation 
both to the economic dass struggle and to the political dass 
struggle' (Poulantzas, 1973b, p. 143). 

The same author goes on to argue elsewhere that it is not 
possible to construct a general theory of the state on the 
basis of such an analysis because the nature of economic and 
political dass struggle differs from one mode of production 
to another. In fact, only two main modes of capitalist pro
duction are identified by Marxists. One is associated with 
competitive and the other with monopoly capitalism. Much 
of Marx's analysis of capitalism rests 'on the assumption of a 
competitive economy' (Baran and Sweezy, 1966, p. 17). A 
preponderance of subsequent analyses of the state rests on 
imprecise and highly suspect analyses of monopoly capitalism. 
Nevertheless, it is reasonable to argue that if the state is 
related to economic and political struggles in the way Marx 
asserts, then differences in the latter should be reflected in 
the nature of the state. 

Most of Marx's scarce and fragmented references to the 
relationships between the economy and the state refer to 
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conditions of competitive markets in which the prevailing 
attitude of British governments was that of laissez-faire. This 
was a time when the contradictions between liberal philosophy 
and the condition of the masses was indeed stark. Under such 
conditions, Poulantzas argues, 'the economic instance almost 
constantly possesses I determination in the last instance, and 
II the dominant role. This, in turn, is expressed in the 
dominance of economic power over political power' 
(Poulantzas, 1973b, p. 172). This is not to say, as he points 
out elsewhere, that in the competitive stage of capitalism the 
state does not itself play an economic role, only that it is 
minimal and muted compared with the stage of monopoly 
capitalism. 

No doubt most contemporary liberals would not wish to 
defend the social effects wrought by nineteenth-century 
industrial development in Britain or similar effects elsewhere 
at other times. Nor would those accepting the concept of 
positive freedom wish to defend the role of the British state 
during the same period. Thus, without necessarily accepting 
the analytical bases of Marx's critique of the period, it is not 
difficult to share his condemnation of the early effects of 
industrialisation. 

The era of the dominance of competitive capital and free 
markets in Britain was relatively short-lived. Out of 
competitive capital and existing alongside it emerged what 
Marxists call monopoly capital. This reflected the process of 
accumulation and concentration of capital. According to 
writers like Mandel (1974), this process is central to the 
capitalist mode of production and gives rise to many of its 
so-called laws. Gamble and Wal ton (1976) accept this pro
position and argue that it is therefore önly possible to under
stand the role of the state in such economic circumstances by 
examining its relationships to accumulation and monopoly 
capital. 

The basic Marxist position on the state and monopoly 
capital is found in works like those of Miliband (1969) and 
Mandel (1974). They both argue that concentrations of 
private economic power generate political power which, in 
turn, facilitates the use of the state in the interests of mono
poly capital. According to Mandel, for example, 'The 
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bourgeois state becomes the essential guarantor of monopoly 
profits' (Mandel, 1974, p. 502). Poulantzas sounds a word of 
warning on this analysis. He points out that monopoly capital 
represents a fraction of the capitalist dass which is divided 
among itself more severely than other fractions of the same 
dass' (Poulantzas, 1975, p. 137). It would therefore appear 
to be a difficult task for the state to satisfy all fractions of 
monopoly capital at the same time. If the kind of analyses 
put forward by writers exemplified by Miliband and Mandel 
is to be substantiated, a more detailed evaluation of why one 
fraction is favoured at one time rather than another is 
required. Poulantzas hirnself embarks on such an analysis 
from the position that the difference between monopoly 

and the state of competitive capitalism is not ... a mere 
quantitative one. In the stage of monopoly capitalism, the 
role of the state in its decisive intervention into the 
economy is not restricted essentially to the reproduction 
of ... the general conditions of the production of surplus
value; the state is also involved in the actual process of the 
extended reproduction of capital as a social relation. 
(Poulantzas, 1975, p. 100) 

By the stage of monopoly capital the state is therefore 
seen as aseparate entity. Although its general primary 
function may be the maintenance of monopoly profits it 
must, as Poulantzas recognised, have a degree of autonomy. 
This arises from the acknowledged fact that some fractions of 
monopoly capital are more successful than others in having 
their profits guaranteed by the state so that less successful 
fractions cannot dominate state action so effectively. Further
more, although monopoly capital may be the dominant form, 
competitive capital remains a large and significant part of 
total capital. If it is being argued that the state is used to 
further the interests of so me fractions of monopoly capital 
rather than others, then by the same token it must be even 
more independent of competitive capital than it is of the less 
successful fractions of monopoly capital. 

Another difficulty with assertions about the role of mono
poly capital is that by implication the concept refers mostly 
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to manufacturing capital either because the analysis refers to 
stages of historical development before the development of 
a major service sector in economies or because most 
services do not lend themselves to monopoly anyway. The 
history of large manufacturing capital during the twentieth 
century in many industrial economies has not been one of 
unmitigated success. If it was so powerful in forcing national 
states to guarantee its profits it is reasonable to expect that at 
the very least existing profit quantities would have been main
tained. Even Marx himself predicted that although the rate of 
profit would tend to fall as a result of the use of increasing 
proportions of capital, the actual mean or quantity of profit 
would rise. In many manufacturing enterprises this has not 
been the case. In a rather large number of instances, manu
facturing concems which were economically viable in the 
nineteenth century have seen their profitability collapse 
altogether in the twentieth. This does not support assertions 
that monopoly capital can usually use or force the state to 
guarantee or maintain its profitability. 

Three different theories have been advanced to take 
account of these economic conditions and yet still maintain 
that the state is dominated by capital. One is that finance 
capital is now the dominant form, another is that the state 
has to make up for underconsumption in the private sector, 
and the most common argument is that the state itself 
becomes the monopoly capitalist. 

The first theory is propounded by writers like Aaronovitch. 
He says that 

Whether we consider the Cabinet and its committees, or 
the so-called quasi-govemment bodies, or the govemment 
departments, all the evidence points to the conclusion that 
these policy-making and administrative organs of the State 
are not 'independent' bodies. They are manned and con
trolled by finance capital. Finance capital is not some 
'lobby' outside the political system, but is built into its 
foundations. The finance capitalists are in truth the ruling 
class. (Aaronovitch, see Urry and Wakeford, 1973, p. 130) 

While it is true that a great deal of current state activities 
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require investment, stocks and money and therefore require 
capital in this sense, this is not the same as being ruled by it. 
Finance capital is by its very nature highly divisible and can 
be acquired in different ways, from different sources both 
inside and outside the state. For these reasons, it is not a 
homogeneous commodity but a highly differentiated and 
competitive resource required by any industrial society. If 
there are contradictions within monopoly industrial capital, 
there are certainly more within the realm of finance capital. 
Fragmentation, competition and contradictions make it 
difficult to accept the idea that finance capitalists are a 
unified ruling dass. 

Baran and Sweezy put forward an alternative view of the 
relationships between the economy and the state in the era 
of monopoly capital. In 1966 they argued that industrial 
capital was so good at producing goods that the population 
at large was not capable of absorbing all the surplus. Capital, 
therefore, got into difficulties exemplified by dedining 
profits because of underconsumption of the goods it pro
duced. The role of the state in these conditions was to absorb 
the surplus for which industry could find no profitable out
lets. This process should preferably not have reintroduced 
more goods into the economy and thus contributed to the 
size of the surplus wh ich already could not be consumed. Space 
expenditure and arms expenditure were ideal for this purpose. 
The problems with this theory were, first, that it was 
peculiarly related to American experience and, second, that, 
apart from some of the terminology, it was too dose to liberal 
Keynesian analyses to be acceptable to most European 
Marxists. 

The most generally accepted theory concerning the 
position of the state in modern industrial economies is that in 
both East and West varying degrees of state monopoly capital 
exist. This concept is designed to convey Marx's idea that the 
more the state takes over productive forces the more it 
becomes the national capitalist. According to Trotsky, 

State capitalism means the substitution of state property 
for private property, and for that very reason remains 
partial in eharaeter. State-ism [as he ealls it, adopting a 
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translation of the French 'etatism'] no matter where ... 
means state intervention on the basis of private property, 
and with the goal of preserving it. (Trotsky, 1936, see 
1973, p. 246) 

In addition to the activities which the state itself acquires, 
the era of state monopoly capitalism also sees the increasing 
dependence of private capital on the awards and support of 
the state. If demand and employment are to be maintained in 
such conditions, many economists would agree that govern
ment expenditures to this end are necessary. All this led 
Baran and Sweezy to the conclusion that 

In State and Revolution (1917) Lenin spoke of the epoch 
of the development of monopoly capitalism into state 
monopoly capitalism, and it is now the accepted view in 
the communist world that the advanced capitalist countries 
have long since passed through this transitional stage and 
entered that of state monopoly capitalism. (Baran and 
Sweezy, 1966, p. 25) 

If this is indeed the case, then much of the early Marxist 
analysis of the relationships between economy and state must 
be abandoned as irrelevant because it refers to conditions of 
competitive market capitalism. Even some Marxist critics of 
Poulantzas have raised this argument saying, as he summarises 
them, that 'The analyses of Marx, Engels, Lenin and Gramsei 
on which I based myself were certainly correct in terms of 
the specific situation that the latter confronted, but they are 
no longer applicable to the state of state monopoly capital
ism' (Poulantzas, 1975, p. 157). Although Poulantzas hirnself 
disputes this, it remains an important criticism of the con
temporary relevance of the authors mentioned. 

Another problem with the idea of state monopoly capital 
is that many of the activities pursued by modern states have 
been acquired because they were not profitable as private 
enterprises or because they were not generally available at a 
price most people could afford. This means that many of 
them are essentially loss-making. Such losses must be made 
up from surpluses made elsewhere and, in the short run at 
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least, must be deductions from the total surplus available to 
capital in the form of profit. Again this does not really con
firm the picture of astate either itself committed to or 
dominated by capital pursuing profit. 

The most serious deficiency in the ideas of monopoly 
and state monopoly capital, however, is that in practice there 
is virtually no such thing. In the context of a world economy 
which also includes the socialist countries, even the most 
giant of enterprises seldom have an absolute monopoly. More 
often the industrial world economy is composed of oligopolies 
in fierce competition with each other. Many national states 
have economies wh ich are in fact sm aller than some of the 
giant oligopolies. Often the national state is in the position 
of supporting enterprises within its territorial boundaries in 
the face of international competition both from other similar 
enterprises and other national states. Even the relatively 
closed economies of socialist states are subject to these kinds 
of pressures as oil crises, unemployment and inflation tend to 
demonstrate. Lenin was therefore both confused and con
tradictory when he identified the age of imperialism and the 
international economy with 'the era of bank capital, the era 
of gigantic capitalist monopolies, of the development of 
monopoly capitalism into state-monopoly capitalism' (Lenin, 
1919, see 1972, p. 31). 

Within the territorial boundaries of a given national state it 
is also seldom the case that the state as such has an absolute 
monopoly. Either a sm all private sector maintains a privileged 
market alternative such as in health and education or the 
state itself provides substitutes for its own services such as in 
energy and transport. In the case of production, the state 
often appears as the defender of weak national enterprises in 
the face of strong international competition rather than as 
dominated by its own intern al oligopolies or as a monopoly 
itself in the world economy. Some of these problems are 
recognised by Poulantzas when he admits that 'by considering 
the capitalist state as a regional instance of the (capitalist 
mode of production), and so in its complex relations with the 
relations of production, we can establish its specific autonomy 
relative to the economic' (Poulantzas, 1973b, p. 127). 

The specific autonomy of the national state with respect 
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to its own internal economy will tend to increase in pro
portion to the weakness of its own oligopolies within the 
context of the international economy, the existence of 
organised countervailing oligopolies such as the trade unions 
and the size of the role played by the state in its own 
economy. The general direction of these trends, at least in 
Britain, has been a weakening of manufacturing oligopolies, 
an increase in the countervailing powers of organised trade 
unions and a massive increase in the proportion of total 
capital and income direct1y controlled by the various state 
agencies. This has led to a considerable degree of autonomy 
for the state within its boundaries combined with a general 
dedine in the context of the world economy. 

Despite these problems associated with the real nature of 
state monopoly capitalism and the degrees of its autonomy, 
Marx argues that even national states with large public sectors 
of production or welfare functions are really directed by 
private capital. He says that 

the modern state ... purchased gradually by the owners of 
property by means of taxation, has fallen entire1y into (the 
hands of private property) through the national debt, and 
its existence has become wholly dependent on the 
commercial credit which the owners of property, the 
bourgeois, extend to it, as reflected in the rise and fall of 
state funds on the stock exchange. (Marx, 1846, see 1974, 
p.79) 

Thus state ownership does not, according to Marx, do away 
with capitalist control or the underlying capitalistic nature of 
productive forces. 

Somewhat surprisingly, therefore, in view of this position, 
as late as 1892 Engels was still developing the thesis that 'The 
proletariat [seize] political power and [turn] the means of 
production into state property' (Engels, 1892, see Marx and 
Engels, 1973, p. 423). This action was supposed to do away 
with the underlying nature of capitalistic productive forces 
by a trick of definition, for 'in doing this, it abolishes itself as 
proletariat, abolishes all dass distinctions and dass antag
onisms, abolishes also the state as state' (Engels, 1892, see 



Civil Society and the State 75 

Marx and Engels, 1973, p. 424). This view was repeated with 
approval by Lenin in The State and Revolution in 1919 (see 
1972, p. 16) .. He went on to argue that this action was 
necessary to centralise and organise a socialist economy with 
the main objective of increasing production, that is to say, 
economic growth and accumulation. 

The practical results of this semantic trickery and utopian 
philosophy were outlined by Trotsky. During the 1930s, 
after the revolution in Russia, he argued that 

The Soviet Union is a contradictory society halfway bet
ween capitalism and socialism, in which: 
(a) The productive forces are still far from adequate to 

give the state a socialist character; 
(b) the tendency toward primitive accumulation created 

by want breaks out through innumerable pores of the 
planned economy; 

(c) norms of distribution preserving a bourgeois character 
lie at the basis of a new differentiation of society; 

(d) the economic growth, while slowly bettering the 
situation of the toilers, prornotes a swift formation of 
privileged strata; 

(e) exploiting the social antagonisms, a bureaucrarcy has 
converted itself into an uncontrolled caste alien to 
socialism; 

(f) the social revolution, betrayed by the ruling party, still 
exists in property relations and in the consciousness of 
the toiling masses; 

(g) a further development of the accumulating contra
dictions can as weIl lead to socialism as back to 
capitalism; 

(h) on the road to capitalism the counterrevolution would 
have to break the resistance of the workers; 

(i) on the road to socialism the workers would have to 
overthrow the bureaucracy. 

In the last analysis, the question will be decided by a 
struggle of living social forces, both on the national and 
the world arena. (Trotsky, 1936, see 1973, p. 255) 

Some of these views are again echoed much later still by 
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Westergaard and Resler, who argue that 'state ownership has 
not been translated into effective public ownership: access to 
control remains privileged. But the economy is not, as in 
Western countries, governed by a pursuit of market profit on 
the part of separate private corporations' (Westergaard and 
Resler, 1976, p. 15). 

It is clear that a simple change in the ownership of 
economiC resources does not result in the utopian train of 
events outlined by Marx and Engels and advocated by Lenin. 
Changes in ownership do not necessarily lead to actual 
control by workers or the abolition of social differences and 
the state. In practice, the reverse has been the case in most 
countries subject to elite communist revolutions. Workers do 
not control the use and application of economic resources. 
The state has grown larger and extended its functions rather 
than wither away. A new party bureaucratic elite has 
emerged. Social classes are not abolished, they reappear in 
different guises. The question of the distribution of resources 
between them arises. The nature and labels of distributive 
groupings may be different but they exist just as much as in 
the work of Ricardo, from which Marx took his starting point. 

Until the utopian and unlikely conditions of complete 
communism arise in industrial societies, distributive groupings 
will continue to ex ist. In these conditions, 'there still remains 
the need for astate which, while safeguarding the common 
ownership of the means of production, would safeguard 
equality of labour and in the distribution of products' (Lenin, 
1919, see 1972, p. 86). This is easier said than done for, if 
the revolution is to be judged by the fact that it brings a 
higher economy of time than capitalism, as Trotsky argued, 
then it must increase productivity. This must entail increasing 
the total amounts of investment, plant, machinery and there
fore the organic composition of capital. In order to do this a 
surplus must be generated from existing production. 

Superficial 'theoreticians' can comfort themselves, of 
course, that the distribution of wealth is a factor secondary 
to its production. The dialectic of interaction, however, 
retains here all its force. The destiny of the state-appropri
ated means of production will be decided in the long run 
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according as these differences in personal existence, evolve 
in one direction or the other. If a ship is dedared collective 
property but the passengers continue to be divided into 
first, second and third dass, it is dear that, for the third 
dass passengers, differences in the conditions of life will 
have infinitely more importance than that juridical change 
in proprietorship. The first dass passengers, on the other 
hand, will propound, together with their coffee and cigars, 
the thought that collective ownership is everything and a 
comfortable cabin nothingat all. (Trotsky, 1936, see 1973, 
p.239) 

As long as such distributive groupings exist there will be con
flict between them over the shares of production going to 
each group and retained for further investment. As long as 
such conflicts exist they will be reflected at the politicallevel 
in the state. 

At the level of economy, Marxist theories of the state draw 
attention to the importance of production in determining the 
political combatants in industrial society. With a few notable 
exceptions, like Trotsky and to a lesser extent Poulantzas, 
they tend to focus on the juridical forms of ownership of the 
means of production as the bases of dass struggles and there
fore of the state. These forms of ownership are often 
incorrectly identified as monopolies within national states 
whereas in fact they are more often competitive oligopolies 
within the world economy. Concepts of monopoly or state
monopoly ownership therefore often fail to locate the 
national state correctly in its relationships with economic 
forces. 

Trotsky and Poulantzas, on the other hand, do consider 
the national state as a regional instance of a capitalist mode 
of production and the questions of its relative autonomy and 
distributive groupings in relation to its own internal economy. 
Both the autonomy of the state and the differences between 
distributive groupings are matters of degree. Their degrees 
may be considerable. To this extent it may be questioned 
whether returning to tradition al Marxist analysis and the 
intangible determination in the last instance of the social and 
political by the economic contributes much to current 
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analyses. The valuable works of Baran and Sweezy (1966) 
and Glyn and Sutcliffe (1972) in the analysis of political 
economy would, in this context, seem to have as much in 
common with modern Keynesian analysis as with the original 
Marx. 

Society 

For Marx, 'civii society' was the context of the national statc. 
This phrase, often translated as bourgeois society, was 
intended to convey both the idea of a civilised society with 
settled laws and institutions. Both he and Engels consistently 
argued that civil society was the real basis of the state. Thus, 
in Marx's view, 'it is not the state which conditions and 
regulates civil society, but civil society which conditions and 
regulates the state' (Engels, 1885, see Marx and Engels, 1973, 
p.436). 

The actual relationships between civil society and the state, 
and the processes engendering the dependent relationship, are 
not made clear in Marx and indeed sometimes vary. In his 
earlier works, civil society evolved out of the empirical life 
processes of real in dividu als , which by no mcans depends 
merely on their "will", their mode of production and form of 
intercourse, which mutually determine each other ... is the 
real basis of the state' (Marx and Engels, 1846, see 1974, 
p. 106). In this formulation the character of the state is 
determined by the antagonisms of individuals who find them
selves in opposed structured positions in civil society. The 
struggles between them both necessitate and maintain the 
institution of the state as the routine political reflection of 
their economic struggles. 

In another formulation, 'social organisation evolving 
directly out of production and commerce ... forms the basis 
of the state' (Marx and Engels, 1846, see 1974, p. 57). In 
other words, it is not so much the empirical experiences of 
separate individuals as individuals which necessitate the 
development of the state but the activities of combinations 
of them in social or political groups and organisations. 

In yet another view, Marx argues that the division of labour 
establishes a difference of interest between individuals and 
the community. 'Out of this very contradiction between the 
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interest of the individual and that of the community the latter 
takes an independent form as the state' (Marx and Engels, 
1846, see 1974, p. 53). In this sense the satisfaction ofindivid· 
ual interests may run counter to the supposed interests of the 
hypothetical community as a whole and therefore necessitate 
the development of the state to represent the community 
rather than partial private interests. This is a view wholly 
consistent with the tenets of modern non-Marxist welfare 
economlCS. 

For the moment, it is enough to see that Marx encompasses 
at least three different notions of the relationships between 
civil society and the state. One view stresses the relationships 
between individuals, another between groups and organis
ations and a third the differences in interests between 
individuals and the community. What Marx is dear upon, 
however, is that struggles in society determine the nature of 
the state but that the state is govemed for the benefit of the 
bourgeoisie. Bearing in mind that Marx hirnself acknowledges 
three possible types of antagonism, and that any of them are 
argued to be sufficiently important to warrant the develop
ment of state institutions, it might have been expected that 
Marx would have analysed more dosely possible different 
results from these complex origins. It was Lenin, however, 
who first paid much attention to the possible differences in 
civil society and the state arising from what he called the 
process of uneven development. 

Somewhat surprisingly, however, Lenin was satisfied with 
the entirely circular argument that 

The state is a product and a manifestation of the irreconcil
ability of dass antagonisms. The state arises where, when 
and insofar as dass antagonisms objectively cannot be 
reconciled. And, conversely, the existence of the state 
proves that the dass antagonisms are irreconcilable. (Lenin, 
1919, see 1972, p. 9) 

To dispense with both, Marx and Lenin argued that dass 
antagonisms would have to be abolished and that this could 
only be accomplished, by definition, by the introduction of a 
dassless society. For them this meant the abolition of private 
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property and therefore of the bourgeois social dass. In 
theory, even a totally bourgeois society would also satisfy 
their requirements for a society free from dass antagonisms. 

In order that the proletariat should introduce a dassless 
society composed solely of proletarians, however, Marx and 
Lenin argued that a political party should be formed in order 
to educate and act as the vanguard for workers. This view was 
echoed by Gramsci, who thought that the necessary revol
utionary action could only be instigated and led by a 
revolutionary vanguard. This had to be a prepared and 
conscious elite. In practice, this elite has tended to remain in 
power long after communist revolutions have taken place. In 
1936, for example, Trotsky complained that 'The Soviet 
proletariat still exists as a dass deeply distinct from the 
peasantry, the technical intelligentsia and the bureaucracy' 
(see Trotsky, 1973, p. 261). 

Despite the obvious contradictions between the idea of a 
classless and stateless society and the practices of revolution
ary elites, Gramsei devoted some considerable attention to 
justifying the continued existence of the latter as the Modern 
Prince. For hirn, as for Lenin, the activities of this minority 
were justified, as the Prince had been for MachiaveIli, by the 
need to acquire and hold power for specific ends. For Lenin 
and Gramsci, the end was the creation of a workers' state 
wh ich was defined as a bourgeois state without the bourgeoisie. 
In this context it would have similar internal and external 
problems and use similar methods to the bourgeois state. To 
achieve this end, discipline and sacrifice were required. As 
Lenin recognised, discipline presupposes a hierarchy of 
authority and minority rule. The justification for minority 
rule in the case of the workers' state was the consciousness of 
its historical task by the party. Again the argument is intern
ally consistent if both the premises of a science of history are 
correet and the moral evaluation of its analysis ean be sub
stantiated. Both are doubtful. 

Poulantzas takes up the analysis by arguing that 

Marx distinguishes the eeonomie struggle ... from the 
politieal class struggle, and seems to aeknowledge the exist
enee of fully eonstituted classes only at the level of the 
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political struggle; with regard to the economic struggle of 
the agents of production ... he says that it is a case of 
dass struggle, and with regard to the economic trade union 
struggle he speaks of 'dass-in-itself', Le. he seems to reserve 
the status of dass-for-itself, of dass 'as such', for the 
political struggle alone. (Poulantzas, 1973b, p. 23) 

Having, to some extent, separated the political from the 
economic in this way, he goes on to analyse the relationships 
between social dass, power and the state. 

He says that bourgeois social science and politics based on 
Weber and ultimately on Hegel are characterised by the idea 
that 'it is the structures/institutions which hold/wield power, 
with the relations of power between "social groups" flowing 
from this institutionalpower' (Poulantzas, 1976). In contrast, 
he argues that power relations and hence the state should be 
understood in terms of the relationships between social 
dasses. For Poulantzas, social dasses are not, however, 
empirical things but concepts of social relations and 'social 
ensembles'. He defines social dass as 

a concept wh ich shows the effects of the ensemble of 
structures, of the matrix of a mode of production or of 
a social formation, on the agents wh ich constitute its 
supports: this concept reveals the effects of the global 
structure in the field of social relations. (Poulantzas, 1973b, 
p.67) 

Within the concept of social dass he designates three further 
distinctions between social categories, social strata and 
fractions. Social categories are groups with significant effects 
in society in fields other than economic ones. He cites as 
examples of these the bureaucracy in its relations with the 
state and intel1ectuals in relation to ideology. Fractions, on 
the other hand, are parts of social dasses which can have 
significant individual effects on society and in doing so con
stitute autonomous social forces with respect to their dass 
position. In contrast, social strata are defined as secondary 
effects of modes of production insofar as they designate 
differences within social classes, categories or fractions. 
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Examples of social strata are the working-class aristocracy 
and top bureaucrats. 

The problem with this analysis is that, if the political and 
the national state are to be understood in terms of the power 
relationships between social classes, but they are only con
cepts, then the 'real action' generating these concepts, at the 
political level, must take place between categories, fractions 
and strata. These groups are not, however, mutually exdusive, 
as the original Marxist definitions of social dasses were, nor 
are they clearly defined per se. The bureaucracy and inteIlec
tuals do have important relationships to the economy such as 
in the nationalised industries or economists. The existence 
and bases of fractions are not theorised. No explanation is 
offered of the bases of the differences, say, between industrial 
and finance capital. They could equally weIl be social strata 
defined according to their 'possession' of special character
istics such as knowledge or skill. Thus working-class 
aristocracies could just as weIl be labeIled fractions as strata 
in Poulantzas' formulation. 

What Poulantzas is trying to accomplish, with these 
semantic distinctions, is the maintenance of a Marxist dass 
analysis of the political and the national state, when it is 
evident to many critics that social classes as a whole do not 
struggle in the way Marx envisaged, and that it is therefore 
not possible to see the development and maintenance of the 
national state whOIlY in these terms. In practice, it is necessary 
to account for the roles different and often elite groups and 
organisations play in the determination of state action and 
characteristics. Frequently these groups do not exist or act in 
the kind of ways suggested by Marx. Unionised working-class 
elite groups, for example, often support conservative govern
ments or action against the interests of their less weIl-organised 
brothers. Competition among capitalists can be as fierce as 
the struggles between capital and labour. Hence the need for 
the definition of groups other than social classes and the idea 
of autonomy to explain the political and national state. 

Nevertheless, in orderfor Poulantzas' analysis to be Marxist 
rather than 'imperfect pluralism' he has to link the activities 
of various groups to the concept of dass structure. In doing 
so he has to argue that sometimes social dass is more than 
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just a eoneept. For example, he says that 'the proletariat 
exists as a dass only through its organisation in a distinet 
party' (Poulantzas, 1973b, p. 59). Indeed, the only effeetive 
way to exercise dass power would seem to be by the establish
ment of conerete' organisations such as trade unions and 
political parties. Onee the analysis moves from dass as a eon
cept to dass as specific organisations, however, a number of 
awkward empirical questions come to light. 

Class relations, for example, are seen as power relations. 
Therefore, aeeording to a Marxist analysis, bourgeois organis
ations ought to be seen to be at least hegemonie if not 
dominant. The apparent weakness of some manufaeturing 
organisations and the undoubted strength of some trade 
unions does not always fit this pieture. So Poulantzas seeks 
to argue that 'dass relations are at every level relations of 
power: power, however, is only a eoneept indieating the 
effeet of the ensemble of the struetures on the relations of 
the practices ofvarious dasses in eonfliet' (Poulantzas, 1973b, 
p. 101). In effeet, what this means is that aceording to 
Poulantzas the general relationships between the eoneept of 
soeial dass and the eoncept of power are eharaeterised by the 
superiority of eapital and the inferiority of labour. This is 
despite the faet that, at the level of organisations which ean 
be examined empirieally, examples to the eontrary can be 
found, or organisations do not aet aceording to a Marxist 
definition of their dass interests as a whole. In this way the 
eonneetion between Poulantzas' detailed analysis of the inter
aetions between different social groups within particular 
struetures with dassie Marxist formulations seems more of an 
eneumbranee than an insightful starting point. 

This diffieulty is particularly evident when Poulantzas and 
his followers eome to explain the development of the 
'welfare state' in 'eapitalist eeonomies'. While some analysts 
might be eontent to see such developments in terms of lengthy 
eonflicts between organisations representing different 
interests, Poulantzas prefers to eoneeptualise welfare 
provisions as the 'extended reproduetion' of soeial dasses and 
their determination. Accordingly he argues that 'the state 
apparatuses, and the ideologieal state apparatuses in particular, 
have a decisive role in the reproduction of social dasses' 
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(Poulantzas, 1975, p. 27). In this way, the establishment of a 
free educational service, which one would expect to find in 
any communist society, is seen not so much as a victory in 
the continuous struggle between different interest groups, 
but as a way that some fractions of capital can acquire the 
kind of labour they require while not having to finance its 
training directly out of their own surplus and shifting that 
cost either to other fractions of capital or preferably to labour 
itself. The content of education is also supposed to be geared 
to the in terests of capital. In this way, foUowing a Marxist 
analysis leads to the condusion that either the provision or 
the non-provision of facilities like free education in capitalist 
countries, by the state, are in the interests of capital and, 
conversely, that the same education is in the interests of the 
workers if provided by a communist national state. 

In addition to these contradictory condusions, the relative 
autonomy of Poulantzas' national state must be considerable 
if, as he argues, it plays 'a decisive role in the reproduction of 
social dasses'. Yet he is scomful of the view that in some 
circumstances the state can be sufficiently autonomous to 
play a non-determined roIe between the proletariat and the 
bourgeoisie. This view he associates with the interests of the 
petite bourgeoisie rather than the general or public interest. 
For the petite bourgeoisie, he says, 

The role of the state as an apparatus of dass domination is 
seen as a pervasion of astate whose authority is to be 
restored by 'democratising' it, i.e. by opening it up to the 
petty bourgeoisie, making it respect the 'general interest', 
it being understood that this general interest corresponds 
to that of the intermediate dass, the mediator between the 
bourgeoisie and the proletariat. This is the origin of the 
conception of the 'corporate state', a debased form of 
state socialism. (Poulantzas, 1975, p. 293) 

In these circumstances it is difficult to locate the relative 
autonomy of Poulantzas' national state. It may be relatively 
autonomous with respect to capital although the argument 
cannot proceed too far down that path before the Marxist 
framework must be abandoned. It can be independent from 
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labour although this has never been in question. It is unlikely 
that the state could have a different interest from capital, 
labour and the petite bourgeoisie if only because its agents 
are largely members of the petite bourgeoisie themselves and 
this is becoming the most numerous dass in advanced 
industrial societies. 

If Poulantzas' reformulations of a Marxist analysis of the 
relationships between society and the state are pressed to 
their logical condusions, many questions are left unsolved. 
Not the least of these are the relationships between the 
theory and empirical evidence. 

Miliband (1969), in contrast, sets out to show empirical 
relationships between capital and the state. He argues that 
because members of the business and state elites are drawn 
from the same social background and they have greater 
rapport with each other than do labour representatives and 
ministers, the state agents act largely in the interests of 
business. This partiality is disguised and propagandised by 
virtue of the fact that the ruling dass controls the means of 
mental production such as the mass media. In addition, power 
is exerted over state agents by business interests and the state 
has to support these interests because of its own dependence 
on continued accumulation. 

In this analysis the state is described as a separate set of 
political institutions. They may be dominated by business 
interests. The main problems with Miliband's analysis are, 
however, that the mechanisms and limits of this dominance 
are not specified and the ways in which working-dass organis
ations have made gains by using state institutions are not 
given sufficient consideration. 

State 

Marx was among the first theorists to define what consti
tuted the empirical rcality of the state. This he did by listing 
wh at he considered to be the ubiquitous organs or agents of 
the state. These induded a standing army, police, bureauc
racy, clergy and the judicature. For Lenin, these embodied 
the power of the state, together with prisons and thc ability 
toraise taxes and loans. Gramsci is less clear about what 
constitutes the state. Sometimes it is contained within 
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economic forces, sometimes it is the boundary within econ
omic forces and sometimes it is the boundary within which 
national industrialists operate. EIsewhere he defines the 
state as political society and civil society, elsewhere as a 
balance between political and civil society and finally that 
they are all identical. Poulantzas extends the concept of state 
apparatus to embrace, in addition to those of Marx and Lenin, 
radio, television, the press, cinema, theatre, publishing, trade 
unions, political parties and, in some circumstances, the 
family. Miliband lists the elements of the state as government, 
administration, military, police, judiciary and local govern
ment. It is dear, therefore, that there is no standard Marxist 
definition of the state and different theorists have different 
combinations of specific elements in mind when discussing 
the concept. 

As a result of their economic and social analyses, however, 
Marxists are dear that the function of these various mani
festations may be summarised in the sentence that 'the state 
is nothing but a machine for the oppression of one dass by 
another' (Engels, 1891, see Marx and Engels, 1973, p. 258). 
The state is said to create an order which 'legalises and per
petuates this oppression by moderating the conflict between 
dasses' (Lenin, 1919, see 1972, p. 9). The social dass whose 
in terests are best served by this machinery, according to 
Marx, Lenin and Gramsci, is the bourgeoisie. 

This basic and simplistic position, although the starting 
point for many Marxist analyses of the state, is substantially 
modified in particular instances. Thus Marx talks of 
Bonapartism as a condition where the powers of social pro
tagonists are not so dissimilar as to permit political domination 
by one of them. Gramsei develops the concept of Caesarism 
which, while not identical to Bonapartism, is related to it. 
Caesarism represents a compromise between two fundamental 
social forces and is perhaps illustrated in action by the British 
National Government of 1931. Poulantzas also remarks that 
the bourgeoisie are not necessarily dominant in capitalist 
states but rather hegemonie. The function of the state in such 
cases is to interfere with the political organisation of the 
proletariat and to help to organise the bourgeoisie at the 
politicallevel. He says that 
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its function is to disorganise the dominated dasses 
politically, and at the same time to organise the dominant 
dasses politically; to prevent the dominated dasses from 
being present in its centre as dasses, whilst introducing 
the dominant dasses there as dasses; by relating itself to 
the dominated dasses as representative of the unity of the 
people-nation, whilst at the same time relating itself to 
the dominant classes qua politically organised dasses. 
Poulantzas, 1973b, p. 189) 

All this leads hirn to the condusion that the modern national 
state cannot be seen as a mere instrument of force in the 
hands of a dominant dass. 

Much of this sounds familiar to non-Marxist political 
scientists accustomed to analysing the cut and thrust of 
political pressure in the determination of state action. It 
again raises the question of how far one could proceed down 
such a path of analysis without at least implicity abandoning 
its Marxist origins. So, for example, 'if the notion of relative 
autonomy is taken to its logical extreme, [the base/super
structure distinction]... should really disappear or be 
drastically changed in a topological sense, in that the super
structures do not have a necessary base in dass' (Glucksmann, 
1974, p. 134). 

Marx, however, following his assertion that the state was a 
machine for the oppression of one dass by another, went on 
to recommend what action the dominated dass should take. 
His revolutionary solution involved seizure of state machinery 
by the proletariat and changing ownership relations by 
centralising all the means of production in the hands of the 
state. Freedom for the proletariat thus consisted in subordi
nating the state to society. The political vehide for ac
complishing this end was to be revolutionary dictatorship of 
the proletariat. Somewhat contradictorily this was said to 
produce a free state wh ich was 'free in relation to its citizens 
hence astate with a despotic government' (Engels, 1875, see 
Marx and Engels, 1973, p. 355). Lenin supported the use of 
violent revolution to liberate oppressed classes. H, as he 
argued, the bourgeois state was an organisation of violence 
for the suppression of the proletariat, then the same 
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machinery could be used in reverse. History , he said, 

compels us to regard the state as the organ of dass rule and 
leads us to the inevitable condusion that the proletariat 
cannot overthrow the bourgeoisie without first winning 
political power, without transforming the state into the 
proletariat organised as the ruling dass. (Lenin, 1919, see 
1972, p. 28) 

It was not consistent with Marx's notions of oppression 
and the dass base of the state that, following the victory of 
the proletariat and the establishment of a utopian dassless 
society, there would be any raz·son d'etre for the continued 
existence of the state. As, for hirn, such human emancipation 
would destroy the basis of the state, the continuation of its 
institutions after the revolution would be transitional. State 
interference in social relations would become superfluous 
and so the state would wither away. So, as Lenin argued, 'as 
soon as it becomes possible to speak of freedom the state as 
such ceases to exist' (Lenin, 1919, see 1972, p. 60). Trotsky 
went even further and argued that in a communist society 
both the state and money would disappear. 

History , far from confirming the revolutionary outcome of 
dass struggles and the subsequent withering away of the 
state, has tended to confound both the prediction that the 
proletariat in advanced industrial socieities would rise up 
against their exploiters and the expectation that where 
communist regimes were established, the state would wither 
away. In the first place, no Marxist revolution has ever taken 
place in an advanced industrial country. In the second place, 
the countries that have experienced such revolutions have 
seen the state flourish rather than wither. H, as some Marxists 
argue, it is the fact that Marxism has been applied which 
illustrates the validity of its analysis, then presumably the 
reverse should be true. At any rate, both the lack of revolutions 
in advanced capitalist countries and the enormous growth in 
state agencies in communist on es calls for a more complex 
analysis of the state than those offered by Marx and Lenin. 

Subsequent analyses in coping with these requirements 
have tended to focus on what, for Marx, might have been 
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considered a somewhat illegitimate separation of power and 
politics from economy. Indeed, as Poulantzas points out, 
Marx, Engels, Lenin and Gramsd never produced a theoretical 
conceptualisation of the idea - power. 

Poulantzas, however, takes up Marx and Lenin's idea of 
the 'conjuncture' as a framework for considering the 
particular outcomes of political struggles in any given time or 
place. The elements of a conjuncture or present moment are 
sodal dasses or parts of them which have a significant effect 
on a particular political issue and thus constitute sodal forces 
at that time. Contradictorily, Poulantzas goes on to argue 
that although a particular conjuncture may exhibit the effects 
of the activities of a number of different types of groups, 
power can only be conceptualised in terms of dass practices. 
He defines power as 'the capadty of a sodal dass to realise 
its specific objective interests' (Poulantzas, 1973b, p. 104). 

A necessary condition of the existence of dass power, 
according to Poulantzas, is organisation. Without a spedfic 
organisation he thinks that sodal dass es do not have a 
suffident concrete existence to partidpate in political 
struggles. Even with organisations the degree of effective 
power of a given dass within a particular sodal structure is 
said to depend on the relative power of other sodal dasses. 
It is therefore an interactive concept. Power may therefore be 
mobilised in a number of different ways and so he argues that 

Insofar as we can distinguish between several forms of 
power, we can by use of concrete situations proceed to a 
concrete examination of the existing plurality of power 
centres (institutions at a given moment) and of their 
relations: for example companies, the state, cultural 
institutions, etc. (Poulantzas, 1973b, p. 115) 

These remarks represent a considerable modification of the 
Marxist position outlined above. With an actual dass analysis 
based on economic divisions so far in the background, this 
approach would be perfectly consistent with that of 
'imperfeet pluralism'. In other words, examining the in ter
action between various organisations which might represent 
parts of social dasses in the struggles for scarce goods and 



90 Social Structure, Cities and the State 

services and expecting the outcomes at any given moment 
to reflect their relative degrees ofpower represents a perfectly 
acceptable conceptual and methodological framework for 
non-Marxist political scientists. 

Poulantzas goes further and acknowledges that the results 
of such struggles can satisfy the objective interests of some 
groups, forming parts of the so-called dominated social 
dasses, at a more general level. While admittedly such a 
political situation is founded on an unstable equilibrium 
based on continually renegotiated compromises, this is to be 
expected in any society composed of conflicting interest 
groups. 

Having moved this far, Poulantzas then creates confusion by 
criticising social-democratic misconceptions for seeking to 
conduct a somewhat similar analysis. He maintains that they 
underestimate the specific importance of the political, parcel 
out institutionalised political power among a plurality of 
groups, do not consider the autonomous importance of 
political power or overestimate the neutrality of the state and 
finally lack a conception of the dass struggle. Apart from the 
last point, these are criticisms which could be levelled by 
tradition al Marxists at Poulantzas himself. 

In a subsequent work, Poulantzas (1975) has returned to 
the theme of how the state serves the interests of monopoly 
capital. In this work the analysis is thoroughly confused and 
it is not at all dear whether the state organises the political 
hegemony of monopoly capital or only takes responsibility 
for a hegemonie fraction or monopoly capital as a whole. 
Eventually he also acknowledges 'that the contemporary 
state is not a simple tool or instrument that can be freely 
manipulated by a simple coherent "will", any more than it 
has been in the past' (Poulantzas, 1975, p. 158). In the study 
of the national state it is therefore to be expected that a 
limited number of groups or organisations will exercise 
effective power through its institutions, but that this does 
not mean that the same group is always the most successful, 
partly because all issues do not affect it equally and partly 
because its power is checked by the relative power of other 
groups. In essence, this is a situation of 'imperfeet pluralism'. 

Contemporary Marxist analyses of the state tend to adopt 
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this stance while at the same time maintaining tenuous links 
with Marx's analysis of the dass struggle and caricaturing the 
works of so-called pluralists. Miliband, for example, argues 
correctly that 'A theory of the state is also a theory of 
society and of the distribution of power in that society. 
(Miliband, 1969, p. 4). Certainly any adequate theory of the 
national state would have to embrace an understanding of the 
nature of the society in which that institution was located. 
Equally it would have to provide some conceptualisation of 
the location and distribution of power. Miliband then, how
ever, criticises Western political scientists who have embarked 
on those tasks for assuming 'that power in Western societies, 
is competitive, fragmented and diffused; everybody, directly 
or though organised groups, has some power and nobody has 
or can have too much of it' (Miliband, 1969, p. 4). No major 
study of power by Western political scientists has ever shown 
that power is distributed equally among all members of the 
community. The argument is not about whether everybody 
or only one group has power in such societies bu t whether a 
limited number of groups and organisations hold power as 
opposed to a single, albeit fractured, ruling dass. 

Miliband devotes most of his work to argue that an 
authentie ruling dass exists in Britain. His 'evidence' for this 
line of reasoning is that the command positions of the state 
are filled either directly from the world of business and 
property or by individuals from similar social backgrounds. 
This is said to create a set of presumptions concerning the 
outlook and political bias of the top agents of the state. They 
are said to be generally conservative and active allies of 
existing economic and social elites. Despite the undoubted 
truth of this analysis up to a point, it is not an adequate or 
sufficient analysis of the actual net outcomes of state action. 
Miliband himself is forced to admit that 

governments, acting in the name of the state, have in fact 
been compelled over the years to act against some 
property rights, to erode some managerial prerogative, to 
help redress somewhat the balance between capital and 
labour, between property and those who are subject to it. 
(Miliband, 1969, p. 71) 
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One of the main reasons for this apparent contradiction is 
the assumption on the part of Marxist writers that the main 
problem exercising liberal theorists is of no significance. Thus, 
for Marxists, sovereignty, the rule of the law and the legis
lature are of no significance for all are ultimately based on 
the domination of a ruling dass resting on its economic 
position in society. In fact, despite the dass background and 
predispositions of British civil servants, the legislature, 
reflecting the dash of organised interests, has often set them 
to implement laws which are in the interests of dasses other 
than their own. Neither Miliband nor most other Marxist 
writers can or will interpret events in these terms. There is a 
tendency for their theories, particularly of the state, to be 
phrased in irrefutable and abstract terms. Quite opposite 
outcomes are said to be 'explained' by the same theory. On 
the one hand, workers are seen as dominated and powerless. 
On the other hand, gains made for them by their apparently 
powerful organisations are only ransoms paid to keep them 
docile. Upward mobility, by definition, turns workers into 
bourgeoisie. Schools, health services, housing and all the 
panoply of the welfare state in social democracies are 
explained away as part of the strategy of some parts of 
capital. This is despite the fact that similar types of service 
appear in collective economies. Few but the faithful could 
accept such contradictory evidence as supporting similar 
theoretical positions. 

A further argument is that these compromises are restricted 
to actions which are congruent with a set of core assumptions. 
Thus, for Westergard and Resler, 

There are ... two levels to the study of power. At one level 
the questions concern 'core assumptions'. Wh at are the 
implicit terms of reference within which conflict about 
policy is confined for all practical purposes; which exdude 
alternatives outside that range from consideration? Whose 
and wh at interests do these core assumptions favour? At 
the other, and lower, level the questions concern the con
flict and outcome of pressures within the boundaries set 
by the core assumptions. (Westergaard and Resler, 1976, 
p.248). 
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In some ways this analysis is similar to Poulantzas' in arguing 
that the detailed empirical evidence of power struggles with
in capitalist societies is complex and can run counter to 
Marxist assertions, but that, nevertheless, at a general and 
more important level, Marxist relationships hold good despite 
so me examples to the contrary. 

Undoubtedly there is a framework of core assumptions 
influencing state action at any given time but equally these 
core assumptions change over time. The acceptable frame
work for legislative action in Britain in the last quarter of the 
twentieth century is not the same as it was at the time of the 
industrial revolution. What is more, core assumptions can be 
challenged by group action. The development of trade unions 
and the Labour Party has done precisely that. 

The final test of power, however, is 'not who decides, but 
what is decided - and what not' (Westergaard and Resler, 
1976, p. 246). The degree to which various interests are 
satisfied or not by state action is exemplified by the actual 
outcomes of that action. It is these which illustrate the real 
power of different groups and organisations rather than their 
social characteristics or backgrounds. In this way the distri
butional effects of state action are the most telling illustration 
of the power of different groups and their relationships to 
the role of the state. 

Bureaucracy 

Two of the main quantitative and qualitative changes in all 
industrial societies since the time that Marx was writing are 
the general rise in large formal organisations for the ac
complishment of economic and political tasks and the huge 
increase in the size of the state employing similar forms of 
hierarchically structured organisations. Large organisations, 
complex divisions of labour, high levels of technological 
knowledge, relative bureaucratic autonomy and new bases of 
power are all, therefore, important characteristics of con
temporary industrial societies. They combine to make both 
the power structures and the nature of these societies 
qualitatively different from their nineteeth-century pre
decessors. 

The existence of growing numbers of bureauerats maintain-
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ing a public allegiance to independent codes of conduct and 
knowledge is a problem far a Marxist dass analysis of the 
state as much as it is in the economic sphere. Marx hirnself 
was unequivocal on this point. He said that 'The executive of 
the modern state is but a committee for managing the 
common affairs of the wh ale bourgeoisie' (Marx and Engels, 
1848, see 1975, p. 82). Engels, however, was not quite so 
sure and towards the end of the century was remarking that 
the drift from jointstock companies to trusts and then to the 
state of various productive and service functions showed the 
bourgeoisie to be superfluaus and also that their functions 
were being performed by salaried employees. In addition, he 
thought that having public power and the right to levy taxes 
placed state officials above society. 

Lenin noted this problem but failed to produce a satis
factory solution. He argued that the two most characteristic 
institutions of the state were a bureacuracy and a standing 
army. He agreed with Marx that the destruction of the 
bureaucratic military machine was a precondition for every 
real people's revolution. Paradoxically, however, he recog
nised that no state could be without one. He merely asserted 
that after the revolution 'We shall reduce the role of state 
officials to that of simply carrying out our instructions as 
responsible, revocable, modestly paid "foremen and account
ants'" (Lenin, 1919, sec 1972, p. 46). 

Internal critics of same communist revolutions have 
noticed a different result. Trotsky, for example, designated the 
bureaucrary as the new ruling stratum in post-revolutionary 
Russia. According to hirn 

The soviet bureaucracy has expropriated the proletariat 
politically in order by methods of its own to defend the 
social conquests. But the very fact of its appropriation of 
political power in a country where the principal means of 
production are in the hands of the state, creates a new and 
hitherto unknown relation between the bureaucracy and 
the riches of the nation. The means of production belong 
to the state. But the state, so to speak, 'belangs' to the 
bureaucracy. (Trotsky, 1936, see 1973, p. 249) 

The so-called dictatorship of the proletariat, therefore, neither 
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meant the abolition of the state bureaucratic military machine 
nor that the proletariat as such participated in the manage
ment of that machine. 

Gramsci also noted that in industrial countries not 
experiencing communist revolutions a new kind of career 
functionary was developing and multiplying to do technical 
and bureaucratic work. Such arguments have led some 
theorists to talk of convergence between different types of 
industrial systems. There is no reason to suppose, however, 
that unless the societies and social forces surrounding 
bureaucracies are similar, their characteristics and actions 
should have more than varying combinations of similarity 
and dissimilarity. 

The real problem of bureaucracy for Marxists is identified 
by Trotsky (1936), Burnham (1941) Schumpeter (1976), 
Dahrendorf (1957) and Djilas (1957). In different ways they 
point to the possibility that power is not only or even 
necessarily the preserve of social dasses but may reside 
within and between institutions, and that hierarchies of 
control correspond to hierarchies of power. Power and the 
state could therefore ultimately reside in factors other than 
social dass. 

Poulantzas confronts this problem by arguing that such an 
analysis involves a confusion between structures and dass 
practices and unduly restricts a Marxist reply within an alien 
ideological framework. His obscure and unconvincing attempt 
to remedy this dilemma relies again on establishing an 
abstract level of structures and ensembles within which actual 
dass or power relations take place but which cannot be 
equated with actual structures such as real institutions or 
organisations. Like the lonely hour of the Althusserian 'last 
instance' , these abstract structures may be considered so 
remote as to be irrelevant. 

When Poulantzas comes to detail the characteristics of 
bureaucracies his description, as the listing of his sources 
implies, is remarkably similar to those he seeks to criticise. As 
he says, 

bureaucratism represents an hierarchical organisation of the 
state apparatus, by means of delegation of power, having 
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particular effects on the functioning of that apparatus. As 
a general rule it is correlative with: 

1. The axiomatisation of the juridical system into rules/ 
laws, which are abstract, general, formal and strictly 
regulated and which distribute the domains of activities 
and competence ... 

2. The concentration of functions and the administrative 
centralisation of the apparatus ... 

3. The impersonal character of the functions of the state 
apparatus ... 

4. The mode of payment of these functions by fixed 
salaries ... 

5. The mode of recruitment of civil servants by co-option 
or nomination by the 'heights' or again by a particular 
system of competition ... 

6. The separation between the civil servants' private life 
and public function, separation between 'horne' and 
'office' ... 

7. A systematic masking of knowledge of the apparatus, 
i.e. bureaucratic secrecy, vis-a-vis the classes ... 

8. A masking of knowledge within the apparatus itself, 
with the 'top civil servants' holding the keys of 
SClence ... 

9. A characteristic disparity between the scientific edu
cation of the 'height' and the subordinate strata's lack 
of culture ... (Poulantzas, 1973b, p. 349) 

Despite the size of modern state bureaucracies organised in 
this way and the unquestioned hierarchy of power within 
them, Poulantzas goes on to assert that the bureaucracy has 
no power of its OWll. Power, he says, is only held by dasses 
and the state is only apower centre. As a matter of definition, 
he argues that as the bureaucracy is neither a social dass nor 
a fraction of a dass it cannot be a social force in a particular 
conjuncture and therefore it cannot play a principal role in 
determining the actions of the state. All the state can do 
anyway is to materialise dass relations. 

This is a purely semantic argument. There is no evidence 
that social dasses as such are the only bearers of power. 
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Indeed, even Poulantzas himself has argued that they only 
bear economic or political power when they organise them
selves as trade unions or political parties. In this sense, 
collective organisations are bearers of power in a way that 
their individual members would not be if they were not 
organised. Conversely, the fact of organisation develops the 
holding of power so that a view of large state bureaucracies 
as powerless agents of dass domination is to stretch credibility 
beyond its limits. 

Nevertheless, Poulantzas maintains that criticisms such as 
these are based on the false epistemological assumptions that 
there is aseparation between relations of production and 
powers of dedsion; also that dasses are based on agents. Both 
assumptions would seem to have more justification than he 
allows them. In the first place, a variety of dedsions are 
possible by different groups within a particular set of sodal 
relationships. In the second place, dasses as concepts cannot 
engage in struggles and when they form themselves into trade 
unions and parties or dasses for themselves they are dearly 
composed of agents. 

Poulantzas does allow, however, that state functionaries 
constitute a social category. In opposition to Miliband, how
ever, he says that the functioning of this category cannot be 
reduced to the dass origin of its members. Instead the 
function of the bureaucracy, for Poulantzas, is seen as 
operationalising the relations of political domination. In this 
way he refuses to account for any autonomy of the state in 
terms of the activities of a group making up the agents of the 
state. Instead, the possible relative autonomy of the state is 
seen in terms of the relationships between forces external to 
its own institutions. He argues that the agents of the state are 
themselves divided among these forces, they belong to 
different sodal dasses and do not constitute homogeneous 
groups with origins necessarily similar to those of top business 
and property owners. 

Poulantzas' attitude to bureaucracy illustrates his general 
ambivalence in maintaining a Marxist dass analysis on the 
one hand and doing justice to the complexity of modern 
power structures on the other. There is a gap between his 
conceptual framework and his detailed analysis. The former 
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is obscure and contradictory; the latter bears interpretation 
from non-Marxist viewpoints. 

With the notable exceptions of Marx's concept of 
'Bonapartism', Gramsci's analysis of 'Caesarism' and Troksky's 
evaluation of the soviet bureaucracy, most Marxist theorists 
have failed to give sufficient importance to the role of 
organisations in structuring power relationships and in develop
ing degrees of autonomy from outside pressures such as those 
of social dasses. Even Poulantzas' analysis of the relative 
autonomy of the state does not go far enough in recognising 
the power of organisations and relinquishing the importance 
of social dass struggles as determinants of state forms and 
actions. 

The only theories of the state which attempt to produce 
an extended analysis of these issues, apart from those 
mentioned above, are those of corporatists. It is argued, there
fore, that, in combination, these should provide the most 
fruitful approach to conceptualising the location and role of 
the state in advanced industrial societies. Accordingly these 
theories are reviewed next. 

Corporatist theories 

Corporatist theories are the most appropriate for analysing 
the role of the state in contemporary industrial societies, first 
because the main causal factors leading to corporatism can be 
demonstrated empirically and constitute fundamental 
characteristics of such societies. Secondly, corporatist theories 
also offer an analysis of functional interest representation in 
conditions where functional divisions in society can be argued 
to be more significant than those of social dass. 

According to Winkler, for example, the four main 
structural conditions leading to the development of a 
corporatist state in Britain are 'industrial commercialisation, 
dedining profitability , technological development and inter
national competition' (Winkler, 1976). There can be little 
doubt that these are in fact crucial changing characteristics 
of the British economy. They generate corporate forms of 
economic activity in the following ways. 
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The process of industrial commercialisation leads to 
sectoral dominance in the economy by a small number of 
relatively large companies. In turn, this increases the abilities 
of the few companies to determine the conditions of pro
duction in their particular sectors. This results in declining 
competition within the domestic economy. Large firms can 
therefore plan their production without much regard to the 
'normal' controls of market competition. In order to safe
guard the 'national interest', the state therefore becomes 
involved in planning the production of these large firms 
either for the purposes of co-ordinating production so that a 
product mix arises wh ich approximates to the requirements 
of the nation as a whole, or for the purposes of generating 
necessary goods and services, which are not profitable enough 
to be produced by the private sector if left entirely to its own 
devices. 

The state also becomes involved in the economy when the 
rate of profit in critical sectors falls below that at which 
private corporations are prepared to produce goods or 
services. If these goods and services are regarded as an 
essential part of national production, then the state may 
support, direct or even undertake their production itself. In 
this way the state comes to develop a corporate or national 
role in the economy. 

This role may also be expanded as the sc ale , costs and 
complexities of technological innovations increase beyond 
the willingness or ability of the private sector to undertake 
them. Here again the state may step in to support private 
production or to research and produce the technology itself. 

International competition in, for example, the production 
of manufactured goods also leads to changes and develop
ments in the role of the state. Its corporatist functions are 
manifested in attempts to protect and foster its own national 
industries in the face of competition from those of other 
countries. This is particularly the case where domestic 
industries find increasing difficulty in competing with those 
abroad. 

These economic changes, together with the state responses 
to them, are of sufficient magnitude to warrant the argument 
that a new form of the state is in the process of emerging. 
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One of the main reasons why this form is more aeeurately 
deseribed by eorporatist than by Marxist theories is the 
dedine of the importanee of profit maximisation and there
fore eapital aeeumulation as a major objeetive of produetion. 
This trend is identified, for example, by Cawson. He says that 

industrial eommereialisation produees private firms whieh, 
individually or in eollusion, seek to regulate eompetition 
to seeure stability and growth, even at the expense of 
profit maximisation. An inereasing degree of eontrol over 
market eonditions takes the form of forward planning, 
vertieal integrations or horizontal eonglomeration. In order 
for the planning funetion to be sueeessful in the private 
sector, corporate business increasingly seeks government 
intervention to help stabilise the business cyde and make 
the future less uncertain. (Cawson, 1977, p. 6) 

The dedine in the importance of profit maximisation as the 
major objective of production, together with the increasing 
demand for a private and public planning function to reduce 
risk and uncertainty, also leads to the second major defining 
characteristic of corporatist states, namely that of functional 
interest representation. 

Where societies are divided into functional interest groups 
as a result of the increasing significance and complexity of the 
division of labour, and where oligopolistic competition 
dominates most sec tors of production as in contemporary 
Britain, then corporatist forms of interest representation tend 
to develop in the polity. Such forms of representation tend 
to be most cru ci al in the making of important economic 
decisions because oligopolies are among the most powerful 
functional interest groups. 

A corporatist evaluation of the relationships between 
polity and state therefore seems more apposite than a Marxist 
analysis of those relationships in contemporary Britain. 
Cawson (1978) has also noted two of the main reasons why 
this should be so. In the first place, there is an emphasis in 
British public policy-making on the national or public 
interest which reflects an underlying holistic social theory in 
which the interests of society as a whole are argued to tran-
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scend narrow sectional interests, and thus dictate specific 
policy approaches. Society is held to comprise interdependent 
parts with the health of the whole contingent upon the 
'correct' functioning of the parts (see also Simmie, 1974, 
pp. 17-43). In the second place, as was argued above in 
Chapter 2, 'the emergence of functional groups with real 
socio-economic and political power has emphasised the 
reality of interdependence in modem industrial society. 
Whether these groups be trade unions or business corpor
ations, govemments have had to adjust to the existence of 
centres of power outside the state.' The combination of 
these political doctrines and functional power groupings are 
particularly characteristic of some forms of corporatist 
political economies. This is not to argue, however, that 
corporatism is a coherent body of theory any more than is 
Marxism. This lack of coherence is evident in definitions of 
the concept. 

A major cause of the differences and ambiguities in defi
nitions of corporatism derives from one of Weber's key 
principles of political sociology. He argued that there was no 
necessary or complete connection between economics and 
politics. This meant first that political power could accrue to 
groups or organisations on a number of different bases. 
Social dass divisions were only one among a number of such 
bases. Second, it led to a sometimes unfortunate division of 
politics and economics for the purposes of study. Corporate 
theory has suffered from this division. Sometimes it has been 
defined solely in terms of economic administration and at 
other times it has been regarded solely as a form of political 
representation. Among the former definitions, Pahl and 
Winkler have written that 'corporatism is a comprehensive 
economic system under which the state intensively channels 
predominantly privately-owned business towards four goals 
... order, unity, nationalism and success' (Pahl and Winkler, 
1974). In contrast, Schmitter has defined corporatism as 

a system of interest representation in which the constituent 
units are organised into a limited number of singular, 
compulsory, non-competitive, hierarchically ordered and 
functionally differentiated categories, recognised or 
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licensed (if not created) by the state and gran ted a 
deliberate representational monopoly within their 
respective categories in exhange for observing certain 
controls on their selection of leaders and articulation of 
demands and supports. (Schmitter, 1974) 

Such differences in the definition of corporatism, and diver
gences among analysts emphasising either economic or 
political power, have given rise to a variety of conceptual
isations of the essence of corporatism. This variety is usually 
based on differences of opinion conceming the main Iod of 
power and how it is exercised. 

Differences of opinion on how and where major power 
centres are located according to corporatist theory are 
exemplified by Winkler (1976), and Marsh and Grant (1977). 
Winkler notes that the essence of corporatism has been seen 
as the process of incorporation, the commerdal corporation 
or the corporate state. Marsh and Grant identify the exist
ence of five subtypes of corporatism. These sub types are 
labelled state, societal, liberal and authoritarian corporatism 
and tripartism. 

Winkler notes that the process of incorporation has been 
seen as the co-option of interest groups into govemmental 
decision-making and the formalisation of their role, because 
they have become too important to ignore. Altematively, it 
has been interpreted as a suborning of dissident elements and 
their conversion into agents of control of a powerful state 
(Winkler, 1976). This definition therefore emphasises the 
political representational aspect of corporatism and the 
absorption of powerful oligopolies and monopsonies into 
political decision-making or the blunting of fragmented 
pressure groups by the embrace of a powerful state. As 
Winkler summarises these processes, they all assume the ex ist
ence of a powerful and somewhat independent state. 

In contrast, the rise of large, powerful, industrial and 
commerdal corporations has been seen as leading to 

a system of rule by business corporations, either in the 
malign sense of domination by monopoly capital or 
benignly as socially responsible managerialism leadership 
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by corporate managers. An alternative conception sees the 
corporatist society as the modem business corporation 
expanded to anational scale and hence as a comprehensive 
pyramid of authority controlled from the top. (Winkler, 
1976) 

In this version of corporatism, power resides primarily with 
large private corporations and lies in the hands of whoever is 
thought to control these organisations. Opinions on this again 
differ and vary from finance capitalists, to managers to the 
conjunction of economic, political and military elites. 

Winkler also summarises a third version of corporatism. 
This again is divided into two cat(;gories. The first is 

a limited conception of the corporate state as a system of 
political representation in which geographical parliamentary 
constituencies are replaced by industrial/occupational/ 
functional groups organised in national syndicates. It is the 
formalisation of economic interest groups into a political 
institution. An expanded conception sees the corporate 
state as a 'megabureaucracy', the all encompasing polity 
that attempts to control everything. (Winkler, 1976) 

In this version powerful, functionally differentiated groups or 
organisations stand aloof from the state but further their 
economic interests by political negotiations with it. Alter
natively, the major functional grouping is thought to be an 
all-embracing state managerial and bureaucratic system of 
power. 

The disputes concerning definitions of corporatism which 
are evident in these alternative views centre primarily on the 
roles and power of oligopolistic and monopsonistic functional 
groups with respect to those of the state. They are essentially 
arguments about the changes taking place in thc exercise of 
political power as a result of the development of new forms 
of economic administration associated with the extended 
division of labour and the deployment of highly specialised 
science and technology. They focus alm ost exclusively on 
the relationships between large private organisations and 
public bureaucracies. 
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The exdusive concentration on the economic and political 
relationships between large groups is exemplified by Marsh 
and Grant (1977). They note a major distinction between 
state or authoritarian corporatism and societal or liberal 
corporatism. In the former, 'the state plays a directive roIe 
in the establishment of dass harmony and the organisations 
representing different economic interests within society are 
sub ordinate to and dependent on the state'. In the latter type, 
'the representative organisations are autonomous but co
operate with the state and each other because they recognise 
that they are mutually interdependent' (Marsh and Grant, 
1977). The authors go on to argue that, in contrast to Pahl 
and Winkler (1974), most students of corporatism regard 
liberal corporatism as best exemplifying contemporary 
political representation in Britain. They restrict this reference, 
however, to tripartite relationships between the peak organ
isations exemplified by the Confederation of British Industry, 
the Trades Union Congress and the Govemment. Clearly 
these are important organisations in political and economic 
decision-making, but they are by no means the only 
functional groups influencing such decisions in Britain. They 
are also not always able to make their decisions binding on 
the members of their own firms, trade unions or parties. 

Winkler also takes a relatively one-dimensional view of 
corporatism. He makes its definition depend on the degree 
to which the state facilitates, supports or directs privately 
owned productive organisations. He argues that 'stripped to 
its essentials, corporatism is principally defined by one par
ticularly important qualitative change, the shift from a 
supportive to a directive role for the state in the economy' 
(Winkler, 1977). The shift, according to Winkler, involves the 
state telling private business organisations what they may and 
may not do, establishing goals that they must work towards, 
allocating the resources with which they must achieve them 
and generally structuring the economic life of the country. 
Labour govemment failures at national planning and planning 
agreements, and Conservative withdrawals from state involve
ment in the economy, together with the unwillingness of 
trade unions and private firms to comply with govemment 
directives, make Winkler's analysis of the corporate state in 
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Britain unconvincing. Such evidence as is avaiIabie does not 
support his contention that the state is achieving such a 
powerful directive role in the British economy. 

A satisfactory definition of corporatism must include the 
possibility of theorising not onIy the power relationships bet
ween functionally differentiated large economic and political 
units but also the relationships between such organisations 
and small producers or consumers. The British political 
economy includes not only oligopolistic producers, mono
psonistic consumers and large political groups or institutions, 
but also sm all producing organisations, individual consumers 
and a multitude of small political pressure groups. A co m
prehensive definition of corporatism must therefore embrace 
the power relationships between an economy composed of a 
few large organisations and many sm all producers in most of 
its sectors, a polity also composed of a few large organisations 
and many small ones and astate engaged in power relation
ships with both types of producers and consumers. 

For the purposes of this study, therefore, corporatism is 
defined as a politico-economic system characterised by the 
exercise of power through functionally differentiated organ
isations seeking to achieve compromises in economically and 
politically approved actions which are as favourable to their 
particular interests as possible and which are often legitimated 
by their incorporation in the objectives of the state. The main 
negotiating groups in this system are oligopolies and sm aller 
producers in economic sectors ; monopsonies, parties, pressure 
groups and individual consumers; the government and 
bureaucratic agencies of the state. In general, the larger and 
more powerful of these elements are incorporated in various 
ways into state policy-making and its implementation. In 
contrast, the smaller and less powerful elements are not 
usually incorporated and constitute a market system of 
economic activity and a piuralistic system of interest re
presentation. Corporatism therefore represents an important 
development in the location and use of power. It represents 
a shift away from market and electoral power towards 
oligopolistic, functionally differentiated and hierarchically 
structured organisations. It also involves a lessening of the 
electoral accountability of the decisions reached as a result of 



106 Social Structure, Cities and the State 

negotiations between members of the higher echelons of such 
organisations. 

Corporatism, defined in this way, represents an extension 
of the study of the conditions pertaining to imperfect com
petition in the economy to embrace their political ramifi
cations. As such it could be described as 'imperfect pluralism'. 
It requires an analysis of the three-way interrelationships bet
ween producers, consumers and the state. For this reason the 
next three sections of this chapter are devoted to analyses of 
the relationships between corporatism and the economy, the 
polity and the state. 

Corporate economy 

Economic systems are composed of relatively stable patterns 
of production, exchange, distribution and consumption. 
These patterns are established and maintained by the 
acquisition and use of different degrees of power by the 
different organisations, groups and individuals engaged in 
economic activities. Corporatists have usually regarded the 
ownership and control of production as the key source of 
power in the economy. Consequently they have either been 
interested in chan ging the distribution of ownership and 
control in order to effect a change in the nature of the 
economy or they have argued that such distributions are 
defining characteristics of economies. 

French syndicalists have argued, for example, that it was 
necessary to nationalise the means of production. This was to 
be achieved not by the state but by corporations based on 
the trade unions and professional associations. This was so me
what similar to the pattern of ownership and control 
advocated by English guild socialists, a partnership between 
the state and the workers. This was to take place after the 
state had been captured by the workers, and industry had 
been brought under public ownership. After that they wanted 
the management to be delegated to chartered guilds which 
would be obliged to conduct firms in accordance with the 
wishes and interests of the local community. In these 
conditions the guilds were argued to be on a par with the 
state in the economic sphere. 
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Winkler regards economic systems as characterisable by 
their structures of ownership and control. Thus, for hirn, 
'Corporatism is an economic system in wh ich the state 
directs and controls predominandy privately owned business 
according to four principles - unity, order, nationalism and 
success' (Winkler, 1976). He repeats on several occasions 
(1974, 1976 and 1977) that the essence of corporatism is 
therefore distinguished by a particular state role in privately 
owned economies. This role is described as the public control 
of privately owned business. It makes a qualitative shift in 
state action from facilitating through supporting to directing 
what private business may or may not do. 

According to this version of corporatism, 

the state directs the internal decision-making process of 
private business using such devices as the National 
Economic Development Organisation, consensus planning, 
planning agreements, controls over prices, profit margins, 
dividends, wages, rents and capital movements ... [and 
attempts] to regulate industrial relations, state stimulation 
of industrial re-organisation, a proliferation of devices for 
export subsidisation and import substitution, increasing 
state provision of investment funds and plans for the 
direction of private capital sources. (Winkler, 1977) 

As has been mentioned above, these devices are said to be 
used to direct private business towards the goals of unity, 
order, nationalism and success. 

It is argued that the goal of unity should be sought because 
economic objectives can best be achieved by co-operation 
rather than conflict. This leads the corporate state to see no 
merit in price competition nor in competing sources of 
supply. These are regarded as creating waste rather than 
efficient production. 

The same attitude is evident in the search for order. Here 
again, market economies are seen as anarchic and therefore 
in need of more stability. This characteristic is said to assist 
in the elimination both of company col1apses and of windfall 
profits. Corporatist governments seek to achieve this goal by 
eliminating market forms of economic activity. 
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Such policies are said to be pursued in the name of 
nationalism. This principle elevates the general welfare over 
that of self-interest and also establishes national performance 
vis-a-vis the rest of the world as an important objective. 

Finally, according to Winkler, the corporate state directs 
private business to the goal of success. Success, however, is 
defined in terms of the achievement of national rather than 
sectoral objectives. It involves the elevation of ends above 
means and control of the allocation of resources in order to 
achieve efficiently the attainment of collective goals. 

Winkler correctly argues that 'at the level of theory, 
corporatism is antithetical to some of the central institutions 
of a capitalist economy - the market, profit and private 
property' (Winkler, 1976). It is surprising, therefore, that in 
his analysis outlined above, he devotes little or no attention 
to how the state comes to direct privately owned business or 
indeed to what the reactions of such businesses are to state 
direction of them and to attacks on some of the institutions 
dear to their hearts. In this way he neglects both the role of 
private producers in shaping government economic policies 
and their reactions to such policies whether shaped by them 
or not. 

It would be expected, for example, that at least major 
oligopolies would have some negotiations and exert some 
power over government decisions concerning the conditions 
prevailing in their economic sectors. It could even be that 
collections of sm all producers might also engage in such 
bargaining. It might even be expected that major producers 
would seek to circumvent government directives that they 
did not wish to comply with, as exemplified by British 
Petroleum's sales of oil to Rhodesia during a government 
embargo. Small producers might also evade government 
directives by trading, at least in part, in the 'hidden economy'. 

Winkler's emphasis on the importance of a change from 
state support to state direction of the economy, as a defining 
characteristic of corporatism, is therefore a unidirectional 
view of the pattern of relationships between the state and 
private economic activity. It is deficient insofar as it neglects 
the two-way nature of such relationships. It is also deficient 
insofar as it neglects the continued exercise of power by 
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private corporations with respect to state policies and their 
continuing ability to evade directives they do not wish to 
comply with. 

An analysis of the economic aspects of corporatism must 
therefore deal with the two-way interrelationships between 
oligopolistic and competitive producers and the state. If, as 
Winkler argues, corporatist controls seek to constrain the 
rights of private owners to use, direct and dispose of their 
property as they think fit, then it should be expected that 
the establishment of such controls will generate both conflict 
and evasion. Attention should thus be devoted to analysing 
these relationships between producing organisations and the 
state and not just to the rhetoric of published govemment 
policies and directives. 

Corporate polity 

The defining characteristic of a corporate polity is functional 
representation of interests. In such a polity the most im
portant divisions for the purposes of political representation 
are those between vertically segregated functional groups 
rather than those between horizontally defined social classes. 
Vertical segregation and functional interest representation are 
usually the result of the development of horizontally 
structured formal organisations for the accomplishment of 
economic and political objectives where the division of 
labour and the deployment of science and technology are 
highly developed. Some theorists allocate the state a small 
role in such conditions while others regard it as a central 
focus of political struggles. 

French syndicalists, for example, advocated small, free, 
self-goveming communities. They repudiated all attempts to 
use the state for social betterment and maintained that parlia
mentarism led inevitably to bureaucracy and autocratic 
govemment. Following these premises they were strongly 
hostile to communism because of its disciplined and authori
tarian character. They had no place for anational state, 
whether capitalist or a dictatorship of the proletariat. 

In contrast, guild socialists allowed a legitimate role for the 
state but only in conditions of functional democracy. For 
this reason they opposed collectivism and state management 
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of industry on the grounds that it would lead to bureaucracy 
and therefore not release workers from wage slavery but 
simply substitute one set of masters for another. They argued 
that communities or organisations could not be really 
democratic unless principles of democratic govemment were 
applied not only to the state but also in every form of social 
organisation. 

Given these conditions, some guild socialists regarded the 
state as the appropriate guardian of community interest while 
others moved doser to political pluralism, arguing that the 
state should be based on, and subject to, functional represent
ation. The former advocated the chartering of guilds by the 
state. The latter regarded the democratised state as the re
presentative organ of the community for political purposes 
but not superior to it or its guilds. It would be subject to 
requirements emanating from a guild congress representing 
men as producers, and a co-operative congress representing 
men as consumers. Other bodies were to be developed to 
represent other functional interests. These democratic 
characteristics are conspicuously absent from contemporary 
analyses of the corporate polity. 

In Britain, interest representation has changed with the 
development of oligopolies, monopsonies and pressure 
groups. In most sectors of the economy a majority of total 
output is produced by a small number of relatively large 
companies. In some instances a majority of total output is 
also bought and 'consumed' by a limited number of large 
organisations. Among the largest of these is the state itself. 
Recent years have also seen the development and prolifer
ation of numerous pressure groups representing the interests 
of both small producers and consumers. 

The crucial change in interest representation indicating the 
development of a corporate state within such a polity is the 
development of access to and negotiations with the state by 
the kinds of functional interest groups outlined above. This 
access, negotiation and bargaining tends to be both informal 
and beyond the control of electoral processes. As a result, 

The liberal-democratic emphasis on individual interest 
representation mediated through political parties and 
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independent pressure groups increasingly gives way to a 
stress on the representation of functional groups corres
ponding to the social organisation of economic production 
and distribution. With or without encouragement and 
support from govemments, associational groups seek to 
monopolise the representation of functional interests. 
Such groups aim to use their power to gain access to 
govemmental decision-making on a permanent and stable 
basis, as weIl as to protcct the interests of their members 
against interference by central authority. (Cawson, 1977). 

The development of this type of functional interest re
presentation has important consequences for political power 
structures. In such conditions, power will tend to shift away 
from parliamentary processes and genuine electoral partici
pation in govemment decision-making. Elected representatives 
play a decreasing rolc in the evolution of major decisions. 
Political parties can also become less important as represent
atives of collected political interests. They may become the 
legitimators of policies generated as a result of informal 
negotiations between corporations and govemments. The gap 
between state policies and popular control widens. Genuine 
participation by individuals is not assisted by the tendency to 
centralise and concentrate power in the hands of major 
functional groups and govemments. 

Conversely, major functional interest groups seek to move 
into regular access and negotiations with central authorities. 
For its part, the state often encourages or generates such 
access and negotiations. 

A major transformation in interest representation takes 
place when private organisations establish ready and some
times regular access to govemment decision-making. This 
transformation is reinforced when interaction between them 
becomes mutually supportive and some responsibility for the 
enforcement of the resulting decisions is even delegated to 
private organisations from govemments. In this instance the 
flows of power and influence are both from private organ
isations to governments and vice versa. An important 
characteristic of corporatism is therefore two-way interaction 
between interest groups and governments. 
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The state itself also sometimes contributes to the develop
ment of corporatism. It does this either because it is admin
istratively easier to deal with organised interests or because 
it requires certain interest inputs to justify policies it wishes 
to pursue. In the first case, state agencies have difficulty in 
combining unreconciled conflicts of interest into policies. 
The more such unreconciled conflicts there are the more 
difficult it is for the state to combine them into apparently 
representative policies. There is therefore a tendency for the 
state to acquire co-ordinated pressures by conferring re
presentative status on a limited number of private organ
isations rather than negotiating with large numbers of 
pressure groups or individuals. 

In the second case, the state may help to create functional 
interest groups in order to generate co-ordinated pressures 
from a particular quarter. This was the case, for example, 
with the development of the Confederation of British 
Industry. It can also follow from the wishes of interventionist 
ministers to generate support for policies they wish to follow. 
An example of this process was the pressure group support 
generated by the Swedish government for its public housing 
programmes. 

A critical indicator of where power resides in such a 
system of interest representation is the outcomes of decisions. 
Who gains and who loses as a result of the effects of corporate 
decision-making is a touch-stone against which political 
rhetoric may be assessed. Unlike syndicalism or guild socialism, 
there is no prescription in modern corporatism in favour of 
equalitarian distributional outcomes as a result of state 
policies. There is only a predilection for orderly, efficient and 
co-operative decision-making. The output effects of corporate 
public policies are, therefore, likely to reflect the interests 
and power of the organisations engaged in generating them. 
They are not so likely to incorporate the interests of un
organised individuals, small organisations and pressure groups 
who do not have informal access to the internal decision
making centres of government. 

The main characteristics of the corporate polity may be 
summarised. First, there is the development of functional 
interest representation. Among producers, this is based 
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primarily on the incorporation of major oligopolies into inter
relationships with state decision-making. These interrelation
ships involve both the exercise of power by the major organ
isations over government and the delegation of some responsi
bilities from public to private organisations for the execution 
of public policies. The mass of small producers are not 
usually incorporated in this way and constitute the market 
sector of production. 

Among consumers, functional interest representation also 
involves the incorporation of monopsonists into public 
decision-making. Often, however, the largest consuming 
organisation is the state itself. This places it in a relatively 
autonomous and powerful position vis-a-vis its supplies of 
such things as defence equipment, health, educational and 
housing facilities. The necessity to form organisations in 
order to enter negotiation with state agencies also develops 
many pressure groups among consumers. These constitute a 
pluralistic sector of political representation. 

The second main characteristic of the corporate polity is 
the different degrees of access that different groups have to 
public decision-making. On the whole, larger organisations 
have greater degrees of informal and intern al access to govern
ment decision-making processes. In contrast, sm aller organ
isations tend to have more formal and external relationships 
with the state. 

This leads to the third main characteristic of the corporate 
policy. In general, power resides with those organisations who 
are incorporated into government decision-making rather 
than with those who are not. Most power is therefore 
associated with large, hierarchically structured formal organ
isations, including agencies of the state, and is exercised by 
the extra-parliamentary and electoral negotiations and 
bargains which take place between them. 

A fourth feature of the corporate polity is the relatively 
high level of interdependence and inter-organisational 
relationships between the larger and more powerful public 
and private organisations. These relationships are characteristic 
of the corporate and incorporated producers and consumers. 
They are usually not so important in the market sectors of 
the economy, nor the pluralistic sectors of the polity. Where 
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such relationships exist, however, they usually involve the 
exercise of power, flows of information or the exchange of 
goods and services in multi-directional ways. In Britain, it 
would not be accurate to regard the most important of these 
exchanges as only, or even mainly, emanating and flowing 
from governments to producing and consuming organisations. 
In practice, exchanges take place between aB three major 
categories and in aB possible combinations of directions. 

The corporate state 

The institutional boundaries of the corporate state do not 
define the limits of its action. This ranges from that under
taken by its visible and permanent legislative and executive 
branches, through those corporations set up by the state with 
nominal independence to produce particular goods and 
services, to action undertaken by private organisations on be
half of the state as a result of private negotiations. It is 
evident, therefore, that 

the difficulty of distinguishing the state in institutional 
terms becomes greater the more one is committed to an 
idea of elose inter-relation between private interests and 
the state. This mitigates the idea of the state as something 
objectively identifiable. The issue is an important one for 
corporatism, where the state would attempt ... control 
through nominally autonomous, 'self-regulating' private 
bodies, that is, shift the institutional form of its activity 
toward a more indirect or disguised end of the continuum. 
(Winkler, 1976) 

It is therefore necessary to think of the corporatist state 
no so much as a dearly defined set of visible agencies 
but more in terms of what it does, how it executes these 
functions, how independent it may be and what the outcomes 
of its actions are. 

Again, Winkler gives some examples of what the corporate 
state does in order to achieve the objectives he identifies of 
unity, order, nationalism and success. He argues that the 
operating principle for the achievement of unity is co-oper
ation. Following this principle, the corporate state introduces 
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price control, industrial reorganisation and state-organised 
cartels. To achieve order, the state uses discipline and 
intro duces such policies as wage control, anti-strike legis
lation, compulsory arbitration and inquisitorial tribunals. 
Nationalism is followed by the principles of collectivism and 
neo-mercan tilism. These involve such policies as import 
control, export subsidisation, control on foreign enterprises, 
buying British and au tarchic provisioning. Finally, success is 
sought by mobilisation and antinomianism. These involve 
investment direction, national planning, enabling acts and 
quasi-governmental organisations (see Winkler, 1977). 

These actions are the result of negotiations and bargaining 
between major organised groups and the state. As some of 
these groups represent organised labour, some state actions 
represent compromises with their interests. Contrary to some 
Marxist hypotheses, therefore, state action does not always 
favour the interests of capital or some part of it. Such policies 
as price control, compulsory arbitration, control on foreign 
enterprises, investment direction and national planning can 
all be antithetical to the immediate and long-term interests of 
capital. Some nationalistic policies such as state-organised 
cartels, import control, export subsidisation, home-purchas
ing preferences and autarchic provisioning can also be 
antithetical to the interests of capital as a whole. Taken 
together, therefore, policies like the examples given above 
indicate more and different forces and processes at work in 
the devising of state policies than are allowed by most Marxist 
theories. 

The combination of public and private organisations in 
negotiating what the state seeks to do has important impli
cations for the origins of major state policy objectives. There 
has been a dispute not only between Marxists and manageria
lists as to the relative importance of capitalists and managers 
in the organisation of state policies but also between 
corporatists as to whether the corporate state favours or is 
antithetical towards bureaucracy. 

The managerialist school of corporatist thought is there
fore divided among those following the tradition illustrated by 
Burnham (1941) and an alternative exemplified by Marcuse 
(1964). The former develops the argument that power has 
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shifted from the owners of private capital towards its non
proprietory executive controllers. For the state, this entails 
some origination and mediation of its policies by bureaucrats. 
The latter regard the corporate state as gene rating a mega
bureaucracy from which emanates most policies and control. 

The first tradition has been related to the government of 
eities by such writers as Rex and Moore (1967), Pahl (1968), 
Dennis (1970), Davies (1972a) and Ford (1975). These writers 
have tended to focus on the internal workings of organisations. 
With the exception of Ford (1975), who studied building
society managers, the main thrust of their arguments has 
been that state policies originate from within the bureaucracy. 
Bureaucrats are said to define the national, public or 
community interest and to derive relevant policies for its pur
suit. Little attention is paid in this formulation to the part 
played by extern al political forces in originating state policies. 

Early versions of the managerialist thesis argued, for 
example, that inequalities in urban systems were the product 
of a 'naturally occurring' socio-ecological system in which 
spatial inequalities were generated, reinforced or mediated by 
strategie urban gatekeepers. This version lacked a theory of 
the general power structure within which the gatekeepers 
were located and therefore could not assess either the relative 
importance of their actions or the constraints limiting their 
extent. 

Later versions of the same theses have reiterated the import
ance of studying the ideologies and motives of those who 
control the allocation of resources in urban systems. In 
addition, however, it has also been argued that such an 
analysis should be conducted within a speeific theory of the 
state in wh ich urban managers are defined as local bureaucrats. 
Furthermore, in this analysis, specific account is to be taken 
of both the internal structure of the state and its external 
relationships with private organisations. 

Pahl, however, conducts this analysis based on assumptions 
about the corporate state outlined by hirnself and Winkler 
(1974). These, as has been noted above, concentrate on the 
relationships between the state and the economy to the 
relative exclusion of political considerations. The critical 
qualitative change said to be taking place between the state 
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and the eeonomy is that from support to direetion. This 
argument establishes the autonomous state origination of 
policies but does not consider either the multi-dimensional 
nature of negotiations between private eeonomie organisations 
and the state or the importanee of similar politieal bargaining. 

The alternative thesis, which sees bureauerats as a primary 
souree of state policies, follows a Weberian tradition. This is 
the argument that the mode of politieal (possibly as opposed 
to eeonomie) domination in modern soeieties is inereasingly 
bureaueratie and eentralised. The results of these tendeneies 
are said to be that the state is not primarily class-biased, 
neutral nor equalitarian. Instead, it is argued that the state 
is both independent of external influenees and also dominates 
them. These arguments apply primarily to the eentral state. 
In this way they eontradiet so me of the assertions made in 
the alternative managerialist analyses about the importance 
of loeal state bureauerats. In this version, loeal state 
bureauerats aetually lose power and independenee to the 
eentral agencies of the state. 

While it may be argued that the mandarins of Whitehall do 
have extensive and, to some extent, unaeeountable powers, 
they still appear to be politieally limited in some important 
intern al and external respects. Internally, inter-departmental 
and ministerial rivalries, eonflieting objeetives, Iess than 
perfeet eommunication and financial eonstraints, all limit the 
possibilities for a single, eoherent megabureaueratie domi
nanee. Externally the interplay ofpublie and private eeonomie 
and politieal organisations, a healthy seepticism about 
mandarin competenee and the efficieney of public bu
reaucracies and national parameters set by international eon
ditions, levels of economic and political development, all limit 
the independenee and dominanee of eentral state bureaue
racies. Pahl and Winkler are, therefore, probably right to eon
clude that 'Unlike the "technocraey" of Galbraith's New 
Industrial State, where experts rule in the name of seienee and 
effieieney, eorporatism openly aeknowledges politieal eon trol 
direeted towards ends determined by the state itself' (Pahl 
and Winkler, 1974). 

Although the development of eorporatism in Britain has 
eoineided with a substantial growth in state aetivity, 
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exemplified by the size of its revenue, expenditures and 
increases in the number of bureaucrats, corporatist methods of 
government are not particularly favourable to the latter. The 
guild socialist movement in Britain, for example, was respon
sible for some discrediting of the bureaucratic conception of 
nationalisation and the emergence of an alternative public 
management of industries through public corparations. They 
also campaigned for the idea of workers' control of industry. 
This helped to set an appropriate tenor for the development 
of corporatism in Britain by contributing to the general 
acceptance of a political theory which readily accepts interest 
groups as a normal part of politics. This acceptance means 
that state interventions in the internal decisions of external 
organisations do not necessarily lead to increased 
bureaucracy. This is because the larger of these extern al organ
isations may be vertically integrated into state decision-making 
and may therefore be parties to the making of those state 
decisions in the first instance. The ways that the state may 
administer those policies do not therefore inevitably 
necessitate the etablishment or expansion of public bu
reaucracies. 

The principles of corporatist adminstration have been 
illustrated by Winkler. Most of them do not require the 
expansion of bureaucracy. They are 'antinomianism, 
inquisitorial justice, strategie control, delegated enforcement, 
mediated enforcement and extra-legal power' (Winkler, 1977). 

Antinomianism is the principle which leads the corporate 
state to avoid, as far as possible, formalising its operating 
procedures. Its concern with efficiency and effectiveness 
elevates prompt and flexible responses to changing conditions 
above formal, inflexible and long-term planning. Bureaucratic 
forms of administration are thought to interfere with 
corporatist requirements for flexibility in policy responses 
and so the state uses devices far loosening the restrietions of 
formal rules and hence the control of bureaucrats. Examples 
of such devices are discretionary elements in statutes and 
regulations, enabling acts and quasi-contracts. It should be 
noted, however, that while such devices offer a range of 
opportunities to the state for altering policies, they also offer 
discretion to bureauerats in implementing them. Anti-
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nomianism can therefore both increase the freedom of 
man oeuvre of the state in major policy decisions and increase 
the discretion of bureauerats when it comes to operational
ising those decisions. 

Winkler's second major principle of corporatist admini
stration is inquisitorialjustice. The roIe of judicial institutions 
in this instance is to assert the general principle of order by 
discovering the causes of disputes and restoring co-operation. 

The format for settling issues is not an advocacy proceed
ing in which each side presents the strongest possible 
version of its case but an investigation in which all parties 
have an obligation to co-operate and divulge information, 
in pursuit of a single, 'true' understanding of the situation. 
(Winkler, 1977) 

This is not unlike the procedures adopted in town-planning 
enquiries. There, an inspector, sometimes supported by 
others forming a tribunal, appointed by the Department of 
the Environment, listens to different arguments but eventually 
seeks to produce areport identifying the one best use of 
land. Neither the inspector nor his expert assistants are 
independent judges or lawyers: they are all appointed rep
resentatives of the state. 

The corporatist state also seeks to achieve its aims by 
stategic control. With development of sm all numbers of large 
oligopolies in economic sectors and the large production and 
consumption functions of the state itself, the corporatist 
state can exert a strategie influence on the entire political 
economy by controlling only thc oligopolies. This it does by 
using the processes of informal and internal negotiations. The 
strategie control of the state is, however, limited by the 
degree of reciprocal influence exercised by the oligopolies 
over the state itself. 

Once bargains have been struck between these organisations 
and the state, the latter can delegate some of the responsibility 
for enforcing policies to the former. Thus, 'once the state 
reaches "voluntary" agreements with a few large or represent
ative private bodies, it then obliges them to enforce these 
bargains themselves, to control their own members, associates, 



120 Social Structure, Cities and the State 

clients and suppliers' (Winkler, 1977). This takes an element 
of responsibility for the potential daily maintenance of state 
policies out of the hands of public bureaucrats and places it 
into the care of private managers. This would tend to decrease 
the powers of bureaucracy. 

A further principle of corporatist administration is mediated 
enforcement. Again, according to Winkler, 'A corporatist 
regime would conduct some of its public administration 
through intermediary institutions ... state control does not 
[therefore] necessarily mean civil service control' (Winkler, 
1977). Among the best known categories of such institutions 
are quasi-govemmental organisations and quasi-non-govem
mental organisations. In Britain, these are numbered in 
hundreds. They are used to minimise the permanent costs of 
public administration by avoiding formal expansions in the 
civil service. They are also used to minimise apparent govem
ment responsibility for contentious activities. In passing, they 
also provide a way of maintaining political debts by providing 
a lucrative range of jobs for mostly unelected and unaccount
able members of the establishment. 

Finally, the corporatist state employs extra-legal powers. 
This involves the use of private decision in support of public 
policies. It arises as incremental extensions are made of 
'normal' pressure group politics. 'The militancy of private 
groups may easily escalate from peaceful campaigns, through 
energetic protests, civil disobedience, violent demonstrations, 
rioting, attacks on opposed groups to planned acts of 
intimidation - all in support of a proposed govemment policy' 
(Winkler, 1977). Recent events at the Grunwick factory may 
not be too far removed from this process at work. 

It may be seen, therefore, that a number of the important 
methods of administration of the corporate state do not en
courage either bureaucratic control or growth. While some 
elements of state policy are mediated and executed by its 
own bureaucrats, others are subject to development as a 
result of negotiations among the higher echelons of public 
and private organisations. Some of the policies devised in this 
way are also executed by private rather than public managers. 
This raises the question of the autonomy of the corporatist 
state. 
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The burden of the arguments so far is that the corporatist 
state is not autonomous or independent by virtue of the 
neutrality or internal control of its bureaucrats. They do have 
some relatively independent effects on the daily working of 
state policies but the state employs administrative devices 
which mitigate their importance and is also subject to 
extern al pressures by virtue of its incorporation of external 
organisations. Any comprehensive theory of the corporatist 
state must therefore consider the level of independent effects 
that internal bureaucrats have on the working of its policies, 
together with the effects produced by external organisations 
and the resulting degrees of freedom that these allow the 
main governmental decision-makers. 

Under corporatist conditions, the autonomy of the state is 
limited by the actions of its own bureaucrats and the power 
of external, functional interest groups. Despite these main 
limitations, there are still sources of autonomy for the state 
in such conditions. 

In the nineteenth century, for example, German jurists 
developed the theory that a corporation is not just a collection 
of individuals but a being in its own right and having a will of 
its own. For some of them, the highest corporation was the 
state. A corporatist state could therefore have a degree of 
autonomy by virtue of its organisational will which could be 
greater than the sum of its parts. In this sense the state as a 
whole has a degree of au tonomy both from the individual 
wills of its own members and from those of organisational 
outsiders. 

A more convincing and frequently deployed argument is 
that some state autonomy arises as a result of its ability to 
playoff different sections of the community against each 
other. This view is surprisingly developed both by some 
liberals and by some Marxists. Liberal pluralists have argued 
that the state can play one interest group against another in 
order to leave itself in a position to make the final decision. 
Marx's concept of 'Bonapartism' and Gramsci's analysis of 
'Caesarism' are somewhat similar. In both conceptions, 
conditions arose in society which produced a relatively even 
balance of power between major classes, which left the state 
relatively free to follow its preferred course of action. More 
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recently, some neo-Marxists have also noted the balance of 
interest between factions of the dominant dass which also 
lead to a degree of autonomy for the state. 

The corporatist state is therefore a complex of actions 
resulting from both intern al and external pressures, some of 
which are executed from within its institutional boundaries 
and some of which are adminstered externally. The main 
organisations engaged in the setting of state objectives are 
those oligopolies and monopsonies which are incorporated 
into its higher levels of decision-making, the upper echelons 
of state institutions and, to a lesser extent, state bu
reaucracies. The mai!! groups which are exduded from regular 
access to major decision-making are sm all producers in 
conditions of market competition, pluralistic pressure groups 
and most individuals as individuals. These groups may exert 
some extern al pressure on the state from time to time. It is 
easier, however, for the state to remain autonomous of these 
groups by playing some off against others than it is for it to 
establish a similar degree of autonomy from incorporated 
oligopolies and monopsonies or, to a lesser extent, its own 
bureaucracies. Nevertheless, there are times when the interests 
of such groups are in conflict, leaving the state relatively free 
to pursue its own objectives. State autonomy is there
fore a continually changing phenomenon. It changes with 
the moving balance of forces among different sec tors of 
the economy and the polity. 

Conclusions 

It was argued in Chapter 2 that vertical, functional divisions 
in modem industrial societies are more significant than 
horizontal divisions between social dasses. This has important 
implications for theorising about the bases and characteristics 
of power in such societies. This chapter has examined the 
two major categories of theories of the state and power. 
Marxist theories folIowadass analysis while corporatist 
theories are based on functional and organisational divisions 
in society. 

Marx set out to produce a theory of political economy 
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which embraced both society and the state. Civil society was, 
for hirn, the basis of the national state. It was irrevocably 
based on economic divisions which formed the basis of 
different social dasses. The more powerful of these were said 
to be able to use the state for their own ends. Originally, 
Marx's analysis applied to an essentially competitive 
economy. Later theorists have tried to accommodate both 
the ideas of monopoly capital and divisions within the dass 
of capital. After the projected denouement of capitalist 
society, an interregnum of proletarian dictatorship was 
forecast, followed by an unlikely utopian vision of the 
withering away of the state. Subsequent communist critics of 
Marx and Lenin, like Trotsky and Djilas, have pointed to the 
fact that the dictatorship of the proletariat tends to become 
the permanent rule of a bureaucratic, party and military elite. 
Despite this, other writers like Miliband and Poulantzas have 
continued to apply Marxist propositions to the analysis of the 
national state in capitalist societies. Poulantzas, in particular, 
has tried to wrestle with the problems that skilled working
dass conditions have undoubtedly improved in social 
democracies and that the state in such countries does not 
always seem to favour capital as a whole. 

The main problems with early Marxist formulations of 
theories of the national state were that they attributed causal 
primacy to effects they disapproved of to the institution of 
private ownership and they did not foresee either the extent 
of the changes that took place in that particular institution, 
social democracies as a whole or in societies in which it was 
diminished or abolished. The two reasons for this were first 
that works of Marx, Engels, Lenin and Gramsci contain no 
satisfactory theory of power, partly because it was thought 
to be axiomatic, and second that they did not have an 
accurate analysis of the changing nature of private property. 
The first was thought to follow from their dass analysis and 
the second was thought to remain essentially constant despite 
the changes associated with the transition from competitive 
to monopoly capital. 

The most telling deficiencies in Marxist analysis were 
exposed by contemporary French writers. Faced with the 
enormous differences between living conditions in early and 
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modern capitalist societies, and still wanting to maintain the 
original Marxist base and superstructure analysis of the state, 
they argue that apparent social advances are still to the 
advantage of capital. To do this they have to maintain that 
the national state has more autonomy than Marx allowed, 
that it is used by some fractions of capital rather than others 
and that the same advances in capitalist and communist 
societies either have different causes and significance or that 
those communist countries are still in a transitional state of 
state-monopoly capitalism. Thus, common 'evidence' is used 
in mutually inconsistent ways depending on the normative 
beliefs of the writers concerned. In addition, the location and 
significance of the national state, with respect to capital, is 
often incorrectly or only partially recognised. 

Trotsky and, to some extent, some members of the 
Frankfurt School, have located the role and nature of the 
national state more accurate1y. In the first place, they see it 
as a regional location for international capital within the 
context of the world economy. International capital is both 
competitive and fragmented. National states are usually con
cerned with their own Iocal interests both at horne and 
abroad within this context. No national state is large enough 
to have a monopoly of capital at this sc ale and few organ
isations employing capital do not have one or more 
competitors within the boundaries of national states. The 
monopoly capital of other Marxists is therefore mostly a 
myth. 

In the second place, the role of state agencies is more 
accurately identified by these writers. The abolition of 
private ownership is seen not to be so significant as the rise of 
large, welfare-oriented bureaucracies which can become both 
the agents of a stereotyped form of comfortable welfare and 
a new kind of ruling group. These analyses lead in somewhat 
different directions from those of Marxist/Leninists, both old 
and new. 

The Marxist dass analysis of the state is also undear when 
it comes to the question of how a particular social dass 
establishes a relationship with the concrete reality of the 
state. The idea that the national state operates in the interests 
of a dass as a whole which is defined purelyon the basis of 
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its ownership characteristics is quite unsatisfactory. It contains 
an unacceptable mixture of theory and practice. On the one 
hand, there is a theoretical group without any specified vehides 
for the concerted exercise of power and, on the other, are real 
governments composed of specific institutions and bureaux 
making or refraining from taking real decisions. In order for a 
social dass to have any real effects on these institutions it 
must become a dass 'for itself' at which point it has specific 
organisations and/or political parties. At this point the 
relationships between social dass and the state become an 
empirical question exemplified by the exercise of power in 
the processes of politics. 

Class-based organisations such as trade unions and parties 
are formal and hierarchically structured, represent important 
vertical divisions in society and are not the only such organ
isations to exercise power vis-a-vis the state. Corporatist 
theories have started to develop a more comprehensive 
analysis of the role of functional interest groups and the state. 

The factors leading to the development of corporatism are 
somewhat similar to those identified by Marx as leading to 
the denouement of capitalist political economies. They are 
industrial concentration, dedining profitability , technological 
development and international competition. They are argued 
here, however, to lead to politico-economic systems 
characterised by the exercise of power through functionally 
differentiated organisations seeking to achieve compromises 
in economically and politically approved actions which are 
as favourable to their particular interests as possible, and 
which are often legitimated by their incorporation in the 
objectives of the state. The main negotiating groups in this 
system are oligopolies and smaller producers in economic 
sectors; monopolies, parties, pressure groups and individual 
consumers; the government and bureaucratic agencies of the 
state. An important characteristic of corporatism is that the 
larger and/or more powerful organisations tend to be incor
porated in various ways into state policy decisions and are 
sometimes used as agencies for implementing these policies. 
Smaller and/or less powerful organisations are not usually 
incorporated in this way. The producing groups among them 
constitute a market system of economic activity. The 
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primarily consuming groups form a pluralistic system of 
interest representation in the polity. 

The corporate economy is characterised by the division of 
producers into functional sectors. Within these sectors a few 
large oligopolies are usually responsible for the majority of 
total output. These are the organisations which are often 
incorporated in state decision-making in a multilateral, 
informal and sometimes secret collection of negotiations. 
Most sectors of the British economy also have a large number 
of sm all firms producing a substantial proportion of total 
output. These firms usually operate in market conditions. 
They can, however, join together to form trade associations 
which may either allow them to negotiate on more even 
terms with governments or form a secondary level of incor
poration into state policy-making. Both sets of producers 
may conduct multilateral negotiations between themselves 
and the state. The corporate economy is not state-directed: 
it is a negotiated and bargained system of production. 

The corporate polity is marked by the establishment of 
functional interest representation. This is based on the 
deveIopment of interest and pressure groups mainly among 
collections of individual consumers. Some of these groups 
can be quite large. Among the largest of them is the state 
itself in its role as the purchaser of goods and services, 
particularly from the private sector. In this instance, political 
pressure on the state by organised interest groups such as 
trade unions or political parties can produce distributions to 
consumers in much the same ways as pressures by oligopolies 
generate distributions to producers. These large political 
groups are also incorporated into state decision-making and 
have access to some of its internal decision-making systems. 

Like the corporate economy, the polity also has a large 
number of non-incorporated pressure groups. These constitute 
a pluralist sector of politics and usually seek to exert pressure 
on political institutions from outside. 

In both the incorporated and the pluralistic sectors of the 
polity, the acceptance of pressure groups as a central feature 
of political life also involves a decline in the importance of 
genuine electoral participation and democratic accoun tability. 
The intern al access enjoyed by larger organisations and the 
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representative monopolies conferred on formal pressure 
groups by the state contribute to a decline in the abilities of 
individuals to influence policies or hold administrations to 
account. 

These changes have important consequences for power 
structures. They are exemplified by who gains and who loses 
as a result of corporate decisions. In general, it is to be 
expected that larger pressure groups like trade unions and 
political parties who are incorporated in varying degrees into 
government decision-making will gain most for those they 
represent. External pressure groups may make gains, particu
larly if the state grants them representational monopolies. In 
such a polity it is not to be expected that individuals who are 
not organised into formal pressure groups will gain much 
from state decisions. 

The corporate state itself cannot be defined by its 
institutional boundaries. It is better conceptualised as a 
collection of public policies and adminstration. A significant 
characteristic of the corporate state is that these policies and 
the responsibilities for implementing them tend to move 
along a continuum from open government towards secret 
informal policy-making and from purely public authority 
implementation towards extra-governmental executive 
responsibility. 

These tendencies are partly responsible for the neutral or 
antithetical attitude of the corporate state towards bureauc
racy. On the whole, policies followed by such astate, and the 
administrative principles employed to implement them, do 
not necessarily lead to increases in the number of bureaucrats. 

Nevertheless, the role of bureaucrats in administering those 
elements of corporate state policies which are kept within the 
wholly public sector is important. They do have opportunities 
to mediate public sector policies, particularly between the 
state agencies and the unincorporated elements of the 
economy and the polity. This is because they are a main point 
of access to the state for market producers and pluralistic 
consumers. They do not have such extensive opportunities 
to mediate state policies between themselves and incorporated 
sectors of the economy and polity because the organisations 
in these sectors are often partly responsible both for the 
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establishment of those policies and, m some cases, their 
implementation. 

This limited freedom of manoeuvre by state bureaucrats 
contributes a correspondingly limited degree of autonomy to 
the state. Another element in this relative autonomy arises as 
a result of the balance of power between the major incor
porated organisations. Where this balance of power over a 
particular issue is relatively even, then the state may play one 
evenly balanced organisation off against another, leaving it 
relatively free to folIoweither the views of its bureaucrats 
or those of other central decision-makers. Another element in 
the relative autonomy of the corporate state is its sheer size. 
In many ways it is primus inter pares even when negotiating 
with large oligopolies. Its own production functions, its 
purchasing power and its administrative size and capabilities 
all contribute to making it a powerful organisation in its own 
right. 

Some aspects of the power of such astate and its roles in 
the economy and polity can be illustrated empirically. How 
this may be done is outlined in Chapter 4. The results of one 
such illustrative analysis are shown in Part I V. 
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Chapter 4 

The Empirical Analysis of Power 

Introduction 

In order to illustrate the use of power in conditions of corpor
atism it is necessary to choose a field of govemment activity 
which is both of central importance to production and con
sumption and susceptible to empirical investigation. Among 
the items most critical to the public and private sectors alike 
are capital, labour and land. Most scholars are agreed that these 
form the main factors of production. As such, they are crucial 
resources in terms of private and public production, their 
combination forms the basis of consumption and governments 
are particularly concerned with their exchange and distri
bution. 

The criteria for choosing between capital, labour and land 
as subjects for this study were first the length and level of 
public planning of them, second the degree of visibility of the 
exercise of power over them, and third the degree of ability 
to measure the immediate distributional outcomes of the use 
of its power. As a result of these criteria, land was chosen to 
illustrate the development of corporatism. 

Land was chosen because it has been the subject of formal 
attempts to plan its use, at least since the Housing, Town 
Planning Etc., Act of 1909. Where free markets and pluralistic 
interests are being superseded by planning, there the growth 
of corporatism is likely to be greatest. By the time of this 
study, statutory land-use planning had been in existence in 
Britain for nearly two generations. It was therefore expected 
to provide a strong example of the development of corporatist 
conditions of power. In particular, the period since 1947, when 
major local authorities were allocated a mandatory land-use 
planning function by central government, was expected to 
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provide evidence of the development of corporatism, at least 
at the level of the local state. 

Land-use planning was also chosen for study because, al
though many corporate negotiations are secret, their results 
become visible at three important points. The first of these, 
during the period of this study, was development plans. At 
the end of negotiating and bargaining, a detailed statutory 
plan showing the planned outcomes of these processes was 
produced. The second was the process of development contro!. 
This provides a point at which the property rights and land uses 
which different organisations, groups and individuals are seek
ing to acquire become visible in terms of formal planning ap
plications, permissions and refusals. FinaIly, the immediate 
outcomes and their distributional patterns become visible as 
land is developed and physical properties are constructed. 
Land-use planning therefore provides some important points 
at wh ich the uses of power over this major factor of production 
become visible and are, therefore, susceptible to empirical 
investigation. 

A further reason for choosing to study land-use planning 
was because, although it deals with a major factor of produc
tion, it is a function delegated by central to local government. 
Its characteristics may therefore be studied at the localleve!. 
Insofar as differences in local circumstances may be specified 
or controIled, then local planning studies may be said to 
illustrate more general processes at work and their significance 
need not be confined within the administrative boundaries 
of the areas analysed. Analysing land-use planning, therefore, 
has the double merit of providing a subject for study which 
may be legitimately confined within meagre research resources 
and at the same time producing results which may be argued 
to have so me general significance. 

Aims 

The main aim of the study was to examine whether there was 
any evidence to support the hypo thesis that power in cities has 
been characterised by the kind of corporatist structures and 
processes outlined in Chapter 3. To investigate this proposi
tion, an analysis was made of which organisations, groups and 
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individuals exerted most power over the production of a de
velopment plan for land uses and which of these acquired the 
greatest value of property rights and properties over the 
statutory period of this plan. 

In doing this, the aim was to discover whether major pro
ducing and consuming organisations exerted the most power 
over land-use decisions and, conversely, wh ether unorganised 
individuals, particularly the poorest among them, were not 
able to exercise much power over the content of a develop
ment plan. This was done by analysing the detailed political 
history of such a plan over the period from its inception to 
the end of its statutory jurisdiction. 

Following this analysis, it was also aimed to find out 
whether the relative power of organisations, groups and in
dividuals could also be illustrated by the distributional out
comes of the process of development control. This was at
tempted by examining the main applications for developments 
in three wards of a city over the statutory life of the develop
ment plan. The immediate out comes of these applications in 
terms of the acquisition of property rights, buildings and their 
relative costs and values were used to ilIustrate the incidence 
of distributions resulting from development control. 

Methods of study 

For the purposes of post-war, historical and longitudinal 
studies of British cities, different types of communities have 
been usefully dassified by Moser and Scott (1961). They 
analysed the characteristics of all the 157 towns in England 
and Wales which had populations in 1951 of 50,000 or more 
people. These accounted for slightly more than half of the 
population of England and Wales at that time. Moser and Scott 
analysed sixty variables for all these towns, grouped into eight 
different categories as follows: 

1. Population size and structure 
2. Population change 
3. Households and housing 
4. Economic character 
5. Social dass 
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6. Voting 
7. Health 
8. Education. (Moser and Scott, 1961, p. 7) 

From these they extracted four major components which ac
counted for 60.4 per cent of the variation in the sixty variables. 
These major components were as shown in Table 4.l. Using 

TABLE 4.1 Principal component analysis of British towns 

Component 
Per cent of total variance 

accounted for by the component 

11 

III 

IV 

Sodal dass 

Population change between I 
1931 and 1951 town'. stage 

of 
Population change between development 
1951 and 1958 

Overcrowding 

30.1 

13.2 

9.8 

7.3 

Total percentage accounted for by components I-IV 60.4 

SOURCE C. A. Moser and W. Scott, British Towns (Edinburgh: Oliver 
and Boyd, 1961) p. 14. 

these components in a principal component analysis, the 
authors were able to classify the towns they studied into fif
teen groups and to plot the relative differentiation of these 
groups. These groups could then be combined into six or 
three larger categories as follows: 

Mainly resorts, administrative and commercial towns 

A. l. Seaside resorts. 
B. 2. Spas, professional and administrative centres. 

3. Contmercial centres with some industry, London. 

Mainly zndustrial towns 

C. 4. Most of the traditional railway centres. 
5. Many of the large ports as weIl as two Black 

Country towns. 
6. Mainly textile centres in Yorkshire and Lancashire. 
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D. 7. Industrial towns of the north-east seaboard and 
mining towns of Wales. 

8. More recent metal-manufacturing towns. 

Suburbs and suburban type towns 

E. 9. Mainly 'exclusive' residential suburbs. 
10. Mainly older mixed residential suburbs. 
11. Mainly newer mixed residcntial suburbs. 

F. 12. Light industry suburbs, national defence centres 
and towns within the sphere of influence of large 
conurbations. 

13. Mainly older working-class and industrial suburbs. 
14. Mainly ne wer industrial suburbs. 
15. Huyton and Roby. (Moser and Scott, 1961, pp. 17 

and 18) 

Although no comparative studies of the power structures of 
communities grouped in this way have been conducted in 
Britain, it might be expected that some variations in findings 
would correlate at least with the major groupings if not some 
of the more refined categories as weIl. Conversely, studies 
of towns in any particular group should only be assumed to 
be characteristic of similar towns rather than those categories 
in a different group. 

The town chosen for detailed study in this analysis is 
Oxford. This falls into group 2, which also includes Bath, 
Cheltenham, Poole, Cambridge, Exeter, Maidstone, Bedford, 
Colchester and Southend-on-Sea. Oxford might also, for the 
purposes of this analysis, be considered not altogether un
typical of the towns also included in groups 1 and 3 under 
the general category of resorts, administrative and commercial 
towns. The advantages of choosing Oxford were that sm all
area census data were available for the city from 1951; that 
some knowledge of the formal and informal political processes 
were available as a result of thirty-six years residence in the 
area by the author; and that the main political groups in the 
city were relatively visible. 

For the moment, it is interesting to note the detailed 
characteristics of Oxford in 1951, the year in which the 
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TABLE 4.2 England and Wales, urban characteristics compared 
with those of Oxford 

Population size and structure England Oxford 
and Wales 

(157 towns 
population 

50000) 

Population ('000) 84 99 
% of population aged 0-14 2l.8 20.5 
% of population aged 15-64 67.3 68.3 
% of population aged 64 or over 10.4 1l.2 
Females per 1000 males 1 108 1 125 
Females per 1000 males aged 25-44 1042 1007 
% of females 20-4 48.1 43.1 

Population change 
1931-51 total % 1l.0 22.5 
1931-51 births and deaths % 9.0 12.0 
1931-41 balance of change % 2.5 10.5 
1951-8 % -0.2 5.5 
Birth rate ratio 1950-2 96 91 
Birth rate ratio 1955-7 94 84 
% iIIegitimate births 1950-2 4.9 7.0 
% iIIegitimate births 1955-7 4.7 7.0 

Households and housing 
% persons in private households 92.5* 92.8 
% one-person households 9.9 11.3 
% six or more person households 7.2 8.1 
% 1-3 room dwellings 10.6 8.0 
Persons per room 0.74 0.71 
% overcrowded households (1-3 person 

households, 4ppr, 4+ person households, 
5ppr) 5.9 5.7 

% households at over 1% persons per room 4.3 4.0 
% households in shared dwellings 12.2 18.7 
% households with piped water 94 94 
% households with WC 97 98 
% households with 5 amenities 65 72 
% households with 5, or only bath missing 91 93 
N ew housing rate 1945-8 total 48 46 
New housing rate 1945-8 LAs 32 38 
% LA of total houses 1945-8 72.8 82.6 

Economic character 
Occupied as % of total population 59.7 59.2 
% of women in labour force 32.6 33.4 
% in manufacture etc. 41.6 39.4 
% in all service industries 37.4 47.1 
% in retail 10.3 10.1 
% in finance etc. 1.4 1.5 
% in professional services 6.8 17.4 
Job ratio 99 132 
Community ratio 51 42 
Per capita retail sales 1950 (!) 125 202 



TABLE 4.2 (continued) 

Population size and structure 

S ocial dass 
% in sodal dasses 1 + 11 
% in sodal dasses IV + V 
Sodal dass index 
Sodal survey J - index 1954 

Voting 
General elections 1951 poIl 
1951 % voting left 
1955 % voting left 
Local % voting in contes ted 
elections 1956-8 

Health 
Infant mortality rate 1950-2 
Infant mortality rate 1955-7 
TB notification rate 1957 
Mortality rate 1957 lung cancer 
Mortality rate 1957 other cancer 
Mortality rate 1957 bronchitis 

Education 
% with terminal edn. age under 15 
% aged 15-24 in fuIl·time edn. 

• Probably printed in erraT as 2.5 
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England 
and Wales 

(157 towns 
population 

83.7 
49.6 
48.8 

42.8 

67.8 
8.1 

50000) 

15.8 
26.0 
99 

5.5 

28 
23 
88 

116 
106 
106 

Oxford 

19.3 
27.2 

100 
4.04 

82.0 
44.0 
37.6 

40.0 

21 
20 

129 
109 
84 
81 

58.8 
15.6 

SOURCE C.A. Moser .nd W. Scott, British Towns (Edinburgh; Oliver .nd Boyd,1961) 
pp. 54, 55,136 .nd 137. 

following study commences, compared with those for England 
and Wales as a whole. These are set out in Table 4.2. If the 
four principal components are examined, it will be seen that 
Oxford had rather more than the national average of its popu
lation in both social classes 1 and 2, and 4 and 5. The rate of 
population growth between 1931 and 1951 was twice the 
national average. On the other hand, slightly less than the 
national average were living in overcrowded households. As 
these components were said to account for 60 per cent of 
the total variance in urban characteristics, it can be seen that 
the group of towns to which Oxford belonged were less than 
typical of British towns in general. The main differentiating 
characteristic accounting for this would seem to be economic 
growth. Thus Oxford and other towns in the group were all 
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subject to thc growth of industrial, commercial and service 
industries like vehicles, administration, education and tourism. 
This would clearly differen tiate them from areas suffering 
from economic decline during thc same period. 

Clark points out that 

A crucial variable generally intertwined with the extent of 
economic diversification, the percentage of absentee owner
ship, the non-Iocal character of inputs and outputs, the 
development of labour organisations and the nationalisation 
of many economic decisions is the degree of industrialis
ation. Indeed, some writers have focused on industrialis
ation and the accompanying bureaucratisation and ration
alisation of economic life as the central independent econ
omic variable underlying these other changes. (Clark, 1967) 

The city should therefore provide a strong exampIe of the dev
elopment of corporatism. 

Table 4.2 shows that in 1950/1 the economic character 
of Oxford was somewhat different from that of England and 
Wales as a whole. It had nearly three times the national pro
portion of professional service jobs and 10 per cent more in 
service industries. Incomes, as reflected by per capita retail 
sales, were substantially high er than average. The level of 
industrialisation, its sophistication, the proportion of the 
workforce engaged in tertiary occupations and income levels 
aB combine to illustrate Oxford's relatively advanced economy 
at the beginning of the study period. 

The universes covered in this analysis were the political, 
legislative and administrative processes and outputs of national 
and local urban planning in Oxford. The primary foeus in 
these areas was on the his tory of the politieal and legislative 
framework within which Oxford's development planning was 
conducted and the detailed development control decisions 
taken in three wards of the city. The time period for the whole 
analysis covers the introduction of the 1947 Town and 
Country Planning Act up to 1977 when the fieldwork was 
completed. The analysis of development control records 
covers the period from 1953, when Oxford's development plan 
was submitted, up to 1973, when both the planning system 
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and local government were reorganised. The results of these 
development control decisions up to 1977 were analysed. 

In the case of the political analyses of urban development, 
the sampies used covered the entire visible universe of action 
focused on the development plan. All available sources of 
information on this topic were investigated for the period 
1947 to 1977. These induded newspaper reports, council and 
committee minutes, historical studies and personal informants. 
In the particular examples of important development control 
decisions selected for detailed study, the sample was drawn 
from the development control records of the local planning 
authority. 

In the general analysis of the distributional outcomes of 
development control decisions taken between 1953 and 1973, 
a two-stage stratified sampie was drawn from the local plan
ning authority's development control records. First the wards 
of Oxford, as they existed in 1951, were stratified according 
to their social dass composition in that year. Three wards 
were then chosen for detailed study on that basis. North ward 
was chosen because it contained the highest proportions of 
social dasses 1 and 2; Cowley and Iffley was chosen because its 
resident population had the highest proportion of social dass 
3; and South ward had the highest proportion of social classes 
4 and 5 of any ward in the city at that time. The Ioeation of 
these wards in 1951 is shown in Figure 4.1. 

The boundaries of the City of Oxford and its component 
wards changed considerably over the period from 1947. The 
city was enlarged on 1 April 1957 to indude the area known 
as Blackbird Leys, which became a ward in its own right in 
1967. In 1969 alarge-scale reorganisation ofward boundaries 
took place, in wh ich all three of the chosen wards experienced 
boundary changes. In North and South wards these were only 
small alterations. Cowley and Iffley, however, was subdivided 
to form, in whole or in part, five new wards: Temple, Cowley, 
Iffley, Donnington, Wood Farm and East. 

So that the original (1951) ward boundaries could be ad
hered to, it was necessary to draw up a list of the roads forming 
each ward in 1951. As new roads were added to the wards so 
these too were induded in the directory drawn up. This 
directory was used as a check-list in the subsequent collection 
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FIGURE 4.1 Oxford wards, 1951 

of data. The list of roads eame from information kept in the 
Register of Eleetors and the City Engineer's Department of 
the City of Oxford. 

The seleetion of areas for study in this way allowed two 
types of analysis to be eondueted. First, the organisations 
and individuals who approaehed the loeal planning authority 
for planning permission eould be identified empirically. 
Seeond, beeause of the levels of residential segregation whieh 
existed in Oxford, as illustrated by Table 4.3, reasonably strong 
relationships eould be established between distributions to 
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local areas and consequent distributions to residents with 
particular social dass characteristics. 

The organisations and groups involved in formal and, to a 
much lesser extent, informal negotiations with the local plan
ning authority over land uses could be identified from the 
lists of objectors and participants at public inquiries and from 
the records of development control. They were composed 
of five main categories. One group were long-term and large 
landowners in the city. Land, for them, was a major resource, 
much as it had been in the days of feudalism before the 
industrial revolution. Another group were the commercial 
and industrial concerns of the city who used land as a neces
sary incidental to their main form of business. The state was 
another organisation with large and distinguishable interests 
in land use. Voluntary associations could also be distinguished 
as usually non-profit-making users of land. Finally, private 
and separate individuals formed a group seeking to influence 
planning decisions, acquire benefits and avoid costs. 

Distributions to social dasses are less precisely identified 
by this method. The well-known ecological fallacy which 
assurnes unwarranted degrees of social homogeneity in resi
dential areas has to be borne in mind when interpreting the 
level of significance of results gathered in this way. Neverthe
less, Collison and Mogey (1959) computed a segregation index 
for Oxford using small-area data taken from the census of 
1951. Such an index shows the degree to which particular 
social dasses are residentially segregated from each other in 
terms of the difference between their levels of residential 
segregation compared with the average for the city as a whole. 
Collison and Mogey's index is shown in Table 4.3. The higher 
the index number, the higher the level of residen tial segregation 
of the particular dass from others in the city. 

Table 4.3 shows that professional and intermediate dasses 
were substantially segregated in residential terms from others 
in the town. Thus, distributions to North ward, chosen because 
it had the highest proportion of residents in these social 
dasses in 1951, would have had a higher than average prob
ability of affecting those social dasses than they would have 
had in other wards. Similarly, skilled manual workers were 
relatively segregated from both the professional and inter-
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TABLE 4.3 Index ofresidential segregation in Oxford, 1951 

Social dass 

1. Professional 
2. Intennediate 
3. Skilled manual 
4. Partly-skilled manual 
5. Unskilled manual 

Segregation 

35 
25 
13 

8 
18 

SOURCE P. Collison and J. Mogey, 'Residence and Social Class in 
Oxford' American Journal of So cio logy , 54 (1959) pp. 339- 605. 

mediate groups. Consequently, Cowley and Iffley ward, wh ich 
had the highest proportion of skilled manual residents uf any 
ward in 1951, serves as a spatial proxy for distribu tions having 
a higher than average probability of affecting that social dass. 

Residential segregation between professional and inter
mediate social classes and the remainder are reinforced by 
municipal housing programmes. Collison and Mogey comment 
on their data for Oxford 'that the effect of the municipal 
housing programme is to segregate dasses 1 and 2 from the 
remainder while reducing the degree of segregation among 
classes 3, 4 and 5' (CoIIison and Mogey, 1959). Initially, how
ever, the index figure for segregation of partly-skilled manual 
workers was low in Oxford. This iIIustrates their residence in 
some of the privately rented flats in the areas of larger, 
privately owned housing also inhabited by social classes 1 and 
2. The index of segregation for unskiIIed manual workers was 
higher, indicating their residence in the cheaper privately 
rented accommodation of the city. Changes in the amount of 
this accommodation available, together with movement into 
public authority housing and movement into private owner
ship by some skiIIed manual workers, will require careful in
terpretation in Chapter 7 when distributions to areas are re
lated to distributions to social dasses. 

Because of the lower levels of residential segregation among 
partly-skiIIed manual workers in Oxford in 1951, South ward, 
which contained the highest proportion of social dasses 4 
and 5, in that year, was not as distinctively segregated as either 
North or Cowley and Iffley wards. In the case of the latter, 
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55 and 48 per cent of households were respectively in the 
upper two social dasses and social dass 3. In South ward, 39 
per cent were headed by partly and unskilled manual, and 
a further 40 per cent were headed by skilled manual workers. 
These figures should be borne in mind when interpreting the 
significance of the distributional analysis in Chapter 6. 

Finally, as far as the ward figures on social dass were con
cerned, some adjustments had to be made in order to compare 
the small-area, social-dass data found in the censuses of 1951, 
1961 and 1971. Here the technique used was, as far as possible, 
to reconstruct the socioeconomic composition of social dasses 
as defined in thc 1951 census by adding or subtracting the 
same socioeconomic groups found in 1961 and 1971. 

Having stratified the wards of Oxford according to their 
social-dass composition and chosen three to represent roughly 
upper, skilled manual and lower social dasses respectively, 
the development control records in those areas werc also 
stratified. Following Dobry (see Department of the Environ
ment, 1975), they were divided into two main types. 'A' 
type applications were individually insignificant requests for 
development permissions such as advertisements, extensions, 
additions, conversions, garages, shop fronts and the like. None 
of them involved site developments covering more than 1000 
square feet, roughly the size of one small dwelling. Most of 
them involved very much less than this in terms of physical 
works. 'B' type applications were all those requiring devel
opments or changes of use involving more than 1000 square 
feet. A 10 per cent random sampie of 'A' type applications 
was taken. All 'B' type applications were examined. This 
yielded a total sampie of 2266 development control records 
for the period 1953 to 1973 from the three wards chosen for 
study. The total universe of records in those areas was recon
structed by multiplying the 'A' type sampie by 10 and adding 
it to the 'B' type applications. Because of the relative triviality 
of 'A' type applications, the results obtained by this method 
were not thought to be politically or distributionally as sig
nificant as the 'B' type applications above. Some information 
was obtained on virtually the entire sampie. Where cases were 
dcficient in some way, their numbers have been listed on the 
relevant tables. 
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The applications were examined via the individual appli
cation files held in the City Architect and Planning Officer's 
Department. Missing files were cross-checked with the 
Decision Notice files of the same department and the files 
kept in the Building Control Section of the City Engineer's 
Department. 

Checking on the completion of a physical development -
an extension as weIl as a new building on a virgin si te - was 
done in one of two ways. The first involved the completion 
notices kept in the building control filing system. Although 
these must be submitted by law, this has not always happened, 
and visiting sites or interviewing the relevant officers of the 
council often became necessary. This, in fact, proved one of 
the largest gaps in the supply of information encountered 
during the project. 

Site areas and floorspace figures were often difficult to ob
tain. This was because they were not required by the Planning 
Department and therefore not given on the application forms, 
or because the figures given were not accurate. Although 
glaringly inaccurate examples of the latter were easily dealt 
with, it was necessary to take on trust most of the figures 
given in the applications. The figures calculated from the 
site plans and floor plans were, because of time limitations, 
dose approximations rather than exact figures. Some cross
checking was possible for new developments by using the 1965 
and 1971 land-use surveys carried out by the City Planning 
Department. 

Most of the information required concerning housing da ta 
was taken from the filing system of the various sections of the 
Director of Housing and Estates Department. In particular, 
this information came from Section 5 (Housing Management) 
and Section 7 (Administration). Much of this information is 
also available to the general public in either the Abstracts of 
the Treasurer's Accounts for each year ending 31 March, or 
in the Reports and Minutes of the Housing Committee. Less 
detailed information mayaiso be found in the quarterly 
reports the Housing Department submits to fuH council, 
found in the Council Minutes and Reports of Committees. 

The annual Abstract of the Treasurer's Accounts provides 
data on the capital costs of a11 major projects such as Cowley 
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Centre, Westgate and Horspath Industrial Estate. Some proj
ects, particuarly road - Donnington Bridge Road and 
Marston Ferry Road - were not recorded in this source and 
had to be checked via the City Treasury direct. 

The above-mentioned abstracts also provide information on 
the committee expenditures and revenues. This applies to both 
the Housing Revenue Account and the General Rate Fund. 

All the information concerning the rateable values of prop
erties within the city came from the ledgers and direction 
sheets kept in the Rating Section of the City Treasury, Ex
chequer Division. 

In order to calculate the rate income to the city from any 
property or development, assessed rateable value was multi
plied by the appropriate rate poundage for the type of prop· 
erty, which changes annually. 

The information used in the case studies was taken from 
the application files, street files (more correspondence is kept 
in these than in the majority of application files), articles and 
reports in the Oxford Mail and Times, interviews with council 
officials, and the files kept in the City Secretary and Solicitor's 
Department. The latter are not readily available to the general 
public and may not be removed from the department. It 
should also be noted that correspondence relating to any ap
pli ca ti on is not available to anyone outside the department 
dealing with the application, and that this restriction applies 
across departments as weIl as to the public. 

The council structure for any particular year was taken 
from information kept in the Council Minutes and Reports 
of Committecs for that year. The political composition of 
the council was taken from articles and reports in the Oxford 
Mail and Tim es. Committee memberships were culled from 
the Council Minutes. The internal structures of the council 
departments servicing the committees were taken from the 
establishment records of the Personnel Department and the 
Administrative Section of the City Architect and Planning 
Officer's Department. 

The data were extracted from local authority files as a 
result of the kind permission granted by the City of Oxford 
to locate a research assistant in the City Architect's and Plan
ning Department for the period 1975 to 1977. 
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Information on the political history of development plan
ning in Oxford was culled from the Oxford Mail and Tim es, 
the numerous books, articles and reports on the subject cited 
in the bibliography and from the personal recollections of 
some of those who were closely involved. These form the 
basis of Chapter 5. 

Conclusion 

In the social sciences, no methodology is perfeet. The study 
of power has been beset with less perfeet methodologies 
than most. The methods employed in this study are, hope
fully, a careful step in a more fruitful direction. As far as 
possible they have been devised so as not to predetermine the 
results. Even so the results which do emerge need to be under
stood and interpreted in the light of the theory outlined above 
and the various caveats on accuracy, change and relevance 
interspersed in the text. 

The methods are employed to analyse the nature and pro
cesses involved in the City District of Oxford's concern with 
production in the form of development planning and with con
sumption in the form of who gained and who lost as a result 
of the activity. Chapter 5 examines the local planning auth
ority's concern with production. Chapter 6 analyses the im
mediate distributions of land and buildings for both produc
tion and consumption. Part IV therefore offers some empirical 
evidence to substantiate the theoretical arguments propounded 
above. 



Part IV 

Planning, Production and 
Consumption in Oxford, 1947-77 



Chapter 5 

The Political History of the 
Planning of Development and 
Production 

Introduction 

Central government established a mandatory planning funetion 
for designated loeal planning authorities with the Town and 
Country Planning Aet of 1947. In Oxford, some substantial 
landowners were also in a position to produee small develop· 
ment plans. Land, in eombination with eapital and labour, 
is one of three essential prerequisites of produetion. Develop· 
me nt planning therefore illustrates an important aspeet of, 
partieularly, the loeal state's role in private and publie pro
duetion. 

Chapter 5 outlines the relationships between the planning 
of land uses, private produeing organisations, state produetion 
and the autonomy of planning bureaucrats. It shows that the 
relationships are not always uniform, but that often they 
demonstrate the ability of large private organisations to in
fluenee state aetions in their own interests; the eorporate 
nature of state involvement in produetion; the minor levels 
of bureaueratie autonomy; and the diffieulties of unorganised 
individuals in influeneing these relationships. 

Central to the planning of land uses is the loeal eouneil. The 
County Borough of the City of Oxford was designated as the 
loeal planning authority. The eentral state therefore made the 
authority responsible for the produetion of a development 
plan and the implementation of its various provisions either 
by direet works or by the eontrol of development. 

The eouneil was generally eomposed of sixty-eight eleeted 
members and growing numbers of appointed staff. The avowed 
politieal allegianees of the eleeted members between 1953 and 
1973 are shown in Table 5.l. 

With the exeeption of 1964, 1965, 1972 and 1973, the 
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TABLE 5.1 Oxford City Council political composition, 1953-73 

Year Conservative Labour 

1953 

1954 

1955 

1956 

1957 

1958 

1959 

1960 

1961 

1962 

1963 

1964 
1965 

1966 
1967 

1968 

1969 

1970 

1971 

1972 

1973 

36 

34 

39 

35 

31 

28 

30 

31 

34 

31 

26 

24 

27 

29 
37 

46 

51 

46 

36 

25 

12 

20 

22 

17 

21 

24 

28 

25 

24 

21 

21 

25 

27 

28 

27 
22 

14 

9 

13 

22 

33 

30 

University Liberal Independent 

12 

12 

12 

12 

12 

12 

12 

12 

12 

12 

12 

11 

11 

12 
9 

8 

8 

8 

8 

8 

4 

5 

5 

1 

2 

1 

3 

1 

SOURCE Oxford Mail/Oxford Times (1953-73). 

Conservatives had a majority over Labour in the council 
chamber over the study period. But Table 5.1 shows that the 
Conservatives only had an absolute majority in 1953, 1955, 
1956 and 1967. The university members held the balance of 
power most of the time from 1957 to 1961. They then shared 
it with the Liberals from 1962 to 1965. They held the numeric 
balance in the council only twice more, in 1966 and 1972, 
be fore they were removed altogether in the elections of 1973. 
Representation of the university extended beyond their 
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specific members oi" the council. A number oi" representatives 
oi" both the Conservative and Labour Parties had direct or 
indirect university connections throughout the period. Thus, 
until about 1966, the university could usually count on 
holding the balance oi" power in the council on matters af
fecting its interests. 

In contrast, the composition of the council was not par
ticularly sensitive to electoral sentiment. Seventeen oi" the 
seats were normally occupied by aldermen. These were elected 
by council members and not by the electorate. Until 1966, 
three of them were drawn i"rom the twelve members who were 
selected by the university and not by the local electorate. In 
this way, twenty-three out of a total oi" sixty-eight seats were 
usually held by members not directly elected by the voters of 
Oxford. In addition, the practice of electing only one-third 
of the councillors at each annual election also meant that the 
composition of the council was slow to respond to electoral 
wishes. 

In 1963 a proposal to reduce the number of university 
members from twelve to four and to abolish the office of 
alderman was voted out, partly by the aldermen themselves 
and partly because the council did not want to reduce its own 
size. Eventually, in 1967, the university representation was 
cut from twelve to eight, with three council seats being 
transferred to the new ward of Blackbird Leys. Not until 
local governmen t reform in 1974 were aldermen and university 
representatives finally removed from the council. 

Councillors are, of course, elected on a ward basis. The 
definition and numbers of these local constituencies are deter
mined by the council's Parliamentary Committee. As the resi
dentiallocation of the supporters of different parties varies in 
the city, so the parties, via the Parliamentary Committee, seek 
to draw ward boundaries most likely to ensure their electoral 
success. In doing this they recognise the importance of resi
dential segregation and ecological factors with respect to the 
composition of the elected section of the council. 

To so me extent, ward boundary changes reflect the shifting 
concentrations of residential populations over the years as the 
number of electors is supposed to be roughly equal between 
the different wards. Nevertheless, they do little to disguise the 



152 Planning, Production and Consumption in Oxford 

fact that much of the support for each of the major parties 
comes, inappropriately enough, from the right or left of 
Magdalen Bridge (looking north). To the left is North Oxford, 
a Tory stronghold, and to the right is Cowley, the centre of 
Labour support. 

The results of these electoral conditions and ward bound
aries are that strategic planning in Oxford was only in the 
hands of an overall Labour majority once, in 1973. The reor
ganisation of local government has ensured that this brief 
encounter is not likely to reoccur in the near future. The lack 
of electoral interest in local government can therefore be ex
plained, in part, as a recognition that, subject only to dictates 
from central government and bounded by vaguely defined 
consensus on the necessity for the kind of goods and services 
it provides, the local state is not particularly sensitive to the 
needs of the consumers for its goods and services. This in
dicates a degree of autonomy at least from specific electoral 
control. 

Powerful interests like the university, business and com
merce have always known this and operated accordingly. This 
recognition appears to be spreading and, throughout the study 
period, a steady growth took place in local associations to 
further specific aims via different forms of political pressure. 
The legitimacy of these claims was recognised by the Skef
fington Report (Ministry of Housing and Local Government, 
1969) and enshrined in planning legislation from 1968 on
wards, albeit in an even more restrained form than the report 
itself. 

Political control of the local authority is, however, only 
partially reflected in the composition of the council. While 
this provides a focus for formal political action, a great deal 
of power is exercised over local government machinery, either 
by central government and the pressures it is subjected to, or 
by local groups acting outside the formal democratic processes. 
Once the latter was the preserve of the more powerful of these 
groups, but grass-roots community action may be alte ring this 
balance a little. Insofar as such action is growing, then the 
local council as a focus of political power is declining. It is 
decreasingly possible, for example, for powerful groups on 
the council to arrange comprehensive redevelopment areas. 
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COUNCIL 
I 

Lord Mayor's Advisory 

Selection 

I 
Finance 

Parliamentary 

Old-Age Pensions 

Emergency 

Establishment 

Valuation 

Assessment 

Baths 

Highways etc. 

Parks and Cemeteries 

Sewage Disposal 

Town Planning 

Plans 

Aerodrome 

Housing 

Estates 

Allotments 

Port Meadow 

Markets and Fairs 

South Oxford Smallholdings 

Public Health 

Town Clerk 

City Treasurer 

Town Clerk 

Town Clerk, City Treasurer 

} City Treasurer 

City Engineer 

} City Engineer, City Architect 

City Architect 

Mental Health Public Health 

Blind Welfare 

FICURE 5.1 (contin. overleaj) 
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Public Assistance 

Education 

Watch 

Electricity 

Library 

Waterworks 

Catering 

Public Assistance 

Education 

Police, Other Services 

Electricity 

Library 

City Water Engineer 

Catering 

Roman type indicates committes, italic type indicates departments. 

FIGURE 5.1 Oxford County Borough council structure, 1946-7 

Residents' associations like those in Jericho and Bast Oxford 
are conscious of the fate of St Ebbe's, and have some deter
mination to develop the kind of living conditions they them
selves require, rather than those that the council might once 
have thought appropriate for them. 

Thus, although the increasing role of the state at central 
and local levels makes political action more appropriate than 
economic action in the acquisition of its goods and 
services, formal democratic procedures are not necessarily 
the most effective. Indeed, they are decreasingly the channels 
by which groups achieve their aims. In Oxf<:>rd, this has always 
been the case with the university, business and commercial 
interests. An increasingly knowledgeable society is also finding, 
in the shape of local action groups, that informal methods of 
exercising power and refusing to accept disadvantageous rules 
or results are the way to ac hieve favourable distributions in 
political society. 

Within the council, formal control over its activities is 
exercised via committees. Figure 5.1 shows that in 1946/7 
the council had no less than thirty-two committees controlling 
thirteen departments. 

In view of the central role of committees in policy, financial 
and detailed control of the council's departments, any out
sider wanting to know what the council was doing on a day
to-day basis would have to have access to these committees. 
To the degree that their activities were secret, not subject to 
public scrutiny, and determined by chief officers and council 
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members, so the local departments could pursue interests as 
they saw fit, and only those outside interests with represen
tation or power could directly seek to influence their activities. 

In 1962, Councillor Davies (Liberal) proposed that certain 
committees should open to the public and press. The motion 
was heavily defeated (Oxford Tim es, 16 November 1962, 
p. 28). The next year, Councillor Butler (Liberal) complained 
that even the council did not know much about the activities 
of the Planning Committee. He said that there was no possi
bility of debate in the council about disputed planning de
cisions taken under delegated powers. Furthermore, as the 
Planning Committee quorum consisted of only four people 
(including the chief officer), planning decisions could be in 
the hands of only three elected members (Oxford Tim es, 
10 May 1963, p. 15). 

In 1965, the council eventually adopted a motion by 
Councillor Brooks (Labour) that the Planning Committee 
should consider proposals to give planning applications wider 
publicity before they were considered. After a year's de
liberation, the committee said that it would not be worthwhile. 
In 1971, a member of the public complained to the council, 
'It is unacceptable that, apart from the enterprise of local 
journalists, the only way for members of the public to safe
guard their interests is to make visits twice a month to their 
local library [to see the Planning Committee Minutes], 
(Oxford Times, 15 January 1971, p. 5). Not until1972 were 
lists of planning applications published in the local press. 

Secrecy is beneficial to some interests rather than others. 
Only two main groups can gain much from it. They are, first, 
the bureauerats who can further their interests in 'a quiet and 
secure existence', since as long as their activities can proceed 
peacefully behind closed doors, a measure of autonomy is 
accorded to the way they conduct their affairs, process in
formation and re ach judgements. The chief officer is then in 
a strong position to further these interests in closed com
mittees, partly because he has a staff to back hirn up which 
councillors do not have, and partly because the committee 
quorum is so small. A dominant chief officer in these cir
cumstances can achieve considerable autonomy for the activi
ties of his department. 
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The second group of interests to benefit from secrecy are 
those acquiring direct influence in the committee. These are 
usually the more powerful groups in the locality. In these 
circumstances, a strong chairman has been known to ac hieve 
his objectives in committee almost without check. 

Either way, secrecy in government tends to foster rule by 
unpredictable factors such as individual characteristics, the 
power of unelected groups and covert influences of all kinds. 
Insofar as these are often in the pos session of already privi
leged groups, secrecy becomes the handmaiden of the power
ful and the enemy of the underprivileged. 

To the extent that committee membership gives some in
dication of the interests served by the decisions of that com
mittee, membership of the Planning, Central Area Redevelop
ment and Cowley Centre Committees between 1953 and 1973 
exhibited some interesting characteristics (see Appendix 1). 
A total of seventy-two members served on these committees 
during the period. Of these, at least twenty-two had direct 
or indirect connections with the university. Eight were 
university, five Labour and nine Conservative members. Most 
of the remaining members came from the Iocal professions, 
although three representatives from local building firms were 
also among them. Otherwise, very few members had local in
dustrial backgrounds at either management or worker level. 
Part of the explanation of this lies in the fact that a major 
roIe of the university was, and is, that of a major landowner 
in the city, with holdings dating back to feudal times. As an 
owner of large amounts of land, the university is particularly 
sensitive to the effects of land-use planning on its interests. 
Large landowners can be crucially affected by the operation 
of planning legislation. Industrialists, on the other hand, 
while they require so me large sites, do not haye much interest 
in land outside those sites. Furthermore, once acquired, and 
in Oxford this usually meant before the 1947 Act, industrial
ists were free to do much as they liked despite the strictures 
and agreements of the planning authority. 

A final characteristic of the committee structures of local 
government is their search for rational and efficient adminis
trative machinery. Figure 5.2 shows that in Oxford this search 
took the form of reducing the number of committees to four-
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COUNCIL 

I 
Lord Mayor's Advisory 

Co-ordina ting 

Finance and Resources 

Highways } 

Traffic 

Estates and Amenities 

Central Area Redevelopment 

Planning 

Housing 

Health 

Social Services 

Education 

Library 

General Services 

Town Clerk, City Treasurer 

City Engineer 

City Engineer, Catering, City Estates and Surveyor 

City Engineer, City Estates and Surveyor, City 

Architect and Planning Officer 

City Engineer, City Architect and Planning Officer 

City Estates and Surveyor, City Architect and 

Planning Officer, Health, Social Services 

Health, Social Services 

Social Services 

Social Services, Education, Polytechnic 

Library 

Fire, Weights and Measures 

Roman type indicates committees, italic type indicates departments. 

FIGURE 5.2 City 01 Oxlord Council structure, 1970-1 

teen by 1970/1 and maintaining the number of departments, 
usually with increased staffs, at thirteen. The latter is a refIec
tion of the growth of state involvement in the direction of the 
national product and the tendency of institutions to grow 
regardless of function. The former marks some attempt to 
increase formal political control over the activities of the 
authority's departments. 

The establishment of a co-ordinating committee is one 
example of the attempt to overcome fragmentation of effort 
due to the growth and maintenance of departmental empires. 
It also marks a recognition that the combination of total 
state outputs is as important as the individual activities of 
separate departments. Whether a committee to co-ordinate 
other committees and hierarchically structured departments 
is an effective way of achieving this end is debatable. It does 
little to alter the balance of power to which the local authority 
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is subjeeted. In this sense, the seareh for rational and effieient 
administration may have the effeet of implementing more 
effieiently the desires of those who already possess power and 
influenee over the loeal authority. The problem for those not 
wielding sueh power is not so mueh how the loeal authority 
does things, but more what it does. 

Turning to the appointed seetor of the eouneil's planning 
funetion, in 1948 the council rejected a reeommendation to 
set up aseparate planning department. Instead, they decided 
to transfer planning from the City Engineer to the City Arehi
teet's Department (Figure 5.3). Sueeessive reorganisations 
over the years meant that the department had a staff of 
seventy-five out of the 1970/1 total for the authority ofl418, 
divided between thirteen departments. The City Arehiteet and 
Planning Offieer's Department itself was divided between 
arehiteets, administrators and planners as shown in Figure 5.4. 
The hierarehieal and fragmented strueture should be noted. 

City Architect and Planning Officer 

I 
Deputy City Architect and Planning Officer 

I 
Chief Architectural Assistan ts - Assistan t Architects (1) - Archi tectural 

Assis tan ts (4) 

Chief Planning Assistant - Senior Planning Assistants (1) - Planning 

Assistants - Junior Planning Assistants (1) - Trainee 

Assistant Surveyors - Assistants (Estates) (4) 

Assistant Housing Manager - Senior Housing Assistant - Housing 

Assistants 

Mayor's Sergeant etc. - Assistant Town Hall Keeper - Telephonist 

Markets Superintendent 

Assistant Surveyors - Accounts and/or Stores Clerks (1) 

Chief Clerk of Works - Clerks of Work (2) - Works Superintendent

Assistant Works Superintendent (1) 

Figures in brackets show the number of vacant posts. Nineteen posts were in 

Administration: five of these were vacant 

FIGURE 5.3 City Architect and Planning Officer's 
Department, April 1949 

Three factors should be observed in these figures and num
bers. The first is the growth in sheer size of the total bureaue-
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City Architect and Planning Officer 

I 
Secretary to City Architect and Planning Officer 

Deputy City Architect and Planning Officer 

I 
Architecture 

Chief Assistant Architects - Principal Assistant Architects - Senior Assistant 

Architects - Assistant Architects 

- Chief Clerk of W orks - Clerks of W orks 

- Model Maker - Technical Assistants (Trainees) 

CentralArea Redevelopment 
Chief Assistant Architect - Principal Assistant Architects 

- Senior Assistant Architects - Assistant Architects ) - Librarian/ 

- Senior Assistant Planners ) Research Assistant 

Chief Clerk - Administrative Assistant 

- Senior Shorthand Typist - Shorthand Typists 

- Clerks 

Planning 
Deputy City Planning Officer - Principal Assistant Planner - Senior 

Assistant Planner 

- Assistant Planners - Planning Trainees Draughtsmen 

- Development Control Assistant Technical Assistant (Records) 

FIGURE 5.4 City Architect and Planning O//icer's Department, 1970-1 

racy. In 1946/7, council departments employed 627 people. 
In 1960/1 this had risen to 882, and by 1970/1 to 1418, 
representing a 126 per cent increase over the immediate post
war figure. While these figures disguise some structural 
changes, such as responsibility for the police being lost, the 
trend towards larger numbers of local officers and staff is 
dear. Insofar as this was associated with a continuation or 
growth in acceptance or commitment to various professional 
codes, so the actual or technical rationality of these activities 
would be set against complete domination by extemal groups. 
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In other words, the growth of bureaucracy, the increasingly 
specialised knowledge required to execute its functions, the 
scarcity of this knowledge and a commitment to a set of ex
ternal professional values places some autonomous power in 
the hands of Iocal state officials, both from the central state 
and Iocal interest groups. This autonomy is of course Iimited, 
but nevertheless is important. 

A second factor giving some autonomy to bureaucrats is 
the fact observed by many students of hierarchically struc
tured organisations that such a structure does not aiways 
follow the objectives of those who seek to control it. Follow
ing the virtues extolled by Weber, Western bureaucracies have 
long exhibited many if not all of the following characteristics: 

1. Hierarchy of office, each with its own area of competence 
and ordered by official rules. 

2. A hierarchy of status among members corresponding to 
the hierarchy of office. 

3. CalcuIabiIity of the behaviour of members which is im
portant in the efficient running of the organisation and in 
its relationships with clients. 

4. An allocation of roIes, filled from above, the top posts 
sometimes being filied by election. 

5. A high security of tenure and remuneration associated 
with posts. 

6. Assistance in a career to be followed without reference 
to pressure from outside and ensuring the loyalty of the 
official to the bureaucracy. 

7. Maintenance of impersonality in the social relationships 
between the members of the organisation and their clients. 

Many of those who have adopted such structures would pre
sumably agree with Weber's comment that 

experience tends universally to show that the purely 
bureaucratic type of administrative organisation ... is, 
from a purely technical point of view, capable of attaining 
the highest degree of efficiency and is in this sense formally 
the most rational means of carrying out imperative control 
over human beings. (Weber, in Bell, 1967, p. 86) 
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Unfortunately, experience tends decreasingly to support 
Weber's contentions. Many students of bureaucracy, most 
notably Merton, Selznick and Gouldner (see Bell, 1967), have 
pointed to the unintended consequences following from 
attempts to achieve given objectives using hierarchically struc
tured control organisations. In general, they point to the dif
ferences between contral intentions and actual outputs which 
arise. Emphasis on defensibility and reliability often results in 
rigid and conservative administration. Delegation and speciali
sation seem to increase the amount of departmentalisation and 
internal empire building. The use of general and impersonal 
rules can lead to performance at the minimum level defined 
by these rules and a low level of acceptance of the goals of 
the institutions. 

Taken together, these features show the difficulty that 
both the elected controllers of local government bureaucracies 
and external influences can have in seeking to achieve specific 
objectives. Bureauerats are quite capable of constructing a 
red-tape autonomy with considerable imperviousness to at
tempts at contral. There are a number of reasons far supposing 
therefore that state bureaucracies do have a degree of 
autonomy both from their immediate political masters and 
from powerful social dasses. At some point in its development 
this autonomy must reach a level at which some aspects of 
bureaucratic action take on an interest in their own right. It 
may be a misplaced technical interest or self-interest, or 
something which favours inadvertently one social dass rather 
than another. Nevertheless, its existence gives it a role in the 
parallelogram of forces which determine the eventual ex
change results of goods and services in society. 

Finally, the growth of bureaucracies illustrates the growth 
logic which tends to be followed by large institutions, es
pecially among those responsible for their organisation. It is 
difficult for outsiders to assess and control the demands for 
more organisers made by the organisers themselves. The 126 
per cent increase in local government officers in Oxford 
between 1946/7 and 1970/1 could have been the result of 
genuine requirements to meet increased workloads or of 
organisers acquiring more Officiers to pass workloads down the 
hierarchy and to build departmental empires. Table 5.2 shows 
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TABLE 5.2 Total planning applications for Cowley and Iffley. 
North and South wards. 1953-73 

Year Number Per cent 

1953 301 3 

1954 349 4 

1955 294 3 

1956 232 3 

1957 318 3 

1958 389 4 

1959 409 4 

1960 601 6 

1961 515 6 

1962 508 5 

1963 539 6 

1964 541 6 

1965 434 5 

1966 407 4 

1967 477 5 

1968 469 5 

1969 455 5 

1970 412 4 

1971 469 5 

1972 549 6 

1973 753 8 

Total 9421 100 

that for the three wards of Cowley and Iffley, North and 
South, the workload in development control as measured 
by the total number of planning applications did increase over 
the period 1953-73. According to the figures, 1973 was an 
exceptionally busy year and would have represented an in
crease of 150 per cent over 1953. Taking 1972 as more rep
resentative of the increase over the period, it can be seen 
that the volume of applications had increased by 82 per cent 
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over 1953. This is roughly the average increase for the 1970s 
over the 1950s. It is half the increase in development control 
staff from three to eight, representing an increase of 167 per 
cent during the same period. 

MAP 5.1 Ox/ord City Deuelopment Plan - town map and programme 
submitted 1953, approued 1955 
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MAP 5.2 Oxford City District - main roads, areas, landmarks and 
planning issue locations 

The combined apparatus of elected and appointed officials 
was, however, formally responsible for the production of the 
Development Plan shown in Map 5.1. Like all other such plans 
it presents in great detail the existing and proposed land uses 
within its area of jurisdiction. It also shows the programming 
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of land-use changes. The most important or contentious of 
these are located in Map 5.2 and analysed below. 

First, the areas where local bureauerats exercised their 
maximum independence are analysed. Second, the goods and 
services largely produced by the loeal state itself are evaluated. 
Third, the relationships between the loeal state and private 
production are diseussed insofar as they required the preser
vation of existing land uses or the designation of new ones. 

Bureaueratic autonomy 

The major and most frequently used reasoning employed by 
the loeal authority's planners in the objeetives set in the Dev
elopment Plan for the City of Oxford was based on eonsider
ations of arehiteetural aestheties, neatness and tidiness. This 
was the result of a number of mutually reinforeing faetors. 
The first was the appointment of an arehiteet-planner to 
produee the first attempt at a development plan for the city. 
The second was the placing of the loeal authority's planning 
funetion in the hands of the City Arehiteet's Department. 
The third was a sympathy on the part of some groups in the 
city for aestheties and tidiness. The fourth was an indifferenee 
on the part of the majority of the population to these kinds of 
issues. 

The appointment of Thomas Sharp to produce a plan for 
Oxford was an important step in determining the eontent of 
that plan. His lyrical appreciation of the older, largely 
university parts of the city was combined with a lack of under
standing of economic conditions and a lack of sympathy 
for the older areas of working-class housing. His plan was 
therefore Iargely concerned with civic design and the aesthetic 
preservation of the setting for an international university. 

These considerations echoed the sympathies found in the 
City Architect's Department, where responsibility for the 
preparation of Oxford's statutory development plan came to 
rest. Such sympathies also formed a substantiaI part of the 
'autonomous' professional ideology of town planners, 
particulady during the 1940s and 1950s. They coincided with 
many of the interests in favour of the status quo. The result 
was that neatness, tidiness and aesthetics formed an import-
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ant part of thc claim to technicaI autonomy from outside 
forces made by planning bureaucracies, not only in Oxford 
but also among the profession at large. 

Wherc such considcrations coincidcd with interest groups 
outside thc council thcy could bc translatcd into cffectivc 
policy out comes. Whcrc they intcrfered materially with those 
intercsts the outcomes were lcss certain. Judgements of this 
kind are also notoriously matters of opinion. Support for 
aesthetic considcrations was, howcver, forthcoming from 
voluntary associations like the so-called Frcedom Forum. 
This was a group composcd mainly of ratepaycrs. In 1962 
it formed a committce to vet all planning applications. Thc 
object was to publicise those which were thought to affcct thc 
appcarance of the city. 

Most membcrs of the local community werc rclatively in
different to the importance attached by the planning bureauc
racy to aesthctics. The two main reasons for this were, first, 
that many people were more conccrned with obtaining basic 
neccssities like housing and jobs. Second, the iangüagc in 
which such considerations was explained was obscurc to many 
people, and its implications, particularly in terms of redevelop
ment, were not clear. 

The net result of the interplay of these factors was that 
sevcral important aesthetic considerations were incorporatcd 
in the Development Plan and later translated into statutory 
force. The first of these employed Section 32 of the 1962 
Town and Country Planning Act to list 653 buildings, mostly 
in central Oxford, as being of special architectural merit, and 
therefore subject to stricter controls on possible future 
additions and alterations to them. Second, in the same year as 
the Act, a code was suggested which would rcstrict the height 
of new buildings in central Oxford to 60 feet. This was 
eventually confirmed and incorporated in the written analysis 
of the first review of the Development Plan. Murray, who by 
then had replaced Chandler as City Architect and Planning 
Officer, said that 'It is the intention of the Council to protect 
the landscape [that is, views of the city from outside] and 
allow nothing that would tend to mar the townscape of the 
City' (Oxford City, 1964a, p. 39). The views and areas to be 
preserved in this manner incorporate almost entirely and ex-
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clusivcly the original medieval area of Oxford. Third, the re
view suggested that a site known as 'The Laurels' on London 
Road should be redeveloped with 'its primary object the 
improvemcnt of the entranee into the city from London' 
(Oxford City, 1964a, p. 292). 

These aesthctic proposals were confirmcd in the 1967 
Amcndments to thc Devclopment Plan shown in Appendix 
2. The written statement explaining these amendments said 
'Provision is made for the special protection and preservation 
of a large part of the Central Area of the City, mainly oeeu
pied by the University and Colleges' (Oxford City, 1967a, 
p. 4). It also affirmed that 'the Council, in order to protect 
the present character of the City Centre, will control dcvclop
ment of high buildings' (Oxford City, 1967a, p. 5). The 
Laurels site was also designated for compulsory purehase in 
order 'to secure its development in such a manner as to pro
vide an improved and worthy entrancc to thc City from an 
casterly direction' (Oxford City, 1967a, p. 11). 

In the same year, the Civic Amenitics Act made provision 
for loeal authoritics to designate certain areas for preservation. 
Again, the aesthetic logic of planning may be seen in such 
provisions. Oxford has made extensive use of this Act, which 
was later consolidated in the 1971 Town and Country Plan
ning Act. The first areas to be designated in this way were 
esscntially middle-class housing areas such as North Oxford 
and the old villages which had been engulfed by Oxford's 
growth. Thc policy was confirmed in the Second Amendment 
to the Development Plan in 1970, as shown in Appendix 3. As 
Murray said in the written analysis accompanying thc amend
ment, 'The Council intends to further its policy of protecting 
and preserving special areas in the City by the designation of 
Conservation Areas' (Oxford City, 1970a, p. 5). Included in 
subsequent designations, however, werc streets of exactly the 
same type of working men 's housing which Sharp had con
sidered the ignoble nine-tenths of central Oxford. Thus parts 
of the Victorian suburbs, the central area and Walton Manor, 
all contained streets of small terraced houses, and Osney 
Town, the last area to be designated, was composed alm ost 
exclusivcly of such housing. Aesthetic taste had turned full 
circle. At the time of writing, Oxford has ten preservation 
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areas. Added to this, other areas of old terraced housing like 
Jericho and St Clement's have been declared improvement 
areas, signifying a future of rehabilitation rather than re
development. 

The most commonly employed logic base of planning could 
be considered both its most trivial and its main claim to 
autonomy from outside influences. The frequently employed 
aesthetic and tidiness arguments can be seen as a special 
preserve of architect-planners, especially as exemplified by 
Curl (1977), an ex-member of the Oxford City Architect and 
Planning Officer's Department. They are often couched in a 
language and contain priorities unfamiliar and inappropriate 
to the daily problems confronting most members of the com
munity. They can also be followed with relative indifference 
by developers seeking to acquire permissions for new buildings. 
At the planning stage it makes only a marginal difference to 
such interests what colour bricks or what shape windows they 
should employ. The arguments do, however, echo some 
middle-class tastes and values and, combined with a general 
indifference among the community at large, leave the plan
ners with a considerable degree of autonomy to follow their 
inclinations. 

State production of roads, redevelopment and collective 
facilities 

A second level of more controversial reasons for development 
planning centred on the arguments that the market does not 
produce certain goods and services, either because they can
not be charged at their full value, or because some groups 
cannot afford the market price, or because individual market 
decisions eventually impede the desires of the community. 
Despite this, the goods and services are, or have, become 
essential to the maintenance of community activities and there
fore 'ought' to be provided in some form or another. It is 
argued that the only agency which can provide them and 
re coup the cost from the community at large is the state. 
Among the items provided in this way are roads, public hous
ing, parks and the alleviation of congestion. 

One of the most contentious of these items in Oxford has 
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been roads. No less than fifteen separate public and private 
proposals have been put forward since the Second World War. 
Most of them have been rejected but not without considerable 
conflict, which has illustrated admirably the interplay of local, 
national and even international interests concerned with 
specific local planning objectives. 

Roads 

The roads issue in Oxford resolved itself, in practice, into at
tempts to construct three sets of roads at varying distances 
frorn the city centre. The first of these, which met with least 
resistance and therefore has been constructed, was a proposal 
in 1927 to build a ring of outer bypasses. The first section of 
these roads was completed in 1935 around the north of the 
city. The need for the completion of this ring was echoed by 
Sharp (1948). This was the only one of his four recommen
dations to be completely accepted in the Development Plan. 

Figures were produced to show that between 14.8 and 21.0 
per cent of all vehicles in the city centre on one Friday after
noon in 1949 were merely passing through. Chandler, the 
City Architect and Planner at that time, argued that 

The completion of a system of outer ring roads would 
divert a considerable quantity of this traffic from the 
central area of the city and since this would include a high 
proportion of heavy lorries and coaches, the relief given 
would be greater than the figures suggest. (Oxford City, 
1953, p. 15) 

So a system of outer bypasses became a priority in the plan
ning of Oxford's roads. Although they mainly passed through 
territory administered by Oxfordshire or Berkshire they were, 
in the main, approved by the government in 1955. 

By 1958, the northern and southern bypasses were com
plete and work had begun on the western and eastern sections, 
as shown in Map 5.3. In 1961, work began to extend the 
southern bypass, to dual the link with the completed western 
seetion and, in 1963, a contract was placed to link the eastern 
and southern bypasses. Nearly forty years after the original 
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proposal, Oxford was surrounded by a eomp1ete ring of roads. 
Positive Ioeal authority planning objeetives had remained eon
sistent enough over that period and opposition had been small 
enough to permit the translation of plans into reality. 

N 

f 
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SOURCE Oxford Mail (30 November 1953) p. 4. 

MAP 5.3 Proposed outer bypasses 

The authority also proposed and was ahle to eonstruct two 
intermediate relief roads. These were approved in prineiple 
in 1959. The following year the Conservative group on the 
eouncil said that these roads should he given priority over 
others. They were to run from the Iffley to the Ahingdon 
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Roads over the Donnington Bridge, and from Headington to 
Summertown via a link near the old Marston Ferry. Some op
position to the latter came from the Old Marston parish 
meeting, but thc usefulness of these roads was generally con
ceded, and they were duly constructed. 

The most controversial road proposals were those to con
struct a system of inner relief roads. Three factors were in
strumental in the adoption of this positive objective by the 
local authority. First, local commercial interests were in 
favour of growth and development for the central business 
district and were strongly represented both inside and outside 
the Council Chamber. Second, it was assumed that ease of ac
cess for the private car was essential to support the central 
area, particularly in its regional commercial roIe. Third, the 
resulting and growing traffic congestion on the main radial 
roads to the centre, particularly High Street, could only be 
alleviated by building more roads. This combination of local 
interests favouring growth at the centre, the local authority's 
acknowledged responsibility for coping with traffic, and the 
conventional wisdom that more traffic needed more roads 
led the authority to its proposals for inner relief roads. 

In order to maintain and develop the central business 
district, the Chamber of Trade proposed and supported 
schemes for inner relief roads and central area parking. Minns 
proposed the route shown in Map 5.4. In purpose, it was 
similar to those proposed earlier by Dale, a local architect, 
and Sharp. It was advocated by the Chamber of Trade. All 
three routes had two things in common: they passed through 
Christ Church Meadow and continued through St Ebbe's. 

Sharp said that he did not think the Meadow was 'partieu
larly lovely - it is just a cow-meadow - and I think the new 
road would increase the beauty' (Oxford Tim es, 5 March 
1948, p. 5). Better still, 'more than two miles of indispensable 
new roads can be obtained at an almost trivial cost. For the 
most part the lines of these roads pass over open land or slum 
sites' (Oxford Times, 19 March 1948, p. 4). Much of the 
university and a number of colleges did not agree with this 
view. 

In fact, they reserved their most vehement and persistent 
opposition for the inner relief road proposals. Their fight to 
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prevent them was conducted inside and outside the council 
in the Houses of Commons and Lords and at each and every 
public inquiry. 

a) Lawrence Dale's 'riverside embankment mall' to the south of 
Christ Church Meadow 

b) F. J . Minns 's 'Cathedral Mall' - a shorter rou te through the Meadow 
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c) Dr Thomas Sharp's 'Merton Mall' - the shortest route 

SOURCE Oxford Mail (25 November 1953) p. 4. 

MAP 5.4 Private proposals for inner relief roads 

Inside the eouncil, a fight was eondueted to prevent the 
proposals being included in the Developmem Plan. This was 
often led by Couneillor Brown, a university member. In sup
porting the motion not to include the proposals in the plan, 
he said that, 'The world of the planner was too often a world 
of make-believe in whieh maps, diagrams and statisties seemed 
to take on a life of their own and beeome more real than the 
faets of geography and population' (Oxford Tim es, 22 
February 1952, p. 7). He went on to argue that inner relief 
roads do not relieve traffie, they merely redistribute it. He 
also argued that other types of poliey were needed to prevent 
eongestion, sueh as deeentralisation, parking and delivery 
restrietions. 

As a result of this university opposition to inner relief roads, 
and the seetion running through Christ Church Meadow in 
particular, the proposed development plan was modified in 
what proved to be a somewhat haphazard fashion. 

Chandler, in the written analysis aeeompanying the pub
lication of the eventual Development Plan, deseribed that part 
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of the inner relief roads running through St Ebbe's as 'the 
only line which can be taken by a new main road to ease 
traffie eongestion at Carfax and in Queen Street and in St 
Aldate's Street' (Oxford City, 1953, p. 13). This argument 
was perhaps less eonclusive in view of the fact that two pages 
later he said, 

The Council has given earnest consideration to many pro
posals for the construction of relief roads and bridges and, 
... it is not yet of the opinion that sufficient evidence has 
been produced to support any one proposal so far con
sidered in view of construction difficulties and the damage 
which might be done to the charm and character ofOxford. 
(OxfordCity, 1953,p. 15) 

Consequently the Meadow Road was not included in the Dev
elopment Plan, but the section of the inner relief road pro
posals running through St Ebbe's was. 

Duncan Sandys approved the plan in 1955 as the Minister 
of Housing and Local Government. He called upon the 
eouncil, however, to propose a complete system of inner relief 
roads. 

Several groups outside the council supported such schemes. 
The Oxford Preservation Trust said that it was essential to 
have a road across Christ Church Meadow, as near to the river 
as possible. 

The Oxford Ratepayers Association also had something to 
say. In 1955, its committee concerned with planning said that: 

1. It was wholly in favour of a road around Christ Church 
Meadow running on the south side of the Meadow along 
the river, this involving only a short bridge over the 
Cherwell being by far the least expensive route. 

2. Carried through St Ebbe's to the station, this road would 
develop St Ebbe's and create here rateable values that 
render the initial cost ultimately profitable. 

3. The Association would stress the importance of the 
Marston Road, representing as it does a ready made re
lief road. At little expense it could be connected to the 
Northern Bypass and take the North-East stream which 
now congests Carfax. 
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4. This being done the projected Parks Road, which is in 
the nature of a causeway across Mesopotamia, costly and 
destructive of many amenities, might be rendered quite 
unnecessary. 

5. The Association would protest at the alarming expense 
and the little advantage of the projected Donnington 
Bridge. (Oxford Times, 140ctober 1955, p. 8) 

It was therefore in favour of minimising possible ratepayers' 
expenses by redeveloping working-class housing in St Ebbe's 
for high er rateable values, putting in a relief road where many 
of its members lived and not providing one where it did not 
have many members. 

The council suggested a route through Christ Church 
Meadow favoured by a minority of the planning committee. 
This line was essentially that advocated by Councillor Minns 
and the Chamber of Trade shown in Map 5.4. They also sug
gested a road through the university parks. 

The Vice-Chancellor, A. H. Smith, immediately voiced the 
university's opposition. He said that, 

The siting of roads which has been selected appears cal
culated ... to provoke the maximum opposition not only 
from the Univcrsity hut from all who eare ahout the City 
of Oxford. A road has been suggested across Christ Church 
Meadow which seems calculated to destroy, as far as poss
ible, the great stretch of the Meadow and the sense of space 
which it gives. In this respect it seems the worst of all the 
roads which have been proposed across the Meadow. 
(Oxford Times, 1 July 1955, p. 13) 

The debate raged in The Tz"mes. Twelve college heads came out 
in favour of the inner relief roads. Eleven were dearly against: 
these were Balliol, Merton, Exeter, Corpus Christi, Christ 
Church, St John's, Worcester, Hertford, St Edmund Hall, 
Kehle and St Hugh's. Rohert Blake, Tutor and Senior Censor 
at Christ Church, said, in a letter to The Tz"mes, that the 
college would fight hy every legitimate means at its disposal 
all plans for a road through any part of the Meadow. 

These conflicting views and those of the council were put 
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be fore Duncan Sandys at secret meetings in the Town Hall. 
Other groups who met the Minister in secret were the Preser
vation Trust, the HebdomadaI CounciI, the Chamber of 
Trade, the Trades CounciI and St Hilda's College. No rep
resentatives of the residents in St Ebbe's were present, though 
the Preservation Trust was pressing for the speedy redevelop
ment of the area, and the Meadow Road was to continue 
through that place. 
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SOURCE Oxford Times (4 November 1955) p. 7. 

MAI' 5.5 General Purposes Committee proposed inner relief roads 
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After the meeting with Duncan Sandys, the General Pur
poses Committee of the City Council proposed two new inner 
relief roads, shown in Map 5.5. The St Ebbc's section of the 
old plans was included even though it no longer connected 
directly with the new southern route passing through 
Eastwyke Farm. The Chamber of Trade, although still in 
favour of a road across the Meadow, supported the new pro
posals. Minns also said that the plans had to be 'accepted as a 
whole or not at all, for the south road is useless without the 
north road, and vice versa' (Oxford Times, 4 November 1955, 
p. 7). From that time the Chamber consistently supported 
suggestions for an Eastwyke Farm route, combined with a 
northern relief road not passing through commercial premises. 

Blake deplored the new proposals and said that he did not 
think that 'the case for inner relief roads ... [had] been made 
out' (Oxford Tim es, 4 November 1955, p. 7). Alderman 
Smewin (Labour) said that the matter was developing into 
university versus the city. By the latter he meant those in
terests seeking to improve the roads leading to an expanding 
commercial centre. Councillor Ford (Labour) went further 
and alleged that, 

The Hebdomadal Council considers it essential that the 
University area be eonverted as quickly as possible into a 
National Trust Sanctuary for dons, in order to preserve 
the more eecentrie, academie specimens whose extinction 
is threatened by the dose proximity of commeree and 
traffie. (Oxford Times, 2 Deeember 1955, p. 7) 

Nevertheless, the university remained largely against the inner 
relief roads. They were joined by twenty-six members of the 
eouneil itself who dedared their opposition to the roads. 

An inquiry was duly held in 1956. Sandys rejected the 
couneil's proposals and took the unpreeedented step of pro
posing his own route, shown in Map 5.6. It involved dosing 
Magdalen Bridge, putting a road through Christ Church 
Meadow, and passing through or above several commereial, 
government or college properties on its way north to St Giles'. 

The University Congregation promulgated a decree instruc
ting the Hebdomadal Council to sustain unreserved opposition 
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SOURCE Oxford Times (28 September 1956) p. 11. 

MAP 5.6 Duncan Sandys' proposals 

N 

to the road. The Dean and Chapter of Christ Church issued a 
writ against the Minister, challenging the validity of his pro
posals. Lord Beveridge, an Oxford resident, initiated a debate 
in the House of Lords, which decided in 1957 that the city 
was under no obligation to follow Sandys' advice. It was 
agreed that the whole question would be the subject of a 
public inquiry to be conducted by an independent person in
stead of by one of the Minister's inspectors; that the report on 
this inquiry would be published; and that the matter could 
again be raised in the House of Lords. Henry Brooke, who had 
by this time replaced Duncan Sandys as the relevant Minister, 
assured interested parties that theinquiry would be of the 
widest scope. 

As a result of this the council undertook a traffic survey. 
In 1959 the results were published and a new Meadow Road 
was proposed. Various proposals were also made the following 
year as to how it should proceed north to St Giles'. Oppo
sition to specific routes continued so, in 1960, the Planning 
Committee submitted areport containing three schemes 
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MAP 5.8 Council alternative eventually preferred in modified form 

whieh it suggested should be the subjeet of an inquiry at large. 
Sir Frederiek Armer was appointed by the Minister to eonduet 
the inquiry. 

The three alternatives are shown in Maps 5.7 and 5.8. 
Essentially, they eonsisted of: 

1. The Abererombie intermediate road, circling eentral 
Oxford at a radius of about a mile from Carfax (seheme A). 

2. The Dunean Sandys road aeross Christ Chureh Meadow, 
swinging west and north to the southern end of St Giles' 
(seheme B). 
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3. A modification of the Council's Meadow Road with the 
spur going to the Oxpens and the main road to MacFisheries' 
Corner, this to be extended along Bulwarks Lane to a 
roundabout at the western end of Beaumont Street, and 
then along a widened Walton Street to a roundabout at 
the northern end of St Giles' (scheme C). 

In practice, they were not real alternatives as all accepted 
the basic assumptions concerning the central business district, 
the importance of radials and that more cars need more roads. 
All the proposa!<; therefore represented variations on the same 
theme. 
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MAP 5.9 Preservation Trost scheme 
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SOURCE Oxford Times (23 March 1962). 

MAP 5.10a The TOutes of the relief roads favoured by the Minister of 
Housing and Local Government 

The inquiry was held in December 1960. By that time, even 
the Oxford Preservation Trust was against a Meadow Road. 
Instead, they advocated the Eastwyke Farm route south of 
the river, together with an extensive and costly collection of 
other roads shown in Map 5.9. 

The University Congregation voted against the construction 
of inner relief roads before the effects of the completion of 
the outer bypasses, intermediate relief roads, decentralisation 
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MAP 5.10b The 'Jellicoe Plan' for a sunken Meadow Road 

to Cowley, and better parking facilities in the cent re were 
known. Nevertheless, the Inspector recommended a slightly 
modified version of the city's proposals, scheme C, which 
included a road across Christ Church Meadow, shown in 
Map 5.10a. 

This recommendation was followed by a storm of protest 
from the university and its representatives in the council. 
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Lord Lucas of Chilworth described the road as 'vandalism 
for the sake of vandalism' (Oxford Tim es, 23 March 1962, 
p. 16). Alderman Brown (University) said, 'The proposed 
roads are . . . fundamentally inconsistent with the City's 
policy of decentralisation and development of the Cowley 
Centre' (Oxford Times, 23 March 1962, p. 16). The warden 
of Merton College said, 'The decision is aesthetically 
barbarous and as a planning measure quite fatuous' (Oxford 
Times, 23 March 1962, p. 16). 

The proposals were unanimously condemned in the House 
of Lords, especially by past and present university members 
sitting there. Despite this, Dr Charles Hill, who was by this 
time yet another Minister of Housing and Local Government, 
accepted the recommendations in 1962. This was by no means 
the end of the matter. 

The Minister's acceptance of the council's proposals necess
itated possibly two further public inquiries. One would be 
needed to hear objections to the incorporation of the roads 
into the Development Plan and, if that was successful, another 
inquiry would have been needed to hear objections to the 
necessary compulsory purchase orders. WhiIe the bulldozers 
were busy in St Ebbe's, a plan was drawn up to minimise the 
possible effects of a road in the Meadow. 

In 1963, the plan for a sunken relief road across Christ 
Church Meadow was unveiled (Map 5.10b). The city had em
ployed Jellicoe, a consultant landscape architect, to produce 
a plan which would make the road invisible from the Broad 
Walk. This he proposed to do by sinking the road into a 
cutting. 

This cosmetic treatment did not placate opponents of the 
scheme. They were also encouraged by areport from Riddell, 
the City Engineer and Surveyor, which said that Oxford's 
central area traffic had increased by 2Y2 times less than the 
national average in the six years preceding 1964. Nevertheless, 
the proposals for an inner relief road running through Christ 
Church Meadow at St Ebbe's were included in the Develop
ment Plan Review published in 1964. The council voted 56-3 
in favour of the modifications. Two university members and 
one Conservative voted against. Opposition outside the council 
was greater and began to focus on the necessary public inquiry. 
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The Dean of Oriel College called the colleges to battle when 
he said that 'The University and Colleges must spare no pains 
but fight, fight and fight again to prevent a road being built 
across Christ Church Meadow' (Oxford Times, 21 February 
1964, p. 11). Their fight was spearheaded at the public inquiry 
in 1965 by Professor Buchanan, author of a seminal report on 
Traffic in Towns in 1963. He summarised the case against 
the Meadow Road as 

that the relief road scheme which the inspector recom
mended after the 1960 inquiry was seriously damaging 
to Christ Church Meadow, prejudicial to the effective re
development of St Clement's and St Ebbe's, ruinous for 
St Hilda's College and Magdalen College School, was con
ceived in isolation from the problems of the radial roads 
and was in any case an extremely doubtful proposition 
for its primary function of protecting the University area 
from excessive traffic. (Oxford Times, 22ndJanuary 1965, 
p. 15) 

Lewis Mumford was also induced to give written evidence 
against the road from the United States. 

In 1967, Richard Crossman, now Minister of Housing and 
Local Government, approved the redevelopment of St Ebbe's 
and refused to allow the Meadow Road. Crossman, an Oxford 
man hirnself, suggested that the city appoint consultants to 
make a new examination of possible routes across the Meadow 
and further south (Oxford Times, 28 January 1966, p. 18). 

Accordingly, Scott, Wilson, Kirkpatrick and Partners were 
appointed as consultants to the Development Plan Review. In 
1968 they proposed a relief road south of the Meadow, the 
closure to traffic or restrietion of many streets in the central 
area, a new attitude towards parking, and a new north-south 
urban motorway alongside the railway line. This motorway 
could be extended to the bypasses, as shown in Map 5.1l. 
The scheme was adopted by the council in 1969, not without 
opposition both inside the chamber and out. East Oxford 
residents, for example, started a 'stop the Eastwyke Farm 
Road' campaign. Two women walked from Oxford to Downing 
Street to ask the Prime Minister to hold an inquiry into the 



186 Planning, Production and Consumption in Oxford 

MILES 
I'> 0 I'> 

I 
I'> 0 I'> 11'> 

KILOMETRES 

SOURCE Oxford City Council. 

! 

OXFORD ROADS 
OlACRAM SHOWING PAOPOSEO MODlflCATIOHS 

TO TOWN MAP ""(NOMENT No 2 

City Cnuncil's proposdl.il (() Ix: "C<t'ptcd _ 

Cily Cuuncil's propCl~ .. I.s 10 fJC' rl"Jt' tcd "///41 

C,D.A. Bounddry ......... 

N 

t 

MAP 5.11 Oxford roads: showing proposed modifications to town 
map amendment No. 2 



History 0/ Planning 0/ Development and Production 187 

road scheme. Residents were advised not to co-operate with 
the council in completing the paperwork involved in deter
mining who would be affected by the road. A new note of 
passive resistance had emerged. 

Yet another inquiry was held in 1970. The following year, 
1971, the Secretary of State for the Environment, Peter 
Walker, approved the council's road plans with the exception 
of the extensions to the bypasses. These proposals were duly 
incorporated in the Second Amendment to the Development 
Plan in 1971, shown in Appendix 3. In 1972, a mass cam
paign was organised against the decision to insist that the 
Eastwyke Farm Road remain on the Development Plan. Such 
action arose from the lessons leamed over the previous two 
decades. 

Throughout this period, local working-class residents com
plained that they were not being consulted on the future 
planned for their areas. They were also against the fact that 
many important decisions were not even taken in the open. 
Many covert bargains were struck behind closed doors.Jenner, 
Secretary of the Trades Council, told one of its meetings that, 
'from my own experience ... things are shaped in this city 
over the phone without going to the Council at all' (Oxford 
Tim es, 26 April 1968, p. 18). 

In 1973 the Labour-controlled council voted not to im
plement the road proposals contained in the Second Amend
ment. Instead they proposed a 'Balanced Transport Policy'. 

Two important parts of [this] approach are firstly traffic 
management measures to give public transport priority 
over private cars on the existing radi als and in the City 
Centre ... and secondly alterations in the amount, location 
and cost of public parking space in the central area to make 
the use of the private car for access less attractive. (Oxford 
City, 1973c, p. 4) 

In this way the council moved to a different set of positive 
planning objectives as far as inner city transport was concemed. 

The following year brought local govemment reorganisation. 
This placed responsibility for strategic planning and main 
roads into the hands of the County Council. Commuters living 
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in the county like to be able to drive to work in the eentral 
business district. The planning authorities, as they now are, 
have redueed parking eharges there, ealled into question the 
balaneed transport poliey, and proposed to implement the 
Seeond Amendment road plans. 

The inner relief road issue in Oxford thus illustrates visibly 
all the politieal forees that may be brought into play over 
loeal planning issues. The different fates of Christ Chureh 
Mcadow and St Ebbe's, which will be diseussed next, also 
illustrate the variations in power between an international 
university and loeal, working-dass residents. 

The eontinued and eurrently unthreatened existence of 
Christ Church Meadow shows how powerful organisations 
may mobilise critical support at different political levels, 
such as the eentral government and international support, to 
achieve their ends. The organisations coneerned mobilised their 
existing power, resources and connections to ensure that no 
relief roads were built through their property. In analysing 
this outeome it is diffieult to disentangle the 'real' merits of 
their case from the sheer use of power to achieve their ends 
irrespeetive of the 'teehnical' validity of their arguments. On 
the whole, it seems fair to say that the various merits and 
demerits of the case for a road through the Meadow were 
fully aired and were reasonably balaneed; what finally tipped 
the balance against the road was the power of the organisations 
who were opposed to it. This outcome should be direetly 
cQmpared with that for St Ebbe's, whieh is both adjacent to 
the Meadow and a possible route for relief roads. 

St Ebbe's 

Sharp had described St Ebbe's as part of the ignoble nine
tenths of Oxford. He looked upon it as an area to be tidied 
up by replacing workingmen's houses with relief roads, public 
and commercial buildings. This view was .eehoed in the Dev
elopment Plan which deseribed the area as 'an integral part 
of the central area of Oxford and the only natural line of 
expansion left to the central business area' (Oxford City, 
1953, p. 13). In the same written analysis, aceompanying 
the Plan, it was also argued 'that the only way of achieving 
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a proper plan for St Ebbe's is to deal with it as an area of 
eomprehensive redevelopment and ... [the loeal authority] 
will seek ... to designate the whole, or at least major parts, 
of the area, for eompulsory purehase' (Oxford City, 1953, 
p. 13). 

The Chamber of Trade was in favour of these proposals. 
Minns (Conservative), who was also amemberofthe Chamber, 
Lord Nuffield's nephew, a loeal builder and, at various times, 
a member of the planning and housing eommittees, argued 
that, 'The redevelopment of St Ebbe's was perhaps the only 
chance of expanding the commercial centre of Oxford for 
the next 500 years' (Oxford Times, 7 January 1955, p. 16). 
It was this alone, in his opinion, which prevented the proposals 
contained in the Development Plan from 'being an almost 
complete fiasco' (Oxford Times, 15 May 1953, p. 9). 

Detailed plans for the redevelopment of St Ebbe's were not 
revealed until 1954. In thc Council Chamber, Alderman Gill 
(University) objected to the rehousing of 2000 people from 
the area. He said, 'I believe a town is a place where people 
should live, and not a place where planning people build grand 
boulevards' (Oxford Times, 5 November 1954, p. 9). During 
the same debate, Councillor Spokes (Conservative) said that 
a survey had revealed that two-thirds of the population wanted 
to stay in St Ebbe's. 

The physical, aesthetic, transport and commercial objeetives 
of the plan did not provide for this. The stated objectives were: 

1. Redevelopment to be of a high visual standard and a 
credit to the old City. 

2. The river frontage to be opened up and improved. 
3. The main communications to be improved so as to ease 

traffic eonditions in the central area. 
4. Living conditions to be brought up to modem standards 

while retaining the community spirit. 
5. Views of prominent features of the old City to be 

opened up and street scenes up to the standard of the 
old City, though not necessarily in the same style, to 
be provided. 

6. Buildings of historic and architeetural interest to be re
tained. 
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7. Provision of space for car parking, offices, public and 
semi-public buildings to be provided. (Oxford Tim es, 
5 November 1954, p. 9) 

Local residents were not satisfied. 
Details of rehousing were still vague in 1955. Councillor 

Foot (Labour) argued that it was widely agreed, especially 
among the Labour group on the council, that it would be 
wicked 'to dear away the very long established community 
that lived in St Ebbe's (Oxford Tim es, 28 January 1955, 
p. 12). A large public meeting was held inJuly which endorsed 
this view. When asked for a show of hands, only six people 
at the meeting voted for leaving St Ebbe's. 

Unfortunately the people of St Ebbe's did not form a 
residents' association until after the Development Plan be
came a statutory document. The chairman, Higgins, said that 
one of the most immediate problems confronting the 
Association was shortage of funds. He proposed that the sub
scription should be one shilling per family per month in order 
to fight the eombined might of the eity's eommereial and 
governmental interests. Perceptively enough, he said that the 
battle might be a long and expensive one. 

Having formed an association, the residents asked if a 
number of city and university offieials might eome and diseuss 
with them their planning proposals for St Ebbe's. The mayor 
said that he hoped the proposed meeting would be carried out 
in a spirit of goodwill so that the future of St Ebbe's might be 
diseussed to the benefit of all eoneerned. What happened 
tomorrow, he explained, was problematieal and, after a public 
inquiry, still subjeet to aministerial deeision, but the City 
Council would take eare of their interests (Oxford Times, 16 
September 1955, p. 11). 

Eventually, in 1958, Chandler spelt out what was to be 
substituted for the dose-knit eommunity of mixed working
dass housing, industry and services that was St Ebbe's. It was 
to be used for 

the improvement of principal eommunieations to ease 
traffie eonditions in the eentral area, the retention, where 
possible, of buildings of arehitectural and historie interest, 
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the opening-up of prominent features of the old city and 
achieving a high visual standard which will be a credit to 
the City. (Oxford Times, 8 August 1958, p. 11) 

This provid"s a good example of so me of the implications of 
the adoption of architectural values as a basic logic for dev
elopment planning. 

Councillor Ingram (Labour and later Conservative) assured 
residents that redevelopment would begin the following year. 
Chandler, City Architect and Planning Officer, assured the 
same local meeting that there would be no need 'for anyone 
who is living in St Ebbe's at the moment to move elsewhere 
if he wants to stop' (Oxford Tim es, 19 September 1958, 
p. 15). Concern was voiced, however, that apart from plan
ning blight gripping the area, rent levels proposed by the 
council would make St Ebbe's unattractive to its existing 
residents. In the end, these two insidious features were as 
effective in forcing people out of the area as the bulldozers. 

Despite assurances to the contrary, it was not until 1966 
that the planning authority unveiled plans for the area which 
were incorporated in the First Amendment, shown in Map 
5.12. Five main proposals were included in the then J:5.5m 
scheme. They were: 

A new shopping and commercial centre with a central 
library would be built in what is known as the West Gate 
complex - the area between Castle Street, St Ebbe's Street 
and Charles Street. There would be new temporary car 
parks nearby. A new office block alongside the new Magi
strates' and Juvenile Courts which, as already announced, 
are to be built in Bridewell Square. 
The new College of Further Education in Oxpens. 
A new central fire station and a three storey demountable 
car park for 450 cars on the Rewley Abbey site ... 
A new road system in St Ebbe's, which will ultimately 
form part of the road pattern for central Oxford. (Oxford 
Tim es, 2 December 1966, p. 15) 

Map 5.12 also shows the programme for this redevelopment. 
Only those areas not shaded were planned to be left intact 
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MAP 5.12 Oxford City central area comprehensive development area: 
programme map submitted 1964, approved 1967 

after the completion of the programme. Generally, those areas 
to the north of the new road line sweeping from the north
west to the south-east of the area were designated for com
mercial, car parking or public building uses. Most of the area 
to the south was zoned for accommodation. It followed from 
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this decline in the total area available for residential purposes 
that housing densities would have to be increased by the con
struction of Hats and maisonettes rather than houses. Sub
sequent policies have taken a different view of the value of the 
type of housing on ce found in St Ebbe's. 

Working-class residents of areas like St Ebbe's, Jericho, St 
Clement's, East Oxford and Cowley started forming local 
associations to protect themselves against redevelopment. The 
late 1950s and early 1960s saw residents' associations formed 
in all these areas. One of the main stimuli to their formation 
was the perceived lack of consultation by the local planning 
authority before proposals for redevelopment and com
pulsory purchase orders were drawn up. Talking about the 
Cowley Centre development, for example, Morris, chairman 
of the Cowley Community Association, said that the people 
of Cowley had never been consulted whether they wanted 
it. MitchelI, the treasurer of the association, went further and 
said that perhaps the time had co me for the people of in
dustrial Oxford to govern their own affairs (Oxford Tim es, 
28 June 1957, p. 11). Eventually, in 1972, the East Oxford 
Association put forward its own positive policy document. 
This was the first such document put forward by a substan
tially working-class area in Oxford. 

Feelings of lack of consultation in such matters as proposals 
for redevelopment were common in other parts of Britain. The 
Skeffington Report (Ministry of Housing and Local Govern
ment, 1969) was tantamount to an official recognition that 
some of these interests had not had much of a hearing, let 
alone action, in the past. A right to participate was enshrined 
in the 1968 Town and Country Planning Act. By the time this 
right was extended to St Ebbe's there were few residents 
lcft to participate. The list of levels of partieipation eontained 
in a document for diseussion is revealing as it puts into per
speetive not only the likely weighting of loeal residents' views, 
but also the interests that had always partieipated, Skeffington 
or no. The paper said that, 

Partieipation in the Central Area Loeal Plan is ... a com
plex matter whieh needs to be approaehed at several dif
f eren t levels: 
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(a) overall strategie partieipation with the publie at large 
(b) overall strategie partieipation with interest groups 
(e) strategie partieipation with loeal groups 
(d) loeal partieipation with loeal eentral area groups 
(e) loeal partieipation with international, national, regional, 

University Collegiate and other groups, and with land 
and property owners. (Oxford City, 1974a, p. 26) 

In St Ebbe's, eategory (d) was eontinually outweighed by 
eategory (e). 

Praetieally the only parts of St Ebbe's to be left were those 
owned by eategory (e) groups sueh as publie houses or those 
where eategory (e) groups eventually ehampioned their re
tention. One sueh group was the Oxford Preservation Trust. 

Its attitude to St Ebbe's ehanged over the period. In 1955 
it said that there was an 'urgent need for proeeeding with the 
redevelopment of St Ebbe's without delay' (Oxford Times, 
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140etober 1955, p. 8). In 1959 it appointed Holford as its 
adviser on the redevelopment of the area. By 1970, however, 
it had eome to the eonclusion that some parts of St Ebbe's 
were worth preserving. Specifically, it objeeted to a proposal 
by the couneil to demolish numbers 8, 9 and 10 Charles 
Street, which were all that remained of a listed terraee of seven
teenth-eentury cottages, shown in Map 5.13 and Figure 5.5. 

An inquiry was held in 1970. The Oxford Mail (18 Septem
ber 1970) summed the situation up as one where loeal and 
national amenity groups wanted to preserve the three build
ings and were fighting a property eompany (Hume Holdings 
Ltd or one of its subsidiaries) which wanted to use the site 
for offices and shops. The eouncil would seem to have taken 
the side of the property eompany by virtue of its having 
applied for listed building eonsent to demolish. 

At the inquiry, the Oxford Preservation Trust made an 
offer to buy the dwellings for .E8500 and then restore them. 
This offer to purehase eame as a surprise to the eouncil, but 
was based on reports prepared for the Preservation Trust by 
Messrs Buekell and Ballard and Swan, King and Partners, 
both of whieh estimated that restoration of the properties 
would eost between .E9000 and .EI0,000, rather than the 
.E15-.E20,000 estimated by the City Estates Surveyor. The 
result of the offer made at the inquiry was that the latter 
was adjourned (and later dismissed) so that the couneil eould 
assess the situation. 

The Preservation Trust subsequently purehased and re
stored the properties. It now uses one of them as its Oxford 
headquarters. 

Despite this small victory, by 1974, when a further dis
eussion doeument was produeed eoneerning the future of St 
Ebbe's, mueh of the redevelopment had been eompleted in 
the northern part of the area, and some maisonettes had also 
been built near the river. Nevertheless, as the document 
pointed out, 'it is over ten years sinee the greater part of the 
houses in the area were demolished for redevelopment and the 
land has lain unused or used for ear parking for that time' 
(Oxford City, 1974a, p. 25). Even after the passing of this 
length of time, the loeal authority was still undecided what its 
positive objeetives were for the area. 
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The planners said at this time that, 

three major directions of development seem to be most 
sought after and most acceptable within the agrecd con
straints. These have as the dominant use for the area: 

(1) dwellings 
(2) recreation 
(3) open space activities (Oxford City, 1974a, p. 21) 

Despite this, the same document argued contradictorily 'that 
the southern end of St Ebbe's probably provides the last op
portunity for a long time to construct or preserve land for the 
construction of any large scale Council sponsored project' 
(Oxford City, 1974a, p. 18). So having become a, if not the, 
major landowner in the city centre, the council turned its 
attention to such possibilities as 'commercial or large sc ale 
community needs ... churches, clubs, University teaching 
and government offices' (Oxford City, 1974a, p. 16). Of 
dwellings there was little further mention. In this way the 
council sought to satisfy the interests of the major power 
groups in the city centre. The university, commerce and the 
state itself were provided with actual or possible developments 
there. For the original residents, the plan remained silent. 

At thc time of writing, 1979, plans have been made, and 
some contracts signed, to build houses in the southern part 
of the area. Half of these houses will be relatively expensive 
and privately owned. The other half will be publicly owned, 
but far too late for the original residents of St Ebbe's who 
wished to remain there (see Appendix 4 for these plans). 

Housing 

Sharp devoted rather less attention to housing than he did to 
civic design. He did recognise, however, that 

more than eight thousand new dwellings are required to 
make this city of 100,000 inhabitants a reasonably 
satisfactory living place. At least half of these dwellings 
are of a kind which it is unlikely that the private builder 
will ever consider making an effort to supply' (Sharp, 1948, 
p.55). 
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Despite the recognition that the market does not produce 
cheap working-class housing, he was happy to see much of 
what existed demolished, and made few suggestions for the 
provision of the 4000 houses which he hirnself had identified 
as being the likely market shortfall. 

Chandler made similar remarks in the written analysis which 
accompanied the Development Plan. There he said that 'about 
9000 or just over a third of the residential properties in the 
City were constructed before 1900 and very nearly half of 
them are outmoded and inconvenient or insanitary by modern 
standards' (Oxford City, 1953, p. 12). The worst of them, he 
said, were to be found in St Ebbe's, St Thomas' and St 
Barnabas'. 

At the time of the production of the Development Plan, 
the 'correct technical solution' to the problems of old housing 
areas was redevelopment. This was considered by the local 
architect-planners to be the best way to deal with most of 
the areas of Victorian working-class housing in the city. In 
the central area this view accorded weIl with the local com
mercial interests in expanding the central business district 
and the local authority's interest in maximising its rate 
revenue by substituting commercial for housing values. 

As early as 1948, however, some doubts were voiced about 
this view and treatment of a Victorian working-class housing 
area. J ohn Betjeman, a local resident and then secretary of 
the Preservation Trust, said that there were 'many buildings 
in the St Clement's area which were weH worth preserving' 
(Oxford Tim es, 16 April 1948, p. 8). Nevertheless, the plan
ning authority insisted on zoning parts of the area for re
development by the university. Working-class housing was 
once aga in to be replaced, this time by university buildings. 

Eventually, council objectives with respect to Victorian 
working-class housing other than St Ebbe's did change. Some 
of the change can be attributed to pressure from local residents, 
particularly with the example of St Ebbe's before them, and 
also as a result of the machinery and levels of compensation 
for compulsory purehase. The council's first setback came 
when the Minister refused to designate St Thomas' and St 
Clement's for compulsory redevelopment in the First Amend
ment to the Development Plan. At the same time, the same 
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policy was reversed in J ericho. Instead of redevelopmen t, the 
Planning Committee recommended a policy of restoration. 
The aim was 

to urge householders and landlords to improve all the 
houses that are worth keeping with the aid of Council 
grants and loans; to demolish only the houses that are 
unfit; to rebuild where necessary, with small blocks of 
flats and houses, garages, and play spaces for children; and 
to devise a new wad system which would turn many of 
the streets into quiet cul-de-sacs. (Oxford Tim es, 4 
November 1966, p. 15) 

Even so, uncertainty lingered in J ericho as late as 1968. The 
newly formed residents' association demanded a meeting with 
the Housing Committee. They complained that the council 
had said that the houses were going to be renovated but that 
so far only two had been completed and no one was living in 
them. They said that, 'If it goes on like this soon there won't 
be any J ericho people left to go into the new flats and houses' 
(Oxford Times, 2 June 1968, p. 17). 

When the threat of redevelopment was lifted from J ericho, 
competition developed for the type of housing there. Not 
only had the numbers of this form of housing becn reduced 
by demolition there and in St Ebbe's and St Clement's, but 
now middle-class groups started to compete for it. The process 
of gentrification began. The residents' asociation complained 
that 'Rents of private houses in J ericho are going up 
so fast that the whole area is in danger of becoming a rich 
man's paradise' (Oxford Tt"mes, 18 June 1971, p. 9). Sir 
Michael Rowe, President of the Land Tribunal, said that, 
'Parts of the J ericho area of Oxford, earmarked for clearance, 
had been turned now into a miniature Chelsea and terraced 
houses were much in demand as sm all town- or mews-type 
hornes' (Oxford Tz"mes, 14 April 1972, p. 2). So, even when 
working-dass residents of some areas successfully resisted the 
complete demolition of their housing, this did not necessarily 
save it for their own future use. 

By 1973 the same planning objectives that had been in
stituted in J ericho were proposed in East Oxford. The pre
liminary local plan advocated, 
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To cope with pressing problems of overcrowded houses 
without basic facilities like a fixed bath, a programme of 
general improvement of houses is suggested, starting in St 
Clement's, moving on to the Rectory Road area, then 
Leopold Street/Randolph Street, and the area round Charles 
Street. (Oxford City, 1973m, p. 1) 

The discussions centred on St Thomas' were even more re
vealing. 

St Thomas' is an area adjacent and similar to St Ebbe's. 
In the 1940s it was considered to be in a similar condition 
to St Ebbe's and therefore 'ripe' for the same treatment meted 
out to its neighbour. The local authority's 1975 description 
of St Thomas' could equally have applied to St Ebbe's before 
the area was razed. As the planners said, 

Although in places St Thomas' is ron down in appearance, 
it has many interesting features, the loss or deterioration 
of whieh should be avoided. These features include: inter
esting historie streets, their corners and curves, old walls 
and building lines - in particular St Thomas' and Paradise 
Streets; - the many old buildings, from the obvious ones of 
historie and architectural interest such as the Castle, St 
Thomas' Church and some older domestic buildings, to 
buildings that give the area 'character' such as St Thomas' 
old school and Christchurch Old Buildings; - the water
ways - the Castle Mill Stream, its backstream and the canal 
and the relationship of these to their surroundings. There 
is much scope for improving these features of St Thomas'. 
(Oxford City, 1975, p. 2) 

The positive objectives derived by the council from this 
analysis were: 

(1) 

(2) 
(3) 

the need to avoid as far as possible disturbing local 
residents 
the need to safeguard cheaper housing for rent, and 
the need to hold down the growth of jobs and traffic 
in the city centre by encouraging housing rather than 
business development. (Oxford City, 1975, p. 3) 
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These objectives represent almost the exact reverse of what 
had been done in neighbouring St Ebbe's. 

Again this shows a change of local development plan ob
jectives over the period under study. This time the change was 
partially the result of growing organisation and power of local 
residents inspired as areaction against state activity in their 
own and other areas. It also illustrates once more th~ role of 
the local state as a focus of political activity with its objec
tives set or altered according to the balance of power between 
contending interest groups. 

A further contradictory and changing aspect of the pro
posals concerning housing contained in the Development Plan 
was the objective of restricting population growth in the city. 
On the one hand, the plan said that the total number of 
dwellings within the city boundaries should be restricted to 
27,765 in order to contain the growth of population. In the 
same document, however, Chandler said that 

after having regard to all the other uses to which land must 
be put with full facilities for schools, allotments, open space, 
commerce and industry, and without destroying the existing 
open character of the city or losing the existing green links 
between its various developed parts, every suitable piece of 
land available for housing development should be put to 
that use. (Oxford City, 1953, p. 9) 

This latter proposition accorded much more with an earlier 
demand from Sir Miles Thomas, of the Morris Motors Com
pany, that the council should build houses for the Nuffield 
workers because the availability of labour was conditioned by 
the availability of houses for workers to live in. 

In order to restrict the growth of Oxford's population and 
remove the type of housing found in St Ebbe's, the shortfall, 
especially of working-dass housing, was exacerbated. The 
solutions proposed were to concentrate new public authority 
housing in Cowley, Iffley and Littlemore, to plan for increased 
densities in St Ebbe's, and to house the resulting 16,000 over
spill on an old sewage farm site owned by the city but outside 
its 1953 boundaries. This site was eventually incorporated 
within the city's jurisdiction in 1957. The tendency has been, 
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therefore, to alter the loeation of working-class housing by 
demolishing some of it in the eentre and building publie 
authority estates on the periphery of the city near the Cowley 
industrial eomplex. 

The number of aeeommodation units owned by the eouncil 
rose by 4068 from 4996 in 1952/3 to 9064 in 1972/3. In ad
dition, it sold off or demolished a further 2049 units in the 
same period. Although this shows a eonsistent inerease over 
the period, it masks power struggles over the objeetives eon
eerning council housing. 

The main debates foeused on eouneil housing were about 
where it should be loeated, how mueh of it should be built 
and how it should be paid for. The adjoining authority, 
Oxfordshire, for example, did not want the housing to be 
loeated at Blaekbird Leys. The Conservative-dominated 
eouneil was not wholly enthusiastic about building publie 
housing and also favoured selling what existed to minimise the 
short-term eosts to the authority. The numbers of houses 
aetually built or sold therefore tended to fluetuate over the 
period aeeording to various faetors like the rise and fall of 
different power groups inside the Council Chamber, and the 
vagaries of the eeonomie climate and eentral government 
policies outside. 

The net result of these struggles was that those with money 
and the inelination inereasingly had to purehase accommo
dation outside the city. For those without sufficient economic 
power and unable to acquire a restricted supply of council 
housing, overcrowding increased. By 1973 this was a suf
ficiently large issue for the council to seek to prevent it by 
requiring houses in multiple occupation to be registered. This 
placed the council in the position of being against both the 
growth of accommodation within the city and the overcrowd
ing which inevitably resulted from such a policy. 

Collective facilities 

A further middle-Ievel reason underlying the justifications 
made by the state for development planning was that people 
should be encouraged to engage in healthful behaviour. For 
Sharp, this meant social health and, for the city, parks and 
allotments. 
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Sharp argued that the social health of the city would be 
improved by the provision of new libraries, art galleries, 
museums, health and social welfare centres, educational est
ablishments and so on. He also advocated neighbourhood 
planning to promote the social health of the city. In this he 
reflected the conventional wisdom among architect-planners 
of the time. He said that the purpose of neighbourhood units 

is to overcome the social difficulties and dan gers which 
almost inevitably occur when a town grows big. The unor
ganised great cities of today are far too big to be ap
prehended as a whole; personal contacts and group contacts 
are made difficult; interest in the city and in civic affairs 
and their management is lost; people tend to get segregated 
into large single dass quarters. (Sharp, 1948, p. 158) 

He advocated the creation of fourteen neighbourhood units 
of about 10,000 population each to overcome these dif
ficulties. The bulk of these proposals have not been adopted. 

Instead, the city's Development Plan concentrated on the 
provision of parks and allotments. In preparing the plan, the 
council 

had in mind three principal objectives: first to secure where
ever possible a sufficient number of playing fields and rec
reation grounds for every neighbourhood at a rate of four 
acres per thousand inhabitants; secondly, to preserve ... 
open character and maintain the green divisions ... thirdly, 
to encourage owners of land, who have in the past gener
ously permitted the public free access over their land . 
to continue to do so. (Oxford City, 1953, p. 18) 

Taken together, these measures provided for the retention 
as public open space of one sort or another of 1827 acres 
either within or adjacent to the city boundary. 

This policy was continued in the first amendment. At this 
time, 

The Town Map [showed] two kinds of open space-private 
open space and other open space - whether in municipal 
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or private ownership, to which the public has access or it is 
considered should be available to the public. The total 
area of public open space is 1227 acres. (Oxford City, 
1967a, p. 6) 

Despite a continuing official commitment to public open 
space, these figures show a reduction of 600 acres from their 
1953 equivalent. 

The other main planning issue concerned with healthful 
behaviour was allotments. Sharp (1948) had suggested using 
some allotment land for housing. This was partly a corollary 
of suggesting the demolition of central area working-dass 
housing and its replacement with commerce and public build
ings. The Oxford and District Federation of Allotment 
Associations, representing 5000 members, urged the council 
not to adopt the Sharp Report in this respect. They were 
supported by Councillor Meadows, chairman of the Allotment 
Committee, who said that the land of the East ward and 
Donnington allotments should not be used for building 
(Oxford Times, 20 March 1953, p. 7). 

The plan provided for '554 acres of which 375 acres [were] 
within the City and the remaining 179 acres just beyond the 
boundary' (Oxford City, 1953, p. 25). Even so, much heat 
was generated by the proposal to use some allotment land for 
housing. 

This was reflected at the inquiry into the Development Plan 
where considerable time was devoted to arguments about the 
allotments. In reply, Chandler said that allotment sites could 
be easily and economically developed for housing purposes, 
and the 4000 people on the housing waiting list were suffering 
much greater hardship than were the allotment holders 
(Oxford Tim es, 4 December 1953, p. 5). He neglected to 
mention that council policies for redevelopment and restric
tion of the city were contributing to the length of the waiting 
list. 

Over the next decade, however, the demand for allotments 
seemed to slacken so that Murray argued in the Review of the 
Development Plan that 'This is a dedining demand and there 
is no indication that this trend is likely to be reversed' (Oxford 
City, 1964a, p. 93). Consequently, the first amendment 



History o[ Planning o[ Development and Production 205 

showed 'an area of 205 acres within the City and, with the 
concurrence of the adjoining planning authorities, other 
allotments are provided beyond the present boundaries of the 
City, making a total of 342 acres' (Oxford City, 1967a, p. 5). 

The arguments rumbled on as, bit by bit, allotments were 
taken for building purposes. In 1969, for example, Murray 
faced a stormy public meeting to tell residents of east and 
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MAP 5.14 Ox[ord City green belt: submitted 1958, approved 1975 
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south Oxford affected by the current road schemes that they 
could all be rehoused on the Donnington allotments and the 
old gasworks site. In the event, despite a renewed interest in 
allotments as the price of food soared in the 19 70s, allotments 
little by little came to be used for housing and other building 
purposes. So that by 1970 the second amendment showed a 
total of 327 acres of allotments and 1205 acresofpublicopen 
space (Oxford City, 1970a, p. 4). 

It can be seen, therefore, that in terms of acres designated 
in the Development Plan, the local authority had a dedining 
commitment to healthful behaviour as pursued in parks and 
allotments. The results can be seen in such features as the 
growing queues for football pitches and allotments. 

Conversely, considerable attention has been devoted to the 
regulation of individual rights in order to minimise their un
desirable effects on the existing community, particularly the 
university community found in central Oxford. Containment, 
consolidation and decentralisation have all been aimed at 
preserving a compact university town and minimising con
gestion in its centre. 

Containment was achieved by the long process of establish
ing a green belt around the city. Part of the problem associated 
with doing this was that most of the land forming such a belt 
fell under the jurisdiction of either Oxfordshire or Berkshire 
and not the city. Eventually so me agreement was reached, and 
a sketch plan of a green belt for the city was submitted to the 
Minister of Housing and Local Government for his approval 
in 1958. A public inquiry into the proposaI was held in 1961. 
The chief objections came from KidIington and Garsington, 
who wanted Iess restrictions, and the Oxford Preservation 
Trust, who wanted more. Their respective proposals can be 
seen in Map 5.14. 

DeIay followed the inquiry. Three years Iater, thc Oxford 
Times compIained that 'there is still no prospect of adecision 
on it by the Minister' (Oxford Times, 30 October 1964, p. 27). 
Seven years Iater, the same complaint was still being made, 
and it was remarked that 'green belt land in Oxfordshire ... 
has onIy been proposed and never formally ratified' (Oxford 
Tim es, 21 May 1971, p. 9). Confirrnation eventually arrived 
in 1975. This deIay did not prevent its operation and con-
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sequent containment of development in and around the city 
during the post-war period. 

Within the con tained city, relief from congestion at the 
centre was planned to be given by decentralisation to Cowley. 
The Development Plan proposed not only to concentrate 
public authority housing in or near that area but also to pro
vide a district shopping centre there so as to dissuade some 
shoppers from crossing Magdalen Bridge for their daily re
quirements. This, it was hoped, would reduce traffic flow 
in the central area. Accordingly, some 23 acres of land in 
Cowley were designated for compulsory purchase in the Dev
elopment Plan in order to provide this district centre. 

Again in a contradictory fashion, the Development Plan 
objectives of the local state were positively in favour of com
mercial growth at the centre and decentralisation to Cowley. 
Consequently, the other main commercial development 
favoured by the local authority was established to siphon 
off so me of the potential growth of and travel to the centre. 
Like the central area, commercial developments predominated. 
Some residential accommodation was included in the Cowley 
Centre plans, but proved to be unsuitable for families on the 
housing waiting list and was let at market rents. Taken to
gether, however, the central area and Cowley Centre develop
ments meant that under pressure from conflicting interest 
groups the local state came to be positively in favour of both 
centralisation and decentralisation. 

One other example of the local state seeking to curb in
dividual rights in the name of the community is that of the 
Cu tteslowe Walls (see Figure 5.6). This saga is weIl documented 
by Collison (1963). Briefly, as Chandler pointed out in the 
written analysis accompanying the Development Plan, 

before t.he war, the Urban Housing Estate ... was devel
oped on the east side of the Banbury Road near its junction 
with the Northern Bypass, two walls were erected, one 
across the carriageway of CarIton Road and one across 
the carriageway of Wentworth Road ... to prevent any con
nection through this estate between the Council's 
Cutteslowe housing estate and the Banbury Road. (Oxford 
City, 1953, p. 28) 
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l 

The wall in Carlton Road seen from the urban housing estate 

City councillors watch the final demolition, March 1959 

SOURCE P. Collison, The Cutteslowe Walls (London: Faber) 
pp. 62 and 99. 

FIGURE 5.6 The Cutteslowe Walls 
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The council, however, did not couch its opposition in terms 
of social dass, but of administrative convenience. At the in
quiry into the Development Plan, the authorities argued that 
the Walls were, from the point of view of local security, a 
nuisance to the police. They were also said to cause additional 
costs in the collection of house refuse and street-deaning 
services. Special arrangements had to be made to provide resi
dents of the council estate with a bus service. The Walls were 
also undesirable from the point of view of the ambulance and 
fire services. 

In order to remove the Walls, the council had to purchase 
compulsorily the land on which they stood. In doing so they 
dashed with middle-dass residents. The two things this social 
dass was against were the removal of the Cutteslowe Walls 
and the parts of road networks wh ich affected them in one 
way or another. 

Out of 281 objections to the original Development Plan, 
165 came from middle-dass groups protesting at the removal 
of the Walls. Petitions were handed to the Inspector. Repre
sentatives argued that property values on the private estate 
would fall if the Walls were removed. The council was said to 
be showing partiality in favour of its own tenants. Despite 
this opposition, the Walls eventually came down. 

To summarise this middle level of local state logic and con
sequent planning objections, the Developmen:t Plan has had 
some success in providing land for developments which the 
market would not have produced, such as working-dass 
housing. Its efforts to provide amenities like parks and allot
ments have been generally accepted, although the provision 
of these amenities within the city has actually dedined. It has 
also established a legitimate though controversial concern 
with the provision of transport facilities and the containment 
or urban sprawl and congestion. In terms of really significant 
output effects, this middle range of logic and activity may be 
considered to have had the most important results of post-war 
development planning in Oxford. 

Profitability , externalities and public health 

The final level of reasons underlying the Development Plan 
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does not feature strongly in its logic either because the Plan
ning Department was only concerned with designating land 
for services which other departments provided or because 
it had the power to alter public but not private short-run profit
ability criteria. The provision of water and sewage services, 
for example, required land to be designated in the Develop
ment Plan, but execution was effected by other departments 
of the local authority. The prevention of self-harming actions 
like road accidents was very much the preserve of the City 
Engineer. 

Private and public profitability 

Development planning in Oxford was indirectly and directly 
concerned with the short-run profitability of private entre
preneurs and local authority commercial ventures. This was 
expressed in concern over the city's dependence on the vehicle 
manufacturing industries at Cowley and with shopping 
facilities. 

Sharp focused attention on the city's dependence on the 
Nuffield Organisation and the Pressed Steel Company which, 
in 1939, 

represented 30 per cent of the total insured workers in the 
City, 66.5 per cent of all those employed in the manu
facturing industries, and 97.8 per cent of those engaged in 
the production of motor vehicles and aircraft. These figures 
are not merely illuminating: they are alarming. (Sharp, 
1948, p. 57) 

The university authorities were also against further in
dustrial expansion at Cowley. They welcomed the parts of 
the Sharp Report which suggested removing or preduding 
the further development of industry at Cowley. Sir Richard 
Livingstone, Principal of Corpus Christi College, 'regretted 
that industry ever came [to Oxford] and thought the City 
Council was right in its attempt to keep the population down, 
for if it made mistakes in planning it could never get rid of 
them' (Oxford Times, 4 February 1949, p. 5). 

Faced with this combined threat, the Pressed Steel Com
pany offered the university .n 0,000 per year for seven years 
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to encourage research in the physical sciences. In accepting 
the gift, Professor Plaskett said, 'The company has taken a 
selfless and enlightened course in attempting to build, not for 
themselves but for the country as a whole, asound foundation 
of academic research' (Oxford Tz"mes, 4 March 1949, p. 5). 
Lord Nuffield, founder of the Morris Motors Company, went 
further and gave a si te and .f900,000 for the financing of a 
new college named after hirnself. The foundation stone for 
this was laid in 1949. After these gifts, little more was heard 
in public of university opposition to the Cowley industries. 

The Chamber of Trade was worried that rem oval of the car 
works would damage spending power in the city (Oxford 
Times, 26 March 1948, p. 4). The industrialists negotiated 
quietly behind the scenes. Their negotiations bore fruits when, 
after a public relations visit to the works, Councillor Grant 
(Conservative) said that, 'so far as he could find out there was 
no organised body of opinion in the City Council which sup
ported the recommendations of the Sharp Plan, so far as the 
removal of the works at Cowley was concemed' (Oxford 
Tz"mes, 1 April 1949, p. 8). After that the Cowley firms went 
quietly on their way as far as town planning was concemed. 

Despite these negotiations, which precludedseriousattempts 
to remove the Cowley works and excluded such proposals 
from the Development Plan, the Iocal planning authority con
tinued its concem with restricting the size of Oxford's popu
lation. Thus, according to the Development Plan, 

It is the Council's policy to make every endeavour to pre
vent the City's population from increasing, and it is esti
mated that by 1973 - the end of the 20 year period of 
the plan - the population within the present City boun
daries will, by me ans of redevelopment and abatement of 
overcrowding have been reduced to 102,500. (Oxford 
Tim es, 13 March 1953, p. 8) 

The main source of population growth was identified as jobs 
in manufacturing industry, so an agreement was reached with 
the main employers not to increase their workforces. Such an 
agreement could not be enforced effectively by land-use plan
ning machinery. Only new or physically expanding industries 
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could be regulated by the mechanisms of development con
tro!. Little or no control could be exercised over tertiary 
employment in this way. Eventually, in the review of the 
Development Plan, Murray was forced to admit that 'the 
restriction contained in the Development Plan, where no 
additional land was allocated for industry, apart from that 
necessary for dealing with re-Iocation, has not succeeded in 
preventing a large and continuing increase in employment in 
industry' (Oxford City, 1964a, p. 13). It also had little or no 
effect on the structure ofthe economy, as will be shown later. 

In addition, tertiary employment grew much faster than 
manufacturing jobs after 1961, but the council did not revise 
or restate its restrictive policies on employment until 1972. 
Then, the Planning Committee 

accepted that there is now an overwhelming need to make 
the restrictive policy wh ich has applied to industrial growth 
for some years applicable to service industry and office 
development to avoid further overstraining of the City's 
transportation system and excessive pressure on the already 
hard-pressed housing stock. (Oxford City, 19 72e) 

It also went some way to admitting that land-use regulation 
is not a particularly effective way of restricting such growth. 
The committee said that, 'there will be difficulties in admin
istering the policy because control by land use zoning is being 
replaced by control based on interpretation of good planning 
principles and inevitably any decision is now open to ar
gument' (Oxford City, 1972e). 

Land-use planning did not, therefore, prove an effective 
tool in controlling the industrial and commercial decisions 
of existing, local uses of land. It did, however, prevent some 
new users from entering the area. 

Another area in which the Development. Plan sought to 
alter private profitability criteria in the name of the com
munity was commerce, especially shops. It was clear that, 
if left to their own devices, commercial operators did not 
produce shops and offices in line with the planning authority's 
requirements. Shop operators in particular had some interest 
in restricting the supply of the particular type of shop they 
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owned, as weIl as minimising the overhead eosts of their op
erations. 

Commereial institutions, as represented by the Chamber 
of Trade, were against decentralisation to subsidiary shopping 
centres but, at the same time, they were also against the 
traffie eongestion eaused by centralisation, mainly on the 
grounds of its possible interference with trade and commuting 
by the private car. Councillor Minns (Conservative), for 
example, said that the Chamber opposed the Development 
Plan for vigorous decentralisation of the central shopping and 
business area ... for failing to provide more car parks and in 
partieular relief roads (Oxford Times, 15 May 1953, p. 9). 

At the public inquiry into the Development Plan, the 
Chamber of Trade's contradictory position became even more 
evident. Councillor Iliffe (Conservative), representing the 
Chamber, said that it approved the Cowley Centre in principle 
but was opposed to the council's policy of decentralisation. 
This was marked by its objection to the further development 
of a subsidiary shopping centre in north Oxford at Summer
town (Oxford Times, 4 December 1953, p. 7). In 1955, the 
Chamber raised more objections to a proposal to deeentralise 
(a little) the large covered market in Oxford. 

This opposition to decentralisation was the reverse of the 
coin of central business district growth. Commercial interests 
approved of the latter. They did not, however, support the 
local building industry when it came to handing out contracts 
for the construction of the Westgate. Local builders were un
availingly against giving the contraet to Taylor Woodrow 
Construction, but they were not supported by commercial 
representatives in the council. 

In the event, the planning authority pursued both the ends 
of central business distriet growth at the Westgate and de
eentralisation to the Cowley Centre. Some of its other polieies 
entrained difficulties in the pursuit of both these objectives. 
Thus, having eonstrained the size of the city and its internal 
growth by such policies as the green belt, zoning, high 
building restrietions and conservation, the planning authority 
had inereased the eosts of entering the field to prohibitive 
levels. This, as Murray admitted, led to 'a virtual monopoly 
of new development by the big multiple shops, insuranee 
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eompanies ete.' (Oxford City, 1964a, p. 116). When the 
authority deeided that more shops were needed in Cowley to 
further the poliey of deeentralisation, and more were needed 
in the centre to fulfil Oxford's regional role, it followed that 
the only institution prepared to fund the infrastructure and 
eonstruction required was the local authority itself. It was 
also thought that the authority was the only institution 
capable of assembling the sites required into one single hold
ing. The net result of these beliefs was that the local authority 
compulsorily purchased the land for new shopping centres, 
put in the infrastructure, built most of the commercial 
premises and enticed the big multiple shops to use them by 
highly favourable rents. In this way the planning authority 
aided the private profitability of some private entrepreneurs 
at the direet expense of the local community. 

Ex ternalities 

The prevention of undesirable externalities presented the 
planners with considerable difficulties. The biggest of these 
was the gasworks, originally sited in St Ebbe's and later ex
tended south of the Thames. Sueh nationalised industries were, 
and are, subject only to voluntary planning control. The result 
was that although the gasworks contributed eonsiderable air 
pollution to St Ebbe's, the city eould only negotiate for its 
rem oval. The gasworks was inextricably tied up in the plan
ning mind with St Ebbe's and, as a result, eontributed to the 
unfortunate feeling that the whole area should be demolished. 
The dose relationship between the two can be seen in Figure 
6.3. 

Despite the fact that a site was set aside for the gasworks in 
Cowley, it continued to expand on its existing site. Eventually 
it took adecision by the House of Lords to prevent its further 
expansion. By the time it started to move to Cowley, new dev
elopements such as regional supplies and North Sea gas were 
on the horizon, and the whole saga proved largely to have 
been a waste of time and effort. At the same time, the 
presence of the works had taken its toll in blighting St Ebbe's 
and contributing to its eventual demolition. 

The above discussion has shown that the logic of develop
ment planning is varied and complicated. It varies according 
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to time, level and achievements. It is complicated in the sense 
that a number of different reasons are used for itsjustification 
vis-a-vis different activites. No monocausal explanation of 
the role of the state, however sophisticated and disguised, can 
do justice to this variety and complexity. 

During its post-war existence, however, development plan
ning in Oxford, and indeed many other places, exhibits certain 
key characteristics. Its logic has proved weak in persuading, 
or getting the power to force, entrepreneurs to modify their 
profitability criteria in the name of the community at large. 
Development planning has been something of a blunt instru
ment when it comes to altering commercial and industrial 
decisions of what to build where, and how to use existing 
development. To be fair, it has not been entirely without 
effect, and a different kind of planning was probably 
required to effect changes in these types of decision. 

Conclusions 

The preceding historical analysis shows that, at least in the 
case of one local planning authority, the location and role of 
the state involves a degree of autonomy for its bureaucrats, 
inter-organisational conflict over its own production objectives 
and a modest degree of control over the production objectives 
of other organisations. In general, bureaucratic autonomy 
was related to administrative claims to possess special and 
scarce skills and knowledge. State production objectives were 
concerned with supplying goods and services not forthcoming 
from the market to industrial consumers, and providing 
facilities for private organisations at lower costs than they 
themselves would have had to pay in a free market. State 
control of the production objectives of these organisations 
was modest either because they used their power to modify 
state objectives or because they had sufficient room for 
man oeuvre within the limits of state planning powers. 

During the post-war period, the state extended its interests 
in the direct production of goods and services. In particular, 
it acquired increased powers of land uses and development at 
the locallevel. Prior to local government reorganisation in 1974, 
the local authority studied here was particularly concemed 
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with the production 01" schools, commercial precincts, roads, 
amenities, libraries and housing. This is exemplified by its 
capital expenditures on these items which totalied nearly 
.E2.5 million in 1970/1. This was a large investment by any 
Iocal standards. 

The evidence described above therefore shows that a quan
titative and qualitative change has taken place in the role of 
the state with respect to the local planning and production 
of land and buildings. This change is marked by an increasing 
involvement in the direct production of gene rally necessary 
though unprofitable physieal goods. Pardyas a result of this 
involvement, the local state has become one of the largest 
single landowners, particularly in those areas of the city which 
generated little or no profit before the introduction of 
man da tory Iand-use planning. 

The most signifieant action requiring some modification 
of this general statement was central area development. In 
this instance the local state assembled a large site, often by 
the use of its powers of compulsory purehase. The costs of 
assembling this site were therefore less than the eventual 
private users of it would have had to have paid on the open 
market. In this case the objectives of the local authority were 
integrated with those of private eommercial interests. To 
some extent this was the result of joint membership by 
particular individuals of the counciI, business organisations 
and various clubs. 

Loeal business interests therefore enjoyed a fairly high 
level of integration with the local counci!. This was responsible 
for their ability to influence the loeal planning authority's 
objectives in the control and production of land uses and 
buildings. These interests were by no means always dominant 
in the production activities of the loeal state. Both traditional 
landowning interests and the new bureaucratie order had im
portant effects on local development planning. 

Traditional landowning interests, mainly in the shape of 
colleges and the university, were adept at thwarting the loeal 
planning authority's road plans and at following their own 
land-use objeetives. The Christ Chureh Meadow road plans 
provide a vivid example of the ability of traditional land
owners to prevent incursions into their aneient property rights. 
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These abilities do not depend primarily on the ownership of 
capital. Rather, they rest on a combination of landownership, 
political skill, knowledge and personal contacts. The latter, 
as much as anything else, were responsible for university 
successes in preventing state interference with their traditional 
land holdings. 

Similarly, the autonomy or independence of local planning 
bureaucracies does not rest on capital ownership. It rests first 
on claims to independent knowledge and skills which are 
often associated with relatively closed professional organisa
tions. It also rests on the combination of these skills into 
large, and often growing, hierarchically structured formal 
organisations. These characteristics create both internal and 
external power relationships. Externally, the bureaucracy 
presents a relatively uniform claim to authority on the basis 
of its claims to exclusive knowledge and skills. To some ex
tent these are ceded as a result of public indifference or a lack 
of the ability to evaluate these claims. Internally, the 
hierarchical structure of the bureaucracy as illustrated in 
Figures 5.3 and 5.4 creates its own power structure. In general, 
those towards the higher echelons have more power than those 
in the lower levels. 

Externally, the local planning authority studied exhibited 
quite high levels of power in its ability to institute and main
tain objectives concerned with neatness, tidiness and aesthetic 
value judgements. Indeed, as far as many individual contacts 
with the planning authority were concerned, these kinds of 
powers and judgements would appear to be its main function. 
In so far as these judgements extend into an understanding of 
areas like St Ebbe's, they form an important ideological and 
theoretical basis for much of what is done in the name of 
land-use planning. They therefore have ramifications weIl 
beyond their immediate concern with what is visible. 

The internal power structure of the local planning authority 
exhibits a fairly typical tension between the very top political 
and administrative echelons and those below this level. The 
objectives of the two groups are often different. At the top 
are found considerations concerned with the acquisition or 
retention of political power. As a consequence of this, many 
activities are not so much concerned with 'rational' planning 
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as with political conflicts, machinations, bargains and com
promises. Lower in the hierarchy, traditional allegiances to 
professional or technical codes of action may be found. These 
tend to emphasise the 'special' skills involved in planning and 
the technical 'expertise' of its purveyors. These two sets of 
objectives often result in tensions within local planning de
partments themselves as to what the proper and legitimate 
objectives of the administrative exercise should be. 

Taken together, the characteristics exhibited by land-use 
planning in Oxford since the Second World War show the 
extremely complex nature of the location and role of the state. 
To generalise, these are a mixture of various objectives which 
include those of the administration itself, traditional land
owners, business and commerce. Negotiations between these 
interests are carried on by formal organisations whose mem
bers also have high levels of informal contacts and overlapping 
roles. These relationships are fairly continuous and exhibit 
many of the characteristics associated with a corporate state. 



Chapter 6 

The Distribution and Consumption 
of New PhysicalDevelopment 

Introduction 

Chapter 6 examines the distribution and consumption of new 
physical development by different organisations and groups 
in Oxford during the period covered by the 1955 Develop
ment Plan. The mechanism by which these distributions were 
controlled by the local planning authority was development 
contro!. 

Most of the work of development control is concerned with 
private sector developments or works by the local authority 
itself which normally conform to the local development con
trol requirements. Central to this activity is the statutory de
finition of development. This has been repeated verbatirn in 
all the post-war planning acts and appears as Seetion 22(1) in 
the 1971 Act. There, development is defined as 'the carrying 
out of building, engineering, mining or other operations in, 
on, over or under land, or the making of any material change 
in the use of any buiIdings or other land'. Some specific ex
clusions from control are also made in the Act. These include 
minor activities such as interior maintenance, roadworks, in
cidental uses, agriculture and changes of use within certain 
categories of activity specified by the Use Classes Order. The 
main exclusions as far as private developers are concerned arise 
from the provisions contained in the General Development 
Order. This document, which is updated and consolidated from 
time to time, is designed to reduce the numbers of relatively 
trivial applications coming before local planning authorities 
for development control decisions. As a result, certain spe
cified developments are permitted without the need to 
follow the full planning application procedures. They include 
the extension of a dwelling house by up to 50 cubic metres or 
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one-tenth, whiehever is the greater, porehes, uses ineidental to 
the enjoyment of the dwelling, fenees and some ehanges of use. 

Potential developers may make a number of different types 
of applieation to loeal planning authorities. Six main eategories 
are listed in Oxford City's eurrent applieation form. They are: 

1. Outline planning permission. 
2. Full planning permission. 
3. Approval of reserved matters following the granting of out

li ne permission. 
4. Renewal of a temporary permission or permission for re

tention of building or eontinuanee of use without eomply
ing with a eondition subjeet to whieh planning permission 
has been granted. 

5. Listed building consent. 
6. Development by a Government Department under Cireular 

80/71. 

Other minor applieations ean be made to obtain permission 
for advertising, established use eertificates, and Section 53 
determinations which confirm whether proposals are permitted 
development or not. 

The volume of applications can be quite considerable. In 
the three wards - Cowley and Iffley, North and South - chosen 
for special study in Oxford, the number of applications be
tween 1953 and 1973 is estimated to have been 9421. Of 
these, 84 per cent were for developments of less than 1000 
square feet, defined as 'A' types. Among this type of appli
cation, nearly half tumed out to be permitted development 
or other activities not requiring a major planning decision. 
Thus, while A type applications contributed the lion's share 
of the development control workload, half of them did not 
require planning permission, being permitted development, 
and the other half usually only invoked aesthetic and architec
tural value judgements. 

In contrast, B type applications of 1000 square feet or more 
required more significant decisions. Table 6.1 shows the ten
dency to submit them in outline first, 28 per cent, followed 
by an application for fuH approval later, 55 per cent. While 
these types of application have greater significance in their 
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TABLE 6.1 Number and type 0/ applications 

Size of development 

Type of application A B 
(%) (%) 

Outline 2 28 
Full 43 55 
Approval of reserved matters 1 
Renewalfretention of permission 1 
Temporary approval 6 12 
Other 49 3 

Total files (= 100%) 795* 1495 

*10 per cent sampie. 

effects on the distribution of development, they were often 
swamped in the sheer volume of A type applications. By the 
time they reached the Planning Committee for ratification of 
the departmental recommendations they often acquired a dis
proportionately small amount of decision-making time. Some
times their significance could be lost altogether. Councillor 
Nimmo (Labour), for example, complained that from the 
number of items which came before each meeting of the com
mittee it was clear that no great attention could be given to 
any individual item (Oxford Times, 10 May 1963, p. 15). 

The undifferentiated volume of work establishes a potential 
degree of autonomy for development control staff insofar as 
the size, complexity and information flows surrounding the 
activity become impenetrable by many outside influences. 
McLoughlin (1973) has documented both the complexity in
volved in making a development control decision, and the 
numerous flows of information to and from the development 
control officers. Among these flows and counter-flows of in
formation, both documented and verbal, ample opportunity 
is provided to the bureaucrats to fragment, channel, neglect, 
alter, ignore and colour them in such a way as to influence 
the eventual local planning decision. In this area, the oppor
tunities for the mixture of planning ideologies and practice 
are numerous. 
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The predispositions of development control officers, 
especiaHy in matters of aesthetic judgement, can come to be 
reflected in actual developments. Cognoscenti are said to be 
able to recognise the effects of individual officers in some areas. 
Nevertheless, the margin of autonomy is limited. It affects A 
rather than B type developments and, if exercised to a signifi
cant degree, can result in appeals and public inquiries where 
the ultimate decision can be taken out of the local planning 
authority's hands. 

The degree of autonomy exercised by local officers, or in
deed the level of influence by outside interests, is also limited 
by inefficiencies in the system. Many of these relate to the un
differentiated volume of work which me ans that a great deal 
of time and effort is devoted to applications which never 
result in development of any kind. Among B applications, bear
ing in mind that 28 per cent were only outline requests any
way, of the 1495 submitted in the three study wards only 728 
resulted in actual development by 1977. Among A types, of 
which only 2 per cent were outline applications, 5440 of the 
estimated 7950 applications resulted in development by 1977. 
Ta avoid the continuation of this wasted effort and possibly 
to reduce private speculation in planning permissions, the 
1968 Town and Country Planning Act stated in Section 65 
that permissions should lapse if the development was not 
carried out. These provisions were introduced in Oxford in 
1969. They imposed a general time limit of five years bet
ween the granting of outline or fuH planning permission and 
the commencement of development. 

Nevertheless the system continued to creak under the strains 
imposed upon it. As a result, George Dobry was appointed to 
conduct a review of development control procedures in 1973. 
The terms of reference of his committee were: 

1. To consider whether the development control system 
under the Town and Country Planning Acts adequately 
meets current needs, and to advise on the lines along 
which it might be improved, bearing in mind the forth
coming redistribution of planning functions between 
local authorities and the new system of structure plans. 

2. To review the arrangements for appeals to the Secretary 
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of State under the Planning Acts, including rights of ap
peal and the handling of appeals in the Department of 
the Environmen t, and to make recommendations. (De
partment of the Environment, 1975a, p. 111) 

His report acknowledged deficiencies in the system of develop
ment control and produced recommendations which aimed 
to: 

1. Give greater freedüm to harmless development. 
2. Guard against harmful development by retaining appli

cations for all cases, as at present. 
3. Separate from the main stream all applications which 

might cause harm. 
4. Dispose of applications in the main stream by rapid and 

routine procedures. 
5. Apply the same approach to appeals. (Department of 

the Environment, 197 5a, p. 10) 

In order to achieve these desirable objectives at the local 
level, he recommended dividing all applications into two cat
egories. Category A was to comprise: 

1. All simple cases. 
2. All applications conforming with an approved Develop

ment Plan. 
3. Development which only just exceeds that permitted 

by the General Development Order, even when not 
allocated for that use in the Development Plan. 

4. The approval of reserved matters relating to cases classed 
as A when outline permission was sought. 

Category B was to comprise all other applications. (Depart
ment of the Environment, 1975a, p. 10) 

The former would be dealt with by streamlined and quicker 
procedures than before. Category B applications would be 
treated in much the same way as previously. 

Despite the fact that a number of local authorities, includ
ing Oxford, already operate a system similar to that outlined 
above, development control procedures have not generally 
been reformed along the lines recommended by Dobry. One 
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of the main reasons for this is the importance attached to 
aesthetic value judgemen ts as the raison d 'etre of local author
ity planning departments. Many were reluctant to see their 
major concerns with neatness, tidiness and the cosmetic ap
pearance of property apparently downgraded and dealt with 
more swiftly. 

As a result, planning committees are swamped with large 
numbers of undifferentiated applications to consider. This 
decreases their ability to devote sufficient time to applications 
having major consumption and distributional consequences, 
even if they so desired. Where they do not desire to consider 
such issues, political conflicts are minimised or hidden 
altogther. This again has the effect of distributing a degree of 
autonomy and apparent political neutrality to planning 
bureaucrats. Few real political divisions exist on questions of 
the cosmetic appearance of property. Planners therefore have 
some autonomy to pass judgements on these issues with 
relative impunity. The undifferentiated volume of applications 
means that too much time is devoted to permitting develop
ment as a result of doubtful aesthetic arguments, while sig
nificant distributional consequences go unnoticed. 

Development control is one channel through which all 
attempts to acquire new property rights must pass. It is there
fore a critical focus of potential struggles and conflicts in state 
regulation of new property rights and subsequent physical 
properties. In combination with development plans during 
the period between 1947 and 1973, it provided the main 
machinery for the regulation of physical developments. 

Chapter 6 starts with an analysis of the changing residential 
social composition of the wards selected for study. This shows 
that the distributions of physical property were being made 
to areas with changing residential compositions over the study 
period. Some of these social changes were the direct result of 
physical developments. The residential changes may be sum
marised as a movement away from the city centre by all social 
dasses to the suburbs and beyond. This is shown by the ab
solute population numbers and the proportionate social dass 
figures. The processes of gentrification and increased social 
polarisation at the centre are also indicated by the rising pro
portion of non-manual heads of households in South ward. 
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Next, the chapter examines who was trying to get what in 
terms of developments in these wards. This analysis shows 
that although private individuals made a majority of all appli
cations for development, 4598 applications out of a total of 
9377 for which information was available, most of these were 
deemed permitted development and involved relatively trivial 
gains. In contrast, organisations, particularly feudallandowners, 
the state, industry and commerce, made fewer applications 
for more significant developments involving large potential 
gains. Their abilities to acquire these developments within or 
outside the provisions of the Development Plan are evaluated. 

Finally, the distribution of the outcomes of development 
control decisions in terms of properties, their costs and values 
to local areas is analysed. This shows that the most valuable 
properties were acquired by major organisations, sometimes 
at minimal cost to themselves and sometimes at the direct ex
pense of lower social dass residents. On the other hand, it also 
shows that state action brought about improvements in hous
ing, education and other amenities for so me skilled manual 
workers and increasingly for lower social dass residents as 
weIl. 

The total picture of the distribution of property rights and 
properties is therefore a complex one. It could be summed up 
as one of major gains accruing to existing local organisations; 
significant, though less valuable, gains accruing to successively 
lower social dasses among manual workers; the preservation 
of the existing rights and properties of non-manual workers; 
and the extension of transportation and commercial properties 
into poorer working-dass areas unnecessarily and without ad
equate compensation. 

Residence and socia! dass 

The city as a whole changed its social composition between 
1951 and 1971. Table 6.2 shows that the social dass compos
ition of the city changed as it became increasingly the inner 
area of functionally much larger settlement extending beyond 
its administrative boundaries. In outline it followed a 
descriptive pattern somewhat similar to that predicted by 
Burgess (see Park,BurgessandMcKenzie, 1925). Thetendency 
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TABLE 6.2 Residence and social class 

Socioeconomic groups 

Pro-
fessional 

em- Skilled Semi- Un-
ployers manual Other skilled skilled Total 

and and non- personal armed numbers 
managers foremen manual service service = 100% 

(%) (%) (%) (%) (%) 

Oxford 

1951 20 41 10 18 11 32689 
1961 15 35 19 19 12 3139xl0 
1971 17 32 19 21 11 33 70xl0 

Cowleyand 
Iffley ward 

1951 14 48 9 17 12 8609 
1961 10 39 19 21 11 8 75xl0 
1971 8 25 28 21 18 1337xl0 

North ward 

1951 47 23 8 16 6 2372 
1961 41 15 21 13 10 2 12xl0 
1971 40 11 22 15 12 2 15xl0 

South ward 

1951 12 40 9 21 18 3457 
1961 14 33 13 20 20 242xl0 
1971 15 26 18 21 20 220xl0 

SOURCE Census 1951, 1961, 1971 
NOTE The figures for 1961 and 1971 are a sampie of 10 per cent drawn 
from all residents in private households. 

was for better-off groups to move to the periphery and out 
into the towns and villages of the green belt and beyond. The 
building of council houses on peripheral sites or the expansion 
of adjacent villages with less expensive private housing also 
drew skilled manual workers in the same direction. The func
tional city therefore extended beyond its administrative bound
aries to include a more extensive locallabour market at least 
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as large as the whole of its green belt territories shown in Map 
5.14. Its functional population was in excess of 154,500 by 
1974 (Oxfordshire, 1975). The main physical difference be
tween the city as it was at that time and as it might have been 
without the green belt was that its surrounding villages re
mained separated by open agricultural land. Instead of being 
engulfed in urban development as had Old Marston, Old 
Headington, Headington Quarry, Hinksey and Iffley villages, 
they remained free-standing. They were nonetheless part of 
the functional City of Oxford for all that. 

The inner part of this wider functional city lost professionals, 
managers and skilled manual workersbetween 1951 and 1971. 
It gained in proportions of less skilled non-manual and manual 
workers. The proportion of unskilled workers remained the 
same. 

Cowley and Iffley ward, which had been 48 per cent skilled 
manual workers in 1951, became predominantly low-skilled, 
non-manual and manual workers who made up 67 per cent of 
the occupied residents in 1971. To the extent that council and 
cheaper private housing was being built in the ward during 
the same period, then some of it must have been allocated to 
these social groups. Indeed, the building of council housing in 
the area and its allocation to these groups may have been 
primarily responsible for changing the social composition of 
the area. 

N orth ward had 47 per cent professional and managerial resi
dents in 1951 and this declined slightly to 40 per cent by 1971. 
The proportion of skilled manual workers declined by more 
than half, while the proportion of less skilled, non-manual 
workers nearly trebled and the proportion of unskilled manual 
workers doubled. This indicates a remarkable increase in social 
polarisation in part of Oxford's functional inner city area. 
Thus, the proportion of non-manual residents increased from 
55 to 62 per cent and the proportion of semi- and unskilled 
manual residents also went up from 22 to 27 per cent. No 
council housing was built in this ward and so the social polar
isation probably also reflects a difference between private 
ownership and private renting. Together, these indicate the 
maintenance of existing property rights in North ward and the 
resettling of the poorest groups into the next nearest privately 
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rented accommodation after demolition in St Ebbe's and 
gentrification in places like Osney and J ericho. 

South ward also became more polarised during the period 
as a result of declining numbers of skilled manual workers and 
increasing proportions of less skilled non-manual and unskilled 
manual workers. This trend was heightened by the process 
of gentrification. Professional and managerial workers in
creased from 12 to 15 per cent of residents between 1951 and 
1971. This was the only ward studied to show such an increase. 
St Ebbe's would probably have been a prime target for this 
process had it survived in its original form without the gasworks. 
As it was, the proportion of less skilled non-manual and man
ual workers in South ward as a whole increased from 48 per 
cent in 1951 to 59 per cent in 1971. Insofar as this meant 
that residents became relatively, though not absolutely, poorer 
during the study period, the distribution of property to the 
area was more rather than less regressive. 

Taking Oxford as a whole and comparing its social compos
ition with those for the wards studied, a slightly different pic
ture emerges. Examining the residential distribution of the 
poorest social classes, namely semi- and unskilled manual 
workers, they formed 18 and 11 per cent respectively of the 
population of Oxford resident in private households in 1951. 
In the same year, they represented 17 and 12 per cent of the 
population of Cowley and Iffley ward, 16 and 6 per cent of 
North and 21 and 18 per cent of South ward's population. In 
other words, they were disproportionately concentrated in 
South ward. 

By 1971, semi- and unskilled manual workers constituted 
21 and 11 per cent of Oxford's private resident population. 
In Cowley and Iffley ward they represented 21 and 18 per 
cent of the population. Insofar this was the ward studied 
in which most council housing, educational facilities and other 
collective amenities were built, this represents a movement, 
particularly of the lowest social dass, into state-provided 
accommodation. Insofar as this was better quality than they 
might have enjoyed in the private sector, this represents a 
gain for this group. 

A similar movement, however, may be seen into N orth ward. 
Thus, in 1971, semi- and unskilled manual residents represented 
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15 and 12 per cent of the population. The doubling of the 
proportion of the lowest social dass from 6 to 12 per cent be
tween 1951 and 1971 indicates movement into the private 
ren ted housing of that area. Insofar as the cost and quality 
of that type of housing was probably higher and not much 
better than that of South ward, this represents a financialloss 
to this group in comparison with the relationships they might 
have had between housing cost and quality had they lived in 
South ward. 

A similar picture emerges in South ward itself. There the 
proportion of semi-skilled manual workers remained high at 
21 per cent and the proportion of unskilled manual workers 
rose from 18 to 20 per cent compared with the average for 
the city of 11 per cent. Insofar as a substantial amount of 
demolition of the type of housing that these groups required 
took place in South ward during the study period, then this 
must have increased overcrowding there and taken abasie re
quirement away from them. This represents a regressive re
distribution of property. 

These figures illustrate the difficulties of trying to relate 
changing distributions of property to territories whose social 
compositions were themselves changing. Some of these social 
changes were also the direct result of property changes such 
as the building and demolition of housing. 

The tables in subsequent parts of the chapter should there
fore be interpreted in the light of the following general con
ditions pertaining to the social composition of Oxford as a 
whole and the three wards chosen for study between 1951 and 
1971. First, the proportions of professional and skilled manual 
workers dedined, the proportions of other non-manual and 
semi-skilled manual workers increased and the proportion of 
unskilled resident heads of private households remained the 
same for the city as a whoIe, Second, the proportion of pro
fessional groups dedined in Cowley and Iffley and N orth wards 
but increased in South ward. Third, the proportion of skilled 
manual workers decreased in all wards. F ourth, the proportion 
of other non-manual workers increased in all wards. Fifth, 
the proportion of semi-skilled manual workers increased in 
Cowley and Iffley but remained roughly the same in the other 
two wards. Sixth, the proportion of unskilled manual workers 
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increased in all wards. This me ans that the outcomes of prop
erty development during the study period effected increasing 
proportions of the lower social classes and decreasing pro
portions of skilled manual workers in all wards. They also ef
fected increasing proportions of other non-manual groups in 
all wards and decreasing proportions of professional workers 
except in South ward. 

The acquisition of new property rights 

The majority of all property rights in land and development 
were established before the advent of effective town planning. 
Post-war planning acts froze those rights as they were in 1947 
and brought the acquisition of future rights under state and, 
as a result, political control. The early development plans 
were therefore concemed with the political allocation of new 
or changed property rights at the margin. In studying such 
plans, one is looking at the operation of political power as it 
affected the acquisition of property rights in contemporary 
society following a long history of military, feudal and econ
omic command of those rights. 

The usefulness of examining post-war development planning 
and control is that the acquisition of new rights and develop
ment illustrates one of the output effects of the operation of 
power in contemporary society within the physical context 
left by previous societies. eities therefore come to represent a 
horizontal archaeoiogy of past societies. Examining today's 
cities is like looking at how living coral builds on dead. 

Once the parameters of new property rights have been set 
in the development plan, the next stage, for those who wish 
to acquire some specific rights, is to approach the system of 
development control. This provides a relatively accurate docu
mented channel through which most formal attempts to ac
quire new or changed property rights must pass.1t is therefore 
a visible and formal focus of the way contemporary social 
groups engage in struggles and conflicts to acquire one of the 
outputs from state-regulated queues. 

Before applications become visible and formal, however, a 
substantial degree of covert bargaining may be conducted be
tween potential applicants and the planning authority. Some 
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of this is directed at the development control officers and 
some of it is directed at political levels which are not suscep
tible to empirical investigation. The eventual outputs of prop
erty rights illustrate the results of this bargaining; their nature 
and type illustrate the effectiveness and power of their pro
tagonists. 

Most of this kind of bargaining is centred on larger develop
ments. Following Dobry (Department of the Environment, 
197 5a), these have been called 'B' types in the study of Oxford. 
They have been defined as applications for more than 1000 
square feet of development or changes of use of this magnitude. 
Little bargaining takes place on applications for less than 1000 
square feet, called 'A'. This is largely because nearly half of this 
type of application was permitted development. This is insig
nificant development which is not usually subject to formal 
planning control. . 

For the three wards chosen for study in Oxford, Table 6.3 
shows the type of application made by different groups for 
all A and B type applications. Nearly all applications are made 
by existing property owners. This means that like the setting 
of development plan objectives only organisations or middle
dass groups have much direct contact with or influence on 
planning objectives and outputs. Manual workers and poor 
groups must rdy on indirect political pressure via the state to 
produce planning outputs relevant to their interests. 

The five maingroups of applicants who can be identified from 
development control records by this analysis are, first, feudal 
landowners such as the Duke of Marlborough, some colleges 
and the university; second, the state, which normally means a 
department of the local authority itself; third, industry and 
commerce; fourth, private individuals and, finally, voluntary 
associations such as the Oxford Preservation Trust. All these 
groups have different compositions from one another and also 
different relationships to the use of land. 

Nearly half of all the Oxford applications were permitted 
development over which only nominal planning control is 
exercised. Most of these were submitted by private individuals 
wishing to build garages or extend their existing houses. Other 
groups submitting such applications were usually engaged in 
modifying minor details of buildings. Most permitted develop-



232 Planning, Production and Consumption in Oxlord 

TABLE 6.3 Type 01 application by type 01 applicant (A types multiplied 
by 10, plus B type applications) 

Type of applicant 

Indus-
trial 

Feudal and Private Voluntary 
Type of land- com· indivi- associa-

application owners State mercial duals tions Total 
(%) (%) (%) (%) (%) (%) 

Permitted 
development 30 28 15 77 12 48 

Outline 6 4 12 3 20 6 
Full 61 63 72 20 67 45 
Reserved 

matter 1 
Permanent 

consent 1 2 
Temporary 

approval 2 3 1 2 

Total files = 100% 1226 508 1855 4595 193 9377 

X2 20 = 3271.37 P < 0.1 No information 44 

ments were A type applications. The other half of this type 
of development which actually required planning permission 
was usually concerned with such matters as shop fronts and 
advertising. Taken together they represented only small new 
distributions of property rights as a direct result of planning 
decisions. This was because they were either permitted develop. 
ment or matters of design. As long as they conformed with 
the aesthetic valuejudgements of development control officers 
and building regulations, their passage through planning was 
smooth and uninterrupted. Neither in their substance nor in 
the effects that planning had on them did they constitute a 
significant contribution to property rights. In total, therefore, 
their contribution to the distribution of significant amounts 
of property was neglibile. 

It might even be argued that decisions about such appli
cations could safely be left to building regulations. This would 
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have the merits of recognising what mostly de facta happens; 
speeding up the process of development control; and releas
ing more time for the consideration of major applications. 
This said, the following study will now focus on B type app
lications and developments because these are the ones wh ich 
make a significant contribution to the distribution ofproperty 
rights and buildings. 

As far as B type applications are concerned, bargaining be
comes formal when an application is submitted. Even then 
the submission of outline applications allows those seeking 
property rights to test the development control system with
out too much cost to themselves. Only 6 per cent of an appli
cations were for outline planning permission. Among B types, 
however, one-third of an applications were for outline per
mission only. 

Table 6.4 shows that a substantial proportion of an major 
applications, except those by the state itself, were for outline 
permission. State agencies, such as the Housing Department 

TABLE 6.4 Type o[ application by type o[ applicant (B type applications) 

Feudal 
Type of land-

application owners 
(%) 

Change of use 21 
Outline 20 
Full 56 
Reserved 

matter 1 
Permanent 

consent 1 
Temporary 

approval 1 

Total files = 100% 276 

x2 25 = 100.53 P < 0.1 

State 
(%) 

13 
13 
70 

1 

3 

158 

Type of applicant 

Indus-
trial 
and 

com-
mercial 

(%) 

16 
31 
52 

1 

765 

Private 
indivi-
duals 
(%) 

3 
41 
56 

1 

205 

Voluntary 
associa-

tions 
(%) 

21 
29 
48 

2 

63 

No information 

Total 
(%) 

15 
28 
55 

1 

1 

1469 

26 
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or the City Engineer's Department, have more opportunities 
to negotiate between departments and might be expected 
more readily to follow their own policy objectives. Accordingly, 
70 per cent of state applications were for full planning per
mission. Feudallandowners, such as the colleges and university, 
were also more in tune with state objectives, having played a 
substantial part in setting them in the Development Plan. 
Some 56 per cent of their applications were for full permission. 
Commercial, industrial, private individuals and associations 
all submitted more than the average number of outline appli
cations. This was due either to testing the regulations to see 
how far they could be adjusted in favour of applicants, or to 
degrees of uncertainty of what was acceptable development 
within the parameters of the Development Plan. 

In these circumstances, refusal rates do not necessarily ilI
ustrate lack of power by either the state or applicants. Prior 
knowledge of the development plan influences the type of 
property rights sought. Power over development plan objectives 
brings a degree of acceptance of these objectives and therefore 
reduces the degree of subsequent probing. Feudallandowners 
and the state both had some power over development plan 
objectives and considerable acceptance of the eventual statu
tory document. Consequently, at 7 and 3 per cent respectively, 
they also had the lowest subsequent refusal rates for their app
lications. Table 6.5 also shows that those groups who sought 
to probe the limits of the planning system had higher than 
average refusal rates. Commercial and industrial applicants had 
a 25 per cent refusal rate. Those who both probed and had 
!ittle part in the setting of objectives also had higher than 
average numbers of refusals. Private individuals had, for ex
ample, a 23 per cent failure rate. 

On the other hand, only 38 per cent of all B-type appli
cations actually received full approval. All the others had some 
conditions attached to them or were withdrawn or refused. 
In this way the political control of the acquisition of new prop
erty rights was quite strictly enforced. Even feudallandowners 
and the state only got full permission for just over half their 
total applications. Other groups acquired full permission for 
about one-third of their applications. Thus, despite all the 
covert and overt bargaining over property rights, the local 
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TABLE 6.5 Local decision by applicant (B type applications) 

Type of applicant 

Indus-
trial 

Feudal and Private Voluntary 
Local land- com- indivi- associa-

decision owners State mercial duals tions Total 
(%) (%) (%) (%) (%) (%) 

Full approval 52 51 31 37 34 38 
Conditional 

approval 18 17 20 14 19 18 
Temporary 

approval 4 18 4 1 2 5 
Refused 7 3 25 23 9 18 
Refused under 

building 
regulations 1 1 1 

Withdrawn 4 1 5 3 6 4 
Permitted 

development 
Deemed refused 1 1 1 1 
Approved in 

principle only 15 9 13 20 30 16 

Total files = 100% 280 162 780 207 64 1493 

X2 32 = 204.98 p < 0.1 No information 2 

planning authority played a large and significant role in their 
allocation via the process of development contro!. 

Most of these new property rights were allocated to ex ist
ing freehold owners of land and developments. In this way 
the planning system allocates most to those who own most 
property in the first instance. Table 6.6 shows that the majority 
of all B type applications were submitted by freehold owners. 
They and lessors were the most successful in acquiring full 
planning permission, gaining around 40 per cent success. Non
owners, however, were a significant minority of 166 appli
cations, 24 per cent of which gained fuH approval. Such 
applications came mainly from industrial and commercial 
groups. For most of the study period they could acquire such 
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TABLE 6.6 Local decision by ownership (B type applications) 

Ownership 

Non-
Owner Tenant owner Lessor Total 

Full approval 39 24 45 38 
Conditional approval 18 14 20 18 
Temporary approval 55 3 9 5 
Refused 17 31 14 18 
Refused under building 

regulations 1 2 1 
Withdrawn 5 5 2 4 
Permitted development 
Deemed refused 1 1 1 1 
Approved in principle only 14 22 7 15 

Total files = 100% 1152 10 166 157 1485 

X2 24 = 82.04 p < 0.1 No information 10 

permission for land they did not own without a legal require
ment to tell the actual owner what they were doing. 

Table 6.7 shows what these and other applicants were try
ing to acquire in terms of new property rights. There were sig
nificant differences both within and between different groups. 
Among the organisations, commercial and industrial groups 
submitted most applications: indeed, they submitted more 
than half of all major applications. They were mainly concerned 
with housing, shops, industry, offices and storage in that order. 
In contrast, feudal landowners, the next largest applicants, 
were overwhelmingly concerned with university uses and, to 
a !esser extent, housing. The state, on the other hand, applied 
for housing, amenities, education and offices in that order. 

Middle-class groups, as individuals, were almost exclusively 
concerned with housing. When combined in voluntary associ
ations they sought a very wide variety of property rights, 
although some emphasis was placed on education, housing 
and amenities. 

In total, the largest number of applications was for housing 
at 37 per cent; next was shops at 14 per cent; this was followed 
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TABLE 6.7 Proposed main use by applicant (B type applications) 

Type of applicant 

Indus· 
trial 

Feudal and Private Voluntary 
Proposed land- com- indivi- associa-
main use owners State mercial duals tions Total 

(%) (%) (%) (%) (%) (%) 

Housing 19 27 31 96 20 37 
Retail 4 7 24 1 2 14 
Office 4 10 11 1 5 8 
Industry 1 3 16 2 9 
Storage 1 7 9 2 6 
Education 3 15 5 1 22 6 
University 65 1 12 
Amenities 1 22 1 14 4 
Other 2 8 3 1 33 4 

Total files = 100% 280 162 779 207 64 1492 

X2 32 = 1693.99 P < 0.1 No information 3 

by university uses at 12 per cent. The number of applications, 
however, does not necessarily correspond with the amount 
and value of property rights actually sought or acquired. One 
industrial application can be as large in floorspace terms as 
many housing applications. The actual amount and value of 
property rights acquired will be examined later. 

For the time being, it is necessary to examine not just the 
total applications by different groups for property rights but 
also which territories they are trying to locate them in. 

Table 6.8 shows how different groups were trying to ac
quire different property rights in different areas. South, the 
poorest ward with residents in greatest need, was almost ex
clusively the preserve of the organisations as far as applications 
were concemed. Between them they sought the least housing 
and education of the three wards and the most shops and 
offices. In this ward even industry and commerce made more 
applications for housing than did the state, albeit for quite 
different potential users. Industry and commerce pl1t in more 
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applications in this ward than any other group, particularly 
for shops and offices. Even the state submitted as many app-
lications for offices as it did for housing. Feudallandowners 
were mainly interested in acquiring university uses. 

TABLE 6.8 Proposed main use by applicant by ward 
(B type applications) 

Applicant 

Indus-
trial 

Feudal and Private Voluntary 
Proposed land- com- indivi- associa-
main use owners State mercial duals tions Total 

(%) (%) (%) (%) (%) (%) 

Cowley and Iffley 

Housing 35 33 96 (29) 46 
Retail 9 21 1 - 15 
Office 3 7 ( 4) 5 
Industry 3 24 ( 4) 15 
Storage 5 11 7 
Education 23 1 (21) 5 
University 1 1 
Amenities 17 1 (25) 4 
Other 5 1 3 (17) 2 

Total files = 100% 12 106 439 138 24 719 

X2 32 = 586.50 P < 0.1 

North 

Housing 18 37 93 (19) 31 
Retail 4 22 2 ( 4) 10 
Office 4 14 2 ( 4) 9 
Industry 1 1 
Storage 1 3 2 
Education 3 20 2 (35) 10 
University 69 33 
Amenities 1 ( 8) 1 
Other 2 1 (20) 4 

Total files = 100% 219 13 157 43 26 458 

X2 32 = 466.18 p < 0.1 
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TABLE 6.8 (continued) 

Applicant 

Indus-
trial 

Feudal and Private Voluntary 
Proposed Iand- com- indivi- associa-
main use owners State mercial duals tions Total 

(%) (%) (%) (%) (%) (%) 

South 

Housing 14 14 21 ( 100) 25 
Retail 4 7 33 21 
Office 4 14 19 14 
Industry 2 2 9 6 
Storage 4 9 12 9 
Education 2 2 1 1 
University 53 8 
Amenities 8 37 1 7 
Other 9 15 4 9 

Total files = 100% 49 43 183 26 14 315 

X2 32 = 403.98 p < 0.1 No information 3 

In North, the richest ward with residents in least need, the 
state made practically no applications. In contrast, feudal 
landowners made more applications than any other group, 
mostly for university uses. Commercial and industrial interests 
made fewer applications in this ward than any other. Those 
they did make were for the building of houses, shops and edu
cational institutions such as commerciallanguage schools. In
dividuals applied for permission to build private houses. In 
total, the two main groups of applications in N orth ward were 
for the university and housing. 

Cowley and Iffley ward had the most applications, partly 
because it was a larger ward than the other two. Here feudal 
landowners were almost entirely absent and the largest number 
of applications came from the state, industry and commerce 
and private individuals for housing. In this manual working
dass area, both public and private housing predominated 



240 Planning, Production and Consumption in Oxford 

among state and private applicants. This illustrates not only the 
relative availability of land there but also the political power 
and money incomes of organised and skilled labour in the 
motor car industry. Through their abilities to bring economic 
pressure to bear in the factories and political pressure via the 
Labour Party, their housing choices were maximised. Both 
types of power could be mobilised to gain access either to the 
public or private sector in housing. This is reflected indirectly 
via the rate of public and private applications to construct 
housing in the area. 

The state also made higher than average numbers of appli
cations for schools and amenities in Cowley and Iffley. In
dustry and commerce made higher than average numbers of 
applications for factories and shops. The area therefore illus
trates the main changes at the margin over the post-war period 
in the progressive distribution of new property rights and ser
vices. In intention, at least, a disproportionate amount ofnew 
property rights was allocated indirectly to manual workers 
either because of their growing market power or because of 
their participation in organised political power via the Labour 
Party. 

The intention was probably more progressive than the out
come. The submission of an application and its permission or 
refusal is not all there is to translating the formal search for 
property rights into actual development. A great deal of econ
omic struggle and political bargaining intervenes before con
crete developments are actually completed on site. The 
provisions and the objectives of the Development Plan are not 
as binding as they appear on paper. A number of groups pursue 
their interests irrespective of the intentions of development 
planning. The ability of some groups to acquire property rights 
in this way is illustrated next. 

Illustrations of the informal acquisition of property rights 

The economic and political struggles and bargains concerning 
the state development of such things as shopping centres and 
roads have already been detailed in Chapter 5. As a focus of 
such struggles the state is placed under more pressures from 
different quarters than any private group seeking property 
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rights. Not surprisingly since, as it is pulled this way and that, 
the state develops contradictory aims and objectives often 
manifested as muddle and inefficiency. Many of its decisions 
must be taken in the context of this multilateral bargaining 
position. 

Such considerations do not affect private interests who can 
enter an 'essentially bilateral bargaining situation' when it 
comes to the acquisition of property rights. Often this bilateral 
negotiating framework between them and the planning auth
ority is maintained by secrecy. For most of the study period, 
both planning committee meetings and applications were con
ducted in secret. This was a critical weapon for the university, 
commercial and industrial interests when applying for planning 
permissions. 

The approval for St Catherine's College, built on land con
sidered part of a green belt, for example, was acquired almost 
without notice. In 1960, the Curators of the University Chest 
submitted an outline application for the new college. Per
mission was gran ted subject to the submission of detailed plans 
and without demur on the subject of the green belt. Full app
lication and permission were submitted and granted in 1961. 
An entire college was then built in the green belt without 
much debate at the planning stage. 

Even in controversial applications which actually ran counter 
to principles laid down in the Development Plan, university 
power could be critical in their success. Thus, although the 
Plan designated land in St Clement's for university expansion, 
some colleges preferred to develop in north Oxford. University 
College was one of the pioneers in this procedure. 

Its development, carried out on the site shown in Map 6.1, 
25 Staverton Road and numbers 100a, 102 and 104 Woodstock 
Road, was the first expansion by an Oxford college into the 
north Oxford Victorian suburb. As such, it provided a 
precedent for further encroachment by other colleges and de
partments of the university. 

The Development Plan had zoned this part of north Oxford 
as residential. Prior to Ministerial approval of the Development 
Plan, local policy had already tried to maintain the residential 
character of north Oxford. The National Farmers' Union (NFU) 
had bought 104 Woodstock Road, and in 1952 applied to the 
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SOURCE OS Map (1:1250) 5008SE Extract. 

MAP 6.1 Site 01 University College expansion in north Oxlord 

city for a change of use from residential to offices and residen
tial. Permission was refused, adecision which was upheld by 
the Minister of Housing and Local Government on appeal. 
Similar refusals were also given to the Diocesan Board of 
Finance (90 Banbury Road) and A. C. Neilson & Co. (302 
Woodstock Road). 

The NFU, on losing the appeal, sold 104 Woodstock Road 
to University College in 1953. Premises were eventually forth
coming for the NFU at 269 Banbury Road, just north of the 
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Summertown shopping centre. University College converted 
104 into four flats in 1953. The rest of the si te was acquired 
by the college in two stages: 25 Staverton Road in 1958, and 
100a and 102 Woodstock Road in 1966 (100a was built in 
1953). 

In June 1967, the City Architect and Planning Officer re
ceived letters from two local residents and one of their ward 
councillors complaining of University College's use of two of 
the properties on the site as student accommodation (one of 
which did not have permission), and that it was rumoured new 
buildings were to be erected on the site. 

These letters were the first the local authority had heard 
of University College's plans for the site, at least on an official 
basis. Contact was made with the College and an informal 
meeting was eventually held with representatives of the Plan
ning Department, University College and their architects (Arup 
Associates) in October 1967. 

Several problems were pointed out by the planning officers. 
The area was zoned as residential on the approved Town Map 
(1955 and 1967 in Amendment l);anareainStClement'shad 
been designated for future university expansion; complaints 
had already been received from local residents conceming 
University College's use of two of the houses on the site as 
student accommodation - one of which was an illegal use; 
there were likely to be problems of traffie generation follow
ing a more intense use of the site. It was suggested that an 
outline application be submitted for the development of the 
site. 

An application was submitted in December 1967 as an 'out
line proposal for redevelopment to provide mixed residential 
and college use to include rooms for graduates and under
graduates, flats and dwelling houses for fellows, married gradu
ates and staff'. In all, 120 units of accommodation were to be 
provided in two phases. Accompanying the application was 
an explanation by University College of the type of accommo
dation the college required and their reasons for selecting the 
Woodstock and Staverton Roads site. 

The 'housing situation' for students and university members 
generally was deteriorating by this time. The college authorities 
had interpreted this to mean that they should provide ac-
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commodation for all those who required it, both outside the 
college as weIl as in. 

Space and, therefore, expansion was limited on or near 
University College proper. Small-scale schemes were proposed 
in Merton Street and within the college, but these were not 
of sufficient size to satisfy the needs generated by growing 
student numbers. Two sites had been selected for college expan
sion: the Staverton Road si te and the Old Parsonage, St Giles'. 
The latter would be altered and refurbished, the Staverton 
Road site would experience the greatest development. 

With regard to the area designated for university expansion 
in St Clement's, University College had decided that it was 
not wholly suitable. Three main reasons were put forward. 
The densities envisaged for any development in St Clement's 
were higher than the college considered suitable for its members, 
particularly those with families. Even the St Clement's area 
was limited in size and, given the likely future expansion of 
the university and colleges, the area of land available would 
be insufficient for all the colleges' purposes, and University 
College would therefore be limited in its choices. Also, Uni
versity College wanted to start work as so on as possible and 
St Clement's planning future was still undecided, mainly as a 
result of 'planning blight'. 

University College also pointed out that there would not 
be great problems of traffic generation concerning the city 
centre from the Staverton Road site, since most graduates 
gravitated to the science area to the north of the city centre. 
The north Oxford si te would be entirely residential, with eol
legiate aetivities remaining in the centre. 

In the first instanee, only two bodies were consulted on the 
eollege's proposals, the city's own eonsultants - Seott Wilson 
Kirkpatriek and Partners - who were preparing the report on 
the eentral area, and the North Oxford Residents' Assoeiation. 
Neither organisation had any objeetion in principle to the pro
posed development, their eomments being limited to problems 
over aeeess and ear parking. 

The loeal residents were eomplaining loudly and often 
about the development. One of their eomplaints eoneerned 
the lack of publie eonsultation and the eouneil's poliey of only 
eontaeting the loeal 'Friends' or 'Association'. So that their 
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voice might be more forceful, they formed the 'Staverton Road 
Residents' Group'. Sufficient pressure was brought to bear so 
that the application was referred to full council by Planning 
Committee in order that the local residents could be consulted. 

The main argument against the college's proposals centred 
around the expansion of the university into a residential area, 
and the precedent likely to be caused by such a development. 
Planning Committee and council were satisfied that the pro
posal would not be detrimental to the area and were prepared 
to permit the development on the basis that the site was wholly 
residential, no 'college use' to be carried on. To fulfil this con
dition, a modified version of the application was submitted. 

The local authority had the matter taken out of its hands 
as a result of the action of one of the local residents. On re
ceipt of his letter asking for information about possible appeal 
procedures, the Minister for Housing and Local Govemment 
decided the application was sufficiently important to warrant 
a local inquiry, and duly called i tin. 

The inquiry was held in 1968. The Minister had cited four 
main aspects of the proposal as meriting inspection. First, its 
suitability and effects on its surroundings; second, its effect 
on the amenities enjoyed by the adjoining residents; third, the 
implications for traffic, safety and disturbance by noise; and 
fourth, the problem as to wh ether this was an isolated example 
of development for college and university residential needs in 
this part of north Oxford and, if not, whether there were any 
plans for dealing with future proposals. 

The Inspector disagreed with the numerous objectors who 
had seen the development as forming a precedent for further 
university expansion in north Oxford. He saw it as an isolated 
case, and recommended approval subject to detailed plans 
being approved by the local authority. He said: 

The lack of any overall plans for dealing with future pro
posals for student accommodation does notjustify rejection 
of this particular scheme, which is of a special kind to meet 
the special requirements of University College, and there 
is no evidence that any other college wants to carry out 
similar development or indeed, any kind of residential de
velopment in North Oxford. (Chase, 1968) 
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Various problems ensued, but these were design problems, 
mainly eoneeming the height of the new buildings. The develop
ment of the site has been earried out and University College 
aehieved all it set out to do. The objeetors aehieved very little, 
the only positive outeome of their aetivities being a modifi
eation of the eity's eonsultation proeedures to take more notiee 
of individuals rather than eoneentrate on loeal groups of 
Friends or Assoeiations. 

The Inspeetor's belief that no preeedent would be set has 
proved wrong. Lady Margaret Hall has sinee had a major dev
elopment involving a road closure in Benson Plaee; St Hugh's 
has expanded its site; St Anne's has developed its site more 
intensively; Jesus College has built a similar type of develop
ment to University College in Woodstoek Road; various uni
versity departments have spread up the Banbury Road; the 
'seienee triangle' at Keble Road has grown; the university has 
built aseries of graduate flats at high density north of Summer
town on Banbury Road. 

Commereial and industrial eoneems were equally sueeessful 
in getting the property rights they required irrespeetive of 
provisions in the Development Plan and loeal residents. Marks 
& Speneer, for example, decided to expand their existing store 
in Commarket Street and Market Street. In 1958, they informed 
the City Engineer and the City Arehiteet and Planning Offieer 
that they intended to demolish numbers 13-16 Commarket 
Street and 15-19 Market Street and ereet a new store. 

The ground landlords, Christ Chureh College, had given their 
permission for the redevelopment to take plaee. They did re
quire that at least one set of elevations be ehanged, but other
wise eaused !ittle hindranee to Marks & Speneer. The loeal 
authority was mainly eoneemed over aeeess to the new build
ing and stipulated that loading and unloading should be earried 
out off Market Street. In order to effeet this, Marks & Speneer 
bought the Crown and Thistle publie house, demolished it and 
used the extra spaee provided as a loading bay. 

Bargaining was also earried out with Milward & Sons. This 
shoe shop moved from number 17 to a new shop unit eon
strueted in the development next to W. H. Smith at the 
northem end of Marks & Speneer's premises. 

Although the site is in the historie eentre of Oxford, no 



Distribution and Consumption o[ New Development 247 

opposition was forthcoming to the demolition of the buildings. 
Furthermore, the Royal Fine Art Commission, when con
sulted about the elevations, only suggested minor modifications. 

The negotiations over the redevelopment were kept secret. 
Both the Oxford Mail and the Oxford Preservation Trust asked 
to see the plans and elevations, but Marks & Spencer were re
luctant to allow this, requesting that 'No information regard
ing the development proposals be given to the Preservation 
Trust until the approvals of Council and of Christ Church are 
given, when the drawings will be released to the Oxford Times 
for publication' ( M & S to CAPO, 23 May 1960). Thus a 
major new store was built in Commarket without even the 
serious exercising of aesthetic judgements on the part of the 
planning authority. 

Industrial in terests also pursued the acquisi tion of property 
rights with !ittle regard for the Development Plan or local re
sidents. In 1955, for example, shortly after agreeing to limit 
its labour force, Morris Motors decided they required a new 
body-painting shop. They submitted an application relating 
to a 'body painting plant building, passenger tunnel and new 
car park (in principle)'. The site of the proposed paint plant is 
shown in Map 6.2, the land being used as a car park at that 
time. The new building was to be 237,600 square feet in area. 

The Planning Committee had several reservations about the 
proposal. Included in these was the possibility of an increase 
in the number of workers at the plant at a time when the local 
authority wanted to limit the growth of employment. The old 
body-painting plant had also resulted in complaints from local 
residents on account of the noise and smells emitted. 

The Board of Trade issucd an industrial developmcnt cer
tificate in October 1955 for 237,600 square feet for production 
and ancillary purposcs. Morris Motors pointed out that they 
would be installing a catalytic process to cut down the emission 
of fumes into the atmosphcre and thereby avoid the pollution 
accompanying the present operation of thc old body-painting 
plant. 

Morris Motors supplied 'satisfactory' answers to all the 
Iocal authority's queries, but admitted that there would have 
to be a slight increase in the number of men employed in the 
plant to cover the period during which new operators were 
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SOURCE Site Plan from application file A5182, April 1956, 
scale 1 :2500. 

MAP 6.2 Morris Motors' body-painting plant 

t 

trained for the new machinery. The Chief Sanitary Inspector 
was concerned that the catalytic process was inefficient and 
went to Port Talbot to see a similar piece of equipment in 
action. 

Morris Motors did not wait for fuH permission before start
ing work, as was pointed out to the Planning Department by 
local residents. When the illegality of their actions was brought 
to the attention of Morris Motors they replied that although 
they were aware that 'fuH planning permission will have to be 
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obtained when all details are available, certain preliminary 
works were put in hand in view of the urgency of the scherne' 
(MM to CAPO, 20 March 1956). 

A full application was submitted in 1956. Planning Com
mittee passed it subject to several conditions. The conditions 
related to the equipment to be installed - which was to be 
approved by the local authority; the discontinuation of the 
existing body-painting lines; the provision of a vehicular tunnel 
under Garsington Road should vehicle movements across the 
road exceed 150 vehicles an hour; no permanent increase in 
the number of workers. On the application form the floor
space to be built was put at 310,165 square feet - a large in
crease on the original figures and in excess of the Board of 
Trade's Industrial Development Certificate for 237,600. 

Construction took pIace between 1957 and 1958, production 
beginning before completion of the building. As soon as pro
duction began the residents of Frederick's Road and Phipps 
Road complained of the noise and smells emanating from the 
new plant. On inspection it became apparent that Morris 
Motors had not instalied the catalytic equipment they and the 
local authority had agreed upon. Several meetings were held 
with representatives of the local authority and Morris Motors 
to try and work out a compromise solution to the problems 
of noise and smell pollution without any enforcement action 
having to be taken. 

Morris Motors increased the height of the extraction stacks, 
the local authority being unable to enforce the use of the 
special catalytic process equipment upon the firm. It is not 
known whether the numbers of workers employed for a 'tem
porary' period on the new plant were cut. Complaints about 
the noise and smell from the plant have continued up to the 
present day. Another of the objections voiced by local residents 
was the complete absence of any public consultation on the 
siting of the new plant - which is only 150 feet away from 
the houses in Phipps Road. Morris Motors had achieved all 
their objectives even with opposition from local residents and 
the local authority. 

Again the common complaint of lack of consultation with 
local residents, secrecy and disregard of the Development Plan 
are illustrated. The power of such interests to do more or less 
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as they liked was not confined to the few illustrations given 
here. Their ability to say one thing in public and do another 
in private is also iIIustrated. At the public inquiry into the Dev
elopment Plan, Smith, the Vice-ChanceIIor, had said that there 
was strong support within the university and the Hebdomadal 
Council for the principle of a green fringe (Oxford Tim es , 
4 December 1953, p. 5). Nevertheless, when it suited they 
built an entire new college in the green belt. In 1957, the uni
versity said it would confine future building development to 
areas scheduled for this purpose in the Development Plan 
(Oxford Times, 19 October 1957,p. 7).In1968itwasdevelop
ing in north Oxford. This was also despite complaints by Coun
cillor Oliver Gibbs (Labour) that 'A great many of us feel in 
this Council that University Development should not mean 
planning approval for the University to go forward in any di
rection'. Alderman Fagg (Labour) also complained in the same 
debate that 'The University keep coming forward with bit 
after bit and no one knows where they are going' (Oxford 
Times, 7 ]anuary 1966, p. 13). 

In 1953, both Morris Motors and the Pressed Steel Company 
agreed to place a limit on the numbers of people they would 
employ (Oxford Times, 13 March 1953, p. 8). Nevertheless, 
they introduced shift working and buiIt new workshops which 
greatly increased the numbers of workers they employed there. 

The illustrations show, therefore, that powerful interest 
groups acquire property rights via the development control 
process without undue modification whether or not they co m
ply cIosely with the provisions of the Development Plan. These 
acquisitions were facilitated during the study period by covert 
bargaining, secrecy and lack of consultation with local resi
dents. The abilities of powerful private in terests to pursue their 
property right requirements single-mindedly is also an advan
tage when it comes to bargaining with the state wh ich has to 
conduct simultaneous, multilateral bargaining. While involved 
in such negotiations it is also difficult for the state to exercise 
very specific control over development. This means that the 
planning system exercises rather less control over the acqui
sition of property rights, particularly of powerful groups, than 
might formally appear to be the case. Once constructed, the 
planning system has even less control over its use. 
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Who got what and where 

The mere acquisition of property rights from the planning 
system does not ensure their translation into actual properties. 
A great deal of detailed planning, design and construction 
work is required to convert planning permissions into develop
ments. Out of the estimated total applications in the three 
wards of Oxford, numbering 9421, 6 per cent were for out
line permission only, 7 per cent were refused and 1 per cent 
were withdrawn. Thus, 14 per cent, 1319 applications, did not 
acquire property rights. Building regulation files, however, 
showing completions or starts before 1977, recorded 6168 
for the sampie. This leaves 1834 unstarted developments three 
years after the end of the study period. Out of the total sampie, 
therefore, two-thirds were actually constructed and a fifth ac
quired permission but were not started by 1977. 

This fifth was composed exclusively of A type applications, 
many of which would not have required building regulation 
permission anyway. Among B type applications the picture 
was somewhat different. Out of the 1495 applications, 28 per 
cent were for outline permission, 18 per cent were refused, 
4 per cent were withdrawn and 1 per cent were deemed refusals. 
Thus 51 per cent did not acquire full planning permission. All 
the remaining 49 per cent or 728 developments were com
pleted or started by 1977. Table 6.9 shows their distribution. 

The largest amount of property was acquired by commerce 
and industry. They built 314 out of the total 728 completed 
or started applications. The smallest amounts of property 
went to private individuals and voluntary associations. Between 
these two extremes, feudallandowners completed 173 develop
ments and the state 140. 

In terms of numbers of developments, commerce and in
dustry had the greatest shares of shops, offices, factories and 
storage. They thus acquired the greatest proportion of new 
productive floorspaces, as might be expected. The capital and 
revenue earning values of this type of floorspace is greater than 
any other. Not only did commerce and industry therefore ac
quire the greatest proportion of all new developments, but 
also the largest number of the most valuable new properties. 

Feudallandowners, in this instance, were mainly concerned 
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TABLE 6.9 Main use by applicant (B type completed 
orstarted belore 1977) 

Applicant 

Indus-
trial 

Feudal and Private Voluntary 
land- com- indivi- associa-

Main use owners State mercial duals tions Total 
(%) (%) (%) (%) (%) (%) 

Housing 17 24 18 96 (20) 27 
Retail 2 7 22 1 12 
Office 2 9 12 1 ( 4) 8 
Industry 1 3 25 ( 4) 11 
Storage 1 6 12 7 
Education 2 16 7 1 (36) 8 
University 70 1 1 17 
Amenities 1 24 2 ( 12) 6 
Other 4 10 1 1 (24) 4 

Total files = 100% 173 140 314 76 25 728 

X2 32 = 891.06 P < 0.1 

with university uses. They also acquired a substantial proportion 
of new residential developments. 

In contrast to other organisers, the state built a larger pro
portion of amenities and educational facilities, as might be 
expected. It also built a larger than average number of office 
developments and a substantial, although less than average, 
proportion of new housing developments. 

Private individuals built housing. Voluntary associations 
completed only twenty-five developments over the entire 
twenty-one-year period. 

As with aspirations for property rights, substantial differ
ences emerged concerning who acquired what property in which 
territory. Table 6.10 shows that South, the poorer ward, ac
quired the lowest proportion of housing developments and the 
highest proportions of shops and offices. Most of the latter 
were acquired by commerce. The only other active developer 
in the area was the state. Instead of concentrating on housing, 
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however, the state bullt mainly public amenities and offices. 
The latter were for its own use. The main distributions of new 
property in the poorer ward were therefore to commerce and 

TABLE 6.10 Main use by applicant by ward (B type completed 
or started before 1977) 

Applicant 

Indus-
trial 

Feudal and Private Voluntary 
land- com- indivi- associa-

Main use owners State mercial duals tions Total 
(%) (%) (%) (%) (%) (%) 

Cowley and lffley 

Housing 33 20 98 36 
Retail 9 16 2 11 
Office 3 7 5 
Industry 3 38 21 
Storage 4 14 9 
Education 23 2 9 
University 2 2 
Amenities 18 1 6 
Other 7 1 

Total files = 100% 6 94 179 51 11 341 

X2 32 = 291.51 p < 0.1 

North 

Housing 16 26 23 
Retail 3 24 9 
Office 3 16 9 
Industry 1 1 1 
Storage 1 1 1 
Education 2 24 11 
University 13 42 
Amenities 1 2 
Other 1 7 2 

Total files = 100% 140 9 70 16 11 246 

X2 32 = 261.08 p < 0.1 
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TABLE 6.10 (continued) 

Applicant 

Indus-
trial 

Feudal and Private Voluntary 
land- com- indivi- associa-

Main use owners State mercial duals tions Total 
(%) (%) (%) (%) (%) (%) 

South 

Housing (19) 8 5 14 
Retail 5 39 19 
Office 14 22 14 
Industry 3 12 6 
Storage 11 17 11 
Education 3 2 1 
University (63) 12 
Amenities ( 7) 41 3 14 
Other (11) 15 9 

Total files = 100% 27 37 65 9 3 141 

X2 32 = 216.88 p < 0.1 

the state, who built mainly shops and offices for their own 
use. Distributions to existing residents were minimal. 

North, the richer ward, gained mainly university properties 
and private housing. Both were constructed almost exclusively 
by commerce, industry and feudal landowners. The former 
also constructed some shops and offices in the area, together 
with so me educational institutions. A number of these were 
conversions or changes of use frorn, for example, large Victorian 
houses to private language schools. Local residents acquired 
some private housing. 

Cowley and Iffley, the predominandy skilled manual work
ing-class ward, in 1951 acquired mostly industry and housing 
developments. These were built mainly by commerce, industry, 
the state and private individuals. The first two concentrated 
on acquiring factories, shops and storage; the state built mainly 
council housing, schools and amenities; private individuals 
built private housing. Local residents therefore gained more 
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in the way of publie and private housing in this ward than any 
other. 

To summarise Table 6.10, it may be seen that most distri
butions of aetual property developments do not go direetly 
to loeal residents in any of the wards: most were distributed 
direetly to private organisations. Most of these developments 
were for their own usc and not for subsequent redistribution 
via the market to private individuals. In eontrast, most of the 
state developments were for use by other individuals and were 
redistributed either via the queues for eouneil housing, edu
eation or amenities, or via the market for eommercial floor
spaees. 

As far as loeal residents were eoneerned, the proeess ofplan
ning has had the general effeet of distributing new property 
and facilities in the manual working-class area and regressively 
redistributing property in the poor area. In terms of numbers 
of developments, therefore, the fruits of inereases in property 
between 1953 and 1973 were distributed to private home
owners and some manual workers. Growth in the housing and 
publie faeility sectors was thcrefore used to strengthen the 
existing position of middle-class residents and improvc the 
eonditions of working-class groups represented by trade unions 
and the Labour Party. 

In contrast, growth of commercial properties, in particular, 
distributed devclopments and profits to private, eommercial or
ganisers, and spaee for new jobs to middle-class service workers. 
This growth took plaee at the direet expense of existing semi
and unskilled working-class residents whose houses were de
molished. 

The growth of new property developments would appear, 
therefore, to have distributed regressively the largest number 
of developments to those with most in the first instanee. It 
direetly maintained the property rights of middle-class resi
dents and indireetly inereased the spaee available for service 
employment.1t indireetly and progressively redistributed some 
housing and publie facilities to some manual workers. The 
benefits to the best-off groups, however, were obtained at the 
direet expense of some of the worst-off residents. 

Sometimes these physieal distributions took plaee as a re
sult of 'objeetive' loeational decisions and sometimes they did 



256 Planning, Production and Consumption in Oxford 

not. The development of housing and other collective facilities 
in Cowley and Iffley was probably sensible in the light of 
the space available there and the location of the motor car 
works. The development of university facilities and housing 
in North ward was sometimes against the provisions of the 
Development Plan but may have saved some parts of St 
Clement's from demolition. The redevelopment of St Ebbe's 
had little to do with 'objective' land-use decisions. The com
mercial development could have taken place elsewhere at, for 
example, Gloucester Green, the bus station, and the demolition 
of the housing there was unnecessary, as shown by the sub
sequent attitudes taken in St Thomas and other similar areas. 

Nevertheless, these findings for Oxford are typical of those 
found in the regions of Britain experiencing economic growth. 
Thomas (1969) found that the most striking failure of new
town policy was the lack of provision for the least favoured 
groups and in particular the poor and the aged. Glass (1970) 
found that in Camden the poor paid more for less housing. 
They paid three supplementary housing taxes on central area 
accommodation, on fumished property and on housing for 
newcomers. In this way they suffered most from existing plan
ning and housing policies. Hall (1972, p. 267) said that 'After 
twenty-five years of effective town and country planning, 
nearly half of them under Labour, we find that the main dis
tributive effect was to keep the poor, or a high proportion of 
them, poor'. In his major analysis of the effects of planning in 
urban England, he, and others, concluded that: 

Those who have paid have been: 
1. the aspirant rural or suburb an dwellers, 
2. those public housing tenants in the great cities, who have 

been housed in high-density, high-rise developments be
cause of the shortage of building land, 

3. lower-income families who live in privately-rented hous
ing in the big cities. (Hall et al., 1973, p. 427) 

This pattern is confirmed and substantiated in detail by the 
findings in Oxford. 

Two unresolved questions arise from this work. The first is 
whether planning is more regressive in conditions of economic 
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decline like those found in, for example, Glasgow and Belfast. 
The second is how economic growth could be combined with 
progressive redistribution to the poorest groups. Answers to 
these questions might be critical for the continued political 
viability of town planning in its present form in the future. 

Retuming to the detailed distribution of property in Oxford, 
numbers of developments are only an approximation of actual 
amounts of property. In addition, it is necessary to analyse 
the amounts of floorspace and numbers of housing units 
together with their value and subsequent effects on the social 
and economic structure of the city. 

New productive floorspaces 

Table 6.11 shows the distribution of gross new productive 
floorspaces by type of applicant by ward. Out of a total of 
4,045,200 square feet,industry and commerce got 3,481,100. 
In other words, 86 per cent of the most valuable property 
went to private industrial and commercial interests. The only 
other significant institution to acquire much of this type of 
property was the state, wh ich got 492,600 square feet or 12 
per cent. Now, of course, in a largely private and market econ
omy seeking the generally accepted goal of economic growth, 
this is not a surprising result. Indeed, any industrial economy 
with the same goal of economic growth might expect similar 
quantities of productive floorspaces. Ownership could be dif
ferent but, state-owned or not, industrial and commercial 
economies require buildings and a large proportion of all built 
properties must be of this type. 

What is again significant in distributional terms, however, 
is where these types of property were built with respect to the 
social characteristics of existing residents. Quite properly, the 
largest amounts of private industry and offices were built in 
Cowley and Iffley ward in the existing motor car complexes 
and new 'industrial' estate. Large amounts of retail floorspace 
were also built there in the Cowley Centre. 

North ward had the smallest amount of new productive 
floorspace of the three wards. Much of it was for shops in the 
central area. 
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TABLE 6.11 Gross new productive floorspaces by type of applicant by 
ward (8 type completed or started before 1977) 

Type of applicant 

Indus-
trial 

Feudal and Private Voluntary 
New floor- land- com- indivi- associa-

space x 000 owners State mercial duals tions Total 
(sq.ft.) (sq.ft.) (sq.ft.) (sq.ft.) (sq.ft.) (sq.ft.) 

Cowley and Iffley 

Industrial 152.6 1653.3 1.9 1807.8 
Office 11.0 112.7 123.7 
Retail 160.3 196.6 0.5 357.4 
Storage 13.1 957.5 970.6 

Sub-total 337.0 2920.1 0.5 1.9 3259.5 

North 

Industrial 2.4 0.2 2.6 
Office 17.1 11.2 30.5 2.0 60.8 
Retail 40.4 83.5 123.9 
Storage 5.2 2.2 50.0 57.4 

Sub-total 65.1 13.4 164.2 2.0 244.7 

South 

Industrial 0.2 19.3 19.5 
Office 50.1 81.6 1.0 132.7 
Retail 82.9 227.9 310.8 
Storage 9.0 68.0 1.0 78.0 

Sub-total 142.2 396.8 2.0 541.0 

Grand total 65.1 492.6 3481.1 2.5 3.9 4045.2 

South, on the other hand, got the largest amount of state 
office building and the largest amount of private shop con
struction. Some of this was in the existing central area. Some, 
on the other hand, as has been pointed out already, replaced 
existing working-class housing. This is the critical area where 
commercial and state properties have been acquired at the 
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direct expense of existing residents. Their compensation, even 
when acquired, in terms of money or rehousing, in no way 
matched the property values created by their expulsion. Further
more, the creation of commercial centres at Cowley and 
Westgate provided, particularly in the early years, a direct sub
sidy to commercial operators because so me of them paid less 
than full market rents while the prices charged to their cust
omers were fixed as though they were incurring full costs. 

The first experience of planning and executing a mixed shop
ping, commercial and residential centre gained by the planning 
authority was the Cowley Centre. Plans for the Centre were 
incorporated in the Development Plan, in which land around 
Hockmore Street and Between Towns Road was designated 
for compulsory purehase. Under pressure from the Oxford 
branch of the National Council of Women, the Centre was 
eventually planned as a pedestrian precinct (Oxford Times, 
4 Deeember 1953, p. 5).1t was designed principally as part of 
the authority's poliey of reducing congestion in the centre of 
Oxford, partly by a process of decentralisation.1t was also to 
serve as a district eentre for the growing population of Cowley, 
as new council dwellings were construeted at Blaekbird Leys 
and Littlemore. 

In eosts, exeeution and effeets, Cowley Centre demonstrated 
a number of eharaeteristics later duplieated at the Westgate. 
Construction began in the autumn of 1960; the first shop 
opened in 1962. The capital cost to the authority had been 
about !2.2million. Its part of the development had been built 
by the firm of J ohn Laing. 

The four main multiple stores, Woolworth's, Smith's, 
Sainsbury's and later the Oxford and Distriet Co-operative 
Society, negotiated special and favourable terms for partiei
pation in the scheme. These terms included ninety-nine-year 
building leases at 'giveaway' ground rents. Table 6.12 shows 
the bargains they struck. Essentially, they acquired the land 
on which to build their own stores at minimal and unreviewed 
rents. The loeal authority bought the land, surrounded them 
with the necessary infrastrueture and buildings of a completed 
centre and also prevented most of their competitors from 
entering the field. Similar stores in the same loeation had to 
rent ready-built premises on less favourable terms. Fine Fare, 
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TABLE 6.12 Multiples' rents and leases in Cowley Centre 

Size (sq. Lease Annual rent 
Store yards) (years) (J;) 

Sainsbury 1 133 99 600 
Woolworth 746 99 433 
W.H. Smith 405 99 266 
Co-op 1361 99 850 

for example, acquired 1000 square yards on a sixty-three-year 
lease at l5500 per annum with reviews at ten and twenty-one 
years. 

The standard shop lease for the Centre was fourteen or 
twenty-one years, with fixed increases of 6 or 7 per cent every 
seven years. These reviews have not kept pace with the rise in 
interest rates paid by the local authority on the loans raised 
to build the Centre. These have tripled from 5 per cent in 
1958/9 to 15 or more per cent at the high point of 1977. This, 
together with the low rents charged to the multiples, has meant 
that the Centre has only once shown an operating surplus, as 
shown in Table 6.13. 

Assuming that if they operated anywhere the shops and 
offices would pay normal rates, the operating deficit of the 
Cowley Centre represents a direct subsidy to those who live 
and work there. It was not the local authority's intention to 
provide such a subsidy when it appointed the London-based 
firm of Hillier, Parker, May and Rowland as sole letting agents 
for the scheme. In retrospect, this was a costly mistake which 
can only be remedied as the fourteen-year rent reviews fall 
due. It is impossible to put a precise figure on which users got 
how much subsidy but clearly the multiples with their low 
ground rents and favourable extemality effects must have ac
quired a large share of it. In contrast, the residents of the 
council accommodation incorporated in the scheme had to 
pay higher than average rents. As a result, most of the accom
modation had to be let on the open market. Hockmore 
Tower and Pound House made !ittle contribution to shorten
ing the queue for council housing. 

The conversion of the type of development shown in Figure 
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TABLE 6.13 Cow/ey Centre: expenditure and income 

Capital 
expendi- Debt Total Rent Rate 

ture charges expendi- in co me income 
Year (J!OOO) (J!OOO) (J!OOO) (J!OOO) (J!OOO) 

1958/9 3.4 1.2 1.6 0.5 
1959/60 42.7 1.9 5.7 0.9 
1960/1 112.6 4.3 7.5 1.2 
1961/2 245.1 15.7 20.9 0.6 
1962/3 349.1 33.8 41.9 14.6 
1963/4 652.4 60.6 69.3 39.3 16.0 
1964/5 530.7 107.9 124.2 86.6 25.0 
1965/6 43.1 132.2 150.2 118.2 47.2 
196617 43.4 142.6 154.3 121.0 53.2 
1967/8* 39.1 131.9 137.4 129.3 63.3 
19689 20.9 121.6 127.6 132.6 65.6 
1969/70 42.0 128.2 142.1 135.2 75.7 
1970/1 38.0 132.4 145.8 140.8 88.7 
1971/2 130.4 146.8 145.2 97.9 
1972/3 139.2 157.9 172.6 97.9 
1973/4 171. 7 183.9 158.6 

Total 2162.5 1456.6 1617.1 1397.0 

*Cowley Centre passed from the Cowley Centre Committee to the Estates 
Committee in 1967. 
SOURCE Abstracts of the Treasurer's Accounts, 1959-74 (inclusive). 

6.1 probably had the effect of reducing some of the congestion 
in the city centre. This was achieved in the first fourteen years 
of its existence, at least, at the cost of a substantial direct sub
sidy to commercial operators in the Cowley complex. No doubt 
any subsequent increases in rents will be passed on to the com
munity in its role as customers. 

The opportunity costs of such a policy might be seen in 
terms of the willingness of some commercial operators, like 
Centramie, to build out-of-toWll shopping centres at no 
financial cost to the community. Having embarked on a policy 
of city-centre redevelopment and concentrated district centres, 
the local authority could not encourage such developments 
without incurring even greater losses in its OWll. It is also bound 
to be subject to pressure from existing local business interests 
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FIGURE 6.1 Hockmore Street and Cowley Centre 

who are firmly committed to the concept of a central business 
district. 

This commitment is symbolised by the Westgate Centre, 
shown in Maps 6.3a and 6.3b. Work started in 1970 and was 
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SOURCE Oxford City Council pamphlet (n.d.). 

MAP 6.3a Westgate Centre: loeation 

eompleted, large1y by Taylor Woodrow Construetion, in 
1972 at a eost of oE1.8million. It was designed to extend the 
eentral shopping area in a eontinuous fashion into St Ebbe's 
and to inerease the rateable values there. The formal logie 
behind its eonstruetion was the neeessity to maintain 
Oxford's regional shopping role. 

In this development, it was Selfridges who negotiated highly 
favourable terms both in payments to the loeal authority be
fore their store was opened and in the design of the centre. 
Thcy were allowed to use the land aequired for them by the 
loeal authority at a peppereorn rent during the eonstruetion 
of their store. The centre was designed in such a way that 
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~IUI.T I STOlty 
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SOURCE Oxford Times (40ctober 1968) p. 32. 

MAP 6.3b Westgate Centre: plan 

Selfridges also had the most floorspace, the best frontages and 
the site nearest to the existing shopping areas. In contrast, for 
example, to the bright entrances of Selfridges, the entrances 
to the rest of the centre are dark and satanic. 

Assuming that all the users of Westgate would have to pay 
rates wherever they operated, Table 6.14 shows that the local 
authority was again subsidising total operating costs for users 



Distribution and Consumption 01 New Development 265 

TABLE 6.14 Westgate Centre: expenditure and income 

Income 
(rent + 

Capital Debt Total service Rate 
expenditure charges expenditure charge) income 

Year (!OOO) (!OOO) (!OOO) (!OOO) (!OOO) 
[ cumulative 

total] 

1969/70 122.0 
1970/1 697.0 31.7 31.7 
1971/2 1 280.0 28.8 28.8 
1972/3 1518.0 128.3 141.3 46.3 
1973/4 1 562.0 175.8 221.6 272.8 
1974/5 1 714.0 195.8 248.3 252.7 375.2 

Total 1 714.0 560.4 671.7 571.8 375.2 

A further !100,000 in capital expenditure is estimated to be required 
for Westgate, bringing total capital expenditure to !1,814,000. 
SOURCE Abstract of the Treasurer's Accounts, 1970-5 (inclusive). 

of the Centre. In 1975, for example, capital expenditure by 
the authority had been .n. 7 million. Its total annual expendi
tures were about .E248,000, while its total income from rents 
and service charges was about .E253,000. This represented a 
net surplus of J;4372 to be precise. This was a net yield on 
capital expenditure of .E1,714,000 or 0.26 per cent. The dif
ference between this figure and that expected by any insti
tutional investor in the private property market would repre
sent the degree of subsidy by the local authority to the opera
tors using Westgate. Marriott (1967) has shown that yields in 
the private sector for shops could be substantial. 

The magnitude of the distributional effects of the acquisition 
of new productive floorspaces is greater than simple square 
footage and current yields. Such properties have capital and 
income values exceeding those of equivalent square footage 
of other types of property such as housing, schools, hospitals 
and so on in similar locations. Table 6.15 attempts to put 
monetary values on the income and capital values created by 
new property developments in the three studied wards of 
Oxford during the period 1953- 73. Property valuation is more 
judgement than science and the figures should therefore be 
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TABLE 6.15 Commercial property values* (B type completed or started 
be/ore 1977) 

Type of property 

Valuation Industrial Office Retail Storage 

Gross floorspace 
( sq.ft) 1829900 317200 792100 1106000 

Net floorspace 
(sq.ft) 1647000 240000 713000 996000 

Yield 1973 10% 6% 7% 11% 
1977 12.5% 7.5% 8% 13% 

Capitalisation 1973 10 YP 16.6 YP 14.3 YP 9.1 YP 
1977 8 YP 13.3 YP 12.5 YP 7.7 YP 

Rental per 
square foot 1973 60p .H.75 f2.50 50p 

Gross develop- 1973 f9880000 f7379 000 f25 490 000 f31 7 2 000 
ment values 
(adjusted) 1977 f9882 000 f6756 000 f35 650 000 f3835 000 

*Where net floorspace x capitalisation x rental = gross development value 
and capitalisation = 100';" yield. 

treated as careful approximations rather than absolutely ac
curate and firm data. Another reason for treating the figures 
with caution is that 1973 was an exceptional year forproperty 
values and prices. Accordingly, the figures for that year have 
been adjusted downwards by 10 per cent to provide a more 
'average' valuation. The approximate 1977 figures are also 
given for the sake of comparison and because most of the ap
provals during the study period had been completed by that 
time. Only total figures have been used in order to minimise 
the effects of special or atypical developments. 

Taken together, the figures show that by the end of the 
study period approximately J;46 million worth of new pro
ductive floorspaces had been created or started. At the time 
of analysis, 1977, a further J;10 million had been added to 
this total figure as a result of appreciation in property values. 
This J;56 million worth of industrial and commercial property 
was distributed among 250 different and successful B type 
applicants. This represents an average distribution of approxi
mately J;224,000 worth of property per successful application 
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by 1977. About 100 of these approvals were distributed to 
organisations or individuals submitting more than one appli
cation. Therefore, even within the small group of successful 
applicants, considerable differences in the distribution of prop
erty values arose. A minority acquired substantially more of 
both than did the 155 applicants who only secured a single 
development. 

Substantial differences also arose between the sectors. The 
income from shopping spaces was, or should have been, con
sistently and substantially greater than from a square foot of 
any other use. This is reflected in the gross development value 
of the shopping developments. 

In 1973 they were worth about !25 million and by 1977 
this had risen to approximately !36 million. The yields from 
such property should have been 7 or 8 per cent. They have 
never reached these levels in the state-owned shopping centres. 
Thus, although the state has gained the notional capital values 
of these properties, the shortfall in yields represents one 
measure of part of the subsidy being distributed to the private 
operators of those shops. The other part of the subsidy would 
be composed of the costs avoided by the private operators as 
a result of state activities in compulsorily purchasing the land, 
servicing the sites and constructing the buildings. Savings in 
land acquisition costs alone would have been considerable. The 
distribution of this subsidy is all the more remarkable in the 
sense that the state does not acquire anormal yield even in 
the most profitable sec tor of the local property market. 

The state also fails, of course, to make a yield on the offices 
it uses for its own purposes. The gross development value of 
office developments fell between 1973 and 1977. Even so, 
nearly !7 million worth of office developments received plan
ning approval during the study period. 

Some !10 million worth of gross development values were 
also created in the industrial sector and roughly !4 million 
worth of storage space was created. Bearing in mind the small 
number of organisations acquiring these types of property, 
each one gained a substantial amount. Pressed Steel, Fisher 
and Morris Motors, for example, between them gained eighty
one B type approvals for all productive floorspaces combined. 

Not only were substantial gross development values dis-
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tributed to a relatively small number of organisations and in
dividuals over the period, but also the opportunities for cur
rent and future income. The notional annual rental from the 
retail properties in 1977 was roughly ~3 million. F or offices, 
it was about ~Y2 million. Thus, the distribution of the properties 
alone had considerable potential income effects for those 
who acquired them. 

Housing 

Turning from property concerned primarily with economic 
activity to other categories, the most important of these is 
housing. In this sector, a similar analysis to that conducted for 
production may be followed. Accordingly, the numbers and 
location of new housing can be shown. The activities of the 
local authority are illustrated. The capital values created and 
destroyed may be estimated, together with the notional in
come effects of development. First, an analysis is made of 
the numbers and location of new accommodation. 

Table 6.16 shows the numbers and types of different ac
commodation units buHt by different applicants in the three 
study wards. Applicants are not necessarily the users of these 
units. In practice, apart from individuals building their own 
houses, most applicants are not the eventual users. This is in 
contrast to commercial developmen ts, where a high proportion 
of applicants are also the eventual users. 

Table 6.16 shows that most accommodation was built by 
the state or commercial building firms. The majority was built 
in the Cowley and Iffley ward, where the state built mainly 
terraced houses, flats or maisonettes while commercial builders 
concentrated mainly on the latter two types of accommo
dation. This reflects state provision of council housing for 
manual workers and private construction of accommodation 
for middle- and higher-income groups. 

North, the richer ward, had virtually no council construc
ti on and a moderate amount of new private flats and houses. 
University accommodation has not been included in these 
figures because it does not constitute private residential dwell
ings and is excluded in census calculation of private resident 
populations. 
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TABLE 6.16 New accommodation units by type of applicant by ward 
(B type completed or started by 1977) 

Type of applicant 

Indus-
New trial 

accornrno- Feudal and Private Voluntary 
dation land- corn- indivi- associa-
units owners State rnercial duals tions Total 

Cowley and Iffley 

Detached 11 31 28 70 
Serni-detached 96 40 2 138 
Terraced 243 41 284 
Flats and 

rnaisonettes 418 243 9 670 
Bungalows 9 1 18 28 

Sub-total 777 356 57 1190 

North 

Detached 1 1 8 10 
Serni-detached 
Terraced 
Flats and 

rnaisonettes 1 158 28 50 237 
Bungalows 9 9 

Sub-total 1 1 168 36 50 256 

South 

Detached 1 5 6 
Serni-detached 4 4 
Terraced 7 7 
Flats and 

rnaisonettes 125 10 2 137 
Bungalows 1 1 

Sub-total 2 132 14 7 155 

Grand total 3 910 538 100 50 1601 

50uth, the poorest ward, gained a modest amount 01" new 
counci! flats and terraced houses. These, however, did not 
compensate for the numbers lost by demolition in 5t Ebbe's. 
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There, approximately 900 houses were demolished to be re
placed by a total of 155 units in the wh oIe of the South ward. 

Taken together, the figures show that South acquired the 
smallest number of new housing units. Cowley and Iffley gained 
the largest amount of new housing from both the local auth
ority and private enterprise. North, the richest ward, gained 
more new housing than South, the poorest, although its total 
was not as large as that for Cowley and Iffley. 

The role played by the local authority in housing was a 
central one. The two reasons for this sprang from its planning 
function in allocating land in the Development Plan for dif
ferent uses or changes of use and its executive function in the 
provision of public housing. In both cases, its performance 
leaves much to be desired. 

The planning of public development in Oxford during the 
post-war years was characterised by two main factors. The 
first was adesire to redevelop existing areas comprehensively. 
This was pardy arefleetion of the tidiness syndrome both in 
development and administration. It was also a way of simplify
ing the complexity involved in redeveloping areas containing 
mixed uses and communication problems. On paper, it seemed 
much simpler to sweep all the old uses away and build up a 
new mixture on the cleared sites. The second characteristic 
which followed from the difficulties of adopting this technique 
in practice was delay. The gap between plan and action was 
usually large and, in some cases, mercifully infinite. 

Delays in public development should have been no surprise. 
In seconding the adoption of the Sharp Report (1948) in 
council, Iliffe (Conservative), said that 'It will be at least 5000 
years before there is the slightest possibility of any of these 
things being done' (Oxford Tz"mes, 26 March 1948, p. 8). Some 
years later, in debating the Donnington Bridge proposal, 
another councillor, Lower (Labour), characterised the web of 
planning as 'if you can't do anything right, don't do anything 
at all' (Oxford Times, 19 February 1954, p. 9). Even the local 
member of parliament, Turner, assured the annual dinner of 
the Insurance Institute of Oxford 'that none of these [road] 
schemes will ever take place' (Oxford Tim es , 27 January 1956, 
p.l0). 

In practice, delays were substantial. The first shop opened 
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in Cowley Centre, for example, seven years after approval of 
the Centre in the Development Plan, 1955. Westgate Centre 
took even longer and did not open for business until 1972. 
The relatively uncontroversial bypasses mooted between the 
wars were not fuHy completed until thc 1960s. Of the con
troversial inner relief roads proposed in the 1940s, only a 
small section running through 8t Ebbe's had been built by the 
1970s. Even in 1969, the future of all hornes in Jericho was 
not to be known for two or three years because the council, 
despite declaring them suitable subjects for redevelopment in 
the 1950s, had not surveyed them in detail (Oxford Times, 
17 January 1969, pp. 21 and 30). 

Despite these predicted and increasingly obvious adminis
trative difficulties associated with comprehensive redevelop
ment, the planning authority remained committed to this tech
nique until the 1970s. Once the principle had been established 
in the Development Plan, and the cumbcrsome administrative 
machinery involving compulsory purchases, public inquiries, 
rehousing, demolition and the sealing of development contracts 
had been set in motion, it tended to foHow an autonomous 
bureaucratic logic. In 1957, Councillor Ingram (Labour, later 
Conservative) tried to persuade the Planning Committee that 
the redevelopment of 8t Ebbe's should take place little by 
little hut the Committee asserted that piecemeal develop
ment would be amistake (Oxford Times, 27 December 1957, 
p. 9). Instead, compulsory purchase orders were served on 
the residents. The same procedure was started for the Cowley 
Centre and parts of J ericho. 

The effect of proposals for comprehensive redevelopment 
foHowed by delays was blight. In 1957, Councillor Ingram 
pointed out that '!t's aH very weH having development and re
development plans, but unless the way is clear for redevelop
ment work to go ahead, hardship, uncertainty and misery will 
foHow. Today this is the position in 8t Ebbe's.' He also said 
'that because of uncertainty over the future of 8t Ebbe's, land
lords were not carrying out repairs' (Oxford Times, 8 February 
1957, p. 11). 

Among the worst of these landlords was the council itself. 
In 1958, Councillor Mrs O. Gibbs (Labour) described houses 
owned by the council in 8t Ebbe's and 8t Clement's. 
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The extemal painting was in an appalling condition. Most 
of the houses needed roof repairs and the chimneys re
painting, and the guttering, in many cases, was in urgent 
need of repair .... If these properties were owned by a 
private landlord, he would be unable to raise the rents until 
the repairs were carried out. (Oxford Tim es , 24 January 
1958,p.ll). 

The deterioration in properties consequent upon designation 
for comprehensive development, followed by delays and ex
acerbated by the council as landlord, began to fumish a re
trospective justification for the policy. If an area was not be
yond repair before talk of redevelopment, it soon became so 
afterwards. 

The proliferation of proposals for inner relief roads created 
more blight and decay. Eventually, in 1967, the Planning 
Committee called a halt to all major building projects in the 
path of possible relief roads in the city (Oxford Times, 5 May 
1967,p.32). 

BIigh t and decay also developed in J ericho. Apart from the 
uncertainty about its future, the compensation paid on com
pulsory purehase of properties accelerated the general unwill
ingness to maintain the area. In 1967, a man who had paid 
.fl 700 for a house two years earlier was offered .f25 site value 
by the counciI. Despite protests, the practice was stilI in oper
ation in 1969 when a sixty-nine-year-old pensioner was offered 
.f252 for his terraced house which would have been worth 
.f1250 on the open market (Oxford Times, 17 January 1969, 
p. 13). The argument used to justify such compensation was 
that the sites were not large enough to build housing units 
which conformed with current building regulations. Mean
whiIe, the council also allowed its own properties in the area 
to deteriorate (Philips, Oxford Times, 3 May 1968, p. 15). In 
the event, however, J ericho survived in modified form. It owed 
its survival partly to delays which allowed residents to leam 
the lessons of St Ebbe's and partly because there was no thrust 
to establish commercial uses in the area. 

The bulldozers ploughed through St Ebbe's. Luckily, what 
they destroyed was documented by Mogey (1956) in a classic 
comparison of life in a traditional working-class community 
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TABLE 6.17 Length ofresidence in St Ebbe's since marriage 

Years 

0-4 
5-9 

10-14 
20 and over 

Total 

Percentage of total 

21 
10 
33 
36 

100 

SOURCE J.M Mogey, Family and Neighbourhood: two studies in Oxford 
(Oxford University Press, 1956). 

with that found in a new housing estate. The picture is one of 
a long-established community with only 21 per cent of the 
population having lived there for less than four years after 
marriage. Table 6.17 also shows that 36 per cent of the popu
lation had lived in the area for more than twenty years after 
marriage. Many of the 915 houses were of the type shown in 
Figures 6.2 and 6.3. The local economy was viable and varied 
as shown in Table 6.18. Many kinds of atypical and essential 
local services could be found down one little street or another 
in St Ebbe's. 

Roaming the streets there was to discover continual sur
prises of sight and smell. Small alleyways, tributaries of the 
Thames, fascinating workshops and public houses with com
pelling unsavoury reputations were surrounded by neat or 
decrepit terraced housing; around each corner a new surprise 
awaited. It was to be replaced by the mostly public develop
ments shown in Map 6.4. 

Although some of the buildings remain unbuilt in 1977, 
the pattern has been established. North of Thames Street, car 
parks, shops, offices and the College of Further Education 
have replaced the old terraced houses. South ofThames Street, 
more car parks and some maisonettes may be seen. 

Altogether so me 900 houses were destroyed in St Ebbe's. 
The council built seventy terraced houses and 125 flats or 
maisonettes in the whole of South ward between 1953 and 
1977. This represents a net loss of about 700 houses in St 
Ebbe's as a direct result of comprehensive redevelopment. 
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1959 

SOURCE Oxford Mail and Times. 

1973 

SOURCE Peacock. 
FIGURE 6.2 Friars Wharf 
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1952 

SOURCE Sharp. 
1976 

SOURCE Oxford City. 

FIGURE 6.3 Gas Street 
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TABLE 6.18 lndustries and shops in St Ebbe's 

Mainly Mainly 
neighbourhood neighbourhood Other Industrial 

shops services shops buildings 

General stores 14 Pawnbrokers, Wholesale Boat-building 
second-hand agents 4 

Public houses 16 clothes, Cabinet-
furniture, Wireless 2 making 

Cafes, fish and junk 9 
chips, hot Draper 2 Brewery 
suppers 7 Boot repairs 3 

Jewellery 2 Dental repairs 
Greengrocers 3 Hairdressers 3 

Sports Power works 
Butchers 2 Undertakers 3 dealer 1 

Laundry 
Dairy 1 Plumber and Motor 

decorator 2 repairs 1 Mineral waters 
Confectioner 1 

Total 20 Total 12 
Total 44 Motor 

engineers 

Printing 

Shirt-making 

Sign-writing 

S tone-carving 

Wheelwright 

W oodworking 

Total 

SOURCE J. M. Mogey, Family and Neighbourhood: two stUl;iies in 
Oxford (Oxford U.P., 1956, p. 9). 

3 

3 

2 

1 

1 

1 

1 

1 

1 

1 

1 

1 

1 

19 

Altogether, Table 6.19 shows that South, the poorest ward, lost 
an ignominious total of 681 private dwellings between 1951 
and 1971 despite couneil and some private rebuilding in the 
area. The population living in private households also declined 
by 3682 over the period. 
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DM n. "'I rll 81111.IlI~GS 

E!lml' 1IIIC,\ TIUS .\l'\IKt.K \SIl ~II\J(}K \,;s •. 

fir~ Station 16 Shop Ete. 31 Chapels 46 Residence E tc. 
Office 17 Shop 32 Hall 47 Residence 
Commncc 18 Shop Etc. 33 Law Court 48 Mixed 

4 Car Park 19 Commeree 34 Law Court 49 Mixed 
5 Shop Etc. 20 College of Further Education 35 Office Etc. 50 Telephone Exchange 

Shop [tc. 21 College of Further [ducation 36 Office Etc. 51 Telephone Exchange 
Office 22 College of Further Education 37 Office Etc. 52 Residence Etc. 
Club 23 Office 38 Road 53 Open 
Residence Shop Etc. 24 Surfac<: Car Park 39 Commerce 54 Hotel 

10 Shop 25 M/S Car Park Shop 40 Open 55 Road 
11 Shop Etc. 26 Market 41 Open 56 Residence 
12 Office 27 Office Etc. 42 Open 57 Residence 
13 Shop Library Etc. 28 Club 43 Road Reserve 58 Road 
14 Shop Ete. 29 Office Etc. 44 Road Reserve 59 Lower School 
15 Hall 30 Office Etc. 45 Recreation 60 MiddJe School 

SOURCE Oxford City Central Area Redevelopment: Second Phase 
1970-1980 (1970) p. 6. 

MAP 6.4 St Ebbe's redevelopment 
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TABLE 6.19 Private dwellings and population in private households 

Area 

Cowley 
and North South 

Year Iffley ward ward Oxford 

1951 population 23564 6894 8716 91629 
dwellings 6369 1 975 2437 25734 

1961 population 26337 6873 6531 94005 
dwellings 7758 2 191 2 100 29172 

1971 population 22710 6079 5034 95425 

SOURCE Census 1951, 1961, 1971. 

In contrast, North, the richest ward, gained 495 private 
dwellings. Its population living in private households also de
clined slightly. This ward had the best housing conditions of 
the three chosen for study at the beginning of the period and 
these were largely maintained, as shown in Figure 6.4. 

Cowley and Iffley gained 1542 dwellings. J ust over half of 
these were council accommodation. This again illustrates the 
main re distributive action of post-war planning and house
building, which was to allocate more housing of good basic 
quality to organised labour via the public sector than had pre
viously been the case. This, together wi th a sligh t drop in popu
lation in the ward, reduced occupancy rates and improved 
the basic housing stock for residents. 

These figures may be summarised. They show first a signi
ficant loss of housing and population in the poorest ward. 
Second, they indicate aredistribution of basic housing to 
organised labour in the disproportionately skilled manual ward. 
Third, they illustrate the maintenance and slight improvement 
of the best housing conditions in the richest ward. This again 
confirms the general picture of the maintenance of the prop
erty rights enjoyed by better-off residents, some redistribution 
to organised labour and the imposition of regressive costs on 
poorer members of the community. 

The capital values created by new housing developments 
over the study period are estimated in Table 6.20. There the 
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SOURCE Sharp (1948). 

SOURCE Sharp (1948). 

FIGURE 6.4 The university and north Oxford 
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mean selling priees of different types of property in Oxford 
du ring 1964/75 are multiplied by the numbers eonstrueted 
in the three study wards. The values of publie housing are 
therefore ealculated at prevailing market priees. Again the 
eaveat should be observed that valuation is judgement and not 
seienee so the figures should be treated as eareful estimates 
and not absolute values. 

Table 6.20 shows, however, that aeeording to 1974/5 priees, 
about ,:EI 9 million worth of housing was eonstrueted in the 
wards studied by 1977. This eompares with approximately 
.f46 million worth of new produetive floorspaees at adjusted 
1973 prices. In other words, total capital values created for 
production were more than twiee those of accommodation. 
This illustrates the point that while economic growth can bring 
general benefits to the community and improvements in the 
conditions of people at successively lower levels in the soeial 
structure, this is not inconsistent with the greatest absolute 
and proportionate benefits still aceruing to the organisers of 
production. The magnitude and proportion of these benefits 
may be deereased below what they might have been as a re
sult of political action. Nevertheless, they remain substantial 
and disproportionate. 

The activities of the loeal authority as the single largest 
eonstructor of aeeommodation in the study wards is refleeted 

TABLE 6.20 Residential property values (B type completed or started 
before 1977) 

Semi- Flats and Bunga-
Detached detached Terraced maisonettes lows 

(J:) (J:) (J:) (J:) (J:) 

Jan.1974-
June 1975 20117 11 710 10942 11 376 14484 

Numbers 
of units 86 142 291 1044 38 

Estimated 
value 1 730062 1 662820 3 184 122 11 876 544 550 892 

SOURCE P. J. Byrne and D. H. Mackmin, The Residential Market in 
Oxfordshire and Parts oi Berkshire (University of Reading, 1976). 
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in the value of flats, maisonettes and, to a lesser extent, ter
raced houses. Most of this type of housing was built by the 
state. Out of a total of 1335 such units, the authority built 
60 per cent of them. From a total of 1601 of all types, it con
structed 57 per cent. If these figures were reflected in the 
allocation of property values to different social classes, then 
council tenants gained the use of about XII million worth of 
housing while those in the private sector gained the ownership 
of about X8 million worth of accommodation. Insofar as there 
are strong relationships between housing tenure and social 
classes, then this represents a mildly progressive redistribution 
of the use of housing capital. On the other hand, using market 
prices to value council houses over-values them to the extent 
that within the housing sector the distribution of housing 
capital values was probably rather less progressive. In addition, 
the controlling rights of council tenants are less than those of 
property owners. 

Public goods and services 

Production and accommodation are not the only goods and 
services influenced by town planning. Table 6.9 showed that 
of all applications completed or started before 1977, 8 per 
cent were for educational services other than the university, 
6 per cent were for amenities and 4 per cent were for other 
generally impure public goods. Production and accommodation 
were therefore the main functions of new properties, but just 
under a fifth were for other uses. 

Most of these other uses were impure public goods like 
schools, community centres and open spaces provided by the 
state. They consisted essentially of goods and services for 
which no general market exists either because they could not 
be provided at a price everybody could afford or because their 
use would be very difficult to assess and charge for. Roads 
and parks would be prime examples of such facilities. 

It is virtually impossible to assess the true capital value or 
income effects of such facilities. In theory, they are provided 
equally for everybody. Table 6.10, however, shows that they 
were provided unequally as between territories during the study 
period. The state, for example, provided more educational 
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developments and amenities in Cowley and Iffley than it did 
in North, and more education but fewer amenities than it 
did in South. To some extent this reflected their satisfactory 
provision in North at the start of the period, the improved 
distribution to manual workers in Cowley and Iffley during 
the period, and the enforced population decline in South. 

The quality of such amenities also varies by territory, but 
no objective data are available on, say, the quality of parks or 
schools. In general, their physical distribution over the study 
period tended to vary in the same direction as that for housing. 
In other words, the main reduction in their regressive distri
bution over the twenty-one years was to employed manual 
labour. 

Conclusions 

While the Development Plan system is primarily concerned 
with the allocation of land for the production of buildings, 
the development control process is primarily involved with the 
state regulation of the translation of those intentions into 
physical goods for consumption. In the wards studied in 
Oxford, 62 per cent of developments were primarily for in
dividual or collective consumption. These induded housing, 
education and amenities. The fairly substantial remainder were 
primarily associated with production, including offices, fac
tories, storage and retail outlets. 

The local state produced a mixture of developments for 
both collective consumption and private production. Its main 
concern was with the former, however, and three-quarters of all 
local authority developments consisted of housing, education 
and amenities. In contrast, nearly three-quarters of all indust
rial and commerical developments were to facilitate private 
production. The respective balances of these developments 
merely confirm the view that the state, in advanced industrial 
societies, tends to produce goods and services for consumption 
which are generally not forthcoming from the market at a 
price that most people can afford. In contrast, the private 
sector restriets its developments to those that are profitable. 

The more important characteristic illustrated by develop
ment control is the level of corporate integration between 
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private organisations and the state. In the case of the develop
ment of commercial precincts the level of integration was high. 
Commercial interests were insinuated into those of the local 
planning authority partlyon the false premise that the re
lationships between the costs and rate revenue to the authority 
would be profitable. Taken together and compared with 
'normal' market rates of return on such investments, this has 
not been the case. The distributional consequences of these 
circumstances have been regressive in that commercial organ
isations have received an effective subsidy, and the largest 
among them have received proportionately greater subsidies 
than the smaller concerns. 

Even where the levels of corporate integration of objectives 
and personnel between the Iocal planning authority and pri
vate organisations have not been high, the latter have been 
known to proceed with developments in the face ofprovisions 
contained in the Development Plan. Examples of this process 
have been given above. In general they show the larger organ
isations' freedom of manoeuvre despite formal claims by the 
state to regulate such things as land uses and developments. 

The levels of corporate power and participation in the local 
planning authority's regulation of land and buildings is illus
trated by the distribution of gains and losses accruing to dif
ferent groups and organisations as a result of the authority's 
plans and decisions. The most noticeable characteristic of the 
distribution of property in Oxford was the lack of control by 
local residents of all social classes over the locational require
ments of organisations when their interests were in conflict. 
Within these two main categories it was the weakest who had 
the least control and the most powerful who usually got what 
they wanted. The same phenomenon could be noticed within 
sectors within social classes. 

St. Ebbe's was the outstanding example of both these 
phenomena. There the demands for central business distriet 
growth from commercial interests were brought into conflict 
with the housing requirements of working-class residents in 
the settled community of St Ebbe's, partly as a result of 'tech
nical' decisions made in the name of planning. With the event
ual rem oval of the gasworks and the possibility of providing 
commercial development in and around Gloucester Green 
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there was no need for the destruction of St Ebbe's. Even with 
the implementation of the inner relief road plans of the Second 
Amendment, there was no need to destroy St Ebbe's on the 
grounds of access to the central buiness district. In view of 
the current rehabilitation of similar areas like J ericho and 
Osney Town, there was no need to demolish St Ebbe's on 
the grounds of housing conditions. Nevertheless, commercial 
interests were furthered and local residents were removed. 

Within sectors it was the major commercial interests who 
gained more than their less powerful rivals, and organised 
middle-class groups who saved three old houses while poor, 
lower-class tenants received no compensation at all. Within 
the commercial sector, Selfridges acquired the best site in 
Westgate at less cost than it would have had to pay to buy and 
build on it in the open market. Lesser shops pay relatively 
higher costs. Besides this, the subsidy paid to the Centre in 
the form of normal market yields on investment fore gone is 
greater for the larger stores than it is for the smaller shops. 

Similarly, among local residents of St Ebbe's the poorest, 
who were normally private tenants, lost their accommodation 
without any compensatory gains. In contrast, a local architect 
and eventually the Oxford Preservation Trust managed to 
prevent the compulsory purchase and demolition of three 
houses in Charles Street. In both cases the most powerful ac
quired more property at relatively less cost than the least 
powerful. The local authority was an active agent in this pro· 
cess and did not make adequate eHorts to explore the alter
native ways of achieving roughly similar objectives. 

In situations of comprehensive redevelopment like St Ebbe's, 
where the local authority acts as the agent of commercial in
terests and subsidises their activities by its powers of compul
sory purchase, the provision of infrastructure, building and 
non-market rents, residents may have been better off under a 
free market system. At the very least, some owner-occupiers 
would have received substantially more for their properties as 
they have done in other parts of the city. Commercial operators 
would also have had to pay the full costs of their investments 
as do other stores outside the local authority developments. 

To summarise, the distribution of output gains and losses 
via development control demonstrates the degrees of power 
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held by a plurocracy of organisations and social groups in 
Oxford. The distribution of power is both structured and 
dynamic. The structure is complex: it is neither completely 
plural nor dominated by a single hegemonic dass. It is, rather, a 
moving balance of forces between up to six social groups, al
though any single issue does not usually involve any more than 
half of them. Thus, while the planning of a city as a whole 
will involve landowners, state bureaucrats, industrialists, com
mercial interests, middle-dass groups and labour, some issues 
will be of interest to perhaps only one of them while others 
will involve several. Where there is no dash of interests, some 
groups can appear relatively independent of the others. Where 
interests dash, various levels of conflict will arise and some
times this will be institutionalised via the state. In both these 
political circumstances and in the market place, the most 
powerful groups will acquire more than the less powerful. The 
degree of difference will depend on the relative power of con
tending parties. As poar groups have little or no power, they 
normally acquire the least property or are brushed aside most 
easily. 

Within these general structural parameters, some alternative 
courses of action are open to different social groups or in
dividuals. It is not a totally determining or determined system. 
Viable alternatives are, however, limited and depend, among 
other things, on current ideologies or organising abilities. One 
of the most significant changes of this type during the study 
period was the change in attitudes on the part of local residents 
towards town planning. There was a general increase in the 
numbers of organised residents' associations and local com
munity action. As the nature of power and planning was re
vealed to them so residents sought to develop their own local 
power bases by organising themselves and engaging in direct 
community action. In this way the power of individual con
sumers of planning was changed as increased resident power 
was added to the prevailing balance of forces. 

The rise of resident power was reflected in central state 
legislation on participation in planning and greater openness 
and consultation at the locallevel. At first, much of this power 
was directed towards negative objectives and it remains to be 
seen whether it is sufficient to gain more positive results. 
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Within the group of residents, greatest power is exercised 
by middle-class groups and least by the poor. This leaves un
resolved the growing problem of all industrial societies con
cerning how those who are neither directly nor indirectly en
gaged in production can bring sufficient power to bear on the 
system of exchange to satisfy their material needs. It is also 
not possible in this study to give an example of the perceived 
needs of production being overridden by the perceived 
interests of consumers. The latter have increased their abilities 
to preven t corporate decisions destroying their hornes. They 
have not yet demonstrated a positive ability to go much 
further than this. 
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Chapter 7 

Summary and Conclusions 

Introduction 

This final chapter summarises the findings of the empirical 
analyses in Oxford and seeks to relate them to the more 
general theoretical propositions outlined in Parts land H. To 
this end the historical, political, legislative and administrative 
context of planning in Oxford is reviewed briefly. The politics 
of development planning are outlined. 

Next, the significance of these findings in terms of the 
theoretical propositions outlined earlier is assessed. The im
portance of power in determining favourable distributions 
is affirmed. The difficulties of conducting a convincing dass 
analysis of these outcomes is also reiterated. Finally, the re
levance of these findings for locating and interpreting the role 
of the state is discussed. 

The general conclusions are reached that setting the rules of 
control at national and local levels are important ways in 
which powerful organisations and groups seek to gain dis tri
butional advantages in, for example, land uses and properties. 
The setting of these rules is seldom, if ever, the sole preserve 
of one social dass or even apart of it. It is, instead, a matter 
of compromises effected between a limited number of power
ful organisations. 

The characteristics of large organisations are therefore im
portant determinants of both the structure of power and the 
distribution of the outcomes of action. Normally, the more 
powerful organisations acquire more from the compromises 
included in laws and policies than the less powerfu!. This was 
the case in the study of land uses in Oxford. 
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Context 

The analysis of Oxford City District Council, its committees, 
the structure of the local planning department, the logic 
employed to justify the content of its Development Plan and 
its development control procedures shows a complex and 
changing system. It is not a system which is or could be a 
particularly effective agency of dass domination as some 
authors argue. 

Instead, the planning system revealed in Oxford looks 
more like a relatively well-intentioned though imperfect and 
sometimes muddled attempt to regulate the distribution of 
land uses and property rights. Within the local state itself, 
this attempt has been based on architectural ideologies, 
pragmatism and a generally conservative form of admini
stration. 

This system was, however, established as a result of political 
decisions taken by central govemment and is also subject to 
political pressures at the localleve!. The whole system should 
therefore be seen in its political context. This context includes 
organised national political action and both formal and in
formal local pressures. The combinations of these different 
pressures make the local planning authority a complex focus 
of politics, power and contro!. 

The main instruments used for exercising this control over 
land uses and property rights during the post-war period were 
development planning and contro!. Both were subject to in
fIuences and manipulation by organised power groups outside 
the local planning authority itself. Often these organisations 
acquired what they wanted but sometimes they did not. In 
the latter case, this could be because either there was important 
opposition to what one organisation wanted or because the 
local planning authority took a relatively autonomous view 
based on the value judgements of its senior members or some 
technical and professional code. 

For most of the main study period, 1953-73, the Con
servative Party held the largest single number of seats in 
Oxford City Council. 

The balance between themselves and the Labour Party was, 
however, sometimes held by members elected from the uni-
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versity and the Liberal Party. In so me senses, therefore, the 
loeal eouneil, like the loeal parliamentary seat, was subjeet 
to ehanges in politieal eomposition. Like the loeal parlia
mentary candidate, some ward eouneillors held marginal seats. 
This type of possibility for politieal change was an important 
eontextual faetor in loeal polities beeause it probably made 
the eouneil more sensitive to politieal pressures than eouneils 
permanently dominated by one or other of the main parties. 
This should be borne in mind when interpreting the range 
and distribution of the often contradictory and changing 
planning outcomes. 

Internally, the politieal and administrative eontext of the 
study, as represented by the strueture of the eouneil, was 
eharaeterised by declining numbers of eommittees and in
ereasing numbers of administrative offieers. While the num
bers of eleeted eouneil members remained eonstant through
out the study, the numbers of eommittees on whieh they sat 
to effeet politieal eontrol over departments was redueed by 
over a half. The emphasis in these reduetions was on eo
ordination and effieieney. 

In eontrast, the numbers employed within departments 
more than doubled during the study period. As the number 
of departments remained roughly eonstant, this represented 
a substantial inerease in the size of individual departments. 
This trend represented an inerease in the importanee of the 
eharaeteristies of large, hierarehieally struetured organisations 
as a feature of loeal government in Oxford. 

The most salient feature of this trend, in terms of loeal 
power, was shifts in its loeation during the period of study. 
As far as it is possible to gauge such things, the nature of 
these ehanges ean be summarised as movement towards the 
ineorporation of major private organisations into loeal plan
ning authority deeision-making and the development of general 
and neighbourhood pressure groups seeking to exert power 
over the deeisions in eonditions eharaeterised by the rise of 
eorporations. Politieal eontrol of the administrative apparatus 
of the loeal state therefore represented aehanging eontext 
for eonfliets, for example over land uses, during the post-war 
period. 

This changing eontext was also represented at national 



292 Summary 0/ Data and Relationships to Theory 

and loeal levels by changing legislation and development 
plans. At the national level there were very few years during 
the period studied whieh were not marked by some piece of 
legislation either direetly or indireetly related to town and 
eountry planning. Throughout the period, politieal deeisions 
were being taken whieh set up or dismantled, modified or 
rethought the legislative requirements or permissions eon
eerning land uses and property rights. Thus, national politieal 
eonfliets were translated into changing legislative and finaneial 
eontexts for the working out of loeal pressures for the ae
quisition of favourable land uses. 

The ehoice of relatively inflexible development plans to 
effeet eontrol of land uses at the loeallevel meant that some 
of the eentral and many of the loeal predispositions for land 
uses were fixed and embodied in a plan produeed in one era 
whieh was supposed to be operated in subsequent eras. In 
Oxford this resulted in a development plan embodying many 
of the value judgements and pragmatie responses of arehiteet
planners eoneerned with land uses. This plan proved unsatis
faetory in its outcomes for some groups and highly benefieial 
to others. On the whole, it proved unsatisfaetory for some 
loeal residents and benefieial for some landowners, eommereial 
and industrial organisations and so me benefieiaries of loeal 
authority aetivities. After some of these sorts of outcomes 
had been experieneed by loeal residents, pressures built up to 
modify the plan. 

The plan was also subjeet to change through the eontinuing 
proeess of development eontrol. This was essentially the 
activity which operated in eras subsequent to the production 
of the plan and effectively produeed modifications on a daily, 
fragmented and individual basis. It was therefore an important 
process both in implementing the plan by controlling develop
me nt in line with its provisions and in permitting individual 
changes in these provisions. It was also an important process 
in terms of the leeway afforded to officers to influence the 
nature and eontent of planning decisions. Development con
trol officers could aequire a degree of independence in the 
recommendations they offered to the Planning Committee 
and therefore to council members. 

In general, the political and administrative context rep-
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resented by local state actIvIty in the planning and control 
of land uses could be described as one of change. Central 
political decisions and legislation changed throughout the 
study period. The political composition of the council was 
also subject to change and marginality; its committee and 
departmental structure was altered. The Development Plan 
was formally amended twice but was continually modified 
by local pressure and development control decisions. The 
structure of power in planning did not remain the same 
throughout the decades studied. 

There were limits to the degree of this change, but these 
limits were never clearly defined. They were supposed to be 
embodied in the Development Plan: this itself was changed 
and modified. They were also supposed to be embodied in 
the formal legislation, structure and procedures of the state: 
all these changed over time. Some could argue that these 
changes were not fast enough or sufficient to bring ab out as 
much change as they would require. There is a degree of truth 
in this, but it is not an absolute truth for considerable change 
did take place over the twenty-odd years studied and some 
of these changes brought improvements in the living con
ditions of those most in need. While the limits to change are 
not defined, it is possible in such a political system to organise 
and push towards them provided that adequate political 
strategies are devised. 

Development planning 

Within the changing context of central and local politics, 
power over development planning was exercised in different 
ways at different times by a limited number of different 
groups. The groups who exercised most power over develop
ment planning were those represented by formal organisations. 
Generally speaking, in order to exercise significant power over 
planning objectives, the main prerequisite was permanent, 
formal organisation together with command over resources 
and some incorporation into the decision-making processes of 
either local and/or central government. The main gains flowing 
from planning objectives consistently went to groups of this 
nature. Groups without these characteristics were not able to 



294 Summary o[ Data and Relationships to Theory 

exert much influence over planning objectives and the gains 
accruing from them. Groups with none of these played little 
part in setting the objectives of development planning and 
sometimes suffered material and uncompensated losses as 
a result. In this respect, the study tends to confirm the hy
po thesis that the distribution of the outcomes of, for example, 
town and country planning is a strong indicator of the rel
ative power of different organisations and groups. 

In the case of Oxford, these distributions and therefore 
power were not equal at the time of the production of the 
Development Plan. Ancient landowners, industrial and com
mercial organisations and the state itself all owned more land 
and properties than other groups and therefore had potentially 
more power over land-use objectives than any other groups in 
the city. The main factors influencing changes in this structure 
were the election of a reforming Labour Government, the rise 
of an organised local Labour Party and the development of 
local pressure groups. 

Frequently, those with the most power over Development 
Plan objectives were not actually residents in the territories 
in which they wished to acquire land uses and property rights. 
In this respect, some non-residents exercised more power over 
Development Plan objectives in particular areas than did the 
residents themselves. In some cases this meant that the ob
jectives set did not serve the interests of local people but 
rather those of externaiorganisations. 

One of the critical indicators of the relative power of 
local residents was their ability, or lack of it, to veto pro
posals made for their areas by external bodies. In general, 
those residents with the most and highest-value properties 
were better able to resist such proposals than those with little 
rights over properties. This was not always the case, particu
larly where some phenomenon, like the Cutteslowe Walls, 
clearly infringed so me general ideological principle such as 
equality or where residents could point to plainly disadvan
tageous results in other areas. 

In practice, the cheapest way for externaiorganisations to 
encroach into new territories was to exert their influence over 
the local state in order to formalise such encroachments in 
the Development Plan. Once this was achieved, the local state 
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could enforce its powers of compulsory purehase and also 
provide the necessary infrastructure and buildings. This meant 
that territories like St Ebbe's could be taken over at much 
less cost both to private enterprise and the state than if a free 
market had been allowed to continue. In this way, the com
bined power of private organisations and the state could be 
employed to displace residents without having to pay even 
the levels of compensation that a free market in land and 
buildings would have required. This discrepancy was increased 
by the property blight which followed such proposals. 

Many residents found the connections between these pro
cesses opaque or downright unintelligible. Unorganised groups, 
particularly the poorer working dass, seldom understood the 
relationships between power and development planning. Only 
after the results of these relationships could be seen in one 
area did they begin to comprehend what might happen in 
others. Even so, organised labour via its trade unions and often 
the local Labour Party itself seldom attempted to mobilise 
effective political pressure on the general objectives of the 
Development Plan. 

Not only were the larger organisations more effective at 
insinuating positively favourable objectives into the Develop
ment Plan, but also they were the most effective at vetoing 
or circumventing proposals which might have harmed their 
interests. Thus, while many of the plan's objectives were 
aimed at containing economic and population growth in the 
city, Oxford became the fourth largest employment centre 
in the south-east and the population of the county rose by 
roughly one-fifth per decade during the study period. This 
indicates continued economic expansion despite the restric
tive provisions of the Development Plan. 

The large organisations were also able to veto effectively 
other proposals which they regarded as disadvantageous to 
themselves. The university prevented the building of an inner 
relief road through Christ Church Meadow; the Cowley fac
tories resisted being moved to another city. 

In contrast, groups without permanent organisations, es
pecially poorer, working-dass groups, were often unable to 
veto or avoid the objectives of the plan. The restrietions on 
land availability imposed by the green belt, height restrictions 
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and conservation increased the pressure for commercial ex
pansion into areas of working-class housing_ At first this 
pressure was not resisted. It resulted, howcver, in a declining 
amount of cheaper accommodation and, consequently, over
crowding. Shortages of accommodation and land led the state 
to take allotment land for housing purposes. Taken together, 
these represented incursions into some working-class interests 
which were not effectively resisted owing to a lack of a full 
appreciation of the connections between these various policies 
and lack of ade qua te power to resist them. 

Again, like the local political and administrative context 
itself, these general characteristics were subject to exceptions 
and change. Some attempts by the large organisations to set 
Development Plan objectives were not successful. The gas
works, for example, was eventually persuaded to move, albeit 
too late for St Ebbe's and North Sea gas. Some of the more 
speculative expansions and developments required by land
owners, commercial and industrial organisations, which were 
designed to test the limits of what might be permitted, were 
not included in Development Plans. 

During the period of study, some areas of predominantly 
working-class housing which had been scheduled for redevelop
ment, such as J ericho, were reprieved. Plans for local authority 
housing and traffic management were changed. Many such 
changes were the outcome of changing balances of political 
forces at central and locallevels. These were often influenced 
by the changing historical experiences of different groups and 
organisa tions. 

The political history of development planning in Oxford 
since the Second World War could therefore be characterised 
as a moving balance of political forces within a context that 
was itself changing. In this relatively fluid set of conditions, 
planning objectives were seldom set solely as a result of the 
rational pursuit of private interests by dominant organisations. 
Although powerful organisations had a high probability of 
seeuring policy compromises which were predominantly in 
their favour, these policies were nonetheless compromises 
containing some elements of other groups' interests. The 
large organisations were also subject to occasional failures in 
their attempts to formalise their objectives on such political 
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instruments as the Development Plan. In some respects, other 
groups became more adept at vetoing incursions into their 
territories as time went by and they gained political experience. 
In the 1970s, some of these local pressure groups have also 
been attempting to incorporate their own planning objectives 
into formal local authority policies. All this indicates slowly 
changing (but not unidirectional) balances of power at least 
over planning objectives during the post-war era. 

Development control 

Before the objectives of public and private groups and or
ganisations can be translated into actual development, most of 
them have to pass through the process of development contro!. 
This process therefore provides a channel through which most 
plans must pass befare land and property rights far new dev
elopments are confirmed. It therefore provides a relatively 
visible source of data showing the required and permitted new 
outcomes of physical dcvelopments in both town and coun
try. Monitoring the development control process and the new 
developments which take place after its decisions is one way 
of measuring the immediate realoutcomes of the political 
and administrative control of land uses and property rights. 

These outcomes were not distributed cqually betwecn 
different groups and organisations in Oxford. The main 
differences occurred between different groups and organis
ations in different locations and, more surprisingly, between 
similar groups in different sectors. Thus, while larger organis
ations generally acquired more of the most valuabIe properties 
in working-class residential areas, there were important 
differences between organisations and their acquisition of 
commerical developments and between members of the work
ing classes and their acquisition of local authority housing. 

In theory, these differences in distribution to different 
groups and organisations should have been entrained by the 
formal provisions of the Development Plan. In practice, a 
further indication of relative power was the ability of some 
organisations to circumvent these provisions. The use of power 
to seeure favourable inclusions in the objectives of the plan 
was not the only way in which some organisations seeured 



298 Summary 01 Data and Re/ationships to Theory 

actual land uses and property rights. Some colleges, com
mercial and industrial organisations acquired uses of properties 
which did not entirely conform either with the provisions of 
Development Plans or with strict development control con
ditions. 

The groups who acquired most over the study period were 
commercial and industrial organisations. They gained the 
largest quantities of the most valuable types of property. 
Sometimes they also acquired these properties with the as
sistance of, and effective subsidies from, the local state. 

The local authority itself was the next most successful 
organisation in acquiring property. Much more of this develop
ment was then passed on to other users than was transferred, 
at market prices, by commercial and industrial organisations. 
Local authority property transferred in this way included such 
impure public goods as housing and schools. On the otller 
hand, various parts of the local state also retained properties, 
especially offices, for their own uses, particularly in the cen
tral area. 

A third group also acquired considerable new property 
during the study period. Ancient landowners, particularly 
so me of the colleges, actually comp1eted more individual dev
elopment schemes than the local state. While a majority of 
these were for educational purposes, an important minority 
consisted of commercial development and housing. 

Taken together, feudal landowners, the state, commercial 
and industrial organisations comp1eted the majority of all 
significant developments. The eventual users of these prop
erties were not necessarily those who were responsible for 
their construction. About one fifth of those built by com
mercial and industrial organisations, a third of those com
missioned by feudal landowners and 90 per cent of state 
developments were eventually used by other groups. Some
times this simply meant transferring use between members of 
these groups. In the case of the state, however, a large pro
portion of the properties it constructed was used by groups 
such as local authority housing tenants and schoolchildren. 

Private individuals were responsible for one-seventh of all 
B type developments. Most of these were housing for their 
own use. 
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Private or public authority housing, schools and other 
amenities were the main gains made in terms of direct use by 
middle- and M'orking-class residents. Theyalso acquir,ed some 
benefiis in terms of jobs and therefore incomes from the con
struction of industrial and commercial premises. In some 
important instances, howevcr, the community at large were 
forced to carry some of the costs of commercial development 
and, more recently, of continued industrial activity as weIl. In 
general, the capital values of the properties acquired and used 
by commercial and industrial organisations were substantially 
greatcr than those acquired by an other groups. 

Such distributions are not untypical of those in any ad
vanced industrial society at similar stages of economic dev
elopmcnt. The trcnd, at least in Britain and as excmplified 
by Oxford, is to control land uses and produce buildings 
collectively rather than individually. A large proportion of 
an the land and buildings in central Oxford is now owned by 
various state agencies. A large part of the total economy is 
directly or indirectly supported or controlled by state agencies. 
It would not therefore be accurate to describe a large part of 
the physical and economic developmcnt of the city as owned 
or domina ted by a social dass or any part of a social dass 
primarily composed of thc private owners of capital. Such 
groups, along with ancient landowners, remain an important 
element in thc balance of forccs, as illustrated by development 
planning and control. Newcr groups, such as organiscd labour, 
have played a part in this balance of forces and have acquired 
some gains in terms of property rights. If such effects can bc 
wrought by some new organisations, there is no reason to sup
posc that other new organisations could not enter the bar
gaining processes and, if thcy developed appropriate strategics 
and resources, could produce favourable outcomes for them
selves. 

The history of planning in Oxford would tend to confirm 
this view. In the early post-war years, an important charac
teristic of the political distribution of property was the lack 
of power of local residents of an social dasses over the 
locational requirements of both private and public organis
ations when their interests were in conflict. 

Central business district expansion into St Ebbe's was the 
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prime example iIIustrating this phenomenon. There, the de
mands from commercial organisations came into conflict with 
the housing needs of local residents with the outcome that 
local residents were displaced. Later, when similar redeveIop
ment proposals were brought forward for other essentially 
working-cIass residential areas, residents' associations were 
formed and the proposals resisted. This change, together with 
the wider effects of such state provisions as housing and educ
cation, iIlustrate the changing and complex nature of the 
power structure, at least in Oxford, as exemplified by the in
cidence of the distributional outcomes of post-war land-use 
planning. 

The long-term changing nature of the local power structure 
was already evident after the Second World War. Its essential 
characteristic eonsisted of the slow addition and ineorporation 
of new organisations whose power stemmed frorn different 
sourees. At first, there had been those organisations and in
dividuals whose power rested on the ownership of land. These 
incIuded the colleges and the aristoeracy, some of whose land
holdings were defined in the Domesday Book and many of 
whose eontemporary landholdings had been in the same hands 
sinee the sixteenth and eighteenth eenturies respeetiveIy. 
Seeond, there were the loeal eommercial and industrial eon
eerns whose power rested on the private ownership of eapital. 
ColleetiveIy, these were probably not as important as the 
feudal landowners until the eoming of the motor-car industry 
in the twentieth eentury. Third, there was the loeal state, 
whieh saw its most rapid period of growth after the rise to 
eentral eleetoral power of the Labour Party. The legislative 
provisions of the post-war Labour Government, whieh plaeed 
statutory responsibilities into the hands of loeal authorities 
like Oxford, instigated a doubling of its administrative staff. 

At the time of the production of the Development Plan, 
these were the main groups and organisations with effeetive 
power over its eontents. This power, however, was set within 
the eontext of national politieal power and its outcomes in 
terms of eentral government polieies. As a result, the plan 
eontained provisions that served the interests of the major 
Ioeal organisations and some of those groups represented by 
the Labour Government in Whitehall. The most important 
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divisions in the power structure at this time were thus between 
the major local organisations, the central Labour adminis
tration and different groups of local residents. On the whole, 
the latter groups had the least effects on development planning. 

A further set of divisions in the power structure which in
fluenced planning and were reflected in development out
comes were those within particular groups of organisations. 
Thus, some ancient landowners were more influential than 
others, some industrial and commercial concerns were more 
powerful than others and some sections of both the local and 
central state had more control over development planning 
than others. As a reflection of this, the incidence of the distri
butional outcomes of development were not equal either 
between major groupings or within them. There were dif
ferences in both vertical and horizontal distributions. 

Social dasses as such did not exert influence on develop
ment planning. Partly as a result of the differences between 
major groups of organisations and partly because of the 
divisions between organisations of the same type, even where 
organisations might be seen as primarily representing the in
terests of a particular social dass, such mobilisation did not 
ensure uniform influence or distributional outcomes. At their 
most significant, the effects of organisations which could be 
said to represent particular dass interests were fragmented 
and partial. 

The power structure which existed during the production 
of the post-war Development Plan in Oxford therefore con
sisted of a limited nu mb er of internally fragmented groups 
and organisations. These were mostly physically located at 
the locallevel but so me operated at national and international 
levels. Some external organisations at these levels also in
fluenced the objectives contained in plans. This was essentially 
a corporatist type of power structure in which a small number 
of organisations with different bases for their power exercised 
influence or manipulation over major planning objectives. 
The same organisations did not exercise uniform power over 
all objectives nor did the same interests always confront each 
other. With the passage of time, the most significant groups 
to challenge this structure were those formed by local residents 
and voluntary associations. It remains to be seen how signifi-
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cant they will prove in the long run. 
This complex structure of power was reflected in the co m

plicated incidence of the costs and benefits of the outcomes 
of development control over the study period. These were 
not uniform either between major divisions or within them. 
Some long-term landowners were able to avoid the perceived 
costs of inner relief roads and to gain developments, in some 
cases for commercial uses, which they required. In general, 
the ability of the landowners with the largest landholdings 
to achieve such a favourable balance of results was greater 
than those with fewer endowments. 

The same could be said of commercial and industrial con
cerns. The former were able to foster central business district 
expansion with the aid of the local authority, which minimised 
their costs and maximised their revenues in the prevailing 
circumstances. The larger among them aequired the most 
favourable terms for their activities. Although most of them 
were able to avoid planning eosts in terms of forced redevelop
ment for inner relief roads, some sm aller businesses in the 
market seetion of the local economy were displaced both in 
St Ebbe's and in Cowley. 

A similar pattern emerged in the gains made by industrial 
concerns. In the areas chosen for study it was the largest in
dustrial enterprises which acquired the largest quantity of 
developments and eventually also the largest state subsidies. 
In contrast, sm aller industrial concerns were sometimes dis
placed and normally allowed to disappear if they ran into 
financial difficulties. 

The incidence of the distribution of the outeomes resulting 
from the land uses and properties eompleted by the loeal state 
is more diffieult to traee. Some of the buildings, such as 
sehools, eould be used by any children normally resident in 
their catehment areas. Relative residential segregation means 
in effeet, however, that different schools are used by ehildren 
with different mixtures of social backgrounds. Insofar as 
the state completed most of its educational developments in 
Cowley and Iffley ward, only three in South and none in 
North, most of these new developments were loeated in an 
area with a predominantly skilled manual-worker composition 
at the start of the study period. Cowley and Iffley ward in-
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creasingly housed semi- and unskilled manual workers over the 
period of the study and so the availability of local educational 
opportunities for these groups increased over the years. 

A similar picture emerges in the distribution of local auth
ority housing. Most of the local authority devclopments were 
built in Cowley and Iffley ward. This again indicates an in
creasing distribution first to skilled manual workers and 
secondly to semi- and unskilled manual workers. 

In contrast, most of the local state's industrial and com
mercial devclopments were constructed in South and Cowley 
and Iffley wards. This indicates that most of the residential dis
placement incurred as a result of these devclopments was prob
ably experienced by manual workers and in particular the 
poorer groups among them. Thus the local state, under multi
lateral pressures, produced the somewhat contradictory 
physical outcomes that, on the one hand, it was building 
facilities like schools and houses for manual workers while, 
on the other, it was dismantling some of these very same 
facilities used by similar groups of people. At the same time, 
it was providing commercial organisations with sites, in
frastructure and buildings at direct cost to some of Oxford's 
poorest inhabitants and at less than full market costs to the 
largest commercial organisations. The local state was therefore 
a powerful hut contradictory and sometimes regressive source 
of physical devclopments. 

Privatcly individuals mostly gained housing in North and 
Cowley and Iffley wards. In this respect, private housing, as 
might be expected, was acquired by better-off non-manual resi
dents and some skilled manual workers rather than other 
groups. In general, these groups were more adept at avoiding 
the costs of physical incursions into their residential territories 
than less weIl-off members of the community. This was not 
always the case, as was shown by college devclopments and the 
Cutterslowe Walls in north Oxford. Better-off groups therefore 
exercised more power over planning outcomes than less 
affluent groups, but not as much as formal organisations. 

A similar pattern emerged with respect to voluntary 
associations. Their small number of developments took place 
mostly in North and Cowley and Iffley wards. They were com
posed mostly of housing, educational and other amenities. 
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Their use was acquired mainly by non-manual and skilled 
workers. J udged in terms of their number and value of dev
elopments, such associations were not particularly powerful 
in the devclopment of Oxford. The influence of some of them, 
such as the masonic lodges, rotary, round table and social 
clubs behind the scenes, though impossible to measure em
pirically, was probably quite considerable. Many of the in
dividual members of local commercial, industrial and state 
bureaucracies were members of such associations. In practice, 
most of these individuals would be connected with the upper 
echelons of these organisations. In this way a relatively power
ful and informal set of networks existed. At critical times, 
such as the production of the Development Plan and when 
contentious private developments were required, this set of 
networks could be employed to influence favourable out
comes for their protagonists. 

Theoretical conclusions 

The evidence summarised above illustrates the development 
of corporatist power structures focused on the planning of 
land uses. It shows thc importancc of major landowning, 
industrial and commercial organisations in the setting of Dev
elopment Plan objectivcs and in the organisation of bene
ficial property rights and buildings. It also shows thcir success 
in minimising the costs of such acquisitions. In addition, the 
evidence also illustrates the significance of major organisations 
like trade unions and thc Labour Party in securing improve
ments in housing, educational and amenity facilities, particu
lary for skilled manual workers. Conversely, the data shows 
some of the regressive costs which may be borne by unor
ganised groups who do not have organisations representing 
their interests in the corporatist power structure. 

In sociological terms, the main bases of the divisions 
between these groups are the division of labour, the use of 
organisations to co-ordinate this divided labour, the hier
archical structuring of these organisations, the differential 
possession or use of goods, services and knowledge, economic 
and political action. The combinations and degree of relative 
importance of these bases for social division change over 
time. 
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The history of these changes in industrial societies, like 
Britain, is marked by a declining importance of those divisions 
based on the conditions of free markets and a rising importance 
of those divisions based on organisations, planning and queues. 
Economic units like the firm and social collectives like trade 
unions grow and organise. Both seek to control the markets 
for their products and services by monopolies and closed 
shops. These are conditions of imperfect competition. In 
such conditions, the most important form of social division 
is the formal organisation. 

Social classes formed under the short-lived conditions of 
free markets continue to exist as do other forms of social 
division. In most cases they form relatively passive distri
butive groupings. Their relative ability to compete in markets 
or queues depends on the power of the organisations to which 
they belong or on their relative ability to generate alternative 
organisations with the relevant skills and resources. 

Thus, at least in Oxford, the main active divisions between 
groups with different power bases were those between groups 
of organisations. These groups were developed and added to 
over time. Historieally, more types of organisation exercised 
power over urban development in the twentieth than in 
previous centuries. The trend has therefore been towards the 
development of formal state control of land uses, the in
corporation of major landowning, industrial and commercial 
organisations into this decision-making process, and the 
proliferation of pressure groups. Thus, state bureaucracies 
have increased their scope and size. More recently, residents' 
organisations have also joined the struggles over land uses 
and property rights in their areas. The results have been that 
the main divisions evident in Oxford over the study period 
were organisations representing ancient landowners, industry, 
commerce, the state, voluntary associations and a highly 
fragmented collection of private individuals. 

Varying levels of conflict between and sometimes within 
these divisions were endemie. The main reason for this was 
that they had different values and aspirations which could 
not be mutually satisfied to everybody's benefit. Although 
the total amount of property was increasing throughout the 
period, the quantities in some sectors, like housing, were 
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insuffieient to meet the needs of all groups, and some or
ganisations aequired a disproportionate share of what was 
eonstrueted anyway. 

The ubiquity of this eonfliet provided one stimulus to the 
growth of state aetivities. While confliets could be settled 
within organisations, no third party was required. Where dif
ferent organisations eompeted for a searee resouree like land 
and, in partieular, where different groups wished to use the 
same loeation for different purposes, some formal resolution 
of these eonfliets was required. The eo-ordinated state plan
ning of land uses was one institutionalised way of doing this. 
The loeal state itself, however, also had an interest in land for 
its own use. 

The analysis illustrates a primarily eorporatist power strue
ture in the making of land-use planning decisions and in the 
subsequent implementation of those decisions. In those 
decisions eoneerned with land used for production purposes, 
the power strueture was based on eeonomic conditions of 
imperfect competition. In those decisions concerned primarily 
with the provision of goods and services, the power structure 
illustrated somewhat similar politieal conditions which were 
labelIed imperfect pluralism. 

Because power was associated with organisation, and or
ganisation requires the combination of skills and resources, 
the relative difficulty in acquiring these attributes debarred 
some groups from exercising effective power over land-use 
planning. The establishment of a permanent organisation was 
therefore an important barrier which usually had to be over
come before new groups could bring much power to bear on 
the objectives and outcomes of planning. This differential 
access to organisational resources means that only a limited 
number of such organisations are able to compete in power 
struggles, that social classes as such are not effective in deter
mining political outcomes and that there are also important 
differences in power even among those who can muster 
formal organisations to serve their interests. 

There were two main ways of exercising power. One way 
was to create the general value framework within which 
decisions were taken by being incorporated into the higher 
echelons of the decision-making processes. This was almost 
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exdusively the prescrve of the larger organisations. The 
university, for example, was effeetive in ereating an emphasis 
on the preservation of its interests in the development of the 
city as opposed to the majority of its non-university working
dass residents. Large industrial organisations established a 
framework of relative non-intervention in their affairs. Com
mereial groups asserted the principle of eentral business 
distriet expansion. The loeal planning authority gave prom
inenee to aesthetie and arehiteetural values. 

The other main way of exercising power was in the eon
frontation that took plaee within the eonfines of these general 
frameworks. Here, again, the larger organisations also held 
the advantage. The university prevented the eonstruetion of 
an inner relief road through its territory. Morris Motors built 
a paint shop whieh did not eonform with its industrial develop
ment eertificate. The large multiple stores negotiated very 
favourable terms for entering the new shopping precinets. 
The loeal state took allotment land for housing. In eontrast, 
loeal working-dass residents were removed from St Ebbe's, 
and middle-dass residents had neighbouring houses eonverted 
into college uses despite their protests. 

The outcomes of these aetivities generally refleeted the 
degrees of power held by the relevant organisations. Thus, the 
quantity and eapital value of thc properties aequired by in
dustrial, eommercial, landowning and state organisations were 
mueh greater than those aequired by any loeal residential 
groups. Among the former, the largest industrial and eom
mercial eoneerns gained the most. Among the latter, organised 
and skilled labour experieneed the greatest relative improve
ment in its housing, edueational and other eolleetive amenities. 

These improvements were wrought largely as a result of 
the working out of politieal forees at the level of the national 
state. These were then experieneed at the loeallevel as man da
tory and statutory obligations plaeed upon the loeal authority 
to provide such faeilities as housing and sehools. In this way 
the aetivities of the loeal state were not wholly determined 
by the interplay of loeal political forces. 

The net results of all these aetivities in terms of land-use 
outcomes were unequal distributions of searee eommodities 
among individual members of soeiety based on their fune-
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tional roles in, or relations with, collective organisations. 
Those who belonged to organisations which were incorporated 
in central or local state decision-making, like trade unions, 
political parties and oligopolies, acquired more in terms of 
property rights than unorganised and unincorporated in
dividuals. The poorer members of society without roles in 
the economy or formal organisations acquired few property 
rights during the study period and sometimes had the few 
they possessed taken away from them with less than full 
market rates of compensation. 

These results illustrate a fairly clear relations hip between 
the power of incorporated, producing oligopolies and major 
political organisations in collective decisions over thc use 
of land and the acquisition of benefits accruing from those 
uses. They also show that those sm aller production units in 
the market sector of the economy and pluralistic interest 
groups in the polity, who are generally not incorporated into 
the internal decision-making centres of the state, have less 
opportunity to influence significantly planning decisions or 
outcomes. Unorganised individuals, particularly the poorer 
members of the local community, have littlc influencc and 
gain few benefits from land-use planning. 

These findings have some important implications for the 
debate wh ich was outlined in Chapter 1, about where power 
resides and how it is exercised in local communities. In con
ditions of corporatism there is no suggestion that power is 
possessed primarily by individual electors. They are usually 
not the initiators of intercorporate negotiations nor are they 
asked to vote on which organisations should be party to im
portant decisions, which should be accorded representative 
status and which should be excluded from such negotiations. 
The electorate, therefore, exert little power over who should 
be party to major state decisions and who should not. Con
versely, major oligopolies and monopsonies can usually force 
themselves into strategie bargaining positions in state decisions 
affecting their interests. In addition, the formal state bureau
cracies, public corporations and quasi-autonomous non
governmental organisations are all either generally staffed by 
individuals drawn from the incorporated establishment and/ 
or not directly subject to electoral accountability. 
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Members of the Planning, Central Area Redevelopment and 
Housing Committees and their known connections, 1950/1 
to 1973/4 

Conservative members 

Andrews; Mrs 

Blagrove 

Blake, Lord 

Bowdery 

Bryan-Brown, Mrs 

Burton 

Cantwell 

Chaplin 

Couling 

Day, Miss 

Pig 52; Hsg 50-1 
Hon. Freeman of the City; 
various women's and co m
munity organisations 
Pig 67-9; Hsg 71-4 
British Leyland 
Pig 60-3; Hsg 72-4 
Provost of Queen's College; 
lawyer 
Pig 70, 72;Hsg 64-74 
Kinkin & Frewin, builders
still on council 
Hsg 50-1 
University connections VIa 
husband 
Hsg 61-3 
Burton's Dairies 
CAR 70-1 
Still on council 
Hsg 50-9,60-3; Chn 54-8 
Retired hairdresser 
Hsg 50-1 
Oxford United FC 
Hsg 55-6 
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Dickins 

Ellis, Mrs 

Fell 

Gee, Mrs 
Good, Miss 
Goulton-Constable, Mrs( d.) 

Gowers 

Green 
Green, Mrs 
Gunby 

Halstead 

Harnilton-Edwards 

Hands, Miss 
Harold, Mrs 

Harrison 

Ingrarn (see labour) 

Jackson 

Jones 
King 

Hsg 63-4 
South Oxford Conservative 
Club - Chairman 
Hsg 67-71 
Ran a private nursing horne 
Pig 56- 7; Hsg 55-8 
Diploma Correspondence Col
lege and Oxford English 
Centre 
Hsg 68-72 
Hsg 64-6 
Pig 55-60; Hsg 52-9 
Housewife 
Pig 52-5 
Solicitor, Oxford Regional 
Hospital Board, 
Morris Motors 
Pig 57-8 
Hsg 69-72 
Hsg 50-3 
British Leyland 
Pig 69-71 
St Anne's College 
Pig 67- 71 ; CAR 67-9 
Author 
Hsg 68-71 
Pig 65-9; CAR 65-70 
Oxford graduate, worked at 
Harwell 
CAR 69-71 
ex-Lord Mayor, hairdresser 
on Westgate site 
Pig 60-6; CAR 63-6; 
Hsg 60-74 
Legal executive, crossed 
frorn Labour, still on council 
Pig 70; Hsg 69-71 
All Souls College 
Pig 67-8;Hsg 67-9 
Pig 52-3 



Minns 

Mould 
Organ 

Overall 
Packford, Mrs 
Pin to-Duschinsky 

Pradey 

Rome 

Simpson 

Somerville, Mrs 
Spokes (d.) 

Spokes, Miss A. 

Stevenson, Mrs 

Teal, Mrs 
Todd, MrsJ. 

Townsend, Lady 
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Pig 52-6 
Builder, nephew of Lord 
Nuffield. 
Hsg 59-62 
Hsg 51-4 
Builder 
Hsg 66-8 
Hsg 50-4 
Pig 68-72; CAR 67-71 
Pembroke College 
Pig 57 
Hairdresser 
Pig 60-1; Hsg 59-62 
Ex-RAF squadron leader 
Pig 64-72; CC 60-2, 64-6; 
Hsg 60-3 
Cowley Conservative Club, 
Regional Hospital Board, 
magistrate. Still on coun
eil 
Pig 54 
Pig 52- 72 (ch 'n 53- 7, 64); 
CAR 63-71 (ch'n 63, 66-7); 
ce 58, 60-1; Hsg 51-6 
J eweller, university connec
tions, Preservation Trust -
assisted Ministry on drawing 
up Listed Buildings list 
CAR63 
Daughter of the above, Age 
Concern 
Hsg 50-2 
Main interest mental health 
CC 58 
Pig 68-71; CAR 67-71; CC 
66; Hsg 67-9 
Failed parliamentary can
didate 
CAR 63-6; Hsg 50-9 
Mayor three times 
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Tribe, Mrs 
Walker 

Walker, W. C. (d.) 

White 
White, Mrs (d.) 

Wood,Mrs 

Young, Lady J. 

Labour members 

Blundell 

Bowerman, Mrs 

Briscoe 

Bromley 

Brooks 
Buxton 

Carr, Mrs 
Church 

Cone 
Conners 

CC 62-3; Hsg 61-4, 65-8 
Hsg 50-2 
Car business 
PIg 53-7,61-2; CC 58 
Director Benfield & Loxley, 
Mayor, Southfield Golf Club 
Hsg 69-71 
PIg 52-5 
Mayor 
CAR 66-8 
Women's organisations 
PIg 60-71 (ch'n 67-8); CAR 
63-71 (ch'n 68-71); CC 
64-6 
Daughter of Baker Oesus) -
husband also at J esus, leader 
of Conservative group, 
Oxford graduate 

PIg 70-2 
University 
Hsg 50-1 
Chairman of Oxford Co
operate Society 
PIg 62-7; CAR 63-7; CC 
63-6 
Corpus Christi College 
PIg 54-9,68-72 (ch'n 58-9); 
CC 58-66 
Typesetter , TWA, wife a 
magistrate 
CC 58-61 
Hsg 66-9 
Exeter College 
CAR 64; Hsg 59-65 
Hsg 52-5 
Chairman Oxford and 
District Trades Council 
Hsg 58-61 
Hsg 54-61 



Constable 

Cooper 
Dent 

Dudman 

Fagg 

Foot 

Fowler 

Gibbs 

Gibbs, Mrs O. 

Gunn 
Haydock 
Ingram (see Conservative) 
Ireland 
Liddle 
Lihou (d.) 

Loughran 
Lower, Mrs 

Luard 

McCarthy, Mrs 
McKay 
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Pig 59-67; Hsg 63-
Retired schooImaster, 
Oxford Utd - director 
Pig 72; Hsg 72 
Hsg 51-4 
Technician in Univ. Labs., 
JP, stilI in politics 
Pig 64-6; CAR 71 
Chartered accountant 
CAR 63-5; Hsg 56- 74 
British Leyland, Oxford Utd 
Pig 56- 7; Hsg 54- 7 
University connections - war 
historian 
CC 62-3; Hsg 61-4 
Don, became MP 
CC 58-62 
Chartered accountant, 
Southern Sports Council, 
Oxford Utd 
Pig 58-67, 7l;CAR 63-5,70 
Wife of the above 
Pig 72; CAR 71 
Pig 54-5 
Pig 57-60; Hsg 56-60 
CC 63-5 
Hsg 71-4 
Pig 58-60; CC 63-5; Hsg 
64-6 
British Leyland 
Hsg 64-7 
Pig 61- 4, 66- 9; CAR 63- 6; 
CC 66 
Husband on council at same 
time, secretary of WEA 
Hsg 59-61 
MP for Oxford 
Hsg 71-4 
Pig 65; CAR 66- 8; CC 66; 
Hsg 65-9 
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Macintosh 
Magee 
Nimmo 

Oakeshott 

Owen 
Parker 

Pickstock 

Ramsay 

Roberts 

Sharpe 

Thomas 

Town 
Warrell 

Williamson 

Liberal member 

Davies 

CC 58-9 
PIg 59; Hsg 58-60, 64-7 
CC 58-66 (ch'n 66) 
Civil servant, later sat on 
Planning Committee 
Hsg 72-4 
Oxford graduate, PPS in 
Labour Government, later 
on Planning 
PIg 56 
Hsg 63-8 
British Leyland, attempt 
at shop in Headington 

PIg 52-6,58-9; CAR 63- 71; 
CC 58-66 (ch'n 58-65); Hsg 
53-7 
Mayor, University Extra 
Mural Studies. His initiative 
got Cowley Centre off the 
drawing board 
PIg 71-2 
Architect 
PIg 53; CC 58-62 
Oxford & District Co-op. 
PIg 72 
Nuffield College 
PIg 72 
Oxford Polytechnic 
Hsg 72-4 
PIg 58 
Pub landlord 
Hsg 61- 7, 70- 4 (eh'n 64- 7, 
72-4) 
Ordained as priest - works 
at British Leyland 

PIg 63 
Wolsey Hall, Parliamentary 
candidate for Oxford 



University members 

Baker, J esus College 

Brown, A. B., Worcester 

Chester, Sir N., Nuffield 
Cooke, Magdalen 
Garrard, StJohn's 
Griffiths 

Griffiths, Miss 
Hart, Mrs 
Keith-Lucas, Nuffield 

Maclagan, Trinity 

Thompson, Mrs, St J ohn's 

Wheare, Exeter 

Yardley, St Edmund Hall 
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Pig 52-63, 65-6 (chairman 
60- 2, 65- 6); CAR 63- 6; 
CC 58- 63,66 
Oxford Citizens Housing 
Association 
Pig 52- 64 (chairman 52); 
CC 58 
Hsg 52-60 
Pig 52-3 
Hsg 57-8 
Hsg 68-72 
CAR 68-71 
Hsg 72-4 
Hsg 62-4 
Hsg 50- 65 (chairman 62- 3) 
Specialist in local govern
ment administration 
Pig 52- 72; CAR 64- 71; 
CC 58-66 
On board ofB. H. Blackwell; 
Royal Herald; St Catherine's 
Society; now chairman of 
Linton Road Residents' As
sociation 
Hsg 57-61;CAR 63; 
CC 58-65 
Pig 52 
Professor of Public Admini
stration; one of the Park 
Town Trustees 
CAR 67-71 
Professor of Law; member 
of the Rent Tribunal 
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First amendment to the Development Plan 

fOWfoli "'HO (OUN'"'' '~jI,l\IIHINC. ACf I'" 
CITY OF OXFORD DEVELOPMENT PLAN 

TQWN MAP 
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Second amendment to the Development Plan 



Appendix 4 

Latest plan for St Ebbe's (now substantially completed) 
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Latest plan for St Ebbe's (now substantially completed) 

-
OXFORD:Sf.EBBE's 1r: 
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