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PREFACE

These Background Working Papers form the second section of Coventry
CDP's Final Report. They do not describe all aspects of the Project's
work nor do they draw links or conclusions (though one attempt to do
this is in the first volume). They were originally prepared as Draft
Discussion Papers, to open up key areas of our thinking and findings
about urban disadvantage, for informal discussion with local MPs,
councillors, Corporation officers, the Home Office, the remaining CDP
teams and others who have been involved with us in this five year action-
research experiment. These consultations took place during January and
February 1975 and we have taken account of comment and criticism
received, in preparing this revised version for publication. Insofar
as suggestions for policy are made in these papers they are mainly
directed at the local authority and not at central govermment, our aim
being to stimulate thinking about what might be done at the local level
in the light of the problems described.

These Working Papers are based on a mumber of fuller reports (listed
inside the back cover) prepared by full-time members of Coventry CDP
and others whose work has been commissioned and supported by CDP funds.
This volume has been edited by a core group from the headquarters CDP
Team, so although the essential content of each section remains the
responsibility of its original author (as named on the Contents page)
its form and presentation do not.

We recognise that the work and ideas contained in each section reflect
different pathways and stages of development. As a consequence some
remain more tentative than others. We hope that by exposing them in
this provisional form it will be possible to stimulate debate, comnent
and criticism on the major issues, without becoming over-preoccupied
with minor detail.

We acknowledge that these ideas derive from work which we have carried

out with a wider group of people not only in Coventry but within the national
CDP experiment: particularly Ian Breach, Helen Brownm, Melvyn Cairns,

Paul Corrigan, Paul Davies, Brian Gearing, Slim Hallett, Sol Picciotto,

Bruce Rowley, Allen Torrance and Robert Zara, together with many local
residents, councillors and officers of Coventry District Council; and our
colleagues in other CDP teams. Statistics and diagrams have been collated
by Lisa Carter, and the secretarial and clerical burden of the whole
enterprise has been carried by Rosalind Seaman, Angela Slater and

Rosemary Woodlock.

John Benington

Nick Bond

Geoff Sharp
May 1975 Paul Skelton
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9 COVENTRY C.D.P. AND
THE GOVERNMENT'S POVERTY PROGRAMME

1. AN OPPORTUNITY TO TAKE STOCK

The ending of the Coventry and Liverpool Community Development
Projectsn%CDP) in March 1975 marke an important stage in the
British poverty programme. Both projects are part of the
pilot phase of the national CDP experiment (1). Their ending
completes five years' work in what is the first and the largest
of the government's action research initiatives in the field of

- urban deprivation. This is an important opportunity to take
stock of progress and to re-examine some of the government's
basic assumptions in the light of local findings and experience.,

The Origins of the Poverty Programme

1.1 The British'"poverty"programme has grown rapidly over the past
five or six years. Small scale action~-research projects have
proliferated as central government's popular formula for res-
ponding to urban deprivation. The first initiative was taken
in 1968, shortly after Enoch Powell's notorious "rivers of blood"
speech, In this he raised the spectre of racial ghettos and
social and political disruption in the inner city areas. The
Prime Minister then announced the setting up of a special Urban
Aid Programme to be directed at "areas of serious social depriv-
ation in a number of our cities and towns - often scattered in
relatively small pockets. They require special help to meet
their social needs and to bring their physical services to an
adequate level® (2).

The Poverty of the Poverty Programme

1.2 The Urban Programme was spawned outside the main chanrels of
government policy and expenditure. It was allocated only minute
resources., Total expenditure over its first five years amounts
to less than £20 million. This is 1/20th of 1% of total public
expenditure (3). Moreover, it was not even extra money for
local areas. The Urban Programme allocation is deducted from the
total rate support grant pool available for local authority spend-
ing. It involves minimum redistribution even between local
authorities, Although its share of the general rate support
grant fund has been increasing slightly since 1971, it is still
less than 4 of 1%. Minor adjustments in the formula for the
rate support grant or the revaluation of the rates (4), or legis-
lation like the Housing Finance Act 1972 can, at a stroke, take
more money out of disadvantaged areas than the whole of the money

put in through the Urban Programme.

(1) The other 10 Projects are based in Southwark, Glamorgan, Newham,
Batley, Paisley, Newcastle, Cumberland, Birmingham,
Tynemouth and Oldham.

(2) House of Commons Hansard, vol. 769, cols 40-49 (July 22nd 1968).
(3) Meacher, M., "The Politics of Positive Discrimination" in

"Positive Discrimination and Inequality" Fabian Research Series

314, March 1974.

(4) Carter, L. and Bond, N., "Revaluing the Rates - Who Gains, Who
Loses" Municipal Review, January 1974.
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The New Ingredient - Action Research

The national Community Development Project (CDP) was set up asg
part of the Urban Programme in 1969. It was described as "a
neighbourhood-based experiment - aimed at finding new ways of
meeting the needs of people living in areas of high social

deprivation”. The new ingledients were to be:
a) action-research
b) focus on a small area
c) involvement of a range of public agencies
d) self-help and involvement of the community.

CDP was to be a selective and inexpensive test-bed for bigger
developments by the major spending departments of central
government (5).

The Need to Take Stock

However, small-scale experimental projects like CDP have been
duplicated in a number of central government departments since:
the Cycle of Deprivation Studies set up by Sir Keith Joseph in
the Department of Health and Social Security in 1972; and the
Six Towns Studies promoted by Peter Walker in the Department of
the Environment in 1972. TFinally in 1974, the Home Office set
up an Urban Deprivation Unit to co-ordinate all these over-
lapping experiments. However, this has already added to the
confusion by promoting a new programme of its own - the
Comprehensive Community Programmes which are to be given trial
runs in five or six selected local authorities! It is remark-
able that all these programmes have begun without waiting for
the findings or experience of any of the previous ones (6).

THE ORIGINAL CDP PRESCRIPTION

The original model for CDP contained a number of basic assump=-
tions about urban deprivation which have recurred in later parts
of the poverty programme but which experience in Coventry and
collgboration with other CDP teams has forced us to question and
reject.

Personal and Family Inadequacy

The experiment was based on a belief that the problem of urban
deprivation concerned small concentrations of people caught on

a treadmill of personal and family problems which demanded special
treatment:

(5) "Because there are so far no known and tried solutions to
(urban problems) which can be described and offered for
general application, the proper course is to admit that this
is so, and to attack them in an experimental framework, so
structured and documented that successful approaches can be
identified and followed up".

CDP, "Objectives and Strategy" page 1, Home Office, September 1970.

(6) Although an Anglo-American Conference was held to evaluate
American experience of experiments in social policy, it dia
not influence the British CDP design - see CDP, "Experiments
in Social Policy and their Evaluation", Report of Conference
at Ditchley Park, 29-31 October 1969.
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2.3

"Although the social services cater reasonably well
for the majority, they are much less effective for

a minority who are caught up in a chain-reaction of
related social problems, An example of the lkind of
vicious circle in which this kind of family could be
trapped is ill-health, financial difficulty, children
suffering from deprivation, consequent delinquency,
inability of the children to adjust to adult life,
unstable marriages, emotional problems, ill-health

- and the cycle begins again" (7).

Deviant Behaviour

Some of the early documents (8) imply that the problem is seen
not just as the existence of concentrations of social cripples

~ who need help but also of a deviant sub-class whose behaviour

has to be changed and controlled, Local teams were provided
with guidelines for research which suggested that they should
measure a number of indicators of problems in the local community.
Among these were improvements in personal health care; improved
nutritional habits; = improved personal hygiene; increased use

of family planning; reduction in damage to houses; reductions
in neglect, ill treatment and cruelty to children; reduction in
the number of evictions made necessary by anti-social or bad
neighbour behaviour; and reductions in abuse of social services,
fraud and voluntary unemployment, The treatment prescribed was
an increased dose of the existing services or a better mixing of
the ingredients with a better bedside manner,

Hillfields was chosen by the local authority and accepted by the
Home Office with this kind of defective family behaviour in mind.
It is a multi-racial inner-city neighbourhood, undergoing exten-
sive but protracted redevelopment; known before the war as a
respectable working-class and cosmopolitan community, the area
had gradually developed a reputation as the city's black spot -

a centre of vice and crime, an area of physical and moral decline,
Within this area, an inner core of 26 streets with a population of
5,700 was originally selected as the focus for the Project's
attention. Among the problems which were noted in confirming the
local authority's choice of this area were its "bad name” and

"bad appearance": a whole variety of examples were listed -
drug-taking, meths drinking, vandalism and prostitution, dilapidated
housing, refuse, rubbish and rats, sleazy cafes, a high propor-
tion of immigrants, high absenteeism from school and high take-up

of free school meals,

(7) Press Release on CDP, "A Major Experiment in Improving the
Social Services for Those Most in Need"”, page 1, 16 July 1969.

(8) CDP - "Objectives and Strategy" Annex A, Home Office,
September 1970.
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2.7

Co-ordination and Communication

One solution to these problems was believed to lie in better
co-ordination and better communication. Better co-ordination
was to be of two kinds. First in the delivery of the personal
support services to make them "more accessible and intelligible
to the poor and severely deprived"; and second in the patterns
of neighbourhood community organisation and community care '"to
surmount the twin obstacles of fragmentation and depersonalis-
ation in modern society" (9).

The co-ordination of services was to involve "bringing together
the work of all the social services under the leadership of a
special project team" (10). The original CDP documents suggest
that the members of this team would be largely from the personal
support services and would be drawn from the field level., For
example, the CDP Project Director in Coventry was originally
appointed to lead a team made up of child care officer, probation
officer, education welfare officer, mental welfare officer and a

disablement resettlement officer, Links were also to be established

with the local police, supplementary benefits office and voluntary
agencies including the Family Planning Association.

The tighter co-ordination and integration of the neighbourhood
community was to be attempted by trying to "mobilise untapped
resources of self-help and mutual aid existing among people in
the community, even among those who experience most difficulty
in standing on their own feet" (10). Other early Home Office
documents describe the aim of CDP as "to reduce the dependence
of such families on difficult and costly forms of help" (10)
thus revealing the mixture of moral and financial motives which
lay behind the notion of self-help.

Better communication between such families and local decision
makers was to be achieved partly by the team working from a
neighbourhood base; and partly by the creation of a local
steering group for each project, with representatives from all
participant organisations (local and central government, volunt-
ary agencies and the community) to act as "a channel through which
the community is able to obtain access to the agencies controlling
the resources®. The assumption behind this is that "among
families suffering from multiple deprivation there is a great

deal more need than is known to the social services and the gap
between actual and expressed needs is caused to a large extent

by inadequate communication® (11). The implication of this

seems to be that it is the scale of need rather than the kind of
need which remains unknown - its quantity rather than its quality.
However, policy change within agencies was also envisaged.

(9) Coventry Evening Telegraph - "Plan to Help Hillfields",
15 July 1969, Report of Home Office talk,

(10) Press Release by Home Office on CDP, 16 July 1969,
(11) CDP - "Objectives and Strategy"” Home Office, September 1970,
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3.0

5.1

3.2

3.3

A DIFFERENT VIEW OF THE PROBLEMS

The first months of the project in Coventry were spent getting

to know the area. 1In the absence of the research team for the
first year, the exploration began by getting involved in the

life and activity of the neighbourhood in different ways (e.g.
opening a shop~front Information Centre, working with residents'
associations, and calling together a forum of local fieldworkers).
This forced us to question many of the original assumptions about
the causes of problems in Hillfields and to reject the suggested
solutions,

In spite of its reputation, Hillfields did not seem to have any
abnormal share of families with personal or psychological handicaps or
deviant patterns of behaviour, This was confirmed by census

" data; and other social indicators revealed that Hillfields was

by no means the only, or even the most seriously disadvantaged area
in the city. A "malaise" study which examined the distribution

of 13 variables concerned with personal or family pathology,

showed that many areas of the city scored higher than Hillfields,
which in fact was not significantly different in this respect

from the Coventry average (12)s

There was little evidence that the problems found in the area
resulted from any obvious deterioration in the values and
patterns of community life. Even the highly publicised
phenomenon of prostitution in Hillfields could not be taken to
mean a deterioration in community values,. Its practitioners and
clients were drawn from outside Hillfields in increasing numbers
as adverse publicity and attention were given to the phenomenon.
Similar self-fulfilling prophecies could be seen to apply to the
labelling of the area in other ways, particularly in relation to
planning blight and decay.

It became clear from contact with residents' groups and with callers
at the Information and Opinion Centre that local people disagreed
strongly with local agencies about the nature of their needs and
aspirations. Residents did not see the solution to the area's
problems as more of the personal support services, so much as
drastic changes in official policies and procedures towards their
neighbourhood. The past history of relationships between the
locality and the authorities did not lead residents to believe that
better communications or round-table discussions would lead to
improvement in their conditions., They saw the problem as their
powerlessness to influence the decisions which affected their lives,
their homes, and their area in the directions they wanted. The
solutions, therefors, could not be found simply in re-arrangements
in the delivery of services in the field, but demanded changes in
the political and administrative processes which influenced the
overall distribution of resources, opportunities, costs and benefits

in the city.

(12) melford, A., "Social Indicators: Their Role in Developing
an Understanding of Stress™, Final Year Dissertation,

Department of Urban and Regional Planning, Lanchester
Polytechnic, Coventry, 1974.
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4.0

4.1

The most obvious problems experienced by local people were very
low incomes with substantial dependence on supplementary benefits,
very poor housing and insecurity about the future of their
neighbourhood. The area had much higher than average proportions
of people in the lower socio-economic groups and from different
racial backgrounds. Large ‘sections of the area had also been
subjected to major planning interventions since the war. The
stresses in this neighbourhood thus affected not just a small
deviant minority but large sections of the population as a whole,
Few of the problems (except redeveloyment) were different in kind
from those experienced by large sections of the working-class in
other parts of the city, or indeed the country as a whole, They
had a particular burden for the Hillfields population mainly
because of their combination and.concentration. Even where
personal or social handicaps were apparent it was sensible to
assume that these were the product of the severe externmal pressures
to which local people were subject - at least until those factors
had been eliminated.

AN ALTERNATIVE PRESCRIPTION

We, therefore, came to the conclusion that Hillfields could not
be treated as an isolated area with peculiar internal problems,
nor as a special case for priority treatment. Instead it had to
be seen as a cross-—-section of the life of Coventry as a whole,

In Hillfields we were confronted by the symptoms of the impact

of national and local policies and procedures upon one older
working-class area and one section of the city's population, It
was clearly impossible to tackle the situation through the
personal support services alone without taking account of the
external problems of income and housing; or through the delivery
of services at the field level alone, without taking into account
city-wide processes of resource allocation, planning and manage-
ment. It was also impossible to tackle the situation adequately
while restricting attention to a few streets in isolation,

This.-forced us radically to modify the design and organisation of
the experiment. The changes we proposed were adopted by the Home
O0ffice and the original model of the national experiment modified:

i) Ve moved away from the arrangement of the project as
a new-style executive agency (co—ordinating the
delivery of the personal support services in the field)
towards a view of the project as a catalyst (examining
key problems in a number of service areas, and stimula-
ting change at a variety of levels)., This also seemed
more consistent with the project's experimental status
and limited life,

ii) We extended the boundaries of the study area beyond the
original core of 26 "problem" streets, to include the
whole of Greater Hillfields - a populetion of 19,000,



iii) We rejected the original proposal for a Local Steering
Group to act as a grand parliament bringing together
and co-ordinating all interests in the Project area.
We replaced it by a Project Committee which aimed to
locate and focus the realities of political and
financial control (13).

4,2 This challenge to the initial assumptions of the national
experiment also led us in Coventry to shift the focus of study
away from the neighbourhood as the main source of the problems
and on to the agencies which allocate resources and provide
services at the local level. Our understanding of the overall
dynamics of the area was still very rudimentary at this stage.
The evidence we built up from analysis of census and survey

- material was complemented by the picture which emerged from
exploratory work within the neighbourhood.

i) The issues identified by the callers at the Information
and Opinion Centre during the twelve months after its
ovening, fell conclusively into three major categories:
housing problems, problems connected with redevelopment,
and welfare rights matters. Underlying each of these
was a need for basic information about plans affecting
them, services available, and eligibility for certain
rights and benefits.

ii) The issues which appeared to concern neighbourhood
groups and associations most were the future of their
homes and the state of the physical environment; pre--
school provision; play facilities; the needs of the
elderly; community and social facilities.

iii) The issues which pre-occupied fieldworkers from the
area . were the relevance of the educational process to
the social and cultural diversity of the population;
the problems and processes undergone by young people in
making the transition from school to work; the needs of
vagrants and homeless men; the needs of the elderly,
particularly during redevelopment; and physical
environmental problems in general.

4.3 We therefore selected the following key areas for programmes of
action-research (14).

i) Income Support Services and Citizens' Rights
iig Support Services for the Elderly
iii) Support for young people in the transition from school-
life to work-life
iv) Planning, Housing and Environment
v) Industry
vi) ILocal Government and Corporate Management

(13) The Project Management Committee consists of the Chairmen of
relevant local asuthority committees, plus representatives
from the Home Office and major voluntary agencies committing
resources to the Project.

(14) Other fields of CDP work not reported here (e.g. neighbourhood
work; joint programmes with Education and Social Services
Departments) are discussed in the first volume of our Final

Report.



4,4 A large part of our work has thus concentrated:on the functioning
of the government institutions and agencies which administer the
needs of, or have consequences for, the disadvantaged. As we have
worked we have been forced increasingly to recognise the importance
of the wider economic and political processes in which the problems
of Hillfields have arisen. This has made us focus increasingly
on factors affecting public and private investment in the older
working~class areas of the city. Although our studies of these
issues began only very late in the life of the Project they have
influenced our ideas quite considerably, Some of the core
material is contained within the following sections on Planning
and Industry. We have also begun to explore the furctioning
of the local state within the political economy of the city and
some of these perspectives are sketched in in the section on
Local Government and Corporate Management, The failure of the
national state to provide an adequate system of income maintenance
for the non-productive members of society and the most expendable
sections of the work-force (the old, the unsupported mothers, the
low-paid, the unemployed and the sick) is illustrated with
reference to Hillfields in Section 3. The impossibility of the
local state ever being able to compensate for these fundamental
inequalities is illustrated in relation to the elderly in Hillfields
in Section 4.
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2 PLANNING 1IN COVENTRY ANDP THE BDECLINE OF HILLFIELDS

SNAPSHOTS OF THE AREA

Hillfields is in many ways a typical inner-city neighbourhood. It
lies within a triangle of railway lines which encloge all the older
working-class areas of the city. Hillfields itself was Coventry's
firgt suburb and was developed in two main stages: 1820 - 1860 and
1890 - 1914, It still retains large areas of two-storey terraced

housing dating back to the second of these stages. The many small
workshops and factories amongst the housing cause traffic hazards,

- noise and pollution and the neighbourhood is lacking in facilities

and open space. The area was badly damaged during the war and bomb
gsites are still a prominent feature in many streets. War damage
caugsed to the area resulted in extensive Council plans for the compre-
hensive redevelopment of parts of Hillfields (3000 houses).

The rebuilding of Hillfields began in 1959 and has been continuing,
with interruptions, ever since. However, development has not always
been comprehensive; isolated houses have been closed or demolished
on public health grounds or as a spasmodic part of the planned .
clearance programme. The derelict land and houses left behind by
both the war and the operations of the Local Authority are an eyesore
and a danger to human life and a constant source for complaint from
local people. They help to give the area an atmosphere of general
decay and obsolescence.

To this air of decay has been added the feeling of living in the
middle of a gigantic building site. Over the past 15 years local
people have faced the upheaval of street by street demolition of
houses and the rebuilding of a large scheme of high-rise Corporation
flats, a private estate, new schools and shops. Redevelopment has
also imposed many changes on the composition and nature of the area.

Environmental Conditions

In 1969 the Department of Architecture and Planning carried out a 10%
sample housing survey of the oldest housing in the city. The survey
found that St Michael's Ward (which includes most of Hillfields) had
the highest degree of environmental deprivation in the city (see

figure 2.0). Some 96% of 2560 dwellings in the area were affected

by at least one of the following environmental problems or deficiencies

i) lack of children's play space

ii) 1lack of garaging and off street car parking space

iii) traffic hazards, especially from traffic passing through
the area

iv) pollution and noise especially from indwstry and traffic
v) 1lack of public open space
vi) poor visual enviromment, especially derelict land
vii) 1lack of everyday facilities such as public transport and shops

viii) dominance of industry in housing areas
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1970

Source: Internal report om the Housing Survey and the Recommendations of the
Housing Working Party, October 1970.
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Table 1

Lack of Household Amenities in Hillfields Compared with Coventry

in 1961, 1966 and 1971

Percentage of Households

Household Amenities 1961 1966

1971

Hillfields

Coventry Hillfields Coventry

Hillfields

Coventry

Sharing or Lacking
W.C. 14.6

Shared or no Bath 63.1

Shared or no Hot
Water T2.7

Exclusive Use of
All Amenities 20.4

5.1 11.9 3.3
172 64.8 12.6
24.5 60.2 16.6
3.1 24.3 19D

46.1*
44.8

39.1

47.5

12.9%

8.3

9.0

84.1

SOURCE: Census 1971, Small Area

Statistics, Household Tables,
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Housing Conditions

Since the war substantial changes have taken place to the housing
conditions of Hillfields, Although some housing redevelopment has
taken place in Hillfields, the older housing that remains is generally
in poor condition. Less than half (48%) of all households in Hill-
fields have exclusive use of the three basic amenities: hot water,
bath and w.c, This contrasts strikingly with the position in Coventry
as a whole where 84% of households have all three amenities despite

the fact that demolition has been a significant factor in reducing

the proportion of houses in Hillfields lacking amenities (see table 1).

When tenure is compared with lack of amenities it can be seen that it
is the owner-occupiers who more frequently have all the basic amenities.
Even though a significant proportion of Hillfields has been rebuilt
with relatively modern flats, tenants are worse off in terms of
amenities. This suggests a concentration of the problem in the
privately rented sector (see Appendix 1).

There is also a relationship between length of residence in Hillfields
and the lack of amenities in the area. Residents who have lived in
the area for at least 20 years are more likely to be lacking basic
amentities in their homes. The figures also tend to suggest that
short-stay households, possibly in private rented furnished accommoda-
tion, are also deprived of basic amenities (see Appendix 2).

Housing Tenure

The majority of households in Hillfields rent their homes. This has
been the case since the war; however, drastic and significant
changes have taken place in the landlord-tenant relationship from a
situation of 50% privately rented unfurnished tenancies in 1961 to
one of only 31% in 1971, This decline in private renting has been
offset by the increase in Council tenancies in the area from 5% in
1961 to 23% in 1971. This rapid change in the tenure pattern of
Hillfields has been a result of the Council demolition of privately
rented property and its replacement with Council flats and houses.
Owner occupation has not increased as rapidly as in the city as a
whole (see table 2).

Table 2 Household tenure in Hillfields compared with
Coventry in 1961, 1966 and 1971

Percentage of Households

Tenure group 1961 1966 1971
H'flds Cov'y|H'flds Cov'y|E'flds Cov'y

Owner-occupiers 99,0553 5TIR5624 ST 3650 597
Council tenants 4.8 22.5| 8.8 22.5 |22.56 24.6
S 1 e 50.3 18.0| 44.6 14.9 |31.1 12.0
Pri:szstgurnished 7.9 3.0 6.3 l2ie 0.5 3.6
Total tenants 63.0 43.6| 59.7 40.2 |64.0 40.2

Source: Census data.
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When Hillfields is compared with Coventry the most striking feature
is the high percentage of privately rented furnished tenancies (10%).
The incidence of privately rented furnished tenancies has increased
in Hillfields over the last 10 years even though substantial numbers
of older houses have been demolished. This would indicate that the
older houses were increasingly being used by landlords as investments
to avoid the controls of the Rent Acts (before the 1974 Rent Act) and
to exploit the increasing number of people who are using Hillfields
as a source of relatively cheap housing for a limited period only
(see table 2).

Social Structure

This bias in the housing structure of Hillfields has produced a biased
social structure since it is suited to the needs of specific groups

of people. The large amount of relatively cheap, privately rented
accommodation has attracted a lower-paid, transient population unable
or not wanting to buy their own homes and ineligible for Council
dwellings (see table 3).

Table 3 Length of residence at present home
No. in sample %
NR 1 0.13 )
Less than 6 months 58 7.€2 % 52 4T
6 months - 2 years 121 16.31 )
2 ~ 5 years 211 28.44 )
6 -~ 10 years 98 13524 )
11 - 20 years 78 10.51 g
21 - 30 years 87 {15750 g 47.40%
31 — 40 years 49 6.60 )
More than 40 years 39 5.26 )

Source: 1 in 6 Survey of Hillfields, 1971

In 1971, 14.2% of residents had moved into the Local Authority area
within the previous five years (compared with 8,%% in Coventry) (1).
Surveys show a high turnover rate in local schools (more than 20% at
Southfields and 15 — 19% at John Gulson School in 1972 (2).  There

(1) Census 1971, Small Area Statistics, Household Tables

(2) School records 1972 school year quoted in Coventry Corporation
Key Decision Area Report on "The Under Fives", August 1973.
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is, however, a core of long-term residents in Hillfields, many of then
elderly (3). Although the age structure of Hillfields is not
markedly different from that of Coventry (4), there are slightly

more children under school age (11.2% compared with 8.9%) and slightly
more elderly people (13.8% compared with 12.7% over retirement age)
(see Appendix 3). There is also a disproportionate number of single
parent families in Hillfields: 14.6% of all dependent children have
only one parent compared with 9.5% in Coventry fS). The presence

of poorer families is indicated by the fact that in 1971 40% of
Hillfields school children were receiving free school meals (6).

Many of the newcomers to Hillfields are immigrants. Their propor-
tions have risen dramatically from 1961 (9.8% born outside the
British Isles)to 1971 (25.1%5 (7) 1In 1971, 31.0% of Hillfields'
residents had both parents born in the New Commonwealth (mainly in
India) compared with only 6.1% in Coventry as a whole. In the
schools in Hillfields 35% to 55% are immigrants (8).

PLANNING AND THE DECLINE OF HILLFTELDS

The nature of the housing stock and the physical environment of
Hillfields have been described in the introduction to this report.
These conditions have now persisted for some 35 years in spite of
the Council's intention (first expressed as long ago as 1944) to
comprehensively redevelop and revitalise the whole neighbourhood.
In the following paragraphs the effect of the Council's plans and
policies on Hillfields since 1940 is considered.

Areas of Extensive War Damage

By the end of 1940 the city had suffered extensively from war damage.
Hillfields took a large share of the punishment and in all 13 acres
of the area were reduced to ruins and had to be cleared. The

extent of the bomb damage in Coventry presented the City Council

with an emergency situgtion. The pressure on housing from an ever
increasing population was brought to crisis point by the bombing; it
was estimated that repairs were needed to two-thirds of the total
housing stock and 2000 houses had been destroyed or irreparably
damaged (9). The city centre had also suffered devastation. As a
result the Council set up a City Redevelopment Committee to prepare

a "central area redevelopment plan". By February 1941 the Committee
had adopted a redevelopment scheme which was confined to the city
centre, Even in a peace-time economy the scale of reconstruction
needed would have been beyond the resources of the city to provide
efficiently and quickly. Emergency measures to tackle reconstruction
were hindered by a lack of powers to purchase vacant sites and
derelict property. It was not until September 1943 that the City
Redevelopment Committee finally approved a "Reconstruction Area"

(3) CDP 1 in 6 Survey, Bagle Street Survey, Department of Architecture
and Planning. 1973.

%4; Census 1971, Small Area Statistics, Household Tables.

5) Census 1971, Small Area Statistics, 10% Sample.

(6) Calculated from figures supplied to CDP by Coventry Education
Department in 1971.

573 Census 1961; 1971, Small Area Statistics, Population Tables.

8) Coventry Corporation Key Decision Area Report "The Under Fives"
August 1973. TS

(9) Richardson, K., "Twentieth Century Coventry", London Mzcmillan 1972
(page 84 and chapter 10, section 3)



2.2

2.3

15

plan for an area of 383 acres based on the 1941 scheme and the
proposed legislation for compulsory purchase powers. By 1944 it
was proposed that this area should be an "Ares of Extensive War
Damage" under the new 1944 Town and Country Planning Act.

The Choice Between the City Centre and Hillfields

In March 1945, after negotiations with the Chamber of Commerce, the
proposed "Area of Extensive War Damage" was enlarged to 452 acres,
including a route for the inner ring road. At the Public Enquiry
into the redevelopment scheme for the proposed "Area of Extensive

War Damage" (January 1946) the conflicts of priorities confronting
the city were voiced. A number of councillors and others pressed
for Hillfields also to be declared an "Area of Extensive War Damage"
to prevent further blight and decline, On 21 February 1946 the City
Redevelopment Committee (10) considered the following resolution
passed by the Council on 5 February 1946: :

"That the Committee be asked to take into consideration the
desirability of submitting an application to the Ministry

of Town and Country Planning to declare immediately Harnall
and All Saints Wards (known as the Hillfields areag as 'Area
of Extensive War Damage No. 2' . . . . It was reported that
the area of the above wards ie 513% acres and . . . resolved
that the Committee are of the opinion that it would be
mistaken policy to attempt at this stage, when so much effort
has to be devoted to the preparatory work for Area No. 1 (the
city centre), to commence work on another and larger area,"

The Committee felt that it would be more advantageous to use the other
provisions of the planning legislation in order to deal with these
other admittedly severely war damaged areas. However, on 5 March
1946 the Committee were asked to reconsider this question once more

by the Council but again declared themselves against it.

The Eventual Plans for Hillfields

Plans for the treatment of Hillfields were not formulated until the
City's 1951 Development Plan was produced. In this Plan three
Comprehensive Development Areas (CDAs) were designated, the city centre
Spon End and Hillfields. The Plan envisaged a capital investment
programme of £12 million on the reconstruction of the city centre

over the following 15 years, but was much less specific about the
finance or the timetable for Spon End and Hillfields. Only 54
dwellings in the Hillfields Comprehensive Development Area (2.5% of
the total number of dwellings in the CDA) were classified as "unfit
for human habitation" and although the planners suggested that "on

the whole the residential streets present a drab and depressing
appearance”, it was concluded that "the bulk of the property could not
be classified as a slum” (11). This is an important point: the
planners were clearly arguing that the condition of the houses alone
was not sufficient to justify the redevelopment of Hillfields. The

(10) Richardson, K., op. cit.

(11) City of Coventry 1951 Development Plan, page 149, Coventry City
Council, 1952,
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main reasons given for designating Hillfields as a CDA were the war
damage, the age and density of the dwellings and the need to
rationalise the industrial and residential zones. Their arguments
for comprehensive development were based on the assumption that
what remained of Hillfields was obsolete in terms of existing
planning standards and ideals.

The Planners' Dream Becomes a Nightmare

However as months turned into years and the 1951 plans for comprehensive
redevelopment were not implemented, Hillfields became steadily undermined
physically, economically and socially by the lack of sustained invest-
ment and the planning blight hanging over the area. Gradually a

mood of resignation and despair developed as the neighbourhood was
continuously neglected and services were run down., The promise to
Hillfields was one of wholesale renewal: a genuine houging and
environmental improvement which would materially benefit the community.
The local press, in 1951, had hailed the plans for Hillfields as "bold
measures for arresting the blight in the area . . . and when the old
houses have been pulled down new houses and flats will spring up in
pleasant surroundings giving light, air and cleanliness to an area now
suffering from blight". Twelve years later, in 1963, this vision
seemed to be fading into the future and the press headlines had
changed to commenting "The Hillfields of Tomorrow . . . will be just

a Planners' Dream for 20 years". The growing reality in Hillfields
was one of spasmodic action, and increasing uncertainty and anxiety
amongst local people. By 1961 the blight had established itself
sufficiently for the City Council to estimate that 53% of the housing

in Hillfields would become "unfit for human habitation" over the
following five years.

The New Hillfields Begins to Take Shape

The redevelopment programme for the ares gradually increased momentum
in the mid to late 1960s. The 1966 Review Plan (12) acknowledged
that "the pace of redevelopment in Hillfields and Spon End has been
slower than intended because of financial limitation and land acquisi-
tion problems". But by the beginning of the CDP in 1970, twelve
blocks of high-rise flats and an old people's home had been opened;
and a new RC primary school, a nursery centre and play centre were all
nearing campletion. Compulsory purchase orders were also being
prepared for the demolition of a further 146 dwellings by 1971 to
allow for the building of Sidney Stringer School; 30 sheltered flat-
lets for old people; 125 houses for private ownership; and a small
private shopping development. Many Hillfields residents had
already been forced to relocate due to the war demage sustained to
their homes, often moving only a few streets. Some had been up-
rooted again to be placed in a half completed environment sometimes
geveral storeys high (13). Others were clearly going to have to
leave Hillfields altogether whether they wished to or not.

(12) City of Coventry Review Plan 1966, Analysis and Written Statement
Coventry City Council 1967.

(13) Almost 10 years elapsed before the high-rise flats were provided
with play areas and garages and the areas surrounding them
paved and grassed, as the photograph opposite illustrates.
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Whose Hillfields ?

Clearly the Hillfields of the future could expect to be very well
endowed with community facilities, but facilities for whom ? The
1966 Review Plan states that "the intention has been to rebuild at
approximately the density of the existing development in an attempt
to retain the communities living in those areas, and to complete
the project within the 1951 Plan period ending in 1971". This
seems to imply an acceptance at that stage that the Hillfields
community wes worth retaining and that the redevelopment should be
programmed to achieve this.

However, when the CDP began early in 1970 we became aware that under
the existing plans a high proportion of the existing population was
likely to have to move to other parts of the City. The phasing then
proposed did not allow for a planned programme of rolling redevelop-
ment, whereby residents living in houses to be demolished, could be
rehoused in new houses in the same area built on previously cleared
land, Indeed the only alternative Council accommodation, already
available in Hillfields, consisted of bedsitters and one and two
bedroomed flats, which meant that mature families could not be
offered rehousing in the area. The Housing Committee said that
Hillfields' residents relocated elsewhere would be able to apply for
transfer back to the area if they so wished once the redevelopment
was complete. However, a change in political control of the
Council (from Labour to Conservative 1967 - 1972) since this promise
was made resulted in more private houses being built than Council
houses (as opposed to flats) which has precluded those on lower
incomes from being able to return even if they wished, Even now,
in 1975, the Council is still not in a position to honour this
promise, since the bulk of the land cleared since 1970 is still
vacant and only 28 Council houses for families have been built in

the area. (It is expected that approximately 325 dwellings will be
under construction. by April 1976,

The Changing Face of Hillfields

The replanning of Hillfields since the war has had the effect of
fragmenting Hillfields as a traditional working class residential
neighbourhood. The traditional function and culture of the area

is gradually being eroded by developments which are influenced more

by the overall planning needs of the city than by a commitment to
stabilize and consolidate the existing community structure. In

spite of above-average provision of social facilities (e.g. nursery
centre, play centre, community school) the overall trend is to alter
the social balance of the area, Many small, second-hand snd

exchange shops have been demolished to make way for a proposed
shopping centre with few and larger supermarket units. Houges and
land on the fringes of the area have been appropriated for uses which
would normally be found in the city centre, e.g. bingo club, Salvation
Army Hostel, staff hostel for a city centre hotel and the proposed
develomment of land for offices in Lower Ford Street. The building
of the ring road on the southern edge of the area has led to the
appropriation of land for wholesale warehouses (Volmax, Linnells) and
further houses are to be demolished for light industry (Lower Ford
Street). If plans for the city's urban motorway network go ghead,
yet more land in Hillfields will be taken (Gosford Spur road proposals).
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A scheme for private housing development in the area was announced

in May 1969, after the Conservatives gained control of the City
Council, specifically as an attempt "to change the face of Hillfields™
and to achieve "a better balanced community in the district"(14).

The aim was described as being to attract to the area young couples,
single professional and business people, and families who wanted a
modern home within easy reach of the city centre; the hope was that
"we may yet see Hillfields become once again the fashionable off-
centre residential area of the city".

This represented a substantial change of policy towards Hillfields and
reflected the deterioration in the reputation of the area since the
war. The neighbourhood, before the war, was being described in the
Press as "a respectable working-class area", "a yeoman community",
"the backbone of the city", "the salt of Coventry"; and immediately
after the war was "the victim of blitz and blight", but as the post-
war redevelopment plans succumbed to further delays in Hillfields, the
labels began to change to "a forgotten twilight area", "a Dickensian
slum" and finally to "prostitutes' paradise" and "Coventry's square
mile of vice and crime" (15).

The Effects of Planning Blight

Our worl suggests that the deteriorating reputation of the area since
the war as a "blackspot" had had less to do with any change in the
composition or the behaviour of the local population, than with the
creation of a vicious circle whereby planning proposals led to
planning blight, and removal of incentives to maintain the condition
of houses, This then led to rapid decay in the housing stock and
the eventual need to demolish isolated unfit properties which in
turn, together with the Council's demolition programme, led to
damage to the general appearance of the neighbourhood.

We have found that many Hillfields residents agree with this
description and feel strongly that the neighbourhood's post-war
reputation as "a problem area" must be blamed on the way in which
redevelopment has taken place. They argue that "the problems of
Hillfields" are in fact not so much the problems of local people at
all but the problems of the city. This diagnosis, first put forward
by CDP in 1970 (16) received official recognition from the Corporation
in 1972 when their report stated (17):

"It is significant that 20 years after their original
inclusion in the Plan large areas are still being
acquired and substantial redevelopment has still to be
carried out, particularly in Hillfields area where the
lack of progress has resulted in vacant sites becoming
eysores and land being used for tipping and fly parking
giving the area a depressing and run down appearance.
There is no doubt that this decline in the environment
has aggravated the multiple social problems experienced
in the Inner Areas of the City."

(14) Quotes from Chairman of Planning Committee at the time in
Coventry Evening Telegraph, May 1969.

(15) Coventry Evening Telegraph, 17 June 1969.

(16) CDP report to meeting of Chief Officers, July 1970, and Services
Co-ordinating Group, November 1970.

(17) City of Coventry "Comprehensive Development Area - Future

Clearance Project", Department of Architecture and Planning,
Land Resource and Programme Division, March 1972.
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It is apparent from the history that a large proportion of those
living in Hillfields have survived for three decades of uncertainty
and two decades under specific or general threat of being forcibly
rehoused. Many local people feel that they have lived in the worst
of all worlds for a substantial proportion of their lives. The
result has been a high level of anxiety and resentment of authority
which has led to a strong feeling that the removal of people from
their homes by compulsory purchase is an illegitimate activity by the
City Council without the prior consent of those involved. (See
vhotographs on previous page.)

THE INFLUENCES OF CENTRAL GOVERNMENT, PRIVATE INDUSTRY, THE
HOUSING MARKET AND FINANCE CAPITAL

We have argued that the housing and environmental problems of Hillfields
have not been created by the people who live there but by the
existence of plans, their stop-go implementation and the operations

of the Local Authority. However, although many residents feel that
the Council has created, or at least perpetuated, many of these
problems, we need to acknowledge that the Council itself has been
subject to a variety of constraints and powerful influences, which
have affected the implementation of its plans for redevelopment and
house building. Some of these constraints and influences are
illustrated in the following examples drawn from our study of the City
Council's minutes from 1945 to the present day.

Central Government Constraints on Redevelopment Plans

As early as January 1941, the Council sent a deputation to Whitehall
to complain about the inadequacy of the planning and redevelopment
powers of the Local Authority to tackle the massive problem of recon-
struction which faced the city. Nevertheless, the 1944 and 1947
Towvn and Country Planning Acts never allowed the Council the degree
of control which it obviously wanted (18). Hence the final
Declaratory Order for the "Area of Extensive War Damage" made in

1947 was for 274 acres of the city centre, compared with the 452
acres requested by the Council.

Successive economic crises since the 1947 devaluation have led to
restraint on public expenditure. In each crisis central government
has insisted upon limiting the involvement of local authorities in
the purchase of land and property development generally. These
interventions have profoundly affected the Council's plans for the
rebuilding of the city centre. The Conservative government of the
early 1950s seems to have been particularly keen to support private
development at the expense of municipal development. For example,
in 1954 loan sanction was refused for the municipal development of
large blocks of land in the Upper Precinct, so that the Council were
obliged to accept the offer of a property company to develop these
blocks. Again in 1957, the central government "requested" that the
Council negotiate with private developers over the development of
further large sites in the Precinct.

(18) Hodgkinson, G., "Sent to Coventry", Maxwell, 1970.
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In addition to the effects of Central Government cutbacks in local
authority expenditure upon urban renewal in the City, one particular
planning decision by the Secretary of State affected Hillfields
quite dramatically. In 1954 at the Public Enquiry into the 1951
Development Plan, the Corporation faced an objection from Singer
Motors over the proposal to resite their foundry in Paynes Lane
which was in a residential zone in the Plan. The Secretary of
State upheld Singer's appeal and this led the Council to draw up
new plans for Hillfields CDA with an increased industrial zone

and a decreased residential zone. It also led to the scrapping
of plans for council housing to be started in 1955 in Gilbert
Street, The foundry has since moved, but this decision has had

a lasting effect on the land uses in the CDA and this part of the
CDA is still awaiting redevelopment.

In the early 1960s the CDA programme appears to have been con-
tinually held up by Central Government financial stringencies.

In 1960 and 1961 there were urgent negotiations with CZentral
Government over the cost of the Hillfields CDA in particular.

The programme was to be rephased several times and the Council
obviously felt that extra subsidies for redevelopment should have
been given, In the cutbacks of 1968, following devaluvation, the
whole CDA programme was severely rephased delaying for five years
the demolition of large parts of Hillfields., The reasons given
by the Conservative Council were the need for "balance of financial
commitment" in the CDA programme in the light of the economic
crisis. The most recent cuts in Central Government capital expend-
iture have led to further rephasing of the redevelopment and
renewal programme,

Central Government Constraints on House Building Plans

Coventry's housing programme was delayed in the late 1940s by the
devaluation crisis, but the early 1950s saw the programme get off
the ground with the encouragement of the new Conservative
Government in 1951. This was achieved by cutting standards for
new council houses, experimenting with maisonettes, flats and non-
traditional building methods, e.g. the '"no fines" system of house
construction used at Wood End, and by encouraging the large scale
contracting out to building corporations (Wimpey, Laing, Costain
and Taylor Woodrow).

Coventry made the most of Central Government's encouragement to
build for general needs, but in the mid 1950s there was a reversal
of government policy. Local authorities were now to he encouraged
to build for special needs only (the old, disabled and slum clear-
ance). General needs housing was to be supplied by private
enterprise and the private rented sector, with the aid of the
decontrol of rents and the removal of security of tenure brought
about by the 1957 Rent Act. There was therefore a sharp fall

in council house building in Coventry from the peak of 2018 com-
pletions in 1956 to 171 completions in 1963 as a direct result of
Central Government action. (See figure 2.1). MHoreover the
building of high-rise council flats in redevelopment areas was
largely a result of Coventry's deciding to take full advantage of
the extra government subsidies for high-rise building,
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general needs (with the new Labour Government), increasing home—
lessness and a rising waiting list in Coventry. The Parker
Morris Report advocated higher standards of building which were
implemented in estates such as Willenhall Wood and Ermsford Grange
but no house building (as opposed to high-rise flats) took place
in Hillfields during this period. In 1967 there was the second
devaluation crisis and the "cost yardstick" was introduced in
July of that year together with a cutback in loan sanctions for
new council house building. This coincided with the new
Congservative Council's decision to end council house building
and encourage private developments in the CDAs, for example,
Primrose Park Estate in Hillfields.

In recent years Government policy has encouraged local authorities
to tackle their housing problems through the municipalisation of
older houses, the stepping up of the number of housing advances on
mortgage, rehabilitation and repair of houses, area improvement

and the promotion of voluntary housing through housing associations,
However the combination of inflation and the current rigid cost
yardsticks mean that the future of new council house building in
Hillfields and Coventry seem still to be in the balance, although
there are 2 number of important new building schemes in the pipe-
line sporsored by the City Council (19).

The Influence of Private Industry

The state of local industry and the labour market has been a crucial
constraint on both redevelopment plans and house building in the
city. The rapid growth of the motor and engineering industries

in the first half of this century created a massive demand for
labour in Coventry. This was recruited from the depressed areas

of the British Isles. The growth was accelerated further by
munitions production in both wars and this created a further demand
for labour. As a result the population of the city almost doubled
between 1901 and 1921 and egain between 1921 and 1940 and has continued
to grow since, This rapid and large scale immigration from the UK
and the Commonwealth, which was largely to meet the needs of private
industry, put enormous pressure on the resources and services of

the City Council. The Local Authority not only had to provide
facilities such as schools and social services for the incoming
population; it also had to provide housing. Furthermore, the

City Council carried much of the cost of providing the basic infra-
structure (roads, sewerage, water, electricity, gas) needed by
industry to support its phenomenal and profitable expansions. In
such a situation the costs of providing new services usually outpace
the income available from rates and it was understandazble that the
City Council should choose to concentrate on those priorities where
central government grants were most favourable, e.g. for new council
house building and the renewal of the city centre. However, the
giving of investment priority to the building of new housing estates
and the reconstruction of the city centre has been one of the major
factors underlying the 30 years of protracted delay in implementing
the redevelopment plans for Hillfields.

(19) South West Action Area at Westwood Heath announced in February
1975 - a 170 acre site which is expected to house 7500 people in
2500 houses. The Housing Corporation and housing associations
have been invited to take part in the development.
The anticipated completions for municipal housing in the city for
1975/76 are 248 and for 1976/77 are 560.
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These pressures have tended to mean that, particularly in times of
economic crisis and cutback, public investment in the redevelopment
of Hillfields has suffered. lMoreover, the demand for housing from
the continuous influx of workers into the city together with the
increasing numbers of students at the Lanchester Polytechnic and
Warwick University, has increased the pressure on areas of older
housing such as Hillfields to provide furnished and unfurnished
rented accommodation.

The Influence of the Housing Market

The influence of the private housing market on the operations of the
City Council has been a significant factor on the implementation of
plans for Hillfields. The demolition of Hillfields has increased
the decline in the supply of privately rented houses in the city.
Even though the number of private rented units in Hillfields has
declined it still contains the highest concentration of privately
rented accommodation in the city 20). This has resulted in the
Council's having to deel with large numbers of individual land
owners and landlords in its redevelopment and improvement progremmes.
Acquiring land was a problem in the implementation of the earlier
parts of the Hillfields CDA.

There have been other factors contributing to the overall pressure on
working~-class housing in Hillfields, The waiting list for council
houses has continued to grow and is still at a very high level.

The decreasing supply of rented accommodation was further aggravated
by the decision made by the Conservative Council to stop building
council houses in the city in 1971 (see figure 2.1). There has also
been a steady decline in the number of new houses built in the city
(see figure 2l These pressures have been compounded recently

by the rapid inflation of house prices and mortgage interest rates
and the crisis in the Building Societies. All of these factors

have caused a new threat to the older working-class areas through
investment and speculation in older houses. Even the Financial
Times has been encouraging readers to invest in "the marginal

neighbourhoods where considerable profit potential is yet to be
realised" (21).

Over the last year speculation for financial gain has increasingly
determined how housing accommodation which has come onto the market

is being used in Hillfields, This has caused the anomalous situation
of a substantial- number of houses being kept empty (they are more
valuable empty than with sitting tenants) at a time when homelessness
is on the increase. There have been a number of examples of houses
beingpurchased, improved with grants from the Council and sold at a
high percentage profit (22). The City Council has recently

launched a vigorous policy of buying housing and giving financial
help to housing associations as a means of taking housing out of

(20) Although the security of tenure given to wunfurnished tenants by
the 1966 Rent Act led to increasing numbers of houses being con-
verted into furnished houses and flats for rent.

(21) Financial Times "Coming up in the world", 13 January 1973.

(22) This practice has been dealt with by the new powers and
conditions of the Housing Act 1974.
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the speculative market. However, our experience suggests that in
spite of the Council's best attempts the interests of private capital
in the older parts of the city cannot be challenged and controlled
adequately by the present powers and procedures available to the
Local Authority. Houses have been sold over tenants heads to
Property investment companies while the Council have been negotiating
with the landlords. The same properties have later been sold to

the Council (presumably at a higher price). The whole process
created anxiety and uncertainty for the tenants (23).

The state of the building industry itself is a further constraint.
This factor was felt particularly severely after the war when the
local building industry had to compete for labour with the booming
engineering industry. This was mentioned as an important constraint
on housing and redevelopment in both the 1951 Development Plan and
the 1966 Development Plan Review. The situation was eased by
Coventry responding to this situation by experimenting with the use
of non-traditional building methods, by the use of large corporate
contractors and the extension of the Direct Works Department. The
recent effects of inflation in the prices of materials and labour
are too well known to need emphasis, e.g. the delay on the Adderley
Street/Jesmond Road council houses in Hillfields. The building
industry may also affect attempts by local authorities to use new
methods to beat the house building problem. The extensive problems
of damp, experienced by Coventry and other cities, in post-war council
housing are attributable to bad design, poor construction and
inadequate materials (24) as well as the cutting of standards

for. house building by the .Conservative Government. More recently
there have been problems with obtaining builders to do house improve-
ment and repair work. Some builders have carried out poor building
work((m?inly for 1andlords) which has received approval for grant

aid (25).

(23) The example given is of houses in Hartlepool Road and Stoney
Stanton Road. Similar outcomes have occurred when a local
estate agent (who also runs a local housing association) bas
been in competition for houses. Also negotiation betweer the
City Football Club and the Council over houses owned by the
Club which they wished to demolish for a directors' carpark;
the Gosford Green Residents' Association objected to losing
the houses and pressed . the Council to purchasé them.

(24) Shelter Report, "Coventry Council Houses: The New Slums",
December 1973.

(25) The Local Authority has failed to make full use of the controls

' available to safeguard the interests of private tenants in the
pilot GIA. Cases have been brought to our attention over the
last year by the Winchester St/Colchester St Residents' Group
where a Council grant had been given for what turned out to be
bordering on shoddy work., In all cases a detailed survey report
by an independent qualified inspector was obtained by the
Residents' Group and Ward Councillors were informed.
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The Influence of Finance Capital

The massive job of reconstruction which faced the city after the war
has meant that a high proportion of Coventry's fixed capital invest-
ment (compared with other local authorities of a similar size) had

been concentrated in the post-war period. The sums to be borrowed
have therefore been large and the interest rates higher. Interest
rates on loans have increased significantly since 1945 and this has

had a profound effect on the cost of the whole rebuilding operation
(26).

In the 1950s the Conservative Government removed the protection of the
Public Works Loan Board rates of interest on loans, which left local
authorities little choice but to turn to the City of London finance

_ market and the international money markets. In addition, the

City Council has had to borrow in the market at interest rates which
are increasing continvously due to inflation. For. example, in
1973-T74, the rate of interest on the Consolidated Loans Fund rose

from 7% to an estimated 8.13% costing the City Council an extra
£ million in one year.

It is apparent that the City Council has to some extent been the
victim of constraints and influences, which have significantly
affected the Council's priorities and programmes. Whether the Local
Authority should have taken more initiative to combat and allow for
these influences will be discussed later. Certainly the Council

did not accept the constraints imposed by these influences after

the war. Insufficient account of the impact of the above factors

on plans and the consequences for those living under their threat
appears also to be called into question. This raises the issue of
whether sufficient account is being taken of the lessons of this
history in current policies, plans and programmes and current politics.

CURRENT POLICIES, PLANS AND PROGRAMMES

We have argued so far that:

i) The problem has been caused by the plans and procedures
adopted by or available to the City Council since the war.

ii) Central government, private industry, the housing market,
the building industry, finance capital and the state of the

national economy have all influenced the plans and the
Local Authority.

iii) However, the Local Authority has not anticipated or countered
these influences in formulating its plans.
iv) The result of these factors has been a sustained and damaging

level of uncertainty and insecurity in Hillfields for the
last 35 years,

(26) 1t has been estimated that between 1945 and 1966 approximately
£195 million at 1966 building costs was spent on reconstruction.
City of Coventry Review Plan 1966 - Analysis and Statement,
Coventry City Council 1967 (p. 208).



4.1

4.2

4.3

29

In the light of this let us examine our experience of current
policies and plans and the prospects for the future of plans for
the older areas in the city. How .effective are the current and
proposed policies in combatting the consequences of this legacy
of uncertainty and insecurity ?

Redevelopment Policy, Plans and Procedures

The past plans to redevelop Hillfields have had far reaching social
and financial repercussions and superimposed many short term
stresses on those involved (27). The existence of "comprehensive
plans™ on paper has actually accelerated the decline of the area
because an accurate timetable for action on the ground has never
been sustained. This has led to planning blight over a large

area, Where plans have been implemented the renewal of the physical
fabric has often disrupted the social fabric (28). Ve were left in
no doubt at the beginning of the Project,in 1970, that the stress of
living in the throes of clearance and redevelopment and the reper-
cussions of the process were overwhelmingly the most important
problems identified by local people (29). It led us to say at that
time that the physical environment of Hillfields was the focus and
symbol for a great deal of bitter resentment and distrust of the
Council (30).

Since the Council has gradually come to place an increasing emphasis
on house and area improvement as opposed to demolition as a means of
tackling the housing and environmental problems of the area. This
change in emphasis has resulted from a number of factors including
new government legislation and advice, the activities of local
residents' groups and the recognition by local politicians of some

of the harmful and unintended consegquences of programmes of comprehen-—
sive redevelopment. However, the changeover from a policy of
redevelopaent to one of area improvement is proving to be a long

and protracted one for the Local Authority. In 1970 the CDP, in

(27) Our surveys of Jenner Street (50 households) and Brook Street
(80 households) Clearance Areas in early 1971 confirmed that
residents lacked knowledge of their rights to objection and
well-maintained payments, removal expenses and compensation;
official communications were not understood; demolition dates
were not known. It led us to conclude that few residents were
prepared for the change ahead of them and that the whole process
was causing considerable anxiety and confusion to all involved.

(28) For example, a resettlement survey of 66 households (August—
September 1971) rehoused from Sackville Street and Vine Street
showed 4 were still dissatisfied with the move, even after
having lived in their new homes for more than nine months,

(29) oOn opening the Hillfields Information and Opinion Centre on 1
June 1970, some 62% (418 callers) of all the enquiries and com-
plaints were about derelict property, rehousing, repairs, public
health, refuse and public amenities. See CDP Occasional Paper 2.

(30) CDP report to the Services Co-ordinating Group and the meeting
of Chief Officers, July and November 1970 (page 3).



4.4

30

conjunction with the Corporation and local residents,had already
argued and received Council approval for the exclusion of two
streets of houses in the centre of the Hillfields CDA for the
purpose of declaring them the first GIA in the city (31). This
exercise plus our further work with other residents' groups (32)
has confirmed that the majority of houses currently proposed for
clearance have a life of over 10 years as they stand, that they are
structurally sound and capable of repair and improvement at
“reasonable expense".

As late as 1972 a report (33),produced by the Local Authority, con-
tained a reassessment of the clearance programme in Coventry %o

reduce the level of expenditure by half from £8% million to £4 million
over 10 years. This was achieved not by reassessing the need to
demolish all the houses in the programme but by re-programming and

' putting back demolition dates. In 1973 we argued in evidence to

the Structure Plan Examination in Public that a reduction of the
proposed demolition of 5700 houses should be made in view of the
shortage of cheap rented accommodation and evidence of increasing
homelessness in the city. The Examination Panel agreed with this
view (34). Nevertheless at the present time central Hillfields
remains carved up into a patchwork of small clearance areas which
have been re-timetabled several times over the last five years (35).
All are within a stone's throw of each other but the expected
programme for their demolition stretches uncertainly over different
time periods into the future. Many of the houses are no worse or
no better than those in the General Improvement Areas already
declared (36). Their demolition would appear to be in direct

(1) Skelton, P., "The Winchester Street/Colchester Street Area
Report" on the results of the social survey and analysis of
improvement potential. CDP September 1971

(32) The Five Ways Residents' Association covers the Eagle Street
CDA and Action Area - an independent house condition survey
of the houses the Corporation proposed to demolish carried out
in 1973 by a freelance public health inspector showed that 90%
of houses could be improved. See "A Future for Five Ways",
Pive Ways Residents' Association Report,February 1974.

(33) City of Coventry, "Comprehensive Development Areas — Future
Clearance Programme", Dept of Architecture and Planning, Land
Resource and Programme Division, March 1972.

(34) City of Coventry Structure Plan 1973 Examination in Public -
Report of the Panel, 1974.

(35) Oxford Street (42 houses to be demolished, post 1981),
Vauxhall Street (17 houses to be demolished, March 1978
Vine Street 544 houses to be demolished, September 197 ;
Ford Street (80 houses to be demolished, 1976 and 1977?
Street (21 houses to be demolished, March 1977).

r
, Lower
, Hood

(36) Certainly these houses are no worse than houses recently purchased
by the Qlty Council in Canterbury Street, Hillfields. Proceedings
of Housing Committee, Minutes of Council Meeting 11 February 1975.
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conflict with the central government's current advice (37).

We have argued that the compulsory purchase and demolition of the
oldest houging, typically inhabited by low income households (38)
and newcomers to the city, has resulted in important changes of land
use and land value in Hillfields. We noted earlier that cheap
terraced housing, small shops, workshops and backyard firms have
been replaced by one and two bedroom high-rise flats, large
commercial interests and the gradual appropriation of land for city-
wide and social services uses, e.g. wholesale warehousing, leisure
and nightlife facilities, the ring road, hostels and the proposed

of fice development, family rehabilitation centre. This has been
linked with planned change in the form of more expensive shops,
private housing and -social welfare facilities. The result has
not only been the depopulation of Hillfields (39) but also changes
in the social composition and function of the area. Hillfields is
gradually becoming an extension of the city centre in some respects.
Its original functions as a reception area (housing newcomers to the
city) and residual area (housing the traditional working class family
of long standing in the area) are gradually transferring to adjoining
older housing areas (40). This process has decreased the choices
available to the worst off in the city; a situation which, if it
continues, may have increasing impact and importance if the economic
future of Coventry moves towards a situation of no growth or even
decline.

Improvement and Repair Policy

Since the Housing Act 1969 Coventry's housing and planning policies
have increasingly been directed in principle towards a programme of
house repair and improvement in association with general improvement
areas. Therefore in 1970 the City Council authorised "the implementa-
tion of a pilot scheme of General Improvement Areas (CLAa)) & o o a8

a first step in a continuing programme of area improvement with a

(37) Department of Environment Circular 13/75 "Housing Act 1974 -
Renewal Strategies", January 1975. In Hillfields because of
the particular local situation this circular represents an
important shift of emphasis in housing policy. However,
nationally it has to be seen as a move towards a reduction in
expenditure on housing by the government.

(38) In 1971 nearly half the household heads in Hillfields had a net
weekly income (earned or unearned) below £25, while only a quarter
had a weekly net income of more than £35. 15% of the local
population were having to depend on state benefits, CDP 1 in 6
Household Survey 1971.

(39) The population of Hillfields declined from 19,121 in 1961 to
15,029 in 1971 as a result of rehousing families outside the
area, Source: 1961 and 1971 Census Population Tables, Small
Area Statistics.

(40) There are signs that Foleshill to the north and the Gulson area
to the south east of Hillfields are emerging as a replica of
the earlier Hillfields.
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view to preventing the decay of older dwellings in the city" (41).
The City Council estimated that 8500 houses would benefit from GIA
policies (42). Some five years later the city declared only'three
GIAs covering a mere 600 houses. Only the pilot GIA is nearing
completion. All three GIAs in Hillfields and the organised
residents' groups involved have been supported and advised by CDP.
In fact residents' groups have been the prime initiators of two of

the declarations (43).

Two research studies have used the pilot GIA scheme as a basis for
analysing implications for the future GIA programme in terms of
manpower, organisation, plamning and management. On the basis of
the first of these studies of the pilot GIA in 1971 it was concluded
that:

"clearly some more rapid, less expensive, more effective

and more widespread type of rehabilitation procedure will
be necessary if the present process is not going to come

too late for some parts of the city". (44)

In 1972 the second operational research study argued for a more
flexible and adaptive response from the Local Authority in its
dealings with residents and its approach to future GIAs, given the
complexity and intensity of exchanges which had to take place for
the GIA policy to work (45)

(41) Proceedings of Committees (Minute 91) to meeting of City Council,
1 December 1970.

(42) Report on Housing Survey and recommendations of the Housing
Working Party to Chief Officers October 1970. City of
Coventry Structure Plan 1973 - Written Statement, page 44.
The 8,500 houses for GIA treatment were part of an overall
policy which also included 10,500 houses for Repair Area
treatment pending decisions to implement GIAs.

(43) wWinchester Street/Colchester Street Area Report referred to
earlier and "The HRS Residents' Association Report for the
Declaration of Hartlepool Road, Redcar Road, and Stockton Road
as a General Improvement Ares", April 1972.

(44) Duncan, T.L., unpublished "Interim Study Report of the progress
and of the methods of procedure adopted by Coventry Corporation
to implement a pilot GIA under Part I1 of the Housing Act 1969"
November 1971, Later published in Duncan, ?.L., "Houging
Improvement Policies in England and Wales", Centre for Urban an
and R?géonal Studies Research Memorandum No., 28, January 1974,
page .

(45) Carter, K.C., et al., "Area Improvement Policies for the Inner
City", Institute for Operational Research, July 1972, CDP
Occasional Paper No. 6, October 1972.
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Mr. Stan Batehielor (left), secrefar

hairman of the RS Residents'
Coventry, with the plan J\: S it to Covenley City

L ' g'

Associidion of Millelds,
Council to save their aren from deeny,

COUN. Palrick Tynan re-
ceived two petitions before
Tast night's Coveniry city
council  meeling

-

4 Here Mr. M. Wileman
. {n‘c'irnls one from the Five-
Vays EResidents Associa-
tion, while members of
Bird Grove Residents Asso-
ciation wait their turn in
- the background.

Both organisations were
requesting improvements in
their areas.
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With experience of the pilot GIA to draw upon and the benefit of
two research studies, plus an in depth involvement in three GIAs,
it is possible to make some observations on the Local Authority's
programme of retention and improvement of houses rather than
their redevelopment as carried out so far:

i) The extensive reliance by the City Council on compulsory
repair notices under Section 9(1) and 9(14) of the
Housing Act 1957 is resented by many people and does not
meet the needs of local people for increased security
to offset years of uncertainty (46).

ii) There is little to be gained by naming the same area a
GIA and a Planning Action Area (47). Unnecessary fears
of planning blight are bound to arise from the combination
of these procedures., Moreover, a Planning Action Area
requires the preparation of a formal local plan by the
City Council. The lengthy procedure involved, super-
imposed on the normal GIA procedure, can only be a cause
of delay and so of uncertainty and further blight.

iii) Greater powers of control are required to prevent
property speculation in GIAs especially to enable
compulsory purchase and speedier conveyancing to the
ownership of the Council (48).

iv) The guarantee of a 30 year future for am area has been
more important to the residents involved in all three
areas so0 far declared than the availability of a small
anount of money for environmental improvements. The
latter is often seen by them merely as a bonus on top
of the basic gain in security (49). '

(46) The HRS, Five Ways and Park Street Residents' Associations
have actively campaigned against "Repair Area" policies
(compulsory repair notices issued on an area basis). This
policy has been experienced by them as unhelpful, oppressive
and a hostile intervention into people's lives by the Local
Authority., Instead they have campaigned for GIA status and
the use of repair notices only at the request of a tenant
suffering poor housing conditions and without basic amenities.

(47) The Bird Grove GIA is within the Eagle Street Action Area.
There is still a great deal of misunderstanding and confusion
within the Local Authority and in the city, e.g. estate
agents, builders, etc., as to the aims of area improvement
as opposed to a Planning Action Area which in turn serves to
confuse local people and lead to contradictory information

and beliefs. (The declaration of Housing Action Areas will
serve to increase this confusion.)

(48) See paragraph 3.13 and footnotes for details.

(49) Thornton, C., "The Meaning of Improvement", unpublished thesis,

Dept of Urban and Regional Planning, Lanchester Polytechnic,
Coventry, April 1971 - this study used the residents of the
HRS area as its sample to test out the meaning of improvement
to local people through the semantic differential technique.
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v) In spite of the substantial outlay of manpower and
capital the GIA programme as presently conceived and
at present rates of progress will give security and
superficial environmental treatment to only a few small
pockets of older housing in the city. Large areas of
older housing in need of a positive housing policy remain
outside the proposed series of small GIAs.

vi) More comprehengive and larger GIAs should be used %o
secure the future of whole districts. Wle believe these
would also combat speculation in housing. The timing
of declarations should alsc not have to wait for the
detailed proposals for each area to be worked out
first (50).

4.9 Nevertheless with these comments in mind and the experience to date
and the current financial climate we would suggest that:

i) the future of larger areas of the railway triangle
than hitherto could be secured by the declaration of
more and larger GIAs;

ii) a "do-it-yourself" method of cosmetic treatment should
be explored with local people to provide an immediate
visual improvement to these areas, e.g. plant tubs,
painting schemes, new street furniture (51);

iii) some areas may even forego such spending to secure a
guaranteed future and 60% §rant aid towards house
improvement and repair (52);

iv) sore of the manpower released from detailed design
and negotiation could then be deployed in promoting
GIA policy with residents in the older areas and with
estate agents, builders and building societies in the
city.

(50) Duncan, ®., op. cit.

(51) The underground works in a GIA are the most costly aspects;
they alsc take most time and there is no visual impact
made on an area. Local residents may need to lobby the
statutory authorities for this work in the same way as they
would the Local Authority. The statutory undertakers cught
to receive special government subsidy for this work.

(52) This view of GIAs accepts that the available resources (i.e.
a fizxed £200 per dwelling standard for environmental
improvements in GIAs) are reducing in purchasing power
due to inflation. As a result the envirommental
spending standard is not sufficient to tackle environment-
al problems such as non-conforming industrial and
commercial uses in residential areas. It can only
provide at best a superficial "cosmetic" treatment feor
an area. This should be recognised in preparing GIA
plans for the future.
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The recent a2ddition of the Housing Act 1974 to the statute book has
introduced and extended the geographical priority area notions of

a GIA. Housing Action Arsas (EAAs) and Priority Neighbourhoods
have already been considered by the Local Authority (53). 1Im
relation to these policies we are acutely aware of the particular
housing situation of Coventry. The new 1974 Housing Act powers
have been designed with the housing problems of London and the

large conurbaticns in mind. Given the arguments contained in this
paper about the relatively good structursl quality of Coventiry's
older housing and the primary need for economic security then we
would urge that a policy decision be taken at the outset to use

HAAs in Coventry to promote security firat and foremost and encourage
the infloy and use of private capital expenditure. At present the
Act and the Circulars o the Act are ambiguoms, arguing that an

HAA may be used both a8 a holdivg operation for an area pending
demolition and clearance or az ) means of providirg for the

eventual declaration of the area as a GIA. In the Coventry
situation such ambiguity could cause the HAA policy to fell

between the two stools, thus reducing the impact that such a policy
could meke in premoting security if quickly fellowed up by a GIA.

We urge that HAAs are uased selectively, im the areas with the
poorest housing conditioms, where incomes are knmowm to be low, and
where inmsecurity, uncertainty and blight are at present the greatest,
with the aim of saving and securing these areas for the future,:
8.8. the Five Ways area and Gulson area. We also urge considera-
tion of a more limited time span for MAAs than five years (certainly
no more than two to three years) plus the cemmunal use of any money

for improvements to curtilages, e.g. =mall cost achemes for maximum
visual impact - house painting, etc.

CONCLUSZIORS

We have argued from the history of planning and housing in Hillfields
that the pattern of public investment im Coventry eince the war
has been determined by a combinetien of:

i) local political priority being given %o the rebuilding
of the city centre, providing new council estates to

house the rapidly expanding populaticn attracted to
the city by the needs of industry;

i1) the availability of central government grants and other
capital leans;

1i1) the continued pressure from the historical location,

expansion and growth of private indugtry.

(53) Proceedings of Housing Committee to Council Heeting 11
February 1975, Minaute 248 - six Housing Action Areas are
being considered pending consultations with the Department
of the Environment, the Housing Corporation, and owners and
residents likely to be affected. The Government White
Paper on public expenditure (Janvary 1975) makes it clear
that housing expenditure im to be substantially cut-back.
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TABLE 4 Total Capital Expénditure and Housing Expendi ture for Coventry -County Borough Council Compared iWith
Local Authorities in ZIngland and iales 1946 -~ 1974

(1) (11) (111) (zv) (v) (vI) (vII)
TOTAL CAP. HOUSING CAP. 5 CAP. 3XP, POTAL CB HOUSING % CE ON
YEAR EXP. COV CB EXP. COV CB HOUSING LA's,B & W CE LA's,E & W HOUSING
(£1000) (£'000) COV CB (£m) (£m) LA's, il & W
1946-47 762 363 47.6 153.8 106,8 69.5
1947-48 1,621 864 5% 292.3% 210.5 72.0
1948-49 2,611 1,111 42.5 323.4 245.3 75.8
1949-50 2,199 1,196 54.4 323.1 2221 70.2
1950-51 2,534 1,106 43,6 359.6 230.4 64.1
1951-52 3,656 1,822 49.9 417.0 254.6 61.1
1952-53 4,228 2,582 60.5 487.1 319.2 65.5
1953-54 4,443 2,243 50.6 531.5
1954-55 4,958 2,787 56.3 510.4 308.5 60.4
1955-56 5,716 2,915 51.0 522.1 266.8 51.2
1956-57 5,718 2,476 43.3 5535105 257.6 48.2
1957-58 4,719 1,834 38,8 500.7 240.0 48,0
1958-59 5,111 1,803 555 480.6 212.5 44,2
1959-60 3,992 1,062 30.4 531.5 235.1 44.2
1960-61 4,336 829 19.2 577.0 232.1 40,2
1961-62 4,855 846 17.4 694.1 258.2 Bifls 2
1962-63 5,141 Q91 19.4 T34.0 281.8 38.4
1963-64 6,894 1,399 20.3 905.8 365. 1 40.3
1964-65 7,543 1,727 22.9 11, 1370 454.9 40,0
1965-66 9,099 3,107 34.2 S5 514.3 43.0
1966-67 10,936 5,396 49.3 1,304.3 601.2 46.1
1967-68 10,385 3,657 35.2 1,432,2 668.0 46.6
1968-69 12,056 4,088 3359 1,461.4 675.7 46.3
1969-70 10,234 3,466 339 1,580.7 670.3 42.4
1970-71 10,592 2,144 20.2 1,89%.3 679.1 35.8
1971-72 10,451 2,177 20.8 2,054.9 689.8 33.6
1972-73 11,707 1,952 16.6

1973-74 16,013 3,019 18.8

8¢&



NOTES:

Column II:

Column III:

Column V:

Column VI:

Capital expended on General Hate Fund Services, Trading Services and deferred charges
on capital projects (improvement grants, smoke control etc.); excludes all Housing
Advances.

Capital expended on Housing (Statutory) (includes acquisitions, new dwellin S,
modernisations etec.); Housing Non-Statutory (includes hostels and caravans?
Housing under Deferred Charges (improvement grants, slum clearance after
1965-66, environmental improvements); does not include Housing Advances.
Source for II and III: Abstract of Accounts.

Source: "Local Government Financial Statistics" MHLG, HMSO. Capital expenditure
on land, works, plant etc.; excludes capital assigned to repayment of debt.

Capital expended on housing and land to which HRA relates; improvement grants;
other housing; slum clearance (post 1965); does not include Housing Advances

nor SDA acquisitions (a small anomaly).

Source: "Local Government Financial Statisties'" MHLG, HMSO, Bxcludes capital
assigned to repayment of debt.

6¢€
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Ve argue the effect of this combination of factors has been to
penalise the older traditional working-claas housing areas
especially Hillfields and deprive them of the necessary security
and the level of sustained investment necessary to tackle the
poor housing and emvironmental conditions.

It is clear from the history of plans that there have been many
occasions when the intention of the Local Authority has been to
tackle the worst and most needy areas sud capital resources, plans
and programmes have been allocated and prepared for this purpose
(54). However, our studies of the Council Minutes and the
Corporation's capital programme since the war suggest that the
programme of investment in Hillfields has been hit particularly
badly at times of national ecomomic squeese or central government
cut-back in local authority finance. Central government has
increasingly been using local govermment financing as a short-term
regulator within the economy; but equally the lecal authority
appears to have treated the investment programme in Hillfields and
the older housing areas in a similar way, that is as a valve,
opening and shutting to regulate and balance fluctuations in the
finance available to the Local Authority. The most recent
example which confirms this, has been the way the planning action
area programme has been conceived and described within the 1973
Structure Plan and the City's Local Policy Plan 1973. The decision
to concentrate investment on action areas, described as "areas of
redevelomment, new development and general improvement areas" was
adopted on the grounds that "in the short term it provided the
ability to switch to other strategies which may reveal themselves

as more important. In the long term therefore it represents the
most flexible option." (55)

While acknowledging the constraints and influences which the Local
Authority has acted under, it must be remembered that the City Council
has consistently spent less of its budget on housing over the last 30
years than is the average for local authorities in England and Wales,
(See figure 2.2) Although it is true that in several periods since
1951 Coventry's housing expenditure per capita has exceeded the national
average, nevertheless its share of the total capital expenditure in
Coventry has fallen dramatically since the war., (In spite of the like-
1ihood that alternative competition for those resources was heaviest
immediately after the war,) Capital expenditure in 1970-71 on housing
as a proportion of total expenditure was a third of the proportion it
was in 1952-53. (See figure 2.3) The contribution to the housing
revenue account from the rates reached an all time low in 1970-71

before the Housing Finance Act (see table 4), The city has more
owner-occupation than the average industrial city, so that the

Council is less dominating in the housing market than in other

Labou? controlled areas, When the Labour Party came to power in

the city in 1937, they immediately set zbout implementing their
ten-point plan for a Socialist City (56), Provision was not made

(54) 1951 Development Plan, 1966 Review Plan.

(55) City of Coventry Local Policy Plan,

This case was argued by
CDP in Examination in Public of 8
December 1973, tructure Plan, November-

(56) Hodgkinson, G., "Sent to Coventry", Mazwell 1970.
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in the plan for ocouncil housing, since the costs would be covered
bty rents and subsidies. The possibility of a contribution from
the rates to housing being increased was not envisaged. Neither
were planned municipal developments nor municipalisation of the
housing stock (57).

Construction of a few dwellings had been done by the Housing Maint~
enance Department before the establishment in 1951 of a centralised
Building Works Department for all works by direect labour., Neverthe-
less the amount of house building by direct labour has been very
small (1933 than 5% in most yeara) when compared with cities like
Sheffield and Mancheater. In 1966 the Council set up a working
party to try to improve the situatdion, and direct labour contracts
were increased at this time, However, in 1967 tke Conservatives
shut down the Building Works Department; direct labour has not
been revived since. The proposed expansion of council house
building in the city for the mid 19708 providea sn excellent
opportunity for direct works housing to be re-esiablished strongly
in Coventry.

More recently the govermment has dore much to encourage

the "voluntary® housing sector and many councils have seen fit
to involve themselves ir housing associations, rather than
municipal building. The local authority is of course obliged to
be financiglly involved in local housing associations, eapecially
since the Housing Finance Act and the Housing Act 1974. It must
be borne in mind that to an important extent housling associations
act 88 a mechenism for chamnelling public funds into private hands
and that by any standards the average housing association is a very
inefficient and paternalist enterprise, as official studies have
repeatedly emphasised. It may be argued very persuesively that to
head off the current challenge by housing saasociations, lecal
authorities will have to respond to some of the demands which it

is being claimed (vnrealistically) that the associations could
better meet. In particular, the demand for more {lexzible alleca-
tion and the demand for tenant control (58). It is to be hoped
that Coventry City Council are ready to meet this challenge and
these demands, rather than becoming totally a manager of housing
associations (59).

(57) It was not until 1955 that the Housing Department was aet up
at the suggestion of the 0 and M Report. Previously it had
been a section within the City Treasurer's Department and
the officer in charge was referred to as Housing Superinten-
dent rather than Housing Manager.

(58) The debate about tenant menagement and participation womld
appear to be partly false in that it is apparent that if
tenants take conitrol of their own housing on a co-operative
basis then there is no reason to believe their allocation
will be any more restricted. An experiment in tenant
control has been supported by CDP, The Triangle Tenants'
Union has applied for registration to the Housing Corporation
a8 a co-operative housing association. (See forthcoming CDP
Occasicnal Paper.)

(59) fThe City Council have established a Housing Association Liaison
Committee for this purpose in 1974,
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We believe that the local authority has had neither the powers

nor the resources to tackle the economic root causes of the housing
and environmental problems of the oldest parts of Coventry.

Without these powers and resources the economic and physical
repercussions and social costs of producing long term plans which
are never carried out will become even more significant than they
have been in the past. The national economic situation with

the pressure to cut-back local governmment expenditure is demanding
further reshuffling and "rephasing” of forward plans for the
capital and revenue programmes (60). The uncertainty about these
could blight large areas of older working class housing in the city.
In a period of crisis there is an argument for scrapping all long
term paper plans and concentrating all energy and resources into
immediate action on the ground. Political and strategic interven-
tion can and has to take more direct and rapid forms than sophistica-
ted plans would suggest. We believe that in the long term nothing
short of the "public control" of the Railway Triangle will be
enough to tackle the housing and envirommental problems of that
area. In the short term whatever plans are proposed should aim

at creating maximum confidence amongst residents in their security
and that of their neighbourhood. Any such plans would need to
promote this feeling even if they were not implemented.

We are increasingly aware of the ways in which the Local Authority's
housing and planning policies have been continually undermined by
national economic crises, central govermment financial constraints
and the demands of private industry and private capital in the city.
To cope with the problems of housing and enviromment effectively,
local government inveatment and initiative has to be increased
substantially; new forms of local control over any incrsased
investment must be explored with those it is intended to benefit;
the speed and scale of improvement needs to be stepped up; and
more importantly the operations of private industry and private
capital investment need to be more accountable to democratically

elected representatives and the whole community if local authorities
are not to fall victim to their influences.

(60) Government White Paper on Public Expenditure, January 1975.
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Appendix 1
HOT WATER
Tenure No Yes Total
No, % No. %
Owner-Occupier 81 30.7 175 66.5 263
Tenants 195 41.4 260 54.8 474
NR 3 = 2 = 5
TOTAL 279 37.6 438 58.7 T42
INSIDE %.C.
Tenure No Yes Total
NO. % NOO ?‘;
Owner-Occupier 98 372 158 60.1 263
Tenants 240 50.6 209 44,1 474
NR 3 - 1 - 5
TOTAL 341 45.9 368 49.5 742
BATH
Tenure No Yes Total
No. % No. %
Owner-Occupier 84 31.9 171 65.0 263
Tenants 219 46,2 226 47.6 474
NR 4 - 1 - 5
TOTAL 307 41.3% 398 53.5 T42
SOURCE: 1 in 6 Survey 1971 of Hillfields by CDP Research Team
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Appendix 2 HOT WATER
Length of residence No Yes Total
No. o No., %
Less than 6 mths 23 39.6 27 46,5 58
6 mths <2 yrs 43 355 T 58.6 121
2 - 5 yrs 64 3055 141 66,8 211
6 - 10 yrs 26 26.5 68 69.3 98
11 - 20 yrs 25 32,0 52 66.6 T8
21 - 30 yrs 50 57.4 37 42.5 87
51 = 40 yrs 24 48.9 25 51.0 49
41 yrs + 24 61.5 14 35.8 59
No reply 0 - 1 100.0 1
TOTAL 279 37.6 436 58.7 742
INSIDE H.C..
Length of residence No Yes Total
No, % No, %
Less than 6 mths 24 41.3 24 41,3 58
6 mths £2 yrs 52 42.9 62 Sillse 121
2 - 5 yrs 67 Sl o/ 133 63.0 211
11 - 20 yrs 35 44,8 42 53.8 78
21 - 30 yrs 56 64.3 b1 35.6 87
31 - 40 yrs 33 67.% 16 32.6 49
41 yrs + 29 T4.5 9 23,0 39
No reply 1 100. 0 - 1
TOTAL 341 46,3 368 49.5 T42
BATH
Length of residence No Yes Total
NO. t;" NO. 16;:
Less than 6 mths 18 31.0 26 44.8 58
6 mths L2 yrs 56 46, 61 50.4 121
2 -5 yrs 63  29.8 | 135  63.9 211
6 - 10 yrs 33 33.6 60 (51 52 98
11 = 20 yrs 28 55.8 49 62.8 T8
21 - 30 yrs 51 58.6 36  41.3 87
31 - 40 yrs 30 61.2 19 38.7 49
41 yrs + 28  71.7 10  25.6 39
No reply 0 - J 10050 1
TOTAL 307 41.3 397 555605 742

SOURCE: 1 in 6 Survey 1971 of Hillfields by CDP Research Team



Appendix 2

Age Structure of Population in Hillfields and Coventry - 1961, 1966, 1971

-4

Years Age in
Years
1961 0 -4
5 - 14
15 = 59
60 - 64
65 +
1966 0 -4
5 - 14
15 - 59
60 ~ 64
65 +
197 0~ 4
5 =14
15 - 59
60 - 64
65 +

Hillfields
No. i

1,658 8.7
2,412 12.6
11,936 62.4
1,028 5.4
2,087 10.9

19,121

2,000 1
3,130 1
11,600 5
840
1,860

19,430

26,423

Coventry
No, %

26,909 8.8
47,858 15.7
190,654 62.4
13,677 5.4

8.6

305,521

32,200
51,570
200,240
15,970
29,000

0\—-&
0P~ OV
OOWOWI®

328,980

1,680 11.2
2,346  15.6
8,462 56.3

847 5.6
1,694 11.3

15,029

34,037

29,872
57,194
196,767
17,365

e e+ =

— U‘i—l
OVPN o

335,235

Percentage of Population of Retirement Age in Hillfields and Coventry in

1961, 1966, 1971

Years

1961
1966
1971

Hillfields

Covent;;g

1.0
oS
12

SOURCE: Census data
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3 INCOME SUPPORT SERVICES AND CITIZENS' RIGHTS

THE EXTENT OF POVERTY IN HILLFIELDS

One of the major groups with low incomes in this country is those

who are forced to depend entirely, or almost entirely, upon state
benefits. In 1971, 15% of the population of Hillfields was claiming
supplementary benefit (1). A larger proportion of the total popula-
tion is obviously dependent upon supplementary benefit. In the country
as a whole, the proportion claiming supplementary benefit is only 5%

(2). The reason for the larger percentage of claimants of supplementary
benefit in Hillfields is not that there is a higher percentage of the

.feckless in Hillfields than in the country as a whole, but is related

to the reasons why people are forced to claim supplementary benefit
generally.

Broadly speaking people have to claim supplementary benefit either
because

i) although belonging to an insured category, National Insurance
benefits are insufficient to bring their income up to the
supplementary benefits level (the poverty line), the most
notorious exemple being retirement pensiorers, almost 2
million of whom are claiming supplementary benefit;

ii) although belonging to an insured category, they fail to
satisfy the qualifying contribution conditions, e.g. the
chronic sick; the long-term unemployed;

iii) they belong to a category of persons not covered by the
National Insurance scheme (e.g. the congenitally disabled;
the unsupported mother) .

All these categories of people are over—represented in Hillfields.
Thus whilst the percentage of retirement pensioners in Hillfields is
roughly the same as that in the city as a whole, 42% are forced to
cleim supplementary benefit to bring their retirement pensions up

to the poverty line (1) as opposed to 28% in the country as a whole
(3). This reflects the high percentage of working class pensioners
in Hillfields, Working class pensioners tend to have been employed
in jobs which have not provided occupational pension schemes (or

the pensions involved are very low) and which have not provided
sufficient income for the pensioners during their working life to
have provided themselves with a private income from their investments.

Similarly, there is a higher proportion of the population dependent
upon unemployment benefit in Hillfields than in the rest of the city.
In 1971, the unemployment rate in Hillfields was 7.8% compared with

(1) "1 _In 6 Household Survey of Hillfields", CDP, June 1971.

(2) 1In November 1971, 2,909,000 people were claiming supplementary
benefit in Great Britain. Department of Health and Social
Security Annual Report 1971, Cmnd 5019, HMSO.

(3) Department of Health and Social Security Amnual Report 1972,
Cmd 5352, HMSO.
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a Coventry figure of 4.2% (4). Almost certainly this is not an
indication that there is a greater proportion of lazy workers in
Hillfields but a reflection of the fact that there is a higher
proportion of unskilled workers in Hillfields than in the city as

a whole (20.6% of Hillfields' male workers are unskilled compared
with only 5.7% of Coventry's male workers) and that it is more
difficult for the unskilled to find employment., For example, in
Coventry in December 1971 there were 26 skilled engineering workers
unemployed for every skilled engineering vacancy, whereas there were
150 unskilled labourers unemployed for every unskilled labouring
vacancy (5).

Other vulnerable groups who have to rely on state benefits are also
over-represented in Hillfields. In 1971 twice the proportion of
Hillfields' workers were dependent upon sickness benefit than in

the city as a whole (2.3% as against 1.0%). Similarly there is a
higher proportion of lone parents (mainly mothers) in Hillfields
compared to the city as a whole (14.6% of Hillfields' children have
only one parent compared with only 9.5% of Coventry's children as a
whole). Again this cannot be taken as an indication of a tendency
for Hillfields mothers to be widowed or deserted by their husbands
more frequently than other mothers in the city. It is much more
likely to reflect the nature of the housing stock in Hillfields

large numbers of one and two bedroom Corporation flats and the
largest proportion of privately rented eccommodation in the city)

as well as the letting policy of the Housing Department and the
activities of Coventry Churches Housing Association (6). A large
proportion of these lone parents will be dependent upon supplementary
benefit (nationally the proportion of fatherless families dependent
on supplementary benefit is approximately 50%) (7)

-

In addition to those peo

Ple who are poor because they are dependent
upon state benefits,

there is also a large number of low wage

earners who are poor enough to be entitled +o one Or more means—
tested benefits. 1In the country as a whole there may be as many

as 10 million people in households in which the head of the household
is entitled to one or more of these benefits: almost one-fifth of
the whole population (8). It ig probable that only a minority of
these receive all the benefits to which they are entitled and that
the rest are suffering unnecessary hardship as a result,

In Hillfields the proportion of the population entitled to one or
more means-tested benefits is unknown. Almost certainly it is
substantially larger than the national average because of the over—
representation in Hillfields of the victims of our inadequate system
of national insurance (referred to above) and low wage earners.

A meagure of wi@espread poverty amongst families in Hillfields is
that in 1971 40% of the children attending Hillfields schools were

(4) 1971 census. 411 other figures quoted below refer to the 1971
Census unless otherwise stated,

(6) M ETINSM TR e thal
Press 1973,

-» "Men Qut Of Work", Cambridge University

(6) This housing association s
for unsupported mothers an
properties in Hillfields,

pecialises in providing accommodation
d has a considerable number of

(7) Report of the Committee of One Parent Femilies, Cmnd 5629, HMSO.
(8) Estimate based on £

: igures in Lister, R, "Take-Up of Means-Tested
Benefite®, Poverty Pamphlet No. 18, CPAG Tomq —— — —o—oiec
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receiving free school dinners (9), making more than half of the
children at Hillfields schools from families poor enough to qualify
for free school meals (i.e. assuming the take-up to be in line with
the national average of between 70% and 80%). This compares with a
Coventry average of 10% of school children receiving free school
meals (10).

THE INCOME MATINTENANCE SYSTEM

The most significant features of our income maintenance system and
its relationship to poverty since the implementation of the Beveridge
proposals in the legislation of the late 1940s, have been:

i) The failure of the national insurance system to provide
insured persons with incomes above the poverty line,
e.g. the standard rate of retirement pension is still
less than the rate of supplementary benefit (the official
poverty line) - often as much as £5 or £6 below when
rent and rates are taken into account.

ii) The failure to extend the system to cover certain major
categories of those in poverty, e.g. the disabled,
gsingle parent families and single women caring for their
aged relatives.

iii) The continuation of low wages as a major cause of poverty.

Rather than take action on these fronts, successive governments have
increasingly come to rely on means-tested benefits to bolster up
national insurance benefits to the poverty level; +to fill the gaps
left in the national insurance system and to compensate for low
wages, This had had consequences both for the poor and for local
authorities.

These consequences will be considered in the light of our experience
in Hillfields and Coventry, first in relation to the supplementary
benefits system, which is run by the Central Government, and then

in relation to all the other means-tested benefits, many of which are
administered by the Local Authority.

THE SUPPLEMENTARY BENEFITS SYSTEM

The supplementary benefits system exists as the final safety net

in our income maintenance strategy. The scale rates for benefit
provide a minimum level of income below which the state considers no
one should fall. Consequently, anyone who slips through this
safety net, even partially, will be forced to exist below the
official poverty line. The supplementary benefits system fails

in its purpose, therefore, (and is a direct cause of hardship) to
the extent to which those entitled to receive help through the
system fail to receive their rights.

(9) Calculated from figures supplied to CDP by Coventry
Education Department in 1971.

(10) City of Coventry Corporate Plamning Survey Reports, Vols 1 and 2.
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The Size of the Problem

Problems relating to rights in relation to the supplementary benefits
system have become an increasingly significant part of the work of
the Hillfields Information and Opinion Centre (11) and the

Community Lawyer (12). The first report of the Hillfields Informa-
tion Centre in May 1971 indicated that only 13% of callers had
supplqpentary benefit problems. By March 1974, this had incréased
to 4Tpe. Similarly, the first report of the Community Lawyer in
September 1975 showed that only 15% of his clients had supplementary
benefit problems but by June 1974 the proportion had increased to
28%. These percentages represent approximately 1,000 cases a year.
They do not of course include the supplementary benefit problems
encountered by the Willenhall Information Shop, the Foleshill
Information Centre, the Wood End Community Association, the 17

Social Services Teams, the Probation Department, the Citizens' Advice
Bureau and other agencies in the city.

The Nature of the Problem

The rules governing entitlement to supplementary benefit are complex
(the standard work explaining how the Supplementary Benefits
Commission (SBC) administers the scheme is 223 pages long) and give
large areas of discretion to the Commission to reduce or stop benefit
and to meet exceptional needs, Furthermore, a vast number of

claims are processed weekly. There is, therefore, abundant scope

for maladministration and for ignorance of entitlement amongst
claimants and potential claimants,

The problems brought to the Hillfields Information Centre, the

Community Lawyer, and other agencies with which we are associated,
have fallen broadly into the following categories:

i) The failure of the s8ystem to meet special needs and prevent

hardship through the discretionary system of exceptional
needs payments.

Exceptional needs payments are lump sum grants or additional weekly
payments made to supplementary benefit recipients at the discretion
of the SBC. They are intended to meet either essential expenses
which are not provided for in the normal weekly benefit rates or to
prevent hardship due to exceptional circumstances. The extent of

the failure of this system to meet these aims is indicated by our
research wbich has shown that approximately one-third of all claimants
under pension age, and between one-third and a half of claimants

over pension age, at any one time, have exceptional needs which the
system of exceptional needs payments is designed to meet but which

(11) The Hilifields Information and Opinion Centre was opened by

CDP in June 1970 and is now staffed entirely by local residents.
See Bond, N,, "The Hillfields Information and Opinion Centre -
The Evolution of a Social A n e

Controlled by Local Residents",
CDP (Coventry) Occasional Paper No, 2, 1972.

0,
(12) A Commumnity Lawyer was appointed to Coventry CDP in April 1975
to explore ways and means whereby a legal service can become

an instrument of betterment for dis indi
groups and communities, F advantaged individuals,
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are not being met by the SBC (13).

The result of this failure is that claimants with exceptional needs
(e.g. for extra heating because of illness) suffer either because
their need is not met or because they meet it out of their standard
benefit and so have to go without other essentials (e.g. food).

The officially expressed policy of the SBC to rely on the claimant
to inform them of special needs clearly depends completely on the
claimant knowing of his right to claim exceptional needs payments for
Such things as essential items of household equipment or special
diets and how to do so. Our research studies bear out the
experience of the Hillfields Information and Opinion Centre and
Community Lawyer and indicate that the SBC has failed hopelessly

to convey to claimants that they have the right to claim these
grants, Our studies show that nearly 70% of claimants under
Pension age had no idea how to apply for these grants and that 80%
of claimants over pension age had insufficient knowledge of their
right to claim these grants to enable them to do so.

ii) Underpayment of benefit

Underpayment of benefit due to administrative error and inefficiency
is, of course, potentially extremely serious as the consequence is
that those who are underpaid are forced to try to exist below the
official poverty line, Our research indicated that 12.5% of all
claimants under pension age were being underpaid and that 95% did
not know how to check if their benefit was correctly calculated or
not. This latter fact is hardly surprising when one considers

the complexity of the scheme; the fact that no claimant is given a
Statement of how his benefit is calculated unless he specifically
requests it (not one claimant in our sample even knew they had this
right - no official communication they receive ever tells them of
it); and the fact that explanatory leaflets are not on display in
the supplementary benefits office.

iii) Wrongful refusal of benefit

We have examples of this occurring through administrative error.
For example, a mentally unfit man was refused benefit under the
"four week rule" even though it later emerged that the SBC itself
had noted on his record that he was clearly mentally ill (14)., In

(13) see Bond, N., "Knowledge of Rights and Extent of Unmet Need

Amongst Recipients of Supplementary Benefit" and Gearing, B.
and Sharp, G., "Exceptional Needs Payments and the Elderly", -

cDP (Coventry) Occasional Papers Nos. 4 and 10.

(14) Under the "four week rule" fit claimants under 45 in areas
where the SBC considered suitable jobs to be available were
told that their benefit would cease after four weeks.

Recent national research has indicated that approximately
55,000 mentally or physically unfit claimants have had their
benefit terminated under this rule since 1968 even though
the rule should not have been applied to the mentally ox
physically unfit, See Meacher, M., "Scrounging on the
Welfare", Arrow Books, 1974.
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this particular example, the man concerned had to give up h%s s
lodgings and was forced to "sleep rough" for several weeks in the
winter before coming to our notice. Claimants known to us have o
also, in effect, been refused benefit wrongfully through incorrec
information being given to them by the SBC (e.g. you cannot clainm
benefit if you do not have an address; you ceannot claim for a :
dependant if you are a single strikerj; and to force the claiman

to take affiliation proceedings against the putative father of one
of her children against her will (e.g. "we will not pay you any
benefit unless you take affiliation proceedings"). Since supp%emen-
tary benefit is the final safety net, wrongful refusal of benefit
can be disastrous. In the last example the result was that the
mother concerned was evicted from her accommodation as she could‘
not pay her rent. It is not unknown for claimants, whose benefit
has been refused, to turn to crime. It has recently been calc?lated
that nationally since 1968 some 27,000 claimants resorted to crime
for the first time in their lives following the application of the
four week rule. Many of them had no idea how to contest the
application of this rule (15).

iv) Failure to pay benefit on the due date

Since the level of supplementary benefit is based on subsistence
level needs, by the end of & week a claimant's benefit is

invariably all spent. If a Giro arrives just one day late, the
consequences can be disastrous, Officers of the SBC, instead of .
leaning over backwards to remedy the mistake, are often obstructive.
At best, it can take several hours activity to persuade them to .
make a counter payment of the Giro and not send it through the post
So malkdng it yet another day late. At worst, it can take several

days.

The following diary of what happened to & claimant who was not paid
benefit on the day it was due to him illustrates the powerlessness
of claimants (and social workers) when faced with the bureaucratic
machinery of the supplementary benefits system, At the time of
this experience the claimant had been in receipt of supplementary
benefit to top up his unemployment benefif for some time.

Wednesday No Giro arrived in the post,
Received a visitor from the Supplementary Benefit Office.
He said my unemployment money had run out but the SBC
would make it up.
Signed on at the Labour Exchange at 2 p.m. as usual.
Went to the Supplementary Benefits Office. Interview-
ing officer told me the visitor who had called on me
this morning would report back later in the day with
my papers and I would get a Giro the next day.

Thursday No Giro arrived.

Went to Supplementary Benefits Office. The interview-
ing officer said the visiting officer had just come in
with my papers and a Giro would be sent to me by post.
After dinner my wife went to the Supplementary Benefits

Office to ask if they could pay her the Giro over the
counter as we had no money,
They refused.

—

(15) HMeacher, M., "Scrounging on the Welfare", Arrow Books, 1974.
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Friday A Giro for £6.50 arrived in the post - less than half of
my proper money. By this time I owed nearly that much
and had to pay it back.

Went to the Supplementary Benefits Office. Was told

that a Giro for the rest of my money would be put in the
post and I would get it the next day.

ifent to Social Services and asked them to ask the SBC

if I could pick the Giro up as I needed the money for the
weekend. Social Services rang the Supplementary Benefits
Office but they refused to let me call to collect the Giro.

Saturday No Giro arrived.
Rang Social Services Duty Officer. A social worker
brought in some food to see us over the weekend.

Monday No Giro in the post.
Went to Hillfields Information Centre. Worker there rang
up the Supplementary Benefits Office. They said they had
a Giro ready to post. Worker said we would call and
pick it up.
Arrived together at Supplementary Benefits Office. Said
we had come to collect a Giro. The person we saw sSaid
there was no Giro waiting and we would have to make another
statement. Did this and asked for the Giro. The officer
said we could not have one unless we saw the supervisor.
We could not see him until 1,15, Vent to Supplementary
Benefits Office at 1.15. The person on the desk said the
supervisor would not see us,
Left the Supplementary Benefits Office and 'phoned the
Supplementary Benefit Headquarters in London, the
Regional Office in Birmingham and the local meanager to
complain.
The local manager finally said I could pick the Giro up at
3.45.
Went to Supplementary Benefits O0ffice again,
Finally received Giro at 4,35,

v) Administrative harassment of claimants

This usually occurs as a result of a combination of insensitivity
and inefficiency on the part of the SBC and the widespread ignorance
of rights amongst claimants. For example, a sick, elderly man
being mede to report every day to the Supplementary Benefits Office
a8 a condition of receiving supplementary benefit; a girl, eight
months pregnant, being made to sign on at the Labour Exchange every
week as a condition of receiving supplementary benefit; & man aged
63 with a totally disabled, bedbound wife, not being told that he
need not sign on at the Labour Exchange at all and he would still
receive supplementary benefit. A man who started work after a
number of interviews with an unemployment review officer and
claimed a week's benefit as he was working a week in hand, was told
by an officer of the Commission that he would receive no benefit
unless he claimed in person, thus pressurising him to have time

off work. A young, unmarried mother who applied for a special
needs grant to buy bedding and household equipment so that she
could move into a council flat was promised a visitor to assess her
needs, She did not receive one for five weeks in spite of
repeated telephone calls and visits to the SBC. As a result, she
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had to pay rent on two homes and wait in the empty council flat
all day for five weeks expecting a visitor.

A woman who moved from her mother's house to a council house ?ho
reported the resulting £3 or so increase in rent did not receive the
corresponding increase in supplementary benefit for her rent or.fgr
her change in status in spite of repeated telephone calls and visits
to the SBC. She was afraid to get behind with her rent and so paid
it regularly, thus leaving her £5.45 a week below the official
poverty line and very agitated and distressed for over five weeks.

vi) Failure to claim supplementary benefit at all even though
entitled

There are two main categories:

a) The unemployed or sick whose unemployment benefit or
sickness benefit is less than their supplementary benefit
entitlement but who are not aware of this. A study
of unemployed men in Coventry in 1971 found that 18% of
them had incomes £1 or more, less than the supplementary
benefit scale rates, i.e. they were not claiming benefit
to which they were entitled (16).

b) Retirement pensioners whose retirement pension plus all
other sources of income is in total less than their
Supplementary benefit entitlement. There are estimated
to be approximately 1| million of these in Great Britain -
a ninth of all pensioners (17). If the same ratio applies
to Coventry, this would indicate that there are somewhere
between 4,000 and 5,000 in the city. Many of these must
be suffering considerable hardship as they are trying to
exist below the official poverty line.

When examples of the failure of the system are brought to the atten-
tion of the Supplementary Benefits Commission, officials are usually
Prepared to admit that given the volume of work there are bound o
be a few "unfortunate exceptions" to the rule that the vast majority
of those eligible for Supplementary benefit generally receive what
they are entitled to. However, our work over the last five years
has convinced us that in the older working-class areas those who
fail to receive their full entitlement are not a few unfortunate
exceptions but a sizeable minority, perhaps almost a half, of the
poorest and most vulnerable sections of our society (66% of all
those forced to depend upon Supplementary benefit are pensioners;
13% unemployed; 10% sick and disabled; 10% unsupported mothers -
divorced, separated, widowed and unmarried). There is no reason
to believe that local officers in Coventry are any worse or better
than anywhere else. We are convinced it is the system itself which
is at fault, not the way it is operated.

(16) Hil1l, M.J., op. cit.

(17) Department of Health and Social Security letter %o .
Mr Brian Sedgemore, MP, as reported in "The Times", 8 July 197
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OTHER MEANS-TESTED BENEFITS

The Problem of Take-Up

Since the late '40s local authorities have increasingly been

required to administer means-tested benefits by the central

government and many have also developed means-—tested benefits
voluntarily in an attempt to mitigate some of the harmful consequences
of poverty in their areas.

At least eight means-tested benefits of major importance are now
administered by local authorities (rent rebates, rent allowances,
rate rebates, free school meals, education maintenance allowances,
school uniform grants, essential school clothing, student grants).
Also, the central government is responsible for the administration
of a number of important means-tested benefits (family income
Supplement, free welfare milk, free prescriptions, etc,) in addition
to supplementary benefit.

As these benefits proliferate and more and more people become
entitled to them, the failure to receive such benefits is becoming
crucial in determining the living standard of more and more poor
eople, especially as research has indicated that the worst off
%or at least those in the lower socio-economic groups) are least
likely to claim them (18). Although there are no figures available
on the take-up of these benefits in Coventry, nothing in our
experience would suggest that the position is very different to
that nationally where no means-tested benefit has a take-up rate of
more than 75% and the take-up rate for many may be as low as 25% (19).
This is in marked contrast to the take—up of universal benefits
such as family allowances where the take-up rate is virtually 1005
and of non-means-tested benefits such as the atiendance allowances
where take-up has exceeded all expectations (20).

The Causes of Low Take-Up

There has now been a substantial amount of research into the reasons
why those entitled fail to take up means-tested benefits. Broadly

speaking this evidence suggests that there are four main reasons of

differing importance for different benefits:

i) Pride - a feeling of wanting to manage without "charity”.
Dislike of the means-test, i.e. fear of stigma; having to
prove that one is poor enough to qualify.

ii) Ignorance - i.e. failure to appreciate one is entitled
to a certain benefit. (Hardly surprising now there are
over 40 means-tested benefits with different conditions
for eligibility.)

(18) Meacher, M., "Rate Rebates: A Study of the Effectiveness of
Means Tests", Poverty Research Series No. 1, CPAG.

(19) Lister, R., "Take-Up of Means-Tested Benefits: A Study of. the
Effectiveness of Means-Tests", Poverty Pamphlet No., 18, 1974,

(20) 1Lister, R., op. cit.
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iii) Difficulties associated with getting the correct application
form for & given benefit, filling it in correctly, producing
proof of earnings where this is required, etc.

iv) Apathy, i.e. the feeling it is not worth all the bother -
especially if the amount of benefit to which one is entitled
is small or unlikely to recur very often, e.g. reclaiming the
cost of a prescription.

In spite of the inherent problems associated with means-tested
benefits to the extent that they do reach those who qualify for
them they represent a redistribution of income in favour of the
worst-off (the major exception to this being the special case of
University grants which go predominantly to the middle-class)., We
have not felt it to have been worthwhile to have repeated research
projects on the take-up of all means-tested benefits in Hillfields
only to prove yet again that they are ineffective in concentrating
help on those most in need. We regard this as proved beyond
doubt (21).

Bach week many cases of people failing to obtain means-tested
benefits to which they are entitled come to the attention of the
Community Lawyer, the Hillfields Information and Opinion Centre and
the other advice services we are associated with., Often such
cases come to light when the initial problem that prompted the
client to call has to do with debt. All too often such cases
reveal people who are not receiving one or more benefits to which
they are entitled = often representing a loss of several pounds &
week,  All too often, too, such cases are known to social Workers
but they have failed to spot their entitlement,

An extreme example was of a woman who visited the Wood End legal
advice surgery recently whose husband had been off work sick for
several months., She was entitled to (but not claiming) free school
meals for her four children, a large rent and rate rebate and
exemption from prescription charges (she had been paying up to &1

a week for these). In total this represented a loss in income of
between £6 and £7 a week. We of course ensure that in all such ces
that come fo our attention all the benefits to which the claimant iS
entitled, are applied for, However, since no means—tested benefits
are paid retrospectively (except in highly exceptional circumstance’
in the case of supplementary benefit) our actions can only affect
the future of the claimant concermed. Obviously it is of vital

importance that anyone who becomes entitled should claim as soon
a8 possible after becoming entitled.

MEANS-TESTED BENEFITS AND THE LOGCAL AUTHORITY: A NEW APPROACH

The problems outlined in the previous section reflect the inherent
defects of means-tested benefits, They also reflect the fact that
the corporate management System of the local authority has failed w0
develop a corporate concern and a corporate approach to the problems
cgused to a large section of the citizens of Coventry by the centrd
government's increasing reliance on means-tested benefits to combal
poverty. As a result, the Council has developed no strategy to

—

(21) Lister, R., op. cit.
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assist claimants and potential claimants of supplementary benefit

to secure their full entitlement other than providing limited
assistance to some of the minority of these people who happen to

be the clients of the Social Services Department and by supporting
the small scale legal and income rights programme initiated by CIDP.
With regard to the benefit administered by the Local Authority
itself, the old departmental divisions still exist. Claimants of
one benefit are not automatically told of their right to other
benefits and given all the necessary application forms; application
forms for many benefits are not easily accessible (e.g. application
forms for free school meals, education maintenance allowances,
school uniform grants and necessitous clothing grants are not
available in schools and anyone wishing to claim is compelied to
make the journey to the Council House); no special efforts are
made by the Local Authority (except in the case of rate rebates and
rént rebates and allowancés) to publicisé the qualifying income con-
ditions for the benefits it administers or to encourage application.

In making the following suggestions for new initiatives by the
Council in relation to the rights of citizens to supplementary
benefit and other means-tested benefits we are assuming that the
present Council holds the view that everyone entitled, especially
the poorest, should receive all the benefits they are entitled to.

The City Council and the Supplementary Benefits System

The failings of this system are a direct cause of hardship and anguish
to thousands of Coventry's most vulnerable citizens. To counteract
its failure as far as possible (and at the same time to exert the
Sort of pressure on it which might help convince the government that
the whole system needs to be drastically changed) it will be
necessary for the Council to adopt a position in relation to the

SBC which emphasises:

i) +the rights of all claimants as laid down by Parliament;

ii) the role of the local authority as the protector of its
citizens' rights; and
iii) the community of interests between the Council and trades

unionists in a situation where increasing unemployment may
force more and more workers tc claim supplementary benefit.

If the Council wanted to adopt such a position it would involve the
provision of an accessible campaigning, educative and advocacy sService
with the resources to take effective steps to:

i) increase the take-up of supplementary benefit amongst the
retired, the sick, the unemployed, and those involved in

trades disputes;
ii) dincrease the claiming of exceptional needs payments amongst
supplementary benefits claimants with exceptional needs;

iii) provide an advocacy service for all claimants in dispute
with the SBC who would not otherwise have access to such a

service.

To be effective the accessibility of such a service to supplementary
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benefit claimants and organisations representing them would be of
the highest importance,

It is not immediately apparent whether any existing or newly created
local authority department could successfully undertake such work
involving as it must, total commitment to claimants (including
claimants on strike) and at some stages, the possibility of open
conflict with the SBC. However, such a programme has been
successfully attempted, albeit on a small scale, through the

income and legal rights work undertakep by CDP in co-operation with
resident-run information centres and other organisations of the
victims of the supplementary benefits system, e.g. pensioners'
groups, workers engaged in trade disputes and newly formed claimants'
unions.

If the Council wished to discharge part of any obligation it felt to
protect its citizens' rights in relation to supplementary benefit through
the continuing work of the proposed Legal and Income Rights Trust (22),

. the Trust would need to develop its campaigning, educative and

advocacy work through the medium of such resident-run information
centres and by other means. These centres have proved to be
extremely successful in attracting supplementary benefit claimants
and in providing a focal point for the development of expertise in
the supplementary benefit field amongst local residents. More such
centres would need to be created (funded by the Council or by the
Trust) and each would need at least one full-time worker (who would
be treined by the Trust)_in addition to any local voluntary hel

which experience suggests would be likely to be forthcoming. fOf
course, the precise relationship between these centres and the

Trust would need to be worked out in some detail.) From such
centres, local campaigns could be mounted {e.g. to increase the take-
up of heating additions amongst the elderly) from a position of local
knowledge and concern. The cost of running such centres is extremely
low at approximately £3,500 a year: about the same cost as

involved In appointing one social worker.

Further points of access to claimants would also need to be developed
by any agency charged with protecting the rights of supplementary
benefit claimants. A pioneering step would be to make a member of
§taff available at the two supplementary benefit offices in Coventry
in order to pick up dissatisfied claimants who get as far as the
offices on their own initiative. Such an appointment, first
proposed in the Beveridge Report but never implemented, would be
similar to the appointment of duty solicitors available in Magistrates
Cgurts and would be consistent with developments in legal practice
aimed at bringing the protection of the law to those in need of

such protection. Permission to take this step as a follow~up experi-
ment to CDP might be sought by the Home Office at the request of the
Trust and the City Council, In addition such an agency would also
need to liaise very closely with organised labour in the city as we
have found that trades unionists who become involved in claiming
supplementary benefit during strikes are often surprisingly ignorant
of their rights. More importantly we have found them to be
extremely effective in claiming their rights and adviging their
fellows once they become fully aware of their legal position.

(22) This independent Trust is to co
1 ntinue the legal and i
rights work instituted by CDP and is to be finded joiﬁii?g
by the City Council and the Home Office., See Bond, N, and

Zare, R, "The CDP Legal and Income Rights Pr
ogr "
(Coventry) Occasional Paper No. 12, Apeil 1970 = O
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™h : ‘
e City Council and Other Meens-Tested Benefits

Dol Folici i i i
admi:;::eEZQCS aim to increase the teke-up of means-tested benefits
e ihthe local.autho?ity (and thereby to increase the
Sl syrrey ot e.system in gedlstributing income in favour of the
e means_: il@ at redMC1yg the obstacles to take-up inherent
s z est itself and in the complexity of the present
o s}stem wever, because.of the inherent defects in the means-
ko=t ensureeve?ogge adoption of new administrative policies could
el 01§t. 7 take—up of.benefits; but at least they would
ot tha£ i ;cal Qe?ermlnatlon to do whatever can be done to
Sk stzz ewIC1t1zens as possible suffer as a result of the
o reaundgnCie; dn the présent ec?nomic climate, witl the possibility
e o a: short—tlmg working in Coventry increasing, the
e S= ested benefits could be crucial in determining the
ek iving of even more of Coventry's citizers than et

1) The computerization of local authority means-tested benefits

5-8 I ] gy
t is our opinion that the single most important step that could be

ziizztzﬁnthi l?cal authority to increase take-up would be the comput-
T ot Ot a4i the ?eneflts administered by the Council. One of
somedne Es defects in ?he pr§sent gystem of administration is that
entitledwto claims (and is entitled to) one benefit may well be
s o others but, because applications for each benefit involve
ifferent means-test and a different method of calcvlating entitle-

$inz and are dea}t with by different departments, he is not told
a _Oth?r benefits he is entitled to when he gends in his original
application form_(23). Tf he does not know, he may never apply.

Obviously if there were a single simple means-test and a single
nlicatior form could

method of calculating entitlement a single app
Unfortunately, this

constitute an application for all benefits.
sible because, amongst other

fr?cess of simplification is not pos
hings, many of the means-tests are laid down by central government
and cannot be altered by the local authority.

5.9 gOmputerization could solve this problem. &8 long.ago as last
pring we informed the officers of the Corporation concerned with
community health and well-being of a pilot project undertaken at

Edinburgh University. This has shown that it is feasible to
estionnaire which, when completed,

produce a single comprehensive qu
could be fed into the computer and used as a single application form
for all benefits administered by the local authority. The computer
could also print all the benefits administered by the central
government to which the applicant was entitled to.

lead to a marked increase
s on the lives of poor
it is important to remember that
olving a single application form

the general defects of means-tested
he reluctance of certain claimants
test to prove themselves to be poor

4 such a system, bY itself, do any-
pelief that they are
Clearly it would be
plication.

uld, we believe,

5.10  Computerization itself wo
far-reaching effect

in take-up and could have
people in the city. FHowever,
even a computerized system inv
could not completely overcome

benefits which are related to t
to submit themselves to a means-—
enough to be entitled. Nor woul
thing to persuade those who hold a mistaken
not entitled to any benefits at all to apply.
necessary to mount campaigns aimed at encouraging &p
11 be slightly eased by the Council's decision
ne claim forms for rent and rate rebates from

(23) This problem wi
to amalgamate 1t
April 1st 1975.
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Some campaigns aimed at specific target groups could obviously

be mounted by the Local Authority itself, for example, seeking out,
with the co-operation of Head Teachers, of all those school
children staying at school after 16 whose parents might be
eligible for education maintenance allowances. Other potential
claimants could be encouraged to apply in a more routine manner

by ensuring that social workers, health visitors and other Corpor—
ation officials in touch with potential claimants provided them
with the comprehensive application form, On the other hand, more
general campaigns aimed at low wage earners (as opposed to the
retired or the unemployed or the sick) would need the close co-
operation of the trade unions. It might reasonably be hoped that
the more common and routine application became the more any stigma
associated with claiming means-tested benefits might be reduced.

ii) Some implications of computerization

If the Local Authority computer facilities are to be used in this
way to benefit directly the least well off in the city then it
would require an important political decision (24).

Taking action to increase the effectiveness of the means-tested
system of combatting poverty through computerization will
obviously incur costs. As aginst these costs, there will
obviously be considerable savings of staff time in calculating
and administering all the Local Authority means-tested benefits
manually, The costs will be of three kinds:

a) the costs of computerization (i.e. allocating staff
time to the development of this project);
b) the costs of mounting application campaigns;

c) the co§ts involved in paying out more benefits (25)
assuming computerization results in increased take-up).

CONCIUSION

Whatever the Council decides in relation to responsi

may feel to protect the rights of supplementi?i bengfitsbiiigiaizs
it could certainly take a decision as to whether or not the ;
Corporation's computer should be used to increase the take-up of
Local Authority administered benefits. It could certainly Esk

the corporate management system to provide it with a quarterly
graph of take-up of all means-tested benefits administered by the
Corporation and expect that numbers should be ste
leaving the management system to experiment with
this and to report back on the costs incurred.

adily rising,
ways of ensuring

(24) It is understood that following our representations, a
L]

feasibility study into the computerization of local author

administered benefits has now been authorised i

(25) Most of these costs will be met by the central government

either as a direct grant (e.g. in the case of rent and rate

rebates) or in increased rate support :
free school megls, Pport grant as in the case of
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Finally, the adoption of the computerization proposals could be used
by the Council not only to improve the take-up rate of benefita
locally but also to challenge the whole idea that means~tested
penefits are effective in dealing with poverty. For example, by
1tself or in concert with other local authorities, the Council
could teke up a stance in relation to central government along the

following lines:

If the government wants us as local authorities to
administer all these means-tested benefits and wants
them to go to all those who are entitled and especially
to go to the worst off, then the government must pay
the full costs of our administrative procedures designed

to ensure this.

The high costs involved in increasing take-up beyond a certain point
as diminishing returns set in need to be acknowledged by the central
government. If they are unacceptable it must be recognised that
having a system which looks as if it is effectively combatting
poverty on paper has become more important than the original object
of helping all those in need who are entitled. In this case the
government should be challenged by all interested parties to develop
an alternative system of income support based on:

i) substantial increases in national insurance benefits;

ii) the extension of the national insurance scheme to major
groups in poverty who are not at present covered, e.g.
single parent families, single women caring for their
aged dependants, etc;

iii) an increase in the real value of family allowances;
iv) reforms of the tazation system as it applies to low
income families;

V) legislation to introduce a minimum wage.
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4 SUPPORT SERVICES FOR THE ELDERLY

INTRODUCTION

In the early months of the Project residents and fieldworkers both
expressed concern about the elderly as a vulnerable group in the
area, The proportion of elderly people in Hillfields has decreased
over the last 10 years so that it is now little higher than the
Coventry average. However it was recognised (1) that the retired
population of Hillfields was being subject to particular stresses

“as a result of the redevelopment of the area, and of the general

More centrally we came to appreciate that

housing conditions.
the general

t@e elderly of Hillfields represented, in microcosm,
dilemma of older people in Coventry as a whole and society at

large.

million) of the population of Britain
n if there is no lowering of the

gee a substantial increase in
tion of the whole population

Not only are the :

bers of the very old,

Already one in six (nearly 9
is over retirement age. Eve
retirement age the next 10 years will
the number of retired both as a propor
and in relation to the working population.
numbers of retired people growing, but the num
the over 858, are growing even faster.

So far Coventry, with its post-war influx of young workers, has
escaped the full brunt of the problem. From a gituation where the

retired represented only 12.7% of its population in 1971, Coventry
will face a massive elderly explosion within the next 10 - 12 years
d will reach a staggering 192,

by when, it is predicted, the retire .
o by numbers of men 1n effect

And even this figure may be added ©
prematurely retired as a consequence of redundancy.

Faced with the enormity of the situation where glmost 1 in 5 of

its citizens will become potentially vulnerable, Coventry mus?t
begin to evolve realistic strategies to cope with the dilemmas of
its older citizens. We believe that fresh stock must be taken of
the situation of the elderly and new political initiatives made
itizens with more viable

towards ensuring a better life for these cl
%t only in their relevence for the

support services - viable no :
elderly, but also to ensure the most relevant and economic organis—

ation of these services.

Report of the Working Party on the lleeds

(1) Fieldwork Forum:
311fields, 1970.

of the Elderly in H
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1.4 We believe that such initiative is currently blocked by a number

1.5

of factors:

i) A lack of access to comprehensive, objective information
about the size, scope and nature of the problem.

ii) Lack of knowledge about the failures and shortcomings of
the existing services for the elderly.

341) The persistent dominance of old ideas and practice which
narrows the view of the elderly, and the nature and range
of their needs.

We wish to explore these factors, in some detail, as a precursor
to raising a discussion about alternative stirategies. This
exploration is based on studies carried out by Coventry CDP, in
some collaboration with the Social Services Department, and
focussed in the main on Hillfields. It is not argued that the
elderly of Hillfields are exactly typical of the retired in
Coventry as a whole, but we would insist that they are similar
to those in many other areas of Coventry and present the problem
for the city in clear relief,

The present system of support services for the elderly come broadly
under four headings:

i) Social Services - which include the provision of
Home Help Services, Movile Meals, Social Work, Aids,
Day Care, Social and Luncheon Clubs, Sheltered
Accommodation, Residential Accommodation and Chiropody.

ii) Housing - in so far as the Local Authority accepts
some responsibility to see that the elderly are

adequately housed in suitable accommodation to meet
their needs.,

iii) Income Support Services - focussed on the role of the
Supplementary Benefits Commission, in compensating for
inadequate retirement pensions and in meeting need
arising from exceptional circumstances,

iv) Health Service - general practitioner and specialised
medz?al service, health visitors, general hospital
services and psychiatric care facilities,

?hilat we would support the contention that all these sectors are
inseparably interwoven in the lives and situations of the elderly
(thus for example, shortage of money might lead to greater

. dependence on social service and in turn lead to health deterior-

ation) we have decided to examine the first three service sectors.
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Broadly speaking the Social Service sector relates its provision

2,0

2.1

I:sni:toiallguldelines for standards and rates per thousand of
S ab elderly populatxoy, This provision rate is modified
controfieg g n?@ber gfwmargznal factors, although primarily
e o ti ;nancla* resources rather than by the evidence of
Commisaio h&e ncome Support flald the Supplementary Benefits
e wnll 8 a.statu?ory obligation to provide a pension supple-
A eb def%ned clrcumstgnces uvpon application from the

, but this clear commitment becomes blurred and uncertain
as one moves to the area of discretionary exceptional needs pay-

Housing has fewer guidelines and little statutory com~

ments.
In ovr view the

Eitment of particular relevance to the elderly.
evelopment of these support service sectors, at the local level,

and any.interconnection between them is not advised by any com=
prehensive study of the elderly themselves and their needs.

EVIDENCE OF THE SIZE AND SCOPE OF THE PROBLEM

The action/survey of all the elderly in Hillfields, carried out in

C?llaboration with the Sccial Services Department in 1972, was a
first attempt to begin to sketch in some of the picture of the size,
scope and pature of the needs of the retired, The survey of 1227
elderly persons took a rapid, somewhat cursory, look at the cir-
cumstances and problems of these pensioners. VWhere needs were

}dentified for which appropriate services already existed these
were followed-up and action taken in an effort to remedy the
dy contrasts strongly with

situation, What emerges from this stu

the cool official picture of the rates of service provision and
their projections for the future. They make aomewhat hollow the
high sounding statutory obligation of the Supplementary Benefits
Commission and confirm the impenetrability of the mists of dis-
cretionary additions. The findings throw into stark relief the
limitations of the housing sector in making any significant con-
tribution to the well-being of the elderly who live in the older
houses of Hillfields. Finally the survey raises 5070 questions

the provision of

about the present ordering of priorities in
services and about the whole logic of existing service provision

and the inter-relationship batween the different service sectors.
r lived in

Of the 1227 perscons interviewed a VeIy large numbe :
le stress and difficulty, for which there

situations of considerab
was no available service remedy. For example:

i) 716 (58%) lived in accommodation which lacked ab least
one of the basic household amenities of inside toilet,
running hot water or bath. 178 (39%) had none of these

provisions.
ii) 533 (43%) were unable %o get out of their houses to do

2311 iheir own shopping, end of theso 294 (24%) had »

insufficient mobility o do any of their ghopping at all.
i1 i £ befors
iii) 1 ent for intervals of at leagt one month :
e e friend, neighbour or relative.

thev received a visgit from &
> T2 (6%), the interval was more than one year.

For some few,
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However more than two thirds of those interviewed were identi-
fied as having some specific need which existing services might
potentially alleviate. Some of these are mentioned below:

i) Of the 526 pensioners in receipt of supplementary
pensions, 137 were referred to the Supplementary
Benefits Commission as having some shortfall in
their statutory rights and/or were thought to
qualify for exceptional circumstances payments
from the Supplementary Benefits Commission but had
failed to receive them, The Supplementary Benefits
Commission recognised the legitimacy of the need in
134 cases and made appropriate payment,

ii) 199 expressed a need for sheltered accommodation -
though only 21 felt themselves in need of residential
accommodation care,

iii) Whilst 202 were receiving service aids (bath hand rails,
walking aids, etc.) 49 of them wanted additional aids and
a further 84 who had received no help wanted an aid of
some kind,

iv) 391 of the pensioners were unable to carry out the simple
task of cutting their own toenails, and although 233 were
receiving chiropody service, 188 who were not had need
for it,

v) Although 151 pensioners were in receipt of Home Help
assistance, 49 of these wanted additional assistance
and a further 79 expressed a need for this service,

At the Fi@e of the survey only 64 persons claimed that they were
being.v181ted by a social worker, which suggests that the vast
majority of these problems would have remsined unrecognised.

If we begin to multiply the extent of problems and needs identi-
fied from a mere 1227 in this study by a figure to represent the
elderly in likely similar circumstances in Coventry, we are faced
with a range and number of problems which far transcends the
boundaries of present official scope and estimates of provision.

Two years after the action/survey was completed a follow-up study
was'made of a 1 in 4 random sample of these elderly in Hillfields.
Durlng.this two years the population had been the focus of much
attegtlon and service intervention. As a consequence the elderly
?f Hlllfi?lds were found to have benefitted by a very substantial
increase in service Erovision (home helps; meals on wheels; aids
and adaptations, etc). Yet despite this service improvement the

‘level of demand for services had increased rather than diminished,

and the volume of needs continued unchecked. Additionally many
isP@c?S of adverse life circumstances (inadequate housing quality;

oneliness and isolation, etec) remained unchanged and uninfluenced
by all that had gone on in the intervening two years,
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SOME FATLURES AND SHORTCOMINGS OI' EAISTING SERVICES

The previous section has attempted to raise the general issue of
the lack of detailed information about the circumstances of the
elderly. Without this sort of information it is difficult to
raise any serious question or challenge to the existing level of
personal service provision for the elderly. With such additional
information questioning becomes possible and relevant and allows
scope for alternatives to be considered.

In this section, we summarise some of our studies which have
looked in greater detail at some of the problems experienced

by the elderly in relation to income maintenance and housing.
These studies have identified a number of serious problems or
shortcomings. These services were chosen for study not because
of their own particular or peculiar failings but because they
represent differing aspects of the total service provision
dilemma, and from which some general lessons might be drawm.,

The ¥ailings of the Supplementary Benefits Commission

As the standard rate of retirement pension is (and has consis-

tently been) less than the level of supplementary benefit, a
substantial proportion of the elderly are forced to claim a
supplementary pension from the Supplementary Benefits Commission
to bring their income up to the level regarded by the
Government as the minimum acceptable. Nationally some 30% of
pensioners are dependent on supplementary benefits with sub-
stantially more (about another 10¢%) being eligible for this
provision but not claiming it. In Hillfields, with its con-
centration of working class citizens, the proportion of elderly
in receipt of the pension supplement is 4274.

vel to ensure an income to

The supplementary benefit is set at a le
provide the basic necessities of 1ife ~ and no more. For par-

ticular contingencies, the Commission is empggered to pay a
sential recurring expen-=

discretionary weekly addition to cover s : :

diture for such things as extra heating, spec1gl d%et i REPTISY

expenses, The Supplementary Benefits Commission 18 also Ay

empowered and expected to make 'exceptional needs paymentg Oiait

lump sum grants to cover exceptional needi's;c?tagsfziezougazold
: : onev to buy essentia e ;

gelavivesiifinospica Ly BORSY etc) and to meet certain debtis

equi i furnishing ;
duloment) (beddine;, result if’the debt were not met, and, in

where hardship would 2
r clothing.

specific circumstances, money fo
des an income

rovi
This total Supplementary Benefizsfziifagzdpit is therefore crucial

level "below which no one shoul 3

to know whether or not pepsioners in receipt °§1“iigppi§3§§§§§§ and
pension do receive their full entitlement ::iie Alieady in the
whether they know of all aspects of e 8 1ds it was found

3 : gillfiel
brief interviews of the 1227 elderly of 2 Woiva
that one in every four of those on supplementary pensions

; the
legitimate claim for some jncrease in their entitlement from
Commission.
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5 To look at this problem in more detail a further study was carried
out of 96 randomly selected supplementary pensioners in Hillfields.
The study examined their knowledge of weekly additions and excep-—
tional needs payments and, following as closely as possible the
criteria of the Supplementary Benefits Commission itself, identi-
fied those who appeared to have legitimate claim against the
Commission for more money to complete their full entitlement to

a level of income "below which no one should fall". <rrom this
intensive study the following features emerged:

N
.
J

i) 80 of the 96 supplementary pensioners interviewed had
insufficient knowledge of weekly additions and excep-
tional needs payments to allow them to claim for this
provision. This is particularly significant as it is
the expressed policy of the Supplementary Benefits
Commission not to look for exceptional circumstances
themselves but to wait until a claimant applies for an
exceptional needs grant before evaluating the need.

ii) Of the 96 persons interviewed 13 were found to be
currently underpaid on their basic supplement.,
Underpayment ranged from five pence to one pound
per week,

iii) Seven persons were found o need, and were granted,
weekly additions ranging from 10 - 60 pence per week,
(This was before the new heating allowance regulations,
introduced in 1972, which made a very large number of
supplementary pensioners entitled to heating additions.)

iv) Of the 71 who were eligible for exceptional needs
payments (that is those supplementary pensioners with
very limited savings) well over half (41) were identi-
fied as having need. 37 applications were made to
the Commission (4 persons refused to apply because of
anxiety or pride) and of these, 34 were granted payments.

v) In all, almost exactly one half of the 96 pensioners
interviewed had their financial position improved (in
some cases by more than one claim) to bring them to

the basic level agreed as necessary for their well-
being.

3.6 It should be remembered that a few months previously these 96
formed part of a total of 526 pensioners who were screened and
one quarter of them found to be entitled to increases in their
bengfit rights, It should be stressed also that the number of
claimants helped and the amounts they obtained were controlled by
t@e }imits of the study which deliberately attempted to work
within the normal procedures adopted by Supplementary Benefit
officers. Had the enquiries been more stringent; had a
greater range of possible claims been made; had decisions refusing
claims been challenged by appeal, (the elderly were found to be
extremely reluctant to use the appeal procedure), then it seems

likely that considerably more pensioners may have received
Exceptional Needs Payments.
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307 This 3 1 -
Supplzizi{ confirms a picture of very widespread ignorance of the
COnsiderabizysfeni}o§lprOVision amongst the elderly and of a very
rortfall in the distributi ;
A service,n he distribution of the full entitle-

H - -
ousing Problems -~ Decoration, Repair and Rehousing

3.8 i i :
gﬁogggtzéieiiie1§hﬂgiiggzlgz :elha;e seen (above) that a sizeable
at lack many of the basi iti

zigizde:fas an ?ssegtial for several decades. Butfcdiﬁgﬁzttii
revea{ed thz Hillfields pensioners, other housing problems were
wEs Aire number of elderly were found to live in houses which
Mgk nfed of redecoraFlon and repair to make them tolerable
e sﬂeltbomz other pensioners wanted to move from their present
S e;g accommodation or to more convenient and manage-
e a.t' ere ?hes§ needs were found to be extreme and
Eighteei,moction was initiated to try to remedy these situations..
e relevan? 8 lgter a sample of these pensioners on whose behalf
g aaron service @ad been contacted and promises of action
L ’ re rf-v191ted to Qiscover how their housing situation

improved. What follows is a brief resumé of the findings of

these follow-up visits,

i) Redecoration

349 EzgdP;Oblem for 20 pensiogers had been an urgent and long-standing
5 numbor some part of their homes to be redecorated, Initially
A er of avenues ha? been explored by the action team to locate
3 rvice or organisation which would undertake the task of

edecorating the homes of those elderly who had neither the finance
nor capacity to cope with the problems themselves, For those in
council house accommodation the relevant service was thought to be
the.Housing Department who stated that they were able to redecorate
thely property only on a cycle of "at least 18 years". For these
pensioners, like those who had private landlords or owned their
own homes, the responsibility for redecoration rested squarely on

their own shoulders.

14 be identified for these needs

3.10 The only source of help that cou
therefore referred directly to

was voluntary effort. 18 were
the Council of Social Service, onme to the Hillfields Community
Association and the other to the Hillfields Information and
Opinion Centre. After a lapse of 18 months only six of these
jobs were completed end to the gatisfaction
Some of the remainder nad been started and
to do the job and a

no one had arrived
buted to the neglect of the remainder.

han one-third of this particular
was effectively

housing decoration
of the householder.
not finished, for some,
complex of other reasons contri

3.11 We thus have a situation where less t

housing need, identified amongst the elderly pooT, .
resolved, The only resource of help ourrently available for this

need (namely voluntary service) does not have the resources, skills
and organisation to enable it to deal in any meaningful degree

with the size and scope of this problem.
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ii) Repairs

27 pensioners were re-visited who had established a need for repairs
to their home. Most of the needed repair work was of a relatively
minor kind - repairing or replacing window frames, doors, roof
tiles, chimney stacks - but some was more substantial, involving
making good and retaining the ravages of excessive dampness.

Some two thirds of these householders were in receipt of a sup-
plementary pension.

12 of these 27 pensioners were in local authority housing and their
problem had been referred to the appropriate section within the
Housing Department and promises of action obtained.

Regarding the 13 who were in privately rented accommodation -
attempts were made to contact the landlord and persuade him to
carry out the needed repairs. This contact seldom produced
any satisfaction and the matter was usually referred to the
Public Health Department.

18 months later only 14 of the 27 repair problems had been
resolved satisfactorily and some of these had taken an inordinate
length of time, Of the 12 council tenancies, 5 had the repair
problem still cutstanding. The private tenants had fared even
worse - about a half were still locked in long drawn out negotia-
tions with their landlord and/or the Public Health Department.

Many tenants from both housing sectors had been pitched into an
administrative jungle where identifying and keeping track of those
responsible was daunting as their needs were referred back and
forth between individuals and organisation. The elderly, in
general, lack the tenacity and skill necessary to understand and
take part in this bewildering process, For many the reality was

that nothing adequate is available to provide quickly and simply
for a very basic need,

iii) Rehousing

The gervioe provision picture becomes a little brighter when we
examine the fate of 23 elderly who were revisited to discover
their success in resolving their need to be rehoused.

14 of the 23 specifically wanted to move into sheltered accommodation

and of these 10 were happily established in their new sheltered
homes 18 months later., It should be emphasised however that their
need was identified coincidentally with the completion of the
building of a number of sheltered houses in Hillfields and con-
siderable pressure was brought to bear on the Social Services and
Housing Departments to allocate these homes to elderly people in
need from Hillfields. Those whose similar need is identified

in the future may not be so fortunate so quickly.
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5.19 The fortunes of the 9 who wished to be rehoused in local authority
council houses were not so positive, After 18 months only 2 had
been given alternative accommodation. In spite of extreme efforts
in some cases by the Action Team to press the real priority of
these clients, it was found that pressure was of little avail in
a situation where the housing waiting list in Coventry is
very long.

3.20 In this examination of some aspects of housing services for the
elderly, we find a significant shortfall in the provision of
facilities to ensure a safe, decent and appropriate roof over the
heads of senior citizens. Here there is a lack of statute,
lack of facilities, administrative complexity and dependence on
inadequate voluntary effort which conspire to ensure that genuine
need amongst the elderly continues to be only partially met and

often to a relatively poor standard.

4. DOMINANCE OF OLD IDEAS ARD PRACTICE

4,0 It is probably fair to say that basically our society views old
age with a mixture of general mild abhorrence and particular
charitable sympathy. This mixture has helped to ensure a slow
and minimal growth of expenditure end services on behalf of the
elderly. At the present time the type of service development
that has emerged is bounded and warped by a charitable sympgthy
which sees retirement as the onset of incompetence and inevitable
and progressive decline, to be dealt with by relieving the con-
sequent symptoms of pain and destitution at home, and eventually

committing them to institutional care.

4.1 This brief analysis may seem unduly harsh, but if we look at F?el
development of service provision for the elderly we can S€€ little

evidence that the type and structure of these services has been -
informed by the views of the elderly themselves or by any analysis

which looks more broadly and deeply at the nature of rei%rement,
the needs of the elderly and the ageing experience itself.

4.2 Coventry CDP has begun a study which may make some ?on?ribuﬁlngto
an alternative analysis. Although i? hastlts orlgin in and: s
enquiry carried out in Hillfields, this Pt ey ran;;?s study
neighbourhood boundary (as does the oroblem 1ts?1f?. : i
focusses upon men and their retirement ?y questlonlni.ﬁazgge 4
numbers of men coming up to retirement in theioocure 10xr:ell zs a
resented by J'agua_r cars, GEC and a 100?1 CO&l mine, asoccu e oadl
substantial number of men who have retired from those pa

4.3 Whilst the study is still in progress and detaile% 00301:332225
cannot be drawn, one central and relsven: z?emeo? iziiied men
? ; on 4

with great clarity. A substantial propord®s = = =  rkably

- : 3 jeve
o - n gituation, have achie : :
from this "working class ,ion to the retirement situ~

f 1f-satisfying adaptat e
aizi;ful ;gi z:ny the period of retirement provideskgreagzz ?3:13
faction and fulfilment than the years &t forma?t?ors.mnst be present:
this positive adaptation certain definite condition
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Firstly the retired man must have the security of
adequate financial resources. Tor most men in

our study this was achieved by a basic pension plus
works pension and/or significant savings. This
allowed the man to carry on within the general
standards of his pre-retirement years, but with an
acceptance of economies, and an ability to main-
tain his independence and esteem by paying his way
where appropriate and taking care of his own needs
and bills,

There is a definite need for the man to engage in
some activity or pursuit which possesses certain
essential ingredients that were contained in the
work situation itself. In the men's own terms
the present technological environment appears to
have progressively eroded their hard won craft
skills of earlier years, Thus their consequent
emphasig on the meaning of their work in the
latter years of employment is focussed upon con-
tinuous and productive occupation of time., Part
of this continuous productive activity has to do
with the maintenance of physical effort believed
necessary to maintain the healthy functioning of
the body and mind. But, even more importantly,
it is to maintain (and even enhance) the

‘exchange relationship' embodied in the work situ-
ation., Thus continuous productive effort is
given not only in exchange for monetary payment but,
more crucially, in exchange for regard and respect
of family and peers. Thus in the transition of
retirement the man is allowed (and allows himself)
readily to give up his formal work providing he
takes up a central task which involves a degree of
continuous productive effort commensurate with his
present age and capacity, This seems to be
central in maintaining the status and fulfilment
of retired men., For most of the retired men of
our study this adjustment was achieved by taking
an activity which has previously been a leisure
pursuit and transferring it to a central life con-
cern to become a more fulfilling experience than
'work® had been. Thus for example, men can set
about employing their own time in such things as
decorating, metal work, shoe repairing, gardening
(often with a recently purchased greenhouse) etc.
These activities are used not only to expend
energy but also to develop a service or product
which may be of intrinsic value to others although
the primary function of which is to maintain
regard and respect from family and friends. e
have thus found that retirement is a matter of

deliberate modification rather than complete and
traumatic substitution,
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Zome men, in our study, have returned to the wo i i
after retirement. They have usually taken lowrgkiiizgtﬁggs
on a part-time basis. Tor most of these men the return to
w?rk has been forced either by lack of money or because they
§1d pot have available any former leisure activity or skill to
#ulfill the need for continuous and productive activity.

Only rgrely did we find retired men seeking re-employment for
something intrinsically valuable to him in the work situation
or the work activity itself.

Whilst this study has concentrated on men (2) who have retired
in the relatively recent past, and from particular occupational
groups, we believe that the findings which are emerging have
implications for the adjustment in older retirement years and
for all other occupations., Ior older men it seems important
that they continue to have available to them opportunities
whigh £it within the need for persistent and productive
activity commensurate with their years and which continue to
symbolise their independence, status and self regard.

Thus far we have only begun the process of making broader and
deeper analyses of retirement and the ageing process but even
at this stage, factors are beginning to emerge which may
suggest a bagis for considering more relevant alternative
provision for the elderly, as a counter balance to the
excessive preoccupation with the provision of services based
on notion of the irreversible deterioration due to the ageing
processes, We believe not only that the existing ideology
and provision of services may be a tgelf-fulfilling prophecy’,
but that they fail to take account of the need for an
essential exchange relationship in the dealings of the elderly
with their world. Present services have no element of recip-
rocity, Through providing alternative services based on the
factors of the need for an adeguate income and an exchange
relationship it may be possible to defer dependency, inhibit
rapid deterioration and thus reduce the demand for massive

expansion of the existing service structure.

out in Hillfields,

On the basis of studies primarily carried
the dilemma of the elderly

we have tried to show something of

in our society and in particular of the situation which has to
be faced if there is real concern %o develop effective and
relevant services provision for the elderly.

ng thesis from this study
e adjustment of women in
even though their opportunity
1ationship role (of house-

children) may usually
cut-off point of

underlyi

(2) We also believe that the
dering th

may be relevant in consi
their post retirement years,
for maintaining the exchange re
keeper and a resource for their _
extend for some time beyond the arbitary

the retirement age.
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These studies have shown that:
i) +the range and number of problems and needs that
exist amongst the retired population in Coventry
far exceeds the present and predicted facilities
for identifying and dealing with these needs;

ii) in those services investigated, knowledge of the
service provision is scant amongst those eligible
to receive it;

iii) complexity and the daunting nature of authority
-ensure that few elderly will persist in making
their legitimate claims to the service;

iv) +the services themselves have gaps and shortcomings
which allow the needs of the elderly to go unmet;

v) it may be possible to consider other implications

about the needs of the elderly in developing and
restructuring services.

These studies are not unique and their findings are supported
in whole or in part by similar studies carried out in other
parts of the country. They do not in themselves provide the
details of the blueprint for relevant developments or
alternatives to present services for the elderly. Nor are
these findings the only kind of facts that have to be heeded
in preparing alternatives; economic, statutory and political
constraints have to be juggled and balanced in the delibera-
tions, But these researches may provide a stimlus to a
debate on alternatives in the following framework:

i) If we accept, for the moment, the existing service
structure as given, then one of its major dilemmas
is the lack of adequate identification mechanisms
to locate the vast hordes of the elderly who are
eligible for these services but do not receive them.
Nor is this a once and for all identification process
f9r our work has shown that these needs are con-
tinuous and recurrent. Allied to this is the
necessity to overcome the problem of lack of know-
ledge of services in a population whose ability to

retain information for any time is generally very
poor,

13) Tt is of little aveil to identify need if the services
themse}ves are inadequate or subject to failures or
confusion., The services and their pathways to

provision mugt be subject to present and continuous
scrutiny to identify shortcomings.
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iii) In the current context of service philosophy we
must examine the range of needs that have been
identified and for which no serviee structure
is available and thereby determine what
additions to service should be provided.

iv) The massive input that would be required to
implement any of the above, should give pause
to consider whether alternative conceptions
of service philosophy and provision might not
now be timely.

In particular we would want to urge that central
to this philosophy should be the commitment to
maintain the independence and dignity of those
retired., It is suggested that much of this may
be achieved by ensuring an adeguate income 'in
retirement and opportunities to develop and
maintain self-directed purposeful and productive
activities through the retirement years., We
believe that these two simple steps alone could
reduce and defer the present level of dependence
on the existing service provision, apart from
the benefit in human terms that would accrue to
the elderly themselves.

5.3 But this is only a first step in a comprehensive review of our
elderly and their needs. 'hat is needed as & next step is the
Jjoining together of the Council, the Trade Unions, Industry and
the Community to explore further the problems of and solutions
to the needs of the elderly in the light of the massive lucrease
in their numbers which is predicted over the next 10 to 12 years.
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% SUPPORT TOR YOUNG PEOPLE
IN THE TRANSITION FROM SCHOOL LIFE TO WORK LIFE

INTRODUCTION

In our first year of explora®ion in Hillfields, concern was expressed
by fieldworkers about the numbers of adolescents frequenting the
many Hillfields cafés and coffee bars both during the day time and
in the evenings. It was thought that some of these were truant-
ing from school and that the older ones were probably unemployed.
These impressions were confirmed by a short investigation carried
out by a young unemployed msn from Hillfields funded by CDP. At
this time unemployment amongst young people in Coventry was rela-
tively rare although it was discovered that a disproportionate
number of unemployed young people lived in Hillfields. It was
alleged by some local residents and young people themselves that it
wag more difficult for Hillfields youngsters to obtain jobs than
for those outside the area because of the bad reputation of the area
and the predominance of immigrants amongst the adolescent popul-
ation.

In order to investigate the problems of the transition from school
to work for Hillfields young people, two studies were carried ouf.
The first attempted to compare the experiences of a group of white
Hillfields school leavers, a group of immigrant Hillfields school
leavers and a group of school leavers from outside Hillfields (1)
This study revealed the frequency of job-changing among school
leavers in the first three years after jeaving school; this
tendency was most marked amongst white young people from Hillfields.
During this period it also became apparent that Coventry was enter-
ing a major slump and shake-out of labour. The eff?cta of this
upon young people are illustrated by the fact t@at gince 1969, the
average monthly number of unemployed boys and girls aged 15 to 17

(inclusive) in the city wes as follows:

1969 - 190 1972 - 694
1970 - 225 1973 - 370
1971 - 468

It can be seen that even though unemployment amongst young $9$$E°
was declining in 1973 (following the Coventry recession of 19
72) it was still more than twice as high as in 1969.

Grubb Institute

ed out for CDP by the

) ,
he second study was carrs *¢ the tramsition from school

and concentrated on the whole area

i Work", CDP
_ npphe Trangition from School to -
Vs ; 8, October 1972.

(Coventry) Occasional Paper No.
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life to work life (2). It forms the basis of the following section.
It should be noted that the study involved detailed interviews with
pupils, staff and parents from two secondary schools (one which
served Hillfields children and one which served a large working class
estate in an adjoining part of the city) as well as with young
employees and managers of several large firms known to employ con-
siderable numbers of school leavers, and careers staff from the
Careers Service, INo significant differences were found betvween

the school serving the Eillfields area and the other one.

FINDINGS INTERPRETED

There were three basic findings from the project, They are stated
here briefly and will be elaborated later in this paper.

i) In the secondary schools studied,the effect of their
experience was to render young people, at the point of
transition into work, highly dependent on adults rather
than equipping them to take responsibility for them-
selves as young citizens and employees, Yet many of the
adults on whom they depended were not in a position to
give appropriate guidance. This was especially notice-
able as regards young people from immigrant families.

ii) In the industrial and commercial firms studied, train-
ing and support were only offered to young people to
the extent that they were expected to prove valuable as
contributors to production. Firms were seldom in a
position to afford time and energy on supporting the less

skilled, nor did they know what to do for them in this
respect.

1ii) The Jareers Service, despite wishing to be concerned for
the perscnal development and growth of young people, was
meinly used by all concerned - schools, parents, employers
and young necople themselves - as an agency to sort young
people into available job slots as ordained by employers.

Zhese findings suggest that the overall process linking the educa-

tion system to the employment system can be understood in the light
of the following interpretation:

The dominant factor influencing the experience of young
men and women in the transition from education to
employment in Coventry appeared to be the needs of the
structure of industrial employment as perceived by
schools, rather than the needs of young people develop-
ing towards adulthood. Schools appeared to be

(2) This paper is a digest of a longer discussion report of the
complete action/research study and incorporates ideas
d?velo?ed in discussion of that report with the schools and
flrm§ involved, some members of the Coventry Education
Committee, education department advisers, the Engineering
Employers Association and the Careers Service. This report
will be published later in 1975, and will be available from

John Bazalgette, Grubb Institute, E.W.R. Centre, Cloudesley
Street, Islington, London, N.1.



organised and run, not so much in order to equip
young people to deal with the realities of adult
life and employment, but upon assumptions which
rejected those realities. This had detrimental
effects upon the development of all young people,
but most of all on those least well equipped and
supported. Those from immigrant families, who
were least familiar with the local social environ-
ment, demonstrated the problem most clearly, but it
was not confined to them. Those who entered the
lower regions of existing employment structures
were most exposed to the demands of the industrial
and commercial systems which overrode the develop-
mental needs of young people. It appeared that
the schools and firms (in pursuit of survival in
their own terms without reference to the needs of
young adults as persons) tended unwittingly to
reinforce the processes which maintain Hillfields

as an area of disadvantage.

2,2 The implication of this is that any changes of policy intended
to improve the provision for young men and women in thelr
growth towards adulthood, must realistically grapple with the
problem of making human needs predominate over commercial and
industrial needs, yet to do this without denying present
commercial and industrial realities. This applies as-mudh
to schools and other parts of the education system as it does
to the employment system. Where schools agd colleges fall'to
help young people to work out ways of relating to the organisa-
tions of which they are members, whatever t@ezr stat?d inten-
tions, they unconsciously support the neggtlve aspects of the
materialist system which they claim to reject.

3. EVIDENCE IN 3CHOOLS

The Transition

3.0 Tn both schools studied we found that pupils and Stéff_begived
as if they shared a belief that work in Coventry prln01p§ gom—
amounted to work on the track, with high wages as'thi.on y
pensation for boredom, frustration and dePerSOﬂalisillonéount
Other forms of employment were seldom taken into ful ag& s
School 1ife was talked of and justified by contrasting o to ,
such employment, the school being seen as caring for in

= uman values prevailed.
as persons, and as being the place phiezelt ams, the general

AT it of ex
Methods of organising schools, the pursut
system of rewirds and punishments, the sl rong e T ementrzoall
t school or in further education, we

al ils to stay on & : : 8
juit??fed ezthera%y being contrasted with ?n@“Strlaiszzﬁéogﬁzitii.
it vas believed to be, or in terms of provilitg 'R T " oe

In both schools many teachers medegte 30:hat the school
their pupils came fron unsatisfactory bones =2 eriences which made
had therefore a duty to provide alternative exz family life were
up for this., Systems of linking SGhOOl.iife :he task of keeping
crude and unimaginative, apparently fglfl o%nirisiS.

parents away from schools except at times
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The result of making these assumptions about the badness of the
world outside school was to make it difficult for teachers to be
realistic in their evaluation of the effects of their actions

upon the pupils in their schools and therefore to be professional
in what they were doing, In particular they adopted organisational
practices which actually had, in the long run, adverse effects
upon those who were in their charge, especially upon those least
well equipped in terms of personal or family resources. For
example in the comprehensive school studied, the option system,
which aimed at giving wide choices of subject to fourth formers,
had the effect of making pupils feel isolated -~ even alienated -
from the school and from each other, and created 2 situation where
it was almost impossible for any member of staff to know where any
pupil would be at a given time., Truancy, which is difficult even
to detect in such conditions, was running at between 25 and 30%.

Those who aimed to take exams had some support; those who were
leaving had little.

Young people emerged from school ill-prepared for what they would
actually find in employment. They were frequently immaturely
dependent, frightened and anxious to avoid trouble. They had
mainly learned to try to fit into unknown situations with as little
fuss as possible, but also with little originality or initiative.
In fact, because they were so ill-prepared many of them appeared

to their employers as lazy, ill-disciplined and unreliable.

Yet very few teachers could appreciate the school's responsibility
in creating this situation because they had never assessed the
effect of the way the school was organised on the development of the
pupils, e.g. the option system was never examined from this point

?f view; it was simply taken for granted as good in itself, need-
ing no further justification.,

School Life as a Preparation for Work Life

What is learned at school about how to behave towards those in
agthority, how to take initiatives in an organisation, how to work
with colleagues and others and how to organise one's life in order
to ensure that one's own long-term interests are preserved, are
all carried over into the young person's adult working life,
whet@er or not time and thought are given to them. Our research
was intended to discover to what extent the experiences of young
people in school (besides' taking exams) equipped them to be
discriminating as they entered employment, enabling them to work
out how to behave in their own best long-term interests, and how
to make the best use of their school experience in the new situa-
tion they had entered. What we found was that the principal
effect of experience in the two schools studied was to shield
young people from the environment and deprive them of ways of
understanding what they were encountering, thus making them so
dependent thgt when they entered employment they were absorbed
into the various kinds of vacancies that existed, not because they
were the best but because they did not kmow what else to do other
than follow the direction in which the systems pointed them.
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In fact, experience of school appeared to diminish young
people's capacity to think and act responsibly once they got
to work, making them vulnerable to the pressures and demands
of the existing employment structure determined as it is by
operational rather than human needs.

A Point which caused us considerable concern was the extent to
which the adults in the best place to support and guide a young
employee - his parents - had progressively had their sense of
authority and power eroded over the years. Thus a young person's
lack of personal resources was not likely to be compensated for
by parental support except in the case of very determined and
knowledgeable parents. Those left most vulnerable at this point
were the young people whose parents were unfamiliar with the local
struc?ure of opportunity and sources of help. These included
many immigrants. Thus any racial prejudice which we encountered
was by default rather than by overt discrimination.

EVIDENCE IN EMPLOYMENT

a large electrical engineering company,
3 a departmental store were studied.
A1l four employed young men at different levels of skill, including
apprentices, management trainees and semi- and unskilled workers.
Three of them also employved girls, two of them in very large
numbers and at a similar range of job levels to the young men.

All of the firms employed young men and women from inside the
Railway Triangle and from the two gschools.

A large engineering company,
a small engineering workshop an

In all four firms management was principally concerned about
operational efficiency. Meeting the needs of developing young
adults was subordinated whenever there was & clash of priorities.
What emerged was that employers did not kmow how to support the
personal development of a young employee, except in the context of
developing a skill which the firm in question valued for ites own
future. Thus an apprentice would have time and trouble taken over
his whole development, whatever sized firm he might be wi?h. By
contrast a machine operator would get the barest of technical
instruction and haphazard personal supervision; a sales assistant

would be no better supported.

Managers were almost universally critical of t ;
called "discipline” amongst young employees. They were worried by
their immaturity, their wnreliability and their frequent ruden:sz.
They blamed schools for their failure to teach what they regardse

as the basics a young adult should know, yet they did not kno: .
what they could do, once & young worker hed entered ?mploymig - 1;o
make up for this failure; »OT had any firm made & direct a B?iat
to communicate its concern to any gchool. Instead, ¥e found
firms were becoming increasingly reluctant to take onhzgyozzn
below the age of 18, except as apprentices, and some e .
reduced the numbers of these drastically 1in ?ecent years. is
policy was justified on the grounds of the high outlay in wages,

i ed.
other expenses, ble| duVOTE

he lack of what they

and the time and trou
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In none of the firms we studied did we find trades unions taking
up the specific interests of young employees. As a result we
found that the majority of young men and women we met were more
hostile to unions than they were to management,

Yet all this needed to be seen in the context of the experience of
young employees. They came into employment feeling frightened,
immature and anxious about their capacity to cope in the new
situation. These feelings arose, partly from the reality of the
problem of going into a new situvation, but more importantly
because they expected work to be a nasty experience, with brutal
managers making unreasonable and unintelligible demands upon them.
Expecting to be treated like children, they were surprised to find
that the basic demand on them was to be adults. Most of them
recognised that this was a fundamentally better demand to encounter
than the pressures towards childishness they had experienced at
school. The majority looked back on their school experience as
unintelligible and irrelevant. They felt that having learmed to
read, write and do elementary arithmetic, the rest of their school
experience had been a waste of time,

When the organisation for work was compared with organisation in
schools, the most striking contrast was in the stability of work-
ing groups and the closeness of the relationship between employees
and supervisors in the work situation. In schools, either the
"supervisors"” changed every hour or so, or else the whcle working
group and the supervisor changed leading to disrupted relationships
throughout the day. 1In even the worst working situations the
basic level of security was much greater than in either of the
schools we studied. Besides this, the fact that all employees
were paid was a sign of being valued, unparalleled for pupils,
however much time and trouble teachers might taks.

COMPARING SCHOOL LIFE WITH WORK LIFE

The essential differences between the experience of school life

and work life can be set out in a simplified manner in tabular
form.

School Employment
working groups of 25-30 working groups of 5-15 in
members in most cases most cases
groups made up of members groups made up of members

all the same age, with the

of different ages
exception of the supervisor

frequently changing super- same supervisor all the time
visors, (i.e. about every

35=60 mins)
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School

change of colleagues eve

Ty
35«60 mins (true in one
location studied but not
the other)

working as individuals

normally distant relation-
ship with supervisors
because of above factors

supervisors and group
members disagreed on the
aims and objectives of the
organisation (supervisors
talked of maturity, appreci-
ation of good things of life
ete; group members talked
about qualifications)

no generally acceptable way
whereby group members could
challenge the aims and views
of the supervisors - even
when they were seriously
believed to be wrong by
group members or those con-
cerned for their interest

attendance enforced by law
not paid for attendance

role associated with
childhood

CAREERS SERVICE

We did not study the C
we did examine what vie

employers, parents and young people
t be made by those wh

kely to be fac

of the demands which migh
Service,

areers Service in a direct fa
w was held of the Careers Se

These demands were 1i
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Employment

game colleagues day-by-day

working in teams

normally close contact with
supervisor because of above
factors

supervisors and group members
agreed about aims and objectives
of the organisation (to make

a profit). They did not
necessarily like these but
agreed about what they were

agreed procedures waereby
disputes with supervisors
could be %taken up without con-
flict necessarily getting out
of hand, i.e. trades unions or
other representative systems

attendance not enforced by law

paid for attendance

role associated with adulthood

shion, However,
rvice by teachers,
in order to give an indication

o approached the

tors controlling what
We found that all gections

the Service could achieve in PraCtice%h c Service as an
of o ipally looked upon the Careers Se-
UESHRayppTIneips Y thepstaff of the Service wanted to be

employment agency. Although

involved in guidance a

nd counselling,
what they achieved

through a variety of activities
was a placement

with eople i
ith schools and young Ppeop ’number of other similar agencies

service which competed with a
including the advertisement co

Jumns of the local papers.
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Our conclusion about the actual function of the Careers Service
corporately, distinct from the aspirations of its staff, was that
it acted as an agency sorting young people into the jobs offered
to them by the existing employment system. The Service was given
only minimal opportunity to affect the preparation of young adults
for leaving school and the ways in which they were received into
employment. Even schools and employers having difficulty in the
above two areas were found to be unlikely to consult the careers
staff to help design better systems than they already operated,
though they may try to pass on a troublesome individual.

WHAT CAN BE DONE ?

To restate our basic interpretation,  the needs of young people from
this inner-city area of Coventry in transition to adulthood were
unconsciously subordinated to the apparent needs of the employment
system in Coventry. This was as much done by the schools as it
was done by the employment system itself, though the schools were
unaware of the fact that this was what they were doing.

It will be clear from all that has been said so far that the

problem under examination is not one which can be tackled simply
by increasing resources. e are principally pointing to the
failure of the education service to equip young people for what

hey will find when they enter the adult world, especially the
world of work. 'hat is called for is a policy which demands that
the organisation, curriculum and pastoral work bear a real relation-
ship to the facts of life in the environment. This includes the

environment of work, and also that of family and general citizen-
ship,

We believe we have uncovered & need in the education service for
support in finding new directions and meking new priorities, which
will enable teachers and others associated with the job of help-

ing young people growing up to struggle more realistically with
the difficulties of entering the world of employment.

IMPLICATIONS FOR LAYMEN INVOLVED IN THE EDUCATION SERVICE

One area for consideration is the role of governing bodies and
elected members of the education committee. In a sense these

are the persons who, because of their position carry a responsi-
bility for being the guardians of the futures of the pupils in the
schools, speaking on their behalf to the professionals in the
education system and ensuring that the skills of the professionals
are deployed effectively in the long-term interests of the pupils.
Teachers and education officers work within their system and need
the support of others to help them maintain their bearings.
Governors and elected members are in a position to do this because
they represent the life and development of their local communities.
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Ezmbers of the Education Committee and school governors thus
ve a part to play in this by examining all actions and
proposals put to them in terms of this question:

In what way does the action proposed prepare
the young people for taking up a full adult
role in society ?

To join with professional educators in working at the answers
to su?h a question elected members must draw on their own
experience of the problems and tensions of taking responsible
roles in society. "Psychological” or "educational® answers
given.by professionals need to be matched against practical
experience of what life is like in the factories, shops and
offlceg of Coventry. In the end the practical evaluation of
education made by every young man and woman is the extent to
which it helps him or her to tackle the problems of living in
the world as it is, not as schools imagine it to be. Where
the answers to such a question are not energetically pursued,
the effect - judging from this project - is to produce young men
and young women who are morosely conformist, talking in school
mainly about getting qualifications and in work about getting

more money.

?his approach means that the "layness" of the member or governor
is the greatest asset which he has to offer to help schools find
their direction. "Not knowing" and "not understanding™ is the
resource which helps the interests of young people to be kept in
full view. This in no way undermines the professionalism of

teachers, in fact it effectively enhances it,

Put in practical terms, what this means is that each school should
be pressed by its governors to express its aims and objectives at
regular intervals, to explain these to the governors, and at
intervals agreed with the staff, %o evaluate how far those aims
have been achieved. In this way the governors can act as the
guardians of the long-term functions of a school because they do
not need to get caught up in the hurly-burly of daily life in the
school, where day-to-day crises can easily overtake longer term

policies,

IMPLICATIONS FOR SCEOOQLS

—work and pastoral care is of

the conditions under which
addition, it seems that truency
e factors. The methods

The internal organisation for class
fundamental importance in providing
learning is helped OT hampered. In

and vandalism are also influenced by the sam _ L
of internal organisation of a ochool need to be examined in the

light of their effects upon pupils and teachers. In particular
organisational methods need to be 80 designed as %o help puylla

to understand the aims and objectives of the school set against an
understanding of the environment, and to work out their own
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aspirations in the light of those. It is also necessary for
new methods of organisation to be evolved which produce
appropriate stability in relationships between teachers and

pupils, and pupils and pupils to support their growth towards
adulthood.

9.1 This can be done by asking how far particular organisational
structures help the growth of appropriate understanding of the
use of authority, the acguisition of habits of work which are
congruent with what will be found in the working world and the
development of a capacity to be autonomous. This will involve
examining the size and stability of working groups and their
aing. It was eviden®t that neither of the two schools studied
in this project did little of value in these respects, particul-

arly when the facts of life outside school were taken into con-
sideration.

9,2 To support the kind of development outlined above, a policy needs
to be adopted which helps teachers gain insight into” the working
environment, which can then help to strengthen them in their work
ingide the school. Such a policy was adopted by Coventry in 1971,
out has since got submerged in the pressures of ROSLA and local
government reorgenisation. This was the practice of setting up
exchanges betwesen schools and employment situations for senior
teachers and menagers. This policy, properly carried through,
is potentially 2 vital way of helping schools and firms under-
stand what each is doing to equip young people with a greater
understanding of the problems of development towards adulthood.

It would be a wise policy for the city to adopt to have 25% of

vhe staff of all secondary schools taking part in such exchanges

over the next five years and for every school to have at least one

person from employment - not necessarily only managers - trades
unionists would also have much to comtribute - attached to a school

each term. It would be important for many schools to have had
the Head involved in such an exchange,

9.5 Parents, because of their close everyday contact with their
children, are in the position best suited to giving advice and
helping understanding. In this preject we found that schools
organised themselves in ways which wasted the resources of parents,
creating misunderstanding, hostility and breakdown of communica-
tion between parents and schools. This points to the need for
schools to evolve effective ways of supporting parents so that
they are better equipped to nelp their sons and daughters in
transition. Some preliminary work has already been done by the

Careers Service in Coventry which could provide the basis for
further development.

10.  IMPLICATIONS FOR THE CITY COUNCIL

10.0 The City Council cannot influence directly the gystems by which

young people are received into employment. The most effective
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way to ensure that the interests of young people'
ire ?ot sub?rdinated to those of theyprogugtigiGg;g%g;éigﬁﬁgnze
nglve their needg legal backing, It is worth the city con-
?; ering a Local Bill to give all young employees under the age of
tye stat?s.of trainees and requiring employers who use them to
provide training of an acceptable type aimed not only at the
developmen? of skills but also social development., There are
many qugs?lons yet to be answered about how to do this, but with
the ??glglng Services Agency's interest in young workers, the
pos§19111ty of experimentation could get considerable support.
It is also true that certain employers' associations are con-
cerned about the problem and might well cooperate. It would be
important that full union backing were also obtained.

A scheme has been discussed with the Careers Service whereby
t?ose vho do not gain apprenticeships, but whose early working
life might involve job~-changing and experimentation, could be
supported by creating an "employment association™, which they
could join. This would form groups of between 12 and 15 young
people aged between 16 and 20, each group being given as a tutor
an ?xperienced shopfloor worker, (roups would meet weekly to
design and carry through a2 programme involving discussion of
working experience, training in skills, information about educational
opportunities at college or elsewhere, discussion about job-
changing and taking up new jobs. Tutors could themselves be
organised into networks which support them and keep them informed
about training and job opportunities. Such a scheme could be
operated by the Employers Aissociations and the unions working
together, The aim is %o provide flexible, appropriate personal

support over a period of %-4 years which would bring opportunities
into the grasp of those who fail to win apprenticeships and who at
present tend either to drift through a series of unsatisfying jobs,
interspersed with periods of unemployment, or else get trapped in

one place without being able to rescue themselves in their own
long-term interests. Funds for such 2 scheme could come from
industrial training boards or the Training Services Agency (4).

e in encouraging guch a scheme
ern for all its young people.
ractice of

etion of

If the City Council took the initiativ
to be developed it would show its conc
It could be of similar importance to its present p
giving the Freedom of the City to apprentices at the compl

their time.

All the above proposals require support from an agency Hhich‘is not
sunk in the day-to-day operational problems of schools and flrms.
Such an agency would need to develop skills and real expertise in
helping other bodies to understand the problems and approaches to
helping young adults as they grow up. It‘wogld not focus prlnci—
pally upon guiding young people but on equipping teachers, parents

and employers (who are all already guiding youngﬂadults) to do !
their job better. In mo Careers Service 18

at instances, Coventry

(4) A discussion paper, developing some of these propogals, has
been prepared, bY the Grubb Institute, for the Engineering

Industry Training Board.
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already doing the kinds of work envisaged, but with many handi-
caps and constraints both internal and external,

Detailed proposals of activities which the Careers Service staff
could engage in have already been discussed with them and are
outlined elsewhere. However, any fundamental change in the role
of the Careers Service based on placing the developmental needs
of young men and women above the needs of the employment system
would have to be examined and accepted by the Council, Such a
fundamental change in the Careers Service would not involve it in
giving more guidance to young people but in ensuring that the
education they receive and the employment they take up gives
serious consideration to grappling with the basic problem of making
technological and industrial demands subordinate to human needs.,

One area where some special development needs to take place is
in work with young people from immigrant families, At present
many of them are not receiving the best support from their
parents because their fathers and mothers do not understand the
social and employment situations facing their sons and daughters.
Coventry Careers Service could provide a most important service
to these families if a specialist were appointed to make work
with immigrants more sensitive to the special problems they
encounter., This would best be done by appointing an officer
whose function would be to ensure that the rest of the staff who
deal with immigrants understand what they need to kmow about
helping immigrants in this transitional stage and put that now-
ledge into practice,

CONCLUSION

This paper is not intended to deal comprehensively with a complex
project, It has sough? to expose the elements of the problem of
the relationship between education and employment and the transi-
tion of young people from one to the other. The main argument
has been that the present cycle, where the demands of the indus-
trial system, both real and imagined, are the mein influences on
what happens, needs to be broken, It appears that the schools
and employers in an inner-city area such as Hillfields pursue
policies which have the effect of reinforcing the problems of
such an area, maintaining a situation of disadvantage from which
the residents are largely prevented from escaping, It has been
suggested that the City Council can take major initiatives in
doing this, especially using the Careers Service as a lever.

It does not overlook the economic power of the system, nor the
extent to which industrialism permeates everyone's thinking.

In the end (as is argued in the other papers in this report)
major shifts in social structures, values, understanding and
responsibility need to take place, Understanding backed by
action can begin to further these in a number of ways on care-—
fully defined fronts. From this project it appears that the
transition from education to employment is one of those fronts.
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© INDUSTRY IN COVENTRY AND THE DECLINE OF EILLFIELDS

INTRODUCTION

Coventry has certainly not been an underprivileged area; in fact, it
has been a showpiece of British advanced technology and prosperity
throughout this century. Coventry has become known as a centre for
highly peid, skilled engineers and, until recently, its unemployment
rgte 351&3 been well below the national average. The picture of
Hillfields is very different. (See table 6.1 and Appendix 1)

Table 6.1 Employment in Hillfields and Coventry 1971
Hillfields Coventry
Males & Males &
Females Males Females L
& &
Unsi:1led manusl workers (1) 19 21 if 6
Personal service, semi-
skilled (1) & i %
Non-manual workers (1) 15 8 27 15
Foremen, skilled manual 30 40 30 43
workers (1)
Professional workers (1) 1 2 3 4
Employers, managers (1) 3 6 8
Unemployed (1) 8 4
Employed by Chrysler and 16 21
British Leyland (2)
Employed by 15 largest firms 40 54
in Coventry (2)
Employed by metal and engineer- 1 7

ing firms other than the 15
largest firms in Coventry (2

NB All figures are rounded up to nearest whole figure.

: ble 23.
(1; 1971 Census (Vard 1abrary), Tab18 200, ).y ay—June 1971 and

(2) CDP ™ in 6 Household Survey © ;
Coventry Minimum List Headings (Census).
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Hillfields has fewer employers, managers, professional workers,
foremen and skilled male manual workers, and far more unskilled male
manual workers. It has had a much higher level of unemployment

than Coventry or Britain. In addition, the proportion of Hillfields
people who work for the traditionally high paying, large-scale, car
firms is lower than for Coventry, as is the proportion employed by the
15 largest firms in the city. In view of this it is not surprising
that surveys conducted in Hillfields have consistently shown a low
level of household income (3).

Our research indicates that this contrast cannot be explained in terms
of the personal characteristics of the people who live there.
Hillfields is a natural and "normal" phenomenon of modern economic
development. The under-development of a Hillfields is an integral
part of the development of a Coventry. If Hillfields were not

situated right next to Coventry city centre, something much like
Hillfields would have been located nearby.

THE CHANGING FUNCTION OF HILLFIELDS

During the early years of Hillfields' existence, the silk ribbon trade
was flourishing in the post-Napoleonic wars boom. For those who
moved to the new suburb, Hillfields represented a step up the social
ladder. The proportion of skilled weavers owning their own looms was
high in Coventry F56% of those in the trade) and much higher in
Hillfields. HMost first-hand journeymen worked for manufacturers

or masters) but they all worked at home with their output subcontracted
on a weekly basis.

Before its final decline in the 1860s, the fortunes of the ribbon trade
fluctuated markedly. During times of prosperity the trade spread

among the villages to the north and north-east of Coventry. Hillfields
Journeymen were cushioned from trade fluctuations as these villages
would be given work mainly when the City could not handle the load

and during a recession the village workers would be the first out of
work. Even when they did work, village weavers were paid less than
city weavers for their ribbons. Differentials of over 50% for first-

hand journeymen's earnings between the countryside and Coventry were
cammon (4).

During the 1840s and 50s the ribbon factories in the city centre
gradually converted to steam-power and Hillfields felt the pressure
of competition through technological innovation. By the early 1850s
factory weavers were earning slightly more than Hillfields journeymen

and a drift of Hillfields journeymen to ribbon factories and to the
watch trade began.

In 1860 the protective tariff on foreign ribbons was removed and
further competition came from the cotton industries in the north.

The ribbon weaving trade slumped and the Hillfields boom town was

hit particularly hard. However, the immediate effects of the ribbom
weaving slump on the outlying areas were far greater. In the slump

(3) CDP " in 6 Household Survey of Hillfields", May-June 1971 and

Department of Architecture and Planning Eagle Street Action Area
Survey, 1972. :

(4) Prest, J., "The Industrial Revolution in Covent " Oxford

University Fress, 1960, —
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their contracts were the first t

C - 0 be cancelled and there weavin

i;:tgilzs or wgtchmaklng could not provide substitutes because Ef

et stances involved. The immediate depopulation of the weaving
ges was therefore much greater than for Coventry.

For the next 20 to 30 years Coventry as a whole was a depre
ssed area

$ggothe population of the city fell considerably. Thenpduring the

580s and 908 people began moving into Coventry and Hillfields again
w1th"the emergence of the new bicycle and sewing machine industries.
The "manufacturers" of the bicycle and the sewing machine were at
this s?age little more than assemblers of components. Many small
factories and "backyard" firms sprang up around Hillfields (Figure 6.1).
However, the new markets for bicycles, then motor-cycles and finally
cars ?reated opportunities for middle-class entrepreneurs from outside
the C}ty to come to invest their capital and their engineering skills.
ggzagzty teemed with men grouping and re-grouping to exploit the

But now the people who came to Hillfields were not the most skilled
and those already living there had inappropriate skills for the new

%ndustries. Engineering skills were needed for most Coventry
industries after the 1880s. Even the move to Coventry by Courtaulds

in 1905 came about primarily because of the plentiful supply of
unemployed women available in Hillfields and the northern villages

and the low wages they could be paid (5), rather than because of
their wesving skills.
r the 1880s moved to the newer

As bicycles and, later, cars
from the factories, Hillfields'

People who moved into Coventry afte
suburbs if they could afford it.

allowed workers to live further
central location no longer represented an attraction in itself.

The wealthier people who worked in Coventry began to move to the
outlying villages to the south., Furthermore, during the 1920s and
19308, new housing estates were built in suburbs close to the motor-

car factories (the Bell Green area near the Austin Morris works,
built privately between +he wars and by the Council after the wer,
and Whoberley and Allesley near Standard Triumph built between the

wars).

Hillfields increasingly came therefore to attract the poorer,

unskilled immigrants. Some of these and some of the native Hillfields
to the point where

population managed to increase their earnings
f the more attractive,

they were able to move out of Hillfields to ome ©
newer suburbs., This was relatively easy during the 1940s and 50s
labour in Coventry.

because of the tremen
However, since the late 1950s,
paying industries (motor-car and aircraft) have not expanded as
rapidly as previously and upward mobility and outward migration have
been more restricted.

i i 4 unemployed
Hillfields now has & much higher proportion of unski?led_an
workers than the rest of Coventrye. Although many Hillfields p?ople

in the other 13 major firms in

are employed in car factories (and
Coventgy)ythe proporiions are less than the Coventry average (Table

6.1); and there is probably a higher than average proportion of

nTpdustrial Development of Birminghem and the

Black Country 1860 = 1927", George Allen & Unwin, London, 1929.
wCourtaulds: An Economic and Social History",

Coleman, D.C.
Vol. II: Oxfo;d University Press, 1969.

(5) Allen, 6.C.,
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site use in 18986 use in 1906 use in 1851 uge in 1968
1 - ctemical works chemical works electrical wholesaler
2 |Taylor,Cooper & Bednell ? Coventry Glass Coveatry Glass
% |Singer & Co. Singer & Co. Singer & Co. Hille,Precision
4 [Antifriction Ball Co., [2aglan Cycles - printer,bookbinder
Sa|Bayless,Thores & Co. Lxcelsior Cycles - G.E.C.
b|Bayless,Thormas & Co. Stevengraph Silk
Yorks - G.E.C.
6 |Cycle Components ? Singer & Co. G.E.C.
Panufacturing Co.
T |Pncumatic Tyre Co. Dunlop electrical engineer|G.E.C.
8 |Bumber & Co. Humbexr & Co. electirical engineer|G.E.C.
9 [Auto lLiachxinery Co. ? electrical engineer|G.c5.C.J
10| Premier Cycle Co. Premier Cycle Co. ? G.E.C.
11|{Coventry Plating Co. Coventry Plating Co. ok G.E.C.
12|Townend Bros. Coronet Llotoxr girks L SAVOoTkS S
13 - Sparkbrook Cycle

Yiorks

Singer liotors

Coventry Tubes

note: all the concerns listed in 1896 were engaged in the bicycle industry.

source: Geographical Association, Coventry Branch, "Urban Field Studies for
Coventry Schools", 1970.

Figure 6.1 Changing use of industrial sites
in Hillfields, 1896-1968
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unskilled, manual workers amongst them in view of the

prOPor?ion of unskilled male manual workers in Hillfieiggtizhzzmzzz
four times th? Coventry average. In contrast a higher proportion

12%, of Hillfields workers are employed in the smaller metal and '
engineering fims compared with T% for the Coventry labour-force as
a whole, : Many of these smaller firms do sub-contracting work for

the car firms or have other close linkages with the motor vehicles

industry.

Our hypothesis is that during recessions Hillfields people are more
likely to be laid off or unemployed than others. This is partly
because of the high proportion of unskilled workers in Hillfields and
par?ly because of the high proportion of Hillfields workers in small
egglneering firms which do subcontracting work for the larger car,
aircraft and electrical engineering firms.

i) During a recession unskilled workers as a category are particu-
larly vulnerable to lay-offs. For example, in October 1971
it was estimated that the national unemployment rate for
unskilled men was 13.4% when the overall male unemployment
rate was 5.2% (6). In particular there is evidence that
in car firms the proportion of non-manual to manual workers
rises in recessions as unskilled manual workers are the
first to be laid off (7). This is reflected in the fact
that in the 1971 recession in Coventry there were 26 skilled
unemployed engineering workers for every skilled engineering
vacancy and 528 unemployed unskilled manual workers for eve
unskilled manual vacancy in engineering and allied trades (gg.
Although unskilled manual workers as well as unskilled
clerical and semi-skilled manual workers are relatively
expendable to the firm, it is essential for the firm to be
able to re-employ such labour in great quantities very
quickly when the market re-expands. It is therefore vital
to the firm for such labour to be available in the location
where the firm needs it (particularly in view of the short-

term immobility of labour).

Workers in small engineering firms which make components,
or do subcontract work for the larger firms, will also be
at special risk during times of squeeze Or economic
uncertainty. This is because it is eagier for large
producers to cut back on subcontracted work than ?o lay-
off large numbers of their own workers. Buf it is equa}ly
vital for the large producers to be able to increase rapidly
their supply of components from subcontractors when markets

re—expand.

ii)

#Men Out of Work" - A study of unemploygent
(including Coventry). Cambridge Univer—

(6) EHill, M.J., et al.
in three English towns
gity Press. 1973.

(7) Rnys (1972) shovws t
non-manual to manua
manual workers are the

hat in car firms generally the proportion of
1 workers rises in recessions as unskilled

first to be laid-off.
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Thus the relationships which develop between large and small firms,
and between firms and particular sections of the labour force, as firms
adjust to market forces, link the development of certain areas w:':’ch
the progressive under-development of others. Areas or communities
associated with large proportions: of unskilled manual workers, concen-
trations of workers employed by declining industries, or simply
inefficient or relatively small firms, can become reservoirs of
relatively expendable labour for the larger, more efficient and
expanding firms or for the relatively expendable small firms sub-
contracted to larger firms. The stability, and to some extent the
prosperity of the expanding firms depends upon their relationship with
small firms and expendable sections of the labour force. The
stability, and to some extent the prosperity, of prosperous areas

thus depends upon nearby deprived areas,

In Coventry, Hillfields (and perhaps certain other areas with similar
labour characteristics) illustrate this relationship. In some ways
therefore, Hillfields has come to relate to the rest of Coventry in a
manner eimilar to that in which Foleshill and other outlying villages
related to Hillfields over a hundred years ago.

LONG TERM DEVELOFMENT: THE PRODUCT CYCLE AND THE MOTOR INDUSTRY
IN COVENTRY

In order to understand the industrial situation in Coventry today, it
is necessary to have some understanding of the long term pattern of
market forces which is common to many products (the product cycle).
This pattern is one of initial slow development followed by a period
of very rapid expansion, followed by a levelling off of demand and
finally a long, slow period of decline. This product cycle may
vary widely in overall length and relative time required for each
stage, It is particularly apparent in the production of technolog-

ically advanced consumer durables, products in which Coventry has
specialised for many years.

The product cycle will be used to examine the long term trend of the
motor industry and the interaction between market forces, firms and
the labour force in Coventry. It is explained by reference to
figure 6.2. Curve A represents typical growth in the percentage of
the population owning an expensive item such as a bicycle or a car.
Ownership grows slowly at first during the Experimental Period
(Period 1); growth then accelerates as ownership becomes more
common among richer people. The new product is now properly a
Luxury Product (Period 2). Experimentation in desi still goes

on during Period 2, but by the Peak Period (Period 3) the design
becomes stabilised. The Peak Period may be further sub-divided
into an acceleration and a deceleration period (Periods %a and 3b).

For motor-cars the Peak Period began in the United Kingdom around
!933 but was interrupted by the war. During Period 4 the growth
in ownership declines and during the final Period 5, ownership is
stagnant or declines (Curve B). Curve C represents the growth of
ownership derived from Curve A by taking the growth in Curve A per
year. This curve then will very roughly represent the main trend
of sales of the industry producing the product. In figure 6.2, D

shows the actual pattern of new car registrations in the UK, which
reached their peak in the mid-'60s.
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Total UK production and exports of cars is shown in figure 6eJe
Although car production has grown very quickly since the war, short-
term fluctuations have always been great. The graph indicates that
declines in production have become more severe and more prolonged.
1t is significant that although the level of production in 1968
recovered to the 1964 level, new registrations did not. This is
because of export growth in 1968.

The world product cycle for motor-cars may not have reached its
Peak Period. BHowever, whether the recent setback in world demand
represents a temporary setback during the Peak Period or the onsef
of the Period of Decline of Ownership Growth (the former alternative
seems more likely in view of the current low ownership levels in
most countries) the UK has been steadily losing its share of the
world market. The UK share of world exports fell from over 50%

in the early 1950s to 13% in 1970 and has fallen further since then.
Furthermore, UK producers' share of the UK market has fallen. Over
25% of cars now bought in the UK are imports while in the early
1950s the proportion of the UK market supplied by imports was
negligible.

Experimental Period

During the Experimental Period of the product cycle the supply side
of the market is often highly competitive. The UK motor industry
began with the setting up of the Daimler plant in Coventry in 1896

and the Experimental Period lasted roughly until the early 1920s.
During this time hundreds of small manufacturers entered the industry.
Until the 1920s automobile design was. so unstable that it was possible
for individuals to enter the industry with very little capital.

During the Experimental Period the labour force is generally highly
skilled since insufficient production or product design experience
has been gained to allow the delegation of simple routine tasks.
Although firms often go out of business, much of the technical
know-how has been accumulated by the workers, who will therefore be
in high demand. The availability of such skilled labour was a

pPrimary reason for new car firms setting up in Coventry during the
Experimental Period.

Luxury Period

During this period (early 1920s to early 1930s) some standardisation
occurs and the competition weeds out firms using relatively
inefficient production techniques and designs.

Economies of scale in car mamufacture through the introduction of
flow production or assembly techniques gave a great competitive
advantage to those few firms who could afford to introduce the new
?echnique. By 1931 there were only 11 separate motor-car producers
in Coventry. Figure 6.4 traces the development of British Leyland
and Chrysler through mergers and takeovers. These occurred

primarily during three phases, in 1923-27 (} : 1031 Root
and 1959-68 (Leyland). ’ 3-27 (Morris), 1931-37 (Rootes)
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Peak Period

During the Peak Period demand is at its highest and the product
becomes standardised. This means that the potential for mechanisa-
tion rises immensely. This in turn will often stimulate local
mechanical engineering firms and tool-makers. Nevertheless, the
competitive incentive to introduce technological and organisational
change is relatively low. At some point in Period 3 sales, though
high and even rising, will begin to rise more slowly than before.

In a competitive market this is certain to imply over-supply as firms
will have been increasing capacity on the basis of previous sales
and growth of sales figures., If is at this time that the market
imposes a stronger compulsion for rationslisation; firms which do
not adjust quickly are taken over,

The motor industry's Peak Period lasted roughly from the early 19308
to the mid-1960s, interrupted by the war. At the end of the war the
backlog of demand for motor-cars and the absence of foreign
competition in export markets coinciding with the Pesk Period in
home demand resulted in a long period of prosperity for UK car firms.
During the early 1950s there was relatively little incentive for
technical innovations and by the mid-1950s revitalized Continental
firmms were beginning to cut into the UK export market. The rate

of demand began to decline around 1956-58; from that time
competitive pressures began to mount in export markets and the

third period of rationalisations, mergers and takeovers in the UK
car industry began.

During the Peak Period, Coventry's population expanded from 179,000
in 1931 to 316,000 in 1964. As the product cycle develops and with
the general development of industrial production, the skill content
of jobs generally falls as the division of labour proceeds. The
increasing centralisation of control in firms, which accompanies

the division of labour implies a rise in the proportion of clerical

and administrative workers as well as of foremen, supervisors and
inspectors,

In Coventry the proportion of skilled manual workers in the labour
force fell by 13.1%Pbetween 1931 and 1951 (compared with 1.7% in
England and Wales). This drastic decline was balanced by & rise in
the Coventry proportion of semi-skilled manual workers by 6.0%
(compared with a fall of 3.0 in England and Wales), a rise in the
proportion of clerical workers by 2.8% (3.5% in England and Wales)
and a rise in the Coventry proportion of foremen, supervisors and
inspectors by 3.7% (1.6% in England and Wales) (8).

Although Coventry is particularly known for its high proportion of
skilled manual workers, the proportions of foremen, supervisors and
inspectors and of clerical workers are more striking compared with
the national figures. In 1966 the proportion of Coventry skilled
manual workers was about 10% higher than nationally, but the
proportion of foremen, supervisors and inspectors was more than
three times the national figure. On the other hand, 14% of the
Coventry labour force were clerical workers, compared to the

(8) Census Tables
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national figure of 15%, This is remarkab ;
: s le considering Co s
articularly high ratio of manufacturing to service indistrzzztry °
7 : 3 for Coventry, slightly less than 5 : 5 nationally in 1966).

?he primary distinguishing characteristics of the Coventry labour
orce are therefore a consequence of the highly centralised nature
ofdher firms which necessitate a great deal of worker supervision
and paperwork rather than a consequence of the high ski i
: gh skill requirements
of her technically advanced industries. :

Period of Declining Ownership Growth and Stabilisation

Marget pressures build up in Period 3b and are most strongly felt
during Period 4. A few firms remain and may probably earn steady
profits, Even if product decline continues the remaining firms
will be sufficiently large and powerful to diversify although the

labour force of any particular plant mey suffer.

It is clear that the UK motor industry has at least entered the Period
of Declining Ownership Growth, It is probable that the period

began in the mid~1960s.

In the world context, UK firms are still not sufficiently concentrated
to meke use of the economies of scale which are possible with the
techniques generally available today. In 1959 individual car
firms should have been producing about 1 million units of a single
model to take advantage of the economies of scale available at that
time (9). Yet British Leyland today, producing the most cars in
the UK, has an annual output of barely 1 million units for all

its models., Compared with Volkswagon, Fiat and American fimms,
British Leyland is too small, Furthermore British Leyland is still
a collection of somewhat independently organised plants. These
difficulties have been reflected in British Leyland's recent request

for central government aid.

Throughout the product cycle, competitive pressures for technica}
and organisational change continue, but these pressures are particu-
larly acute during the period of Declining Ownership Growth. The

use of mass production techniques and automation in the car
has necessitated and

industry which developed during Period 3
This has opened the

allowed the increase in scale of firms. T ]
possibility for further economies through increased centralisation

and finer divisions of labour which in turn have contributed to the
floor workers. These pressures

sponsibility from shop Sl
removal of respon ty dustry's Period of Declining

have culminated during the motor in :
Ownership Growth in the move towards Measured Day Work by fimms in a

system which may be viewed as simply another stage in the centralisa-
tion of organisation and removal of worker control over the work

process.

(9) Silverston, A. and Maxcy, G., "Ihe Motor Industry", Allen and
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Coincident with the period of Declining Ownership Growth in the
motor industry, Coventry's prosperity also began to crumble.

In 1967 Coventry's level of unemployment increased to double the
average figure for the early 1960s when it was 2.2%, and since
then the average level of unemployment has been well above the
1967 figure.

THE PRODUCT CYCLE AND THE PROSPERITY OF COVENTRY AND HILLFIELDS

Coventry has been fortunate for almost 90 years in concentrating
on products which have been in their Peak Periods. As one product
has entered its period of Declining Ownership Growth and Stagnation,
another important product has been easily available to Coventry
firmms. The motor cycle and motor car industries grew out of the
bicycle industry which was passing out of its Peak Period just
before the First World War. Car production was held up during

the last war, but the aircraft industry more than made up for the
loss of production. To some extent Coventry's long-term pattern
of steady prosperity and full employment has masked a cyclical
pattern of development and decline in successive industries.

During these product cycles in technically complex finished products,
a core of relatively small engineering firms has developed in
Coventry supplying the larger bicycle, car and aircraft firms with
parts and components. Although maeny of these smaller firms also
supply firms outside Coventry, they are closely tied to the fortunes
of major manufacturing firms in the city. So far the long term

trend in Coventry's major industries has been favourable to these
smaller fimms.

However, production in the car industry (see figure 6.3) has been
subject to violent short-term fluctuations in demand resulting

in the need to cut production back quickly. The major car

firmms have achieved this by maintaining & multitude of subcontract-
ing arrangements with smaller engineering firms (10). British
car firms have traditionally purchased a higher proportion of
parts and components. from outside suppliers than have overseas
firms (50% to 65% of the value of a British mass-produced car is
bought from outside suppliers compared with 25% to 40 in Japan,
Italy, West Germany, France and the USA). In a slump it is
relatively costless for large firms to cut on subcontracts.

Figure 6.5 also shows the fairly close relation between fluctuations
in motor-car production, fluctuations in employment in the Coventry

motor industry and fluctuations in Coventry's overall level of male
unemployment.

Although the cyclical pattern in Coventry unemployment is relatively
mild when compared with the overall country pattern, there are
indicators that the stability from 1953 to 1967 in the unemployment
figures masked significant changes in the distribution of employment
among different industries. It would seem that the short-term
changes in demand for labour in the motor industry have resulted

(10) During the early 1950s the proportion of subcontracting work
declined when some large car firms took over many of their

Suppliers to ensure ste !
after the mid.1950g, o0 input flows. This trend fell off
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partly in fluctuations in the overall level of unemployment in the
city and partly in shifts in employment between the motor industry
and the construction industry (see figure 6.5).

The workers who are thrown out of their regular employment into less
well-paying industries or into complete unemployment when the motor
industry is experiencing a short-term slump are primarily manual
workers and especially unskilled manual workers. This is
reflected by the fact that in 1970, with the national level of
unemployment of 3.6%, 9.3% of unskilled manual workers were
wnemployed (11) and in Coventry in 1971 the unemployment rate

among unskilled workers was also nearly three times higher than

the overall level of unemployment (12). Amonst those who become
unemployed as a result of short-term fluctuations in the motor-car
and related industries the most vulnerable, whether skilled or -
unskilled, are clearly the elderly. In 1971, 20% of unemployed
males in Coventry were 60 years or over (12).

As long as the long-term trend in Coventry's major industries was
favourable the harmful short-term effects of fluctuations in the
car industry were confined to relatively small sections of the
labour force. As we have seen, the workers who are most vulnerable
to these fluctuations are concentrated in Hillfields. However,

as we have also seen, areas like Hillfields are necessary to

ensure the overall prosperity of Coventry industry. Thus, Hillfields
and other similar areas play an active role in alleviating the
difficulties of local firms as they adjust to the normal fluctuations
of economic development by providing a pool of low paid and unemploy-

ed workers which local firms periodically hire and fire as they
adjust to economic change.

At the time of the first major slump in Hillfields when the ribbon
weaving industry reached the period of Decline in its Product

Cycle (1860-1880) relatively few workers were involved and although
the population of Hillfields and Coventry declined during this
period the resultant unemployment and hardship did not seriously
affect the fortunes of the city as a whole since other industries
were beginning their growth period (watches and bicycles).

These problems reach a greater scale when firms as large as Riley
Coventry) Ltd or Daimler are in trouble and have to be taken over
the former in 1938 by Morris Motors and the latter in 1960 by

Jaguar)., However, when firms as large as the Lucas Group, Rolls-

Royce, Alfred Herbert and British Leyland begin to look vulnerable

in terms of the world market and because of the stage they have

reached in their Product Cycle, we may be reaching a situation
where workers in Coventry begin to occupy a position in relation
to industry in other parts of the country (or indeed in Europe)

similar to that held by workers in Hillfields now in relation to
workers in the rest of the city.

(11) Bosanquet, N. and Standing, G., "Government and Unemployment
1966-70: A Study of Policy and Evidence", British Journal of
Industrial Relations, 1972.

(12) mEil1, M.J., et al., 1973
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THE FUTURE

A recent report by the West Midlands Authority (13) has suggested
that the industrial fortunes of this area are on the wane and the
recent Hudson Institute Report (14) has suggested that this may be
the case for the country as a whole. Faced with the national
situation the Government has reaffirmed its intention to nationalise
the aircraft industry while the machine tool industry is to be
considered for nationalisation. Now the car industry is also in
such a position that nationalisation, or at least the Govermment's
bailing out of British Leyland like Rolls-Royce, is a strong
possibility.

With a potential majority of the Coventry industrial labour force
working in nationalised industries as a result of €entral Govern-
ment's response to the situation of industries in Coventry, what

position can the Local Authority adopt ?

In this paper Hillfields hes been regarded as necessary to Coventry's
past prosperity. It is the unacceptable and unpleasant face of a
booming capitalist industrial area. HNow the problem of Hillfields
mst be seen in relation to the fortunes of the whole area.

CONCLUSION

The vulnerability of Hillfields and similar areas has been the
Strength of Coventry industry, but the strength of Coventry industry
has strengthened the organisation of her labour force. While a
response to the situation in Hillfields could not come from local
residents, whose small numbers and insecure employment situation
made it impossible for them to organise to influence the market and
the firms, a massive threat to the employment security of Coventry
workers can be met by the organisation that has developed over the
years. It is here that the strength of the Coventry community to
deal with a reverse in local industrial fortunes lies. Neither
the market nor the firm is responsible in the long run to the local
commnity. Even the social and fiscal reforms of which Central
Government is capable may be inadequate. The powers of a local
authority to manipulate the situation may be even weaker.

The strength of the Coventry community to protect its interests

lies primarily in the organisation of her labour force. This will
perhaps be even more significant if large scale nationalisation
occurs. Central Government spokesmen have repeated that decentral-
isation of control will accompany nationalisation: decentralisation
of control favouring an increase in the power of the local labour
force. 1In Coventry, local government can strengthen the power of
the community to achieve its material and social aspirations by
encouraging links between community-based organisations of Coventry
people, the local authority and work place-based organisations.

(13) West Midlands County Council, "A Time for Action®™ - Economic

and Social Trends in the West Midlands - Discussion Document,
September 1974.

(14) Hudson Institute Report, 1974. "The United Kingdom in 19807,
Halstead Press.




Appendix 1
Employment in Hillfields and Coventry by Socio-Economic Groups, 1971
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Socio=Bconomic Group Hillfields Coventry
M F T M F 7
1 & 2 Employers & No. 150 9 240 | 8170 2100 10270
Managers 4 3.2 44 3.4 | 7.9 3.6 6.4
% & 4 Professional No, 70 10 80 4430 280 4710
workers % 1.5 0.5 1e2 4520 1055 2.9
5 & 6 Intermediate &
junior non- No. 360 680 1040 | 15900 27990 43890
manual workers (% 7.6 30.8 15.1 15.3  48.5 27.1
1 Personal service
workers No. 20 310 330 430 7080 7510
% 0.4 14.1 4.8 Osdin 1253 4.6
8 Foremen and
supervisors No. 90 20 110 3760 450 4210
(manual) g 159 1.0 146 3.6 0.8 2.6
9 Skilled manual No.1590 110 1700 | 37640 3590 41230
workers % %3.8 . 5.0 24.60s 36¢5NN6SIN25:6
10 Semi-skilled No.1100 420 1520 22120 7580 29770
manual workers % 23,4 19.0 22.0 29%3 " 15 18.4
11 Unskilled manual No. 970 330 1300 6000 5310 11310
workers % 20.6 15.0 18.8 5.8 9.2 7.0
12 Own account No. 190 50 240 3050 710 3760
workers i 4500 2.3 5D 2.9 12 2.3
13 & Farmers & agri- No. =~ - - 100 60 160
14 cultural workers| % - = = s 0.2 0.1
16 & Members of armed
14 forces & persons
in inadequately
described ocupa-fNo. 170 180 350 2360 2500 4860
tions. 3.6 8.2 5.1 2.3 4,3 3.0
No.4T10 2200 6910 104030 57650 161680
% 100,0 100.0 100.0]100.0 100.0 100.0

SOURCE : 1971 Census (10%

sample) Small Area Statustics, Table 23.
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7 LOCAL GOVERWMENT BECOMES BIG BUSINESS —
CORPORATE MANAGEMENT AND THEE POLITICS
OF URBAN PROBLEMS

INTRODUCTION

It'is fashiorable in ceniral government %o blame the continuing
existence of urban problems on the technical incompetence of
local authorities. Peter Walker's Six Towns Studies and the
Comprehensive Community Programmes recently announced by the
Home Office both assume that urban problems arise from poor
planning, unco-ordinated management or insensitive provision of
services at the local level. The Whitehall solution is to get
civil servants, social scientists or private business consult-
ants to prepare guidelines to help local authorities develop more
"total approaches" or "comprehensive programmes" for tackling
urban problems. These are usually based on "corporate planning"

in one form or another.

It would be difficult to sccuse Coventry Corporation of mis-
management or failure to plan properly. In fact Coventry has
pioneered several new forms of administration, planning and
management in local government: organisation and methods in the
1950's, operational research in the mid-60's, and corporate
planning and mansgement in 1969 (well before the Central Government
Bains Committee recommended it to all local authorities)., Many
of these new approaches have now been taken up and developed
extensively in the public sector. Coventry has also shown that
it can make its management tools deliver the goods. It has
designed and coordinated programmes to tackle some of the major
problens facing cities since the war. It has developed a repu-
tation for being first in the field in many aspects of local
government practice. In fact Coventry is probably as sophisti-
cated as any local authority in its managerial and technical
skills, It is therefore a good place to assess the extent to
which "total approaches” or "comprehensive programmes” based upon
corporate management are a relevant strategy for tackling urban

problems,

Over the past five years, CDP has been given generous access to the

corporate planning and management system in Coventry. This has
confirmed for us that it is an effective and sophisticated system

for co-ordinating long-range plans and controlling the local
authority's budget. However, it has also led us to question
why it has not been equally effective as an instrument for

tackling the Hillfields problem. In the early stages of the

Project we saw the problem largely as one of organisation and managerial

procedure, We criticised the corporate management system for
being entirely a "top-down" process which weighted decision-making
over-heavily towards the long-term, the large-scale and the broad-
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grain E1;. However recent developments in Coventry and else-
where (2) have begun to counter-balance this with a "bottom-up"
process which builds up & perspective on the needs of small
geographical areas. However, our personal experience of being
involved in the management system and of trying to work within

it to deal with some of the issues raised for us in Hillfields,
began to suggest that the problem was not simply sbout managerial
re-arrangements, but more fundamentally about the basic assump-
tions and values being acted upon withir local government, in
relation to urban inequality.

My comments may seem critical of Coventry. However, I do not
believe that the problems are in any way peculiar to Coventry (3).
Coventry is probably as efficient and impressive in its approach
to decision-maeking as any local authority. However corporate
management is a wider phenomenon. It is an approach to decision-
making which is being promoted not only in local and central
government but also by a new and rapidly growing breed of tech-
nocrats in industry and commerce throughout the West. It has
recently become popular within parts of central government's
poverty programme and is being widely recommended to local
authorities as a tool for tackling urban problems (4). Our
experience prompis us to raise gquestions about the kinds of
analysis and the kinds of solutions which corporate management
can be expected to provide; and about the relevance of these

for tackling urban inequality.

LOCAL GOVERNMENT BECOMEZS 3IG BUSINESS

In order to understand corporate management it is necessary to
look at the boom in local government expenditure in Britain
gince the war. Between 1948 and 1968 local government's share
of the Gross National Product (G.N.P.) doubled, its revenue
expenditure quadrupled,and its capital expenditure quintupled -
all in real terms .5).

(1) Benington, J. and Skelton, P,, Public Participation in
Decision-Making by Governments in "Government and Programme

Budgeting", Institute for Municipal Treasurers and
Accountants, 1973.

(2) For examples see reports of the Area Management Workshops
run. by the School for Advanced Urban Studies, Bristol
University, in 1974 and 1975.

(3) Coventry CDP's association with the Institute for Loecal
Government Studies at Birmingham University has given us
access to a wide range of literature on corporate management,

and personal contacts with its practitioners in many local
authorities.

(4) For example, The Sunderland Study Vol. 2, Tackling Urban
Problems: A Working Guide by McKinsey and Co. for the
Department of the Environment, 1973,

(%) Loeal Government Financial Statistics, HMSO,
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The U.K. has one of the highest ratios of public expenditure to
G.N.P, among ad?anced western capitalist countries: over 50% in
197 26). It is particularly distinctive in the proportion of
this (nearly a third) managed at the local level. Local govern~—
ment spending has been growing twice as fast as the national
economy and much faster than public expenditure as a whole:
during the '60s while G.N.P. increased by 80% and total public
expenditure increased by 120%, local government expenditure shot
up by 170%. With a total annual expenditure nearing £10,000
million and employing 10% of the total working population (7),
local government has become big business in its own right.

It has be?n argued that in monopoly capitalist situations one of
Ehe functions performed by the state is to maintain the

calculability"” of the economic and social environment by
creating and expanding markets and by satisfying certain community
needs (8). There is persuasive evidence that since the 1950's
British capitalism has had a crisis of falling profitability as a
result of increasing international competition and pressure from
wages (9). 1In this situation state expenditure is importent in
providing private capital with a predictable market for its
products,

Public authorities spend sbout £1,500 million a year on construc—
tion alone., These contracts account for about 60% of the output
of the construction industry and 90% of the output of the civil
engineering industry (10). In the U.K. the contracts for building
schools, council housing, many roads, children's and old people's
homes and many other public buildings are all placed by local
government, Capital expenditure represents nearly 30% of total
local government expenditure nationally, compared with 5% for
central government. It is a2lso far greater in absolute terms -
£3,100 million for local government in 1973-4 compared with £834
million for central government (7). Local government thus
involves large-scale capital investment and one of its effects is
to provide the construction industry with expanded and more pre-
dictable markets. Although the construction industry is better
protected from international competition than most, it is an
industry which is highly vulnerable to fluctuations in market con-
ditions., A firm market is needed before funds are committed.
Corporate planning has spurred local authorities into producing
forward plans, and ten-year rolling capital programmes, which thus
enhance the "calculability" of the market for private building
firms, providing them with a firmer agenda of forward work,

(10)

(6) Barrett Brown, M., "From Labourism to Socialism",
Spokesman Books, 1972.

(7) Evidence to the Committee of Enquiry into Local Government
Finance; Association of Municipal Authorities, 1975;
also, British Labour Statistics, DEP and Economic Trends,

CeS. 06
(8) Baran, P. and Sweezy, P.,"Monopoly Capital®, Pelican, 1968.

(9) Glyn, A. and Sutcliffe, B., "British Capitalism, Workers
and the Profits Squeeze" , Penguin, 1972,

Hood, C., "The Rise and Rise of the British Quango",
New Society, 16.8.73.
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It is the boom in local authority capital building which has laid
the way for the kind of "private accumulation" which has come to
light through the Poulson scandal. However, to focus on
"scandals" of this kind can be misleading in suggesting that the
maim problem is one of corruption. The more complex siructural
inter-relationships between the local state and the private
sector are better illuminated by looking at the normal
situation. Coventry provides valuable raw material for a
case-study of local govermment's effect in maintaining *he
conditions in which investment by the private sector is both
profitable and calculable. This can be illustrated both in
relation to initernational capital (the motor engineering
industry) and more localised capital (the building and
construction indvstry).

CEANGES IN THE RELATTIONSHIP BETWEEN CAPITAL AND THE LOCAYL
STATE TN COVIRTRY

Two main factors help to explain the Xlondike boom in both the
private and public sectors of Coventry's economy since the war:

i) +the rapid growth in population, recruited in the
first instance to meet the labour needs of the
engineering industry and to boost munitions pro-
ductior in two world wars;

ii) the scale of bomb devastation during the second war
which demanded a massive programme of reconstruction
and ironically created opportunities for new dbuilding
and comprehensive development unrivalled outside
New Town situations.

These two factors have resulted in & heavy programme of capital
works in Coventry since the war. It is estimated that the total
public and private investment in major building and civil
engineering construction in Coventry between 1945 and 1966 amounte
to £195 million (at 1966 building costs)(11). By 1973 the
Corporation's annual turnover had reached nearly £70 million, wit
a capital programme ranging betweer £10 million and £15 million
per year for each of the next five years, and total net expend-
iture running at well over £30 million per year, Apart from its
direct outputs for the local community, one of the ways in which
this expenditure can be regarded is as "social capital" (12)
contributing to profitable private accumulation on the one hand by

(11) Develomment Plan Review, Coventry Corporation, 1966.

(12) o'Connor, J., "The Fiscal Crisis of the State", St Martin's
Press (New York) 1973. :
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?he engineering industry, and on the other by the construction
industry. In the case of the engineering industry, the local
state has provided much of the basic infrastructure (roads,
Sewerage, water, electricity, gas) needed by industry to support
its phenomenal and profitable expansion. In addition the local
authority has had to provide housing, public transport, schools,
and health and social support services for the expanding popul-
ation, and to create the conditions in the community necessary to
maintain the health and general "satisfaction” of the labour force.
In the case of the construction industry %he local authority's
contracts for the new housing estates, *the inner-ring road system,
the traffic-free shopping precinct, new schools and community
facilities have amounted to a firm, forward agenda of big business
for a pumber of building and civil engineering firms.

For the last 90 years the city has acted as a storage-tank for
labour to service the profitable boom in the vehicle and machine-
tool engineering industries, Those industries have ncw almost
saturated and exhausted their markets in the West, and face a
major crisis in profitability. The city may all too soon become
a massive pool for redundant and unemployed labour, a memorial to
a spent phase of capitalism (13). The local authorities have so
far tended to support and service the engineering industry in its
search for new markets and new profit-malking contracts (e.g.
trade missions of local industrialists led by the Lord Mayor and
other prominent councillors, to Germany, Russia and China) and to
blame Central Government policy on Industrial Development
Certificates for diverting jobs away from the West Midlands (14).
Presumably the assumption is that industry in Coventry depends
upon full order-books and that what is good for industry in this
respect must be good for the city as a whole, However, the
contraction in jobs in Coventry has taken place not because of
government regional policy, but as part of the "normal" process
of concentration and rationalisation of indugtrial capital, It
may be more important to challenge the "logic" which governs that
process and to demand that decisions about the future of jobs
take into account the consequences for the local residential and
working community and not “just the profitability of the firm.

The expansion of industry and of the labour force has also put
increasing pressure on Coventry's land resources. It is nowW
predicted that Coventry will run out of building land within its

own boundaries in the next 15 years (15). In this situation the
older inner-city areas develop a new scarcity value. The council's

(13) See Section 6 of these Working Papers.

(14) A Time for Action; ZHconomic and Social Trends in the West
Midlands. Two Discussion Documents published by the West
Midlends County Council, September 1974, February 1975.

(15) City of Coventry Corporate Planning Survey Report 1973 and
Local Policy Plan, Synopsis of Change 1974.
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intervention through compulsory purchase and redevelopment

exposes major conflicts of interest over the ownership and

use of land in the inner-city. The traditional role of the

inner areas (providing a supply of relatively cheap housing

for newcomers to the city and for lower paid and lower-status
workers in both the manufacturing and service sectors) is now

being challenged by pressures to perform further central area
functions (providing sites for a central hospital, health centre,
office blocks, a hostel for hotel workers, and night-life entertain-
ment)., The original reception area functions of Hillfields are
increasingly being fulfiiled by other areas of older housing further
away from the city cenire. With the fiercer competition over the
ownership and use of land, and for the use of the building industry's
machinery ard labour, it is increasingly the large invesiment 1
companies which can most easily afford to undertake developmen? in
the inner-city. While lucrative office blocks and hotels spring
up rapidly, tne public sector faces crippling costs and interest
charges, which contribute to the difficulties of building

sufficiert council housing to match the needs of those who can-

not compete in the private housing market. The local authority
unwittingly contributes fo the "calculability" of the economic
environment for private developers, by co—ordinating the assembly

of land for development (16).

ICCAL GOVERNNENT RE-ORGANISATION

The recent re-organisation of local govermment into larger metro-
politan and county units can be partly understood as a shift in
the state apparatus to accommodate changes in national and local
capital. The strengirening of the regiomal and metropolitan
levels of government (implicit in both the 1974 re-organisation
and the Crowiher Commitiee's recommendations) means that res-
ponsibility for "sirategic" planning is now shifted to a tier
above local government. This is likely to have the following
corsequences,

a) Tocus on the larger planning units is likely to
conceal a number of the inequalities which are
apparent when finer=-grain informstion is used.
Conflicts of interest which are becoming more
visible and explicit at the local government level
may be given less prominence when looked at from a
new plateau of "strategic" generality,

b) As responsibility for the new "Structure Plans" lies
with this"™upper"tier of government, major decisions about
the allocation of land, the development of industry and
employment, and the dispersion of population will be made

(16) The Community Land Bill 1975 will, if anything, reinforce the
local authorities in this role. In the absence of resources
to develop the land themselves, the local authorities will
be under pressure to turn to private developers and the form

of development offering the highest commercial return and
the greatest rise in development value,
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at a further remove from the consequences of such
decisions. The local authorities will continue

to face the repsrcussions of wider movements of this
kind, with even less possibility of the political
connections being made between symptoms fe.g. home-
lessness, blight, etc) and underlying structural
causes. "Strategic Planning" at this level of
government can easily remove issues from open polit-
ical debate by dealing with them at such a macro-
level and over such a long time-scale (e.g. 10 years
forward plans) that they are treated largely as com-
plex technical calculations. Nevertheless, such
decisions have mejor implications for the economic and
physical environment and advance certain interests at
the expense of others,

The removal of strategic issues of this kind into the
upper levels of metropolitan and regional governmen$t
allows new sets of relationships to be developed
between public and private interests., To some extent
there has always been informal negotiation between the
captains of industry and the managers of government;
but these are increasingly being routinised as part of
the formal process of govermment. Special units are
being established to service such relationships at the
metropolitan and local level (17).

(6]
o

Local government re-orgenisation makes it possible for bigger
firms whose interests cut across local authority boundaries to
"reconcile" their forward plans and negotiate their needs for land,
planning permissions and roads over a wider metropolitan area of

government.

CORPORATE MANAGEMENT AND THE CORPORATE STATE

The growth in local government's responsibilitieg and expenditure
has also been accompanied by widespread changes in management
technicues and organisation, These fall undgi-thebgﬁgezal label

"cor management”, The basic proposition behin
ggrpggzggr::zagement is that in order to ta?kle complex community
problems local government must now be organised and maneged not
as a series of separate services but as a corporate whole,

le, in their recommendations on a new management

For ex : :
i structggg fsr Sheffield City Council, Urwick Orr and

i by an effective
tners suggested an economlc_unit to "ensure
Eiznnel ofugommunication with industry and commerce regard-

ing likely future needs and developments".
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Corporate Management commonly takes the following main forms:

a) The creation of a Central Policy and Resources Committee
to provide co-ordination in the Council's policies, plans
and priorities,

b) The appointment of a Chief Executive to act as leader of
the officers of the local authority, and principal
adviser to the Council on matters of general policy.

c) The setting up of a management system usually based,
directly or indirectly, upon the American concept of
P.P.B.S. (Planning, Programming and Budgeting Systems).

Contradictions for the Councillor

The organisational changes which take place under corporate
management tend to centralise political and managerial control

in local government, The traditional pattern (diagram 1)
resulted in a number of dispersed centres of power in decision-
making., The new pattern (diagram 2 ) centralises power around
the Chief Executive and the Board of Chief Officers on the one
hand, and the leader of the Council and the Policy Committee on
the other. This tends to cream off a new (or at least a different)
"managerial elite" from within both the officer and councillor
structures. In practice the use of increasingly sophisticated
nanagement techniques often means a shift in the balance of power
towards managerial and technical "experts" and even further away
from politicians -~ except those who succumb to manageriasl values.

The councillor has always been in a very contradictory organ-
isational position in local government, He is elected to rep-
resent the interests of a small geographical area, He is also

a member of a political party with commitments to collective
interests in the wider residential and industrial community,

But once elected he is appointed to serve on a series of committees
which are organised not around any of these political interests

but around corporation departments (e.g. education, housing, social
services), These are concerned with the provision of city-wide
services, and by and large they treat the city as a uniform

whole. Sectional interests (either of wards or of classes of

people) are generally subordinated to those of "the general popu-
lation"”.

The organisation of council committees in this way can put the
councillor at a disadvantage in relation to his technical advisers.
The councillor has specialist knowledge about the ward he rep-
regents and about the overall needs of other groups whose interest
he shares, It is officers who are in a stronger position to build
up information about a department's services in general city-wide
terms, This picture will be built up largely through desk research
(analysis of survey data, forecasting of trends, etc), not through
the political representation of concrete needs. The effect can

be to generalise the issues to a point where conflicts of interest
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are no longer apparent and where they can be treated as neutral
technical problems. Once the management system has trans-

lated an issue into an abstract technical matter it is harder

for councillors to question the grand design. Concrete problems
are then treated as isolated mistakes to be corrected, rather
than questions of policy.

Corporate management claims to enhance the political process by
looking at the needs of the city as a whole and presenting clearer
alternatives for elected members to choose from. However in
practice the model of decision-making which dominates seems to be
that of local government as a large financial corporation, with
the councillors acting as an Honorary Board of Directors only
loosely accountable to their shareholders. Corporate management
helps councillors to act as better manggers of services and
guardians of the public purse, but can undermine their role as
representatives of political interests, Agendas of committees

are increasingly being filled with material which has been identi-
fied, defined, analysed and presented for ratification or

decision entirely by technocrats. Such material is often generated
not by any initiative from the politicians at all, but entirely
from within the comprehensive logic of corporate management. It
is important to examine the assumptions behind this intermal logic.

THE MAKING OF MANAGERIAL MYTHS

Corporate planning claims to be a more rational and ordered method
of tackling problems in the community. It claims to go further
than previous approaches to government decision-making which were
limited to administering services required by law and to-control-
ling expenditure, It claims to help politicians to take more
initiative in tackling community problems by:

i) identifying needs in a comprehensive way;
ii) deciding clear objectives;

iii) considering alternative ways in which the combined
resources of the authority in question can best be
mobilised to meet those needs and objectives;

iv) monitoring the outcome, and making any necessary
alterations in the above procedures,

Corporate management in itself is really only a framework which
brings together a number of fairly familiar management and budgeting
techniques.

The management technique which has been introduced most widely as
part of corporate management (P.P.B.S.) was originally developed for
big business and the defence industry. General Motors adopted
programme budgeting techniques as early as 1924, and was followed
by Ford Motors after World War II. The Rand Corporation applied
P.P.B.5. techniques to weapons systems for the US Air Force after
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World War II, and from 1961 onwards, they were extensively taken
Bpffor long-range military planning by the American Department of
efense.

Corporate management and the P.P.B.S. are neither good nor bad in
themselves., However our study of their literature and our
observation of their operation in practice suggests that these
supposedly neutral techniques in fact enshrine some distinctive
assumptions and values. This is worth exploring in some detail
both in relation to how the corporate menagement process is
described on paper and the kind of material which it produces.

Identifying Need

The corporate planning literature seems to see identification of
needs more as a problem of measurement than of definition. The
notion of need is rarely related to any explicit theory about the
urban system. The assumption appears to be of a general consensus
about what constitutes need. In fact "need" in practice is of'ten
taken to refer not to any concrete situation at all, but simply to
gaps in provision. "Gap analysis" has even entered the technical
jargon of corporate management. The gap is seen as the difference
between existing provision and "the standard" set for that pro-
vision, Standards are set by statute (e.g. one school place for
every child between the ages of 5 to 16); or by government
recommendation (e.g. the Ministry of Transport standards for street
lighting of highway maintenance). However, required standards in
many services are in effect often a reflection of professional
pressure or sectional interest groups. Such standards are often
expressed in ratio terms (e.g. one library for every.S0,000 people. )
This approach to need, far from being a purely technical matter,
clearly enshrines a nuvmber of distinctive value-judgements.

i) First, it assumes that society is homogeneous, and that

needs are uniform throughout the population. _ Broadf :
grain categories of need fail to reflect the inequalities

within the population. The possibility of a basic con-
flict of interests between different classes within society

is not catered for.

essure within corporate management is to
rm which enables them to be
measured for purposes of comparison with other needs:
This has a number of important consequences. Quantity
ig eagier to measure than quality; the physical and the
economistic easier to measure, and attach money values
to, than the social. As the values of pr?perty and
other physical capital items are more readily quanti-
fiable than those of gsocial cap?tal (e.g. the vglue of
a person's ninvestment” in a nelgh?ourhood , this
approach to needs will always be biased towards the
interests of the middle class (18).

ii) Secondly the pr _
determine needs 1n a fo

and the Urban System in "Spatial Problems
, edited by Chisholm & Manners,

197.

(18) Pahl, R., Poverty ;
of the British Econom
Cambridge University Press,
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iii) Thirdly the definition of need as the gap between
existing provision and the professional/technical
standard could easily become both inflationary and
reactionary. Because needs are estimated in terms
of ratios, e.g. home helps per 1000 population, the
efrfect is to divert attention away from the concrete
problem-situation on to the range of available
services and solutions.  The "need" in this case is
assumed to be for home-helps, This is the need as
defined by the department and not necessarily the
customer's preferred solution (e.g. money to employ
domestic help) to the problem as he or she experiences
it. IMeasurement of need in these terms thus tends to
advance the interests of the department or the pro-
fession in question. In many fields of local
authority expenditure "gap analysis" is neasuring an
almost bottomless pit (e.g. the needs of the elderly).
It provides sophisticated ammunition for service
departments to bargain for more staff or bigger
budgets. The effect can be to increase professional
empires without necessarily supplying better solu-
tions to needs and problems.

Deciding Objectives

One of the first stages in the setting up of any corporate manage-
nent system is deciding objectives, This is clearly a political
act. However the way objectives are formulsted within corporate
management almost seems designed to "depoliticise" the whole
process.

i) The objectives specified in most corporate plans are
almost entirely non-contentious. In many cases they
are expressed as Utopian Ideals with which it would be
impossible for anyone, of any political or moral
persuasion, to disagree: e.g. "To assist in achieving
and maintaining the optimum standard of community
health and well-being for people in the city™; and
"To enrich the lives of the people by the optimum
personal development of each individual in the
community". To which the congregation - of any
political denomination -~ must naturally reply "Amen",

ii) In most authorities the objectives are not even generated
within the political system. They are prepared in detail
entirely by Officers and submitted to councillors for
ratification in their final draft form. The practice of
working from the top down, from a priori statements of
macro goals and objectives, predetermines a consensual
view of the social system, This obscures the conflicts
of interest which would be apparent if the exercise began
in the political process.
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iii) However it is clear that in spite of the rhetoric, the
working "objectives" of corporate management systems
are not expressions of political goals at all (19),
They are simply standards or targets of achievement
required for management control purposes, In manage-
ment terms the purpose of setting objeotives is to
help rationalise and control the disparate and over-
lapping activities of various departments and to
measure the levels and rates of production of the
corporation's goods and services, The Coventry
Management Handbook makes this clear when it
advises that if the achievement of an objective can-
not be measured, the objective should be changed until
it can (20).

6.5 Considering Alternatives

One of the main claims of corporate management is that it helps to
sharpen up political choice by systematically analysing alterna-
tive policy-solutions, The search can be either for more effective
ways of tackling problems within a given amount of money, or for
more efficient and economic ways of carrying out a given programme.
Current approaches include systematic techniques like issue
analysis, cost benefit analysis and value analysis as well as more
speculative "lateral-thinking" techniques like brainstorming,
Delphi, alternative futures, and gaming simulation., Evaluation,
which criticises certain programmes and proposes to replace them
with others, is manifestly a political activity. But the array of
alternatives brought forward for political consideration will

have been filtered already through professional presuppositions,

stereotypes and value judgements,

i) One possible effect is to exclude alternatives which
work against the interests of the local government
officer-system as a whole, Policy analysis of this
kind is sometimes conducted by special units within a
Treasurer's, Town Clerk's or Chief Executive's
department., In these cases there may be some question-
ing of the expenditure of service depariments, pgrticul—
arly those like education and social aervice§ wh%ch are
expanding rapidly. However, the need to ma;ntal? work=-
ing alliances between the different @epartmenis will
normally ensure that there is no radical disturbance of
the status quo. (This may be slightly less true in
central government., The Treasury, the Cabinet Office
and the Central Policy Review staff have developed

(19) An exampie bf a poli%ical goal might be "to municipalise
all private rented housing in the city".

(20) The Management Handbook of the City of Coventry 1972,
Paras 2.5013 and 2'60130



118

management exercises like PESC (Public Expenditure
Survey Committee) and PAR (Programme Analysis and
Review) which allow some questioning of other
department's programmes), However, in many ways
different local authority depariments have vested
interests in common, Central and local govern-~
ment provide the context for the development and
expansion of a number of professions. Many of the
growth areas in local government are very labour-
intensive (55% of the total costs of local govern—
ment are wages and salaries)., Corporate manage-
ment has extended the career ladder by creating a
new supreme profession with opportunities for
salaries as lucrative as cabinet ministers, top
civil servants and many in big business. It would
be quite natural if solutions which erode the role
of the professional did not readily come high on the
list of alternatives considered !

ii) The range of alternatives presented to elected
members is restricted not just by the more obvious
interests of the departments and professions, but
also by the value-systems of the technocrat. The
new mendarins of corporate management are not
exenpt from Xarl Mannheim's criticisms that "the
fundamental tendency of all bureaucratic thought is
to turn all problems of polities into problems of
administration” (21), Problems are translated into
technical terms which are then susceptible to analysis
by one or other of the analytical techniques. The
effect is to depoliticise issues (22).

(21) Mannheim, K., "Ideology and Utopia", New York 1936,

(22) "... the welfare state technician finds justification for
hig special and prominent social status in his "gcience",
specifically in the claim that social science can support
a technology of social tinkering on a domestic or inter-
national scale, He then takes a further step, proceed-
ing, in a familiar way, to claim universal validity for
what is in fact a class interest; he argues that the
special condition on which its claims to power and
authority are based are, in fact, the general conditions
through which alone modern society can be saved; that
social tinkering within a welfare state framework must
replace the commitment tc the "total ideologies" of the
past, ideologies which were concerned with a transforma-
tion of society. Having found his position of power,
having achieved security and affluence, he has no further
need for ideologies that look to radical change”.

Chomsky, N., "American Power and the New Mandarins",
Penguin 1969.
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6.6 Monitoring Outcome

The shift of emphasis in local government from measuring inputs
to measuring oufcomes is an important development. The trad-
itional annual budget may have been relevant in checking how
much it was costing to provide certain statutory services but

it was little help in assessing how far the local authority was
neeting needs or tackling problems., However, even "the monitor-
ing of outcome” by corporate management systems generally turn
out in practice to mean something very different from the impact
of a service upon the needs identified in the community, or

even upon the needs of an individual recipient. The difficulty
of assessing outcome in this political sense, has led officers

to look for statistical measures of "intermediste output"
instead. This means no more than the activity rate achieved in
a particular service (e.g. so many careers interviews held in a
year). Corporate management seems to have developed no adequate
gystem, in the older working-class areas at least, for checking
who gets the services it delivers, the quality of the services
actually received on the ground, or the effectiveness of the
services in meeting needs and objectives. The effort of corporate
management has gone more into measuring productivity than
ensuring quality control.

7. THE BIAS OF VALUES IN CORPORATE MANAGEMENT

7.0 It is now important to test whether and how the values enshrined
in‘ the philosophy of corporate management in fact influence the
actual product. This can best be illustrated by discussing some
aspects of the city's master plan, the Local Policy Plan 1973.
This is the first major product of the corporate planning approach
in Coventry., It is based upon a detailed survey of problems and
opportunities facing the city.

7.1 One of the central assumptions within the Local Policy Plan is that
what is good for imdustry is good for the city, and vice versa.

"Industry, commerce and shopping are the basic elements
in the economy of the city, providing essential local
services and the stimulus for growth and continuing
vitality. The growth of modern manufacturing
industries has been the stimulus for the rapid pop-
ulation increase and continuing prosperity that the
city has experienced this century. . . . The
prosperity of commerce and industry is, therefore,
crucial for the city's future well-being. The city
council can play an important part by making land
available, providing essential services and infra-
structure, influencing the skills available within the
labour force and promoting the 'image' of the city".
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This line of argument is in direct contrast to our own.

i) That the expansion and prosperity of industry has not
in fact resulted in prosperity for "the city" as a
whole but only for certain sections of the population.

ii) That the prosperity of those sections has been at the
direct expense of other sections of the population.

iii) That some of the worst consequences have been
systematically suffered by those sections of the
community concentrated in the older working-class
areas (the unskilled, the semi-skilled, the
immigrants).

iv) That heavy costs have also been carried by the
city council which has had to service industry's
expansion both directly (by providing roads,
sewerage, water and pariing facilities) and
indirectly (by housing the work-force, training the
next generation of workers, and by supporting the
casvalties -~ the elderly, the unemployed, the sick
and the redundant).

v) That the distorted age-structure in Coventry is a
direct result of the kind of labour recruited to the
city by industry (e.g. single or young married
working men in the inter-war and posti-war period;
and female immigrant labour) and that the city is
now having to carry delayed costs in the pressure
for expansion of educational and social services
(pre-school provision, old people's homes, etc).
The burden of these problems is going to incresase
in the current economic and industrial crisis with
the growing number of older men made redundant or
retired early, and the growing number of young
people unable to find work., The city is having to
support its growing proportion of dependants from
a less secure financial base both in terms of
government finance, rate income, and family incomes
and capacity to pay rates.

This basic difference of view about the way in which the fortunes
of the city are bound up with the fortunes of industry leads to a
number of other differences in interpretation about problems the

city is facing.

i) Employment opportunities

The main problem over employment is seen as one of "imbalance"
between the mamifacturing and service sectors. The solution
proposed is to try to recruit more service jobs, particularly
office work., Although diversification has been aimed mainly
at broadening the range of job opportunities for sehool
leavers, we queation whether office jobs provide a realistie
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alternative to people who have béen made redundant from manu- -
facturing industries. In our view an increase in office jobs

is more likely to increase the problems for the city by recruite
ing a new influx of workers and putting further pressure on
housing. A more relevant strategy for the council would be to
seek more information about the investment and employment plans -
being made by the major manufacturing industries in the city, and
to work towards a greater say by the council in those decisions
which are clearly going to impose costs on the community.

ii) Populstion

The Policy Plan anticipates an increase in the total population
of the city between 1971 and 1986, and sees its level of growth
being limited by the capacity for housing in the city. Our
study of Hillfields suggests that, in the past, the labour market
has been 2 stronger influence on the growth of the city's popul-
ation than the housing market. The city has suffered the con-
sequences of industry's demands for labour and therefore for
housing before. Although the planners' projections of popul-
ation have been very accurate in the past, in the current
economic situation the council would be in a better position to
predict changes in population and to take more control over the
situation if it had an analysis of the decisions about invest-
ment and employment being made by the city's major firms,

4ii) TFinance

The Plan is based on a sophisticated survey of the economic situ-
ation at both national and local levels., However, it emerges that
in effect this is not so much an attempt to understand the
economic sources of problems as a question of "marketing intelli-
gence": forecasting the climate affecting the "demand" for the
corporation's products, or the ability of consumers (*particularly
domestic rate-payers") to pay. The financial survey is also
concerned with comparing Coventry's activity-rate and performance
(rates of growth of expenditure, expenditure per head) with those
of competitors in the same field (average County Borough expend—
iture nationally and in the West Midlands region).

CONCLUSION

Corporate management, like any other administrative tool, is neither
good nor bad in itself., However our observation of its operation
in local government suggests that its organisation and procedures
are in practice dominated by business assumptions. Its organisa-
tion is based on a model of local government as & large financial
corporation, with the councillors in the role of an Honorary Board
of Directors representing the shareholder~voters, and taking
responsibility for the corporation's broad investment policy. -Its
procedures are geared towards the co-ordination of long-range
corporate plans and forward capital programmes; the monitoring of
the production of the local authority's goods and services; and
control of the budget.
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These are appropriate tools in so far as local government has in
fact become "big business"™ in the scale of its turnover, its
capital and revenue investment, and its employment. However we
have suggested in the first part of this paper that in addition to
providing direct services to the local community, one of the indirect
effects of local government expenditure iz to maintain the
"calculability" of the economic environment for private investment.
Corporate management serves the indirect function well, acting as
a meang of sophisticated communication about forward investment
plans between the local corporation and the world of local industry
and commerce, It seens less relevant as a means of expressing
roblems as they are experienced by other communities of interest
Ee.g. residents, trade unions, councillors). It serves the :
councillor well in his role as guardian and manager of the public
purse, but less well in his responsibilities for providing for
the needs of citizens in general, and for the non-productive
sections of the community in particular.
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