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PREFACE

T H Efirst Report of the Local Government Boundary Com-
mission was published after the text of this book had gone to
the press® This Report gives what | have written a fresh
urgency, if indeed my proposals arc worth considering at all;
for it seems likely, in view of the Commission's proceedings
and declared intentions, that plans for the re-drawing of local
boundaries will be well advanced before the present year
(1947) isout. It isnot, indeed, yet clear whether the Com-
mission will find itself able to carry through such changes as
it may deem desirable under its existing powers, or will need
to go back to the Government with proposals for fresh legis
lation, or at the least for a revised mandate. |If its plans do
(urn out to involve legislation, as they arc bound to do in
order to be adequate to the need, the question of priority
will of course arise, and any projected Bill will have to contend
for a place among the measures claiming an allowance of
parliamentary time. In that event, the effective decision
may be delayed; but if the Commission can get what they
want by a revision of their terms of reference under existing
parliamentary powers, the entire question may be speedily
settled without any real appeal to public opinion. | do not
want this to happen, both because | believe the changes
required go far beyond what could possbly be done in this
way, and also because | want the problems of Local Govern-
ment to be settled democratically, to the accompaniment of-
lively public comment, and not by a process of negotiation
and agreement between the Commission and the Local
Authorities, with the general public knowing almost nothing
about what is being done. In the present state of apathy
about the general, as distinct from the particular local
problems involved, there is a real danger of this happening
—the more so because Local Government presents politically
a ticklish issue, which it may well suit the convenience
of Cabinet and Parliament to settle, if they can, without
public opinion being aroused.

! R%port of the Local Government Boundary Commission for the year 1946.
(H.C. 83), 1947.
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PREFACE

So far the Commission, in its recommendations published
up to the middle of 1947, has contented itself with compara-
tively small boundary adjustments and extensions; but both
its Report for 1946 and its subsequent proceedings show that
it is at any rate considering the expediency of much larger
changes. The amalgamation of a number of the less populous
Counties, both in Eastern England and in Wales, is being dis-
cussed; and—what is much further-reaching in its implica-
tions—the entire question of the extent and status of County
Boroughs is being examined. Proposals have been put
forward, from South-East Lancashire, for the creation of a
new type of County Area, or "conurban" Regional Authority,
such as | have recommended in this book, big enough to
include a number of existing County and Non-County
Boroughs and Urban Districts; and there are also proposals,
such as | have rejected, for reorganizing the whole country,
or at least a large part of it, under the jurisdiction of big,
predominantly urban authorities of a county borough type,
in the sense that they would take over the entire range of
local government functionsin their areas and would administer
them under the same unified control as exists within the County
Boroughs of to-day.

The advocates of this solution, and of others resembling it,
usually lay dtress on the virtues of what is called "One-Tier"
Local Government—that is, of the concentration of all local
services in each area in the hands of a single authority. At
present, about 13 million persons in England and Wales
arc living under this type of Local Government—in the 83
County Boroughs—whereas about 28 millions are living under
"Two-Tier" Local Government in London or in the areas of
the 61 other Administrative Counties. Even apart from any
general proposal to reconstitute local government areas on
the lines just mentioned, proposals sent in to the Boundary
Commission by individual authorities up to the end of 1946
would, if granted, increase the population of the County
Boroughs by 6millionsand would deprive the Administrative
Counties of more than a quarter of their population and of
their rateable value.

Most of these proposals have as their object either the
extension of the areas of existing County Boroughs to include
their suburbs and, in some cases, a good deal of their rural
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PREFACE

hinterland, or the merging into County Boroughs of neigh-
bouring towns which have become in effect parts of larger
conurbations. They appear, then, to res upon quite natural
aspirations to provide each real "city" with a unified govern-
ment of its own. But, apart from the disaster which the
granting of them would bring to a good many Counties
(Lancashire, for example, would lose nearly two-thirds of
the population of its Administrative County as it is to-day),
the consequence would be to obliterate over a large area the
smaller units of Local Government, many of which stand for
real communities, even if these communities are also parts of
the bigger "cities' to which they are attached.

Is this necessary? Does the creation of efficient larger
units of Local Government, or the unified planning and general
administration of great cities, really call for the abolition of
all smaller units of government within their frontiers? |Is
"One-Tier" Local Government really to be desired anywhitit
My argument in this book is that, so far from seeking to put
all local powersin each areainto the hands of a single authority,
we should aim rather at drawing a line between powers which
require unified administration over large areas and powers
which can be better administered on a smaller scale, in close
contact with the individuals and households affected by their
use and similarly that we should seek to differentiate between
planning and executive action—because many things that call
for co-ordinated planning over large areas can best be carried
into effect under the auspices of relatively small-scale authori-
ties. | am asking in this book for an approach to the problem
different from that which appears to be postulated in the
Boundary Commission's Report; for | am urging that need
exigs to make local government areas bigger and smaller at
one and the same time. | am sure that it will be a disaster
if a holocaust is made of the smaller authorities in the sup-
posad interests of unified planning and administration, just as
much as if the resstance of the existing Administrative Counties
and County Districts to major changes is allowed to obstruct
the unification of our cities in respect of functions which do
imperatively demand co-ordinated planning and, in want
cases, for centralized executive action as well.

The Boundary Commission has been proceeding so far on
a plan of investigation which appears to be, on the whole,

id



PREFACE

sensible and likely to reduce friction to a minimum. It has
given priority to the claims of a limited number of areas in
which for one reason or other the need for reform seems to be
particularly pressing; and it has acted, in these areas, by the
method of informal conference with each local authority
affected, followed by local investigations which have been
made as informal as possible. This procedure leaves it open
to any local authority, when the Commission brings forward
any positive proposal affecting it, to insst on an official and
public local inquiry in accordance with the terms of the Act
by which the Commission itself was s&t up; but it is hoped
that the informal procedure will at any rate do a good deal to
reduce the number and complexity of the subsequent formal
inquiries, and will get some of the difficult cases adjusted by
common consent. Up to the present, the Commission's
positive proposals have not advanced beyond the stage of
interim measures designed mainly to facilitate planning in the
immediate future. The major isues of local government
reorganization have been deliberately left over until the
Commission has gained further knowledge, based on wider
discusson and investigation, of what needs to be done. The
consequence of this is, of course, that over a large part of the
country there is still no satisfactory bads for long-term plan-
ning. It is still an unsettled question whether towns which
st out to disperse a part of their populations over fairly wide
surrounding areas must reconcile themsdves, as the London
County Council has had to do in the past, to losing the dis-
persed citizens to other local government authorities, or can
hope to retain them as members of an enlarged "town-and-
country" community, with or without lesser centres of local
administration inside its enlarged frontiers. The Commission,
however, holds out in itsfirst Report the prospect that it will
be directing its attention to such major isues as this by the
latter part of thisyear (1947), and will have something fairly
definite to say about them in its next Report.

It may be convenient at this stage to quote a few of the
mor e significant figures cited in the Commission's Report for
1946. The populations of the 83 existing County Boroughs
range from over a million tofewer than 24,000. Thirty-seven
of them have populations of less than 100,000, whereas six
exceed 300,000. Rateable value ranges from £7,500,000 to
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PREFACE

£200,000, and the product of a penny rate from £29,000 to
under £1,000. The 309 Non-County Boroughs show similarly
wide differences—in population from nearly 180,000 to under
1,000, and in rateable value from nearly £2,000,000 to
£3,000. The product of a penny rate ranges from £7,600
to £12. Urban Districts vary in populationfrom over 200,000
to 700, and show equally wide differences in rateable value
and product. Rural Districts have populations ranging from
80,000 to 1,000; but here the differences in rateable value and
product are not quite so wide.

These immense discrepancies of course indicate that the
names County Borough, Non-County Borough, Urban District,
and Rural District, though they arc precise in designating
legal status, do not in fact designate areas which are similar
in any other respect. An Urban District may be a real town,
large or small; or it may be simply a bit of a large town lying
outside the municipal frontier, or an urbanized village which
has become a suburb. Much the same may be said of many
Non-County Boroughs; and even among County Boroughs
some are the major parts of big cities, whereas others are less
than half the conurbations of which they form the centres,
and yet others have come to be no more than immense suburbs
or satellites of still larger neighbours. Rural Districts, despite
much tidying since 1929, are inevitably in many places simply
what is left after the urban areas have been carved out. As
for Parishes—but there is no sign in the Boundary Commission's
first Report that it has even heard of Parishes, or thinks of
them as presenting any problem needing to be solved.

So far, as | have indicated, the Commission's positive
proposals have been limited for the most part to allowing
certain County Boroughs, which urgently need a basis for
post-war planning, to annex limited areas beyond their
present frontiers, with a view to re-housing some of their
candidates for "dispersal" in their newly-acquired territories.
For example, St. Helens is being allowed to include a large
part Of the parish of Windle, in the Whiston Rural District;
and Oldham is being allowed to absorb Lees Urban District
and part of the Limehurst Rural District. On the other hand,
the applications from a number of Greater London Boroughs
in Essx to become County Boroughs have been adjourned
pending consideration of the problems of other areas with
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PREFACE

which their fortunes are clearly intertwined; and there has
been a similar postponement of decisions in the case of the
Black Country area to the west and north of Birmingham.
Plymouth has been allowed substantial extensions needed in
connection with its re-building plans; but no decision has
been reached upon its wider claims. In effect, it has been
left unsettled whether any town which sets out to re-house a
part of its population, not by extending its continuous, or
nearly continuous, built-up area, but at some distance in
satellite towns or country suburbs, is to keep or lose these
citizens. | am not suggesting that the problem here posed
admits of a single, simple answer which can be applied to all
areas. what | am saying is that the Commission has so far
carefully refrained from even adumbrating any answer at all,
while indicating that it does mean to attempt an answer in
the very near future.

This book is an attempt to influence the Boundary Com-
mission in formulating its answer; and it is even more an
attempt to influence public opinion in the reception of what-
ever plans or proposals the Commission may advance. It
will be most unfortunate if the future structure of Local and
Regional Government in this country is decided without the
major part of the population taking any direct or instructed
interest in the question; for, unless the public is keenly inter-
ested, the decision will inevitably be made to suit the views
and prejudices of local Councillors and officials rather than to
meet the needs of democracy. The efféctive working of
democratic institutions on a national scae is impossible unless
these institutions rest on a firm foundation of local democracy.
Officials, however, and to a large extent elected Councillors
as well, arc all too apt to conceive of the problem primarily in
terms, not of popular self-government, but of administrative
efficiency as seen from the administrator's angle of vision.
Such efficiency is, of course, highly important; but the aim
should be, not to give it primacy over democracy, but to
reconcile it with democracy and to make Local Government,
much more than it isto-day or can be with itspresent structure,
interesting and near to the ordinary citizens, both women and
men.

This cannot be done at all if hugeness is allowed to prevail
over neighbourhood. There is a place for large-scale adminis-
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PREFACE

tration—for larger administrations than exist over most of the
country to-day—and for realistic reorganization of the large
units in which people do actually move and have their being.
But the bigger local governments have to become for some
purposes, the greater is the need for preserving and for re-
creating really small-scale agencies for other purposes closdy
related to the everyday lives of the people. | wish | could se
more dgns, in the Boundary Commission's first Report, that
it is keeping its eye firmly on this second necessity of democracy,
and is proposing, in asking Parliament to deal with the whole
problem on comprehensive lines, to get public opinion behind
it in the great battle with prejudice and vested interest that
any wor thwhile plan of reform will certainly provoke.

HENDON,
July, 1947.
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CHAPTER |
INTRODUCTORY

THE existing system of Local Government in England and
Wales is of fairly recent growth. It is based mainly on six
distinct types of authority—the Administrative County, the
County Borough, the Non-county Borough, the Urban
District, the Rural District, and the Parish. 'Of the authorities
responsible for the government of these six, the first and
second date, in their present form, from 1888; the third from
1835, subject to modifications made in 1882; the fourth and
fifth and sixth from 1894. Counties, Boroughs and Parishes
are of course much older than this. The County is a very
ancient area of judicial and administrative authority: the
Borough descends from the chartered Municipal Corporation
of the middle ages, and the Parish, an ancient ecclesiastical
unit, has been a civil unit as the area of Poor Law chargeability
since the reign of Elizabeth, There were, however, no elected
County Councils until 1888, and no Parish Councils, in the
present form, till 1894; and the existing division of Boroughs
into County and Non-County, with widely differing powers,
began only in 1888. Urban District Councils date, in effect,
from the Public Health Acts of 1872 and 1875, but assumed
their present form only in 1894. Finally, Rural District
Councils grew out of the Unions of Parishes created for the
administration of the New Poor Law of 1834, but came into
separate existence only in 1894.

This summary omits London, where the London County
Council was set up in 1889, as successor to the indirectly
elected Metropolitan Board of Works, established exclusively
for main drainage in 1855. The Metropolitan Borough
Councils arc still more recent, having been sst up only in.1899.

In effect the idea that there should be, over the whole

residents for the conduct of the IocaI admmlstranon under
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LOCAL AND REGIONAL GOVERNMENT

powers conferred by the national Parliament, is less than sixty
years old. Up to 1888, it is broadly true that Local Govern-
ment, or rather Local Self-government, was a special privilege,
conferred on certain places where there were large concen-
trations of inhabitants. It was an urban privilege, based on
the ancient success of towns in extracting Royal Charters
from the Crown, and not a recognized right of citizenship,
even for the well-to-do. The Counties, to the extent to which
they can be said to have had any Local Government at all,
were until 1888 under thejurisdiction of the county magistrates,
whose control was in formjudicial rather than administrative.
The magistrates could order the parish authorities to carry
out duties which had been laid upon them by statute or were
held to fall upon them under the common law (mainly for
the prevention of 'nuisances); but the County had in effect
no administrative apparatus of its own, and the county J.P.s
were not at all like a modern County Council, in their functions
and methods of working any more than in their composition.
It is true that the J.P.s, though they were appointed by the
Crown, stood for local interests and were jealous of any
encroachment by the Central Government; but it is also true
that, save quite exceptionally, the Central Government felt
no desire to encroach. It had been an essential part of the
revolutionary settlement of 1689 that the government of the
country should be left to the country gentlemen. These
gentlemen, however, conceived of their task essentially in
judicial and supervisory, and hardly at all in administrative
terms. There were no county services for them to administer,
except the punishment or admonition of offenders against the
law. Quarter Sessons was not a non-elected sort of County
Council! it was a court of law.

As for the towns, or rather those which possessad Charters
as Municipal Corporations, they could do in effect as much,
or as little, Local Government as they pleased; and it pleased
many of them to do very little. It is a most remarkable
fact that where, in the course of the eighteenth and early
nineteenth centuries, the growth of town populations made
it necessary to provide for a certain minimum of common
services, such as lighting and watching the streets, removing
house refuse, supplying water, and generally improving* the
towns, thee duties were undertaken only sometimes by the

-



INTRODUCTORY

ancient chartered Corporations, and were quite often assigned,
on the petition of leading inhabitants, to new ad hoc bodies
of Commissioners. This was the normal way of setting about
the provision of such services in the numerous newer towns
which had no ancient corporate status—and these included
such rapidly developing cities as Manchester and Birmingham.
In some cases, such as Manchester, towns remained under
the partial control of ancient manorial courts presided over
by the representative of the L ord of the Manor; and manorial
courts and newer bodies of Commissioners, set up by Act of
Parliament, existed side by side and engaged in acrimonious
disputes about the scope and limits of their several jurisdictions.
The great Reform Act of 1832 reformed the Boroughs as
parliamentary constituencies, but left their position in Local
Government untouched. The Municipal Corporations Act
of 1835 altered their constitutions and provided them with
an electorate based on a uniform householder qualification,
but did nothing to re-define or extend their functions, though
it did make possible for them the buying out of ancient
manorial rights and the taking over, where they thought fit
and agreement could be reached, of the powers and duties
of ad hoc bodies of Commissioners operating within the
municipal boundaries. Most important of all, the Act of
1835 facilitated the establishment of new Municipal Corpora-
tions under Charter; and gradually most of the new towns of
the Industrial Revolution became Boroughs and superseded
the Improvement Commissions and other more specialized
bodies, and, presently, began to take to themselves new
corporate functions under the Acts providing for the establish-
ment of police forces and for the development of health
services under the Public Health Act of 1848. Under this
Act, a Municipal Corporation was allowed to become the
Local Board of Health for its area; and from this time onwards
the sanitary side of municipal government began to involve
regular administrative duties, though no general system of
urban sanitary administration was brought into being until
the great Public Health Acts of 1872 and 1875.

Thus even urban self-government was a thing of very
gradual growth; and its development was to some extent
held back by the disjunction between the Poor Law and
other localized public services. The New Poor Law of 1834
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LOCAL AND REGIONAL GOVERNMENT

st up a totally new administrative mechanism for what was
at that time by far the most expensive and also the most
universal public servicee Up to 1834 the Poor Law, which
dated from the reign of Queen Elizabeth, and had undergone
no fundamental change since the beginning of the seventeenth
century, was in the hands of the parishes, which administered
it through unpaid officers sometimes aided by paid assstant
'‘overseers of the poor'. The only exceptions to this rule of
parish management were the areas controlled by Incorporated
Boards of Guardians, for 'Unions of Parishes, set up under
Gilbert's Act of 1782; and the setting up of such bodies was
entirely optional, nor did they cover more than a small part
of the country. In regpect of area, the Gilbert's Act 'Union'
furnished the model for the comprehensive changes of 1834,
but there was a vital difference between the old 'Incorporated*
Unions and their Guardians and the new Unions of Parishes
and the new Boards of Guardians established under the Act
of 1834. The old 'Unions', formed each under its own special
code of rules, had been bodies as independent of the Central
Government as the Parishes, and in practice had been more
independent than the ununified Parishes of control by the
County J.P.s, who had general supervisory functions. The
Boards of Guardians s up for the new Unions of 1834, on
the other hand, were not independent bodies at all, but mere
local executants of policies laid down for them from the
centre by die new Board of Poor Law Commissioners—
popularly known as 'The Three Bashaws of Somerset House'.
The new Poor Law of 1834 was the first attempt to establish
a form of elected local administration definitely subject to a
central agency; and this central agency was given the form
not of a civil service department in the ordinary sense, but of
a body of independent Commissioners, who were left free,
within the very wide discretion allowed by the Act, to determine
their own policy and to enforce that policy upon the local
Boards subjected to their control.

This was an immense departure from tradition, which
decreed the independence of local public agencies and regarded
any control over them, except in the form of actual parlia-
mentary legislation defining their powers, as a dangerous
encroachment of bureaucracy. It was accepted, though not
without protest, because the politicians, Whigs and Tories
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INTRODUCTORY

alike, were for the most part convinced of the need for a
drastic surgical operation designed to reduce the burden of
the poor rates and to prevent the labourers in town or country
from being able to live on poor relief as an alternative to
working for wages, however low—and still more to stop the
subsidization of wages, especially in the Southern and Eastern
counties, under the Speenhamland system. This system of
allowances in aid of wages, based on minimum family needs,
had been started as a means of dealing with the conditions
created by wartime scarcity in 1795, but had lasted on not
merely through the rest of the long war but into the peace
and throughout the troublous years between 1815 and 1834.
The parliamentary leaders of both parties, and the bulk of
upper- and middle-class people everywhere, were convinced
that only a drastic reform would abolish this system of
pauperization', and that no such reform would ever be brought
about by local bodies, however chosen, on their own initiative.
The principles of 'deterrence’ and 'less eligibility' proclaimed
by the poor law reformers could be enforced, it was believed,
only by a central body, removed from local influence and
armed with the full authority of the State. Many who were
in principle strongly hostile to any central interference in
the management of local affairs supported the New Poor
Law, centralized administrative machinery and all, on this
ground. They wanted to se the local poor rates brought
down; and this consideration overbore their strong precon-
ception against central bureaucracy and against any real
supervision by the Central Government of the administration
of local affairs?

If, however, a strong centralized poor law system had to
be accepted in the interests of nationaPcconomy and the
establishment of a Tree labour market', the new poor Jaw
machinery had evidently to be set up in such a way as to
interfere not at all with the independence of Local Government
in other respects.  Accordingly, the new Boards of Guardians
were established, in town and country alike, with no organic
connection with other Local Government agencies. They
were entirely independent of, and apart from, the Municipal
Corporations and other bodies responsble for urban Local
Government; and outside the towns they had no connection
with the jurisdiction exercissed by the county magistrates.

5



LOCAL AND REGIONAL GOVERNMENT

From 1834 onwards England and Wales had two co-existing
sysdems of Local Government—the one based on the principle
of the fullest local autonomy within general powers conceded
by charter or by statute, and the other resting on the conflicting
principle of strong, centralized control.

The Public Health Act of 1848, which Parliament was
induced to pass under the impulsion of fears engendered by
the repeated epidemics of cholera, was an attempt, under
the influence of Edwin Chadwick, who had been a principal
inspirer of the Poor Law Amendment Act of 1834, to extend
the principle of centralized control from the administration
of poor relief to the vital service of Public Health. This
attempt, however, met with defeat. Parliament, still inspired
by dislike of bureaucracy and belief in local independence,
refused, when its immediate fears had lessened, to renew the
powers of the National Board of Health, which had been
established in 1848 on the model of the Poor Law Board.
The Local Boards of Health s&t up under its auspices, and
the functions assumed by Municipal Corporations as L ocal
Boards of Health, survived; but the central control was
removed, and each local body was left to develop, or not to
develop, a public health policy of its own. Even when, in
1872 and 1875, the Public Health Acts were greatly
strengthened, and every urban area was equipped with an
urban sanitary authority of its own—the Municipal Corpora-
tion in each corporate town, and a special, ad hoe body €se-
where—the powers conceded were mainly permissive, and the
newly established Local Government Board (1871) was given
no control over local health services of at all the same character
as it exercised over the local Board of Guardians as successor
to the Poor Law Board, whose functions it absorbed.

Thus, English Local Government, as it grew up in the
critical period after the Reform Act of 1832, was based on a
remarkable dualism. On the one sde were the Municipal
Corporations and the county magistrates in Quarter Sessons,
enjoying almost complete independence of any central control;
and on the other sde were the Boards of Guardians, strictly
controlled in matters of policy from the centre. To a certain
extent, the new urban sanitary authorities st up in the 1870's
occupied an intermediate position. They were not corporate
bodies, and they were brought within the sphere of operation

6



INTRODUCTORY

of the Local Government Board, which inherited a strong
centralizing tendency. But as no grants were paid from the
centre in aid of public health services, the Local Government
Board, lacking the strong statutory authority which had been
given to it in respect of the Poor Law, was not able to exercise
any substantial control over their doings, and for some time
after their establishment they were left to do, or not to do,
pretty much as they pleased, as long as they did not exceed
their permissive statutory powers. There was in effect a
maximum beyond which they could not go, but only the
barest minimum that they were required to reach.

At this stage, the only locally administered service for
which the Central Government accepted any share of financial
responsibility was that of police, which had been gradually
organized between 1829, when Peel started the Metropolitan
Police under the direct control of the Home Office, and 1856,
when police forces were at last made compulsory in all -areas
—in the Boroughs under powers conferred by the Municipal
Corporations Act of 1835, and in the rest of the country
under powers given to the County Justices by Acts of 1839
-and 1840. The preservation of order, especially during the
period of Chartist disturbance in the 'Hungry Forties', had
come to be regarded as in part a responsibility of the Central
Government; and it was desired to use the armed forces of
the Crown as little as possible for this purpose except in
special emergencies. Accordingly, the State took a hand in
getting effective police forces brought into existence throughout
the country; but the feeling against central interference was
too strong to allow any extension outside London of the
legislation which had made the Metropolitan Police (the
'Peelers) directly subject to the Home Office. Even this
would hardly have been tolerated had London possessed any
common local government of its own; but outside the City
of London, which was allowed to have its quite separate
police force under the City Corporation, there was no body
to which any share in the control of the Metropolitan Police,
who had to operate over the whole town, could be entrusted.
London was therefore in an exceptional position; and else
where the Central Government was able to claim no more
than a small part in the control of locally administered forces
of police, each with its own limited range of jurisdiction.
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Such was the position when, in 1888, it was felt necessary
to follow up the Reform Act of 1884, which had enfranchised
the bulk of the male population outside the corporate towns,
by the extenson of some form of elective sdf-government
in local matters to the county areas’ The outcome was the
County Councils Act of 1888, which did away with the ancient
quasi-judicial powers of the Justices of the Peace in county
administration—powers which had been steadily growing in
their hands as the economic development of Great Britain
enforced the institution of new collective services—and put
in its place the administrative authority of elected County
Councils chosen on the bass of a fairly wide franchise—broadly
corresponding to the new parliamentary franchise of 1884.

The setting up of the County Councils made it necessary
to face afresh the general problem of urban government.
Were the County Councils to have any jurisdiction within
theareas of the corporate townssituated within the geographical
frontiers of the ancient counties? To answer Yes to this
guestion would have aroused the fierce opposition of the
Municipal Corporations of the bigger towns, which had
hitherto been to all intents and purposes completely sdf-
governing except in poor law matters, over which they had
no control, and in educational matters, which had been
entrusted in 1870 and 1876 to separately elected School
Boards and School Attendance Committees. The big towns
would have fought tooth and nail any attempt to subject them
in any respect to the new and untried County Councils, on
which the landed interest was certain to occupy a large and
influential place. On the other hand, to deny the County
Councils all jurisdiction within the corporate towns and all
power to levy local rates upon their inhabitants would have
involved leaving them with an impossible residue of territory
to govern and with almost no funds for use in developing
any effective common services. To some extent at any rate,
the towns had to be made both to contribute towards the cogs
of county administration and to giffen the eected County
Councils with persons who had some experience in adminis-
trative taks and some constiousness of Local Government
in their electorates.

The solution was a compromise. The larger towns were
made into County Boroughs, with complete control oyer all
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their own local services except the Poor Laws and education;
whereas the smaller towns, as 'municipal’ or 'non-county'
Boroughs, were left within the new Administrative Counties,
in such a way that the County Councils became responsible
for the administration of certain services within their areas,
as well as in the rest of the county whereas other services
—the majority—were left in the hands of the Municipal
Corporations. It should be observed that in respect of the
services left to the non-county Boroughs the County Councils
were given no supervisory powers. Each type of body was
autonomous in respect of the functions assigned to it. The
County Councils did, however, get the power to levy a
‘county rate' on the inhabitants of the non-county Boroughs,
side by side with the 'borough rate’ which each Borough
levied for its own purposes. Within the areas of the County
Boroughs the County Councils got no such power. The
County Boroughs became in effect 'Administrative Counties',
existing side by side with the 'Administrative Counties' placed
under the new County Councils, and entirely separate from
them in all respects.

This curious compromise solution had certain unavoidable
defects which came to light only gradually. It was inevitable
that the County Councils, as they became more conscious of
themselves and as the range and cost of the services which
they provided increased, should offer increasing resistance
both to the creation of new County Boroughs and to any
extension of the areas of County Boroughs already in being.
Every such new creation or extension threatened the County
Councils affected with the loss of a part of their rateable value,
and usually with the loss of relatively wealthy areas, whose
inhabitants contributed towards the cost of services in the
poorer rural parts of the counties—or at all events in the areas
from which it was most difficult to raise substantial sums in
local rates.

AThus there developed a system under which, in the big
towns, all the growing services of Local Government, except
those connected with the Poor Laws and education, were in
the hands of a single Local Authority, whereas in the smaller
towns and in the rural areas responsibility was divided. This
distinction was carried further by the Local Government
Act of 1894, which set up Rural District Councils for all

9



LOCAL AND REGIONAL GOVERNMENT

areas not covered by Municipal Corporations or included in
Urban Sanitary Districts. These latter, dropping the word
'sanitary', were converted into Urban Districts, with general
powers inferior, but analogous, to those of non-county Boroughs.
Under the same Act, parishes were given a new status and
were allowed, but not compelled, to st up eected Parish
Councils, while, in parishes where no Councils were st up,
Parish Meetings were entrusted with largely similar powers.
The powers conferred on the parishes were not great, and
were in mogt areas sparingly used; but the total effect was
that in every rural area there were, after 1894, three distinct
Local Authorities, in addition to the Board of Guardians
and the School Board. In every urban area that was not a
County Borough there were two Local Authorities, and in
every County Borough only one, apart from the special bodies
in charge of the Poor Laws and of education. In London,
the City Corporation was the sole general authority; whereas
in the rest of London, as it was then defined, there were
everywhere at least two authorities—for the area of London
County was a network of smaller Local Authorities holding
powers independent of the London County Council before,
as well as after, the establishment of the M etropolitan Borough
Councils in 1899.

t In 1902, the Education Act made a sep towards consoli-
dation by abolishing the separately elected School Boards
and handing their powers over to the County Councils and
County Borough Councils, and to the larger non-County
Borough Councils, which were allowed to retain an independent
educational jurisdiction for elementary, but not for higher
or for technical education. Finally, in 1929—twenty years
after the change had been recommended by the Poor Laws
Royal Commission of 1909—the Boards of Guardians were
abolished and their powers also transferred to the general
authorities—in this case to the County and County Borough
Councils only, with no concessions to the claims of the non-
county Boroughs.

This process of development, over a period of a hundred
years, constituted a victory for the 'general purposes type
over the 'ad hoc type of Local Authority. In the County
Boroughs, it left a single locally elected authority in charge
of every locally administered service: in the rest of the country
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it left powers divided in each area between two or more
separate authorities, each with its own defined functions, in
some casss clearly distinct from those of the other bodies
operating within its area, but in other cases overlapping, so
that a particular service might be undertaken by either the
major or the minor authority, or by two or more authorities,
all acting independently under their own powers as laid down
by statute.

+There was always some room, within this system, for
re-definition of local boundaries and for the promotion of a
particular Local Authority to a higher status. New Urban
Districts were created from time to time; existing Urban
Districts were promoted to the status of non-county Boroughs;
new County Boroughs were carved out of the Administrative
Counties; and the areas of both County and non-county
Boroughs and of Urban Districts were extended. The Rural
Districts were re-shaped here and there; and new Parish
Councils were set up where the demand for them was made.
There was, however, always strong opposition on the part
of the County Councils to the establishment or extension of
County Boroughs; and, as towns grew, their new suburbs
often became independent Urban Districts, or even non-
county Boroughs, instead of being included within the
municipal limits of the towns out of which they had developed.
The suburban inhabitants often preferred this, because the
local rates demanded by die new urban areas, plus their
contributions to the county rates, were in most casss less than
they would have had to pay if they had been included in the
larger towns, and had been forced to pay their share of the
cost of the common services provided for the town as a whole.
This situation arose because in most cases the persons who
moved out into the suburbs were better-off than most of those
who remained in the older parts of the towns. Their removal
left the burden of supporting the local services to be borne
mainly by the poorer householders and by the shopkeepers
and other providers of services which had to be located
centrally—a state of affairs which was seriously aggravated
by the de-rating measure of 1929.

Probably no one realized in 1888, when the County
Boroughs were allowed to become entirely independent a$the
rest of the geographical counties in which they were placed,
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how momentous a decision was being made. In relation to
the locally administered services which existed in 1888,the
areas of the County Boroughs and of the Administrative
Counties from which they were excluded appeared entirely
adequate; and it was hardly appreciated how powerful an
obstacle was being put in the way of the extension of County
Borough areas in correspondence with the actual growth of
the larger towns. Nobody, or almost nobody, was then
thinking in terms of the possible development of local services
which would call for unified administration or regional
co-ordination over areas considerably larger than those of
the new Administrative Counties and County Boroughs; and
a compromise which got the County Councils into being
with adequate financial resources behind them without raising
the opposition of the bigger urban authorities seemed to
politicians an eminently satisfactory way out of an intensely
difficult situation.

It is, however, abundantly clear to-day that the Act of
1888 had highly unfortunate consequences. It created a
structure which, though flexible in theory, was in practice
unduly rigid, and quite extraordinarily resistant to major
changes, however desirable these might come to be in the light
of alterations in the distribution of population, in the scope
of locally administered services, and in the technical conditions
of administrative efficiency. The general structure of English
Local Government became frozen into a shape corresponding,
perhaps, tolerably enough to the immediate requirements of
the later nineteenth century, but destined to get more and
more out of relation both to technical requirements and to
developing conceptions of .local public service.

The inconvenience of the solution adopted in 1888 became
plain first in connection with the technical requirements of
efficient service. The 1880's and 1890's were the epoch
of advancing 'Municipal Socialism'—or 'Gas and Water
Socialism*, as it was sometimes called. Largely under the
inspiration of Joseph Chamberlain and his school of
Birmingham municipal reformers, reinforced in the 1880's
by the Fabian Society under the leadership of Sidney Webb,
the more active and progressive local Councils set out to
municipalize, or to establish under municipal control, such
services as the supply of gas and water. These had been
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developed at an earlier stage largely by joint stock companies,
though a good many of the towns had either provided their
own water supplies from the first, or had acquired the under-
takings from the companies which had started them—a
transition accomplished without undue difficulty because no
one thought of describing such acquisition as 'socialigtic'.
With the advent of electricity as a source of lighting, and later
of power, there developed a hot contest between private and
municipal enterprise, with the Fabian Society taking a leading
part in the advocacy of municipal ownership; and the majority
of the larger cities s&t up their own electrical undertakings.
Before long it began to be evident that most local government
areas were too small for the fully efficient generation of their
own electricity; and similar problems made their appearance
in the field of transport, firs in the case of trams and later,
and on a larger scale, with the development of the motor
bus. The Fabians took the lead in urging the creation of-
larger units of Local Government corresponding to the require-
ments of technical efficiency, especially in the sphere of
municipal trading, though the need for larger units was felt
aso in other spheres, such as higher education and public
health.

The difficulties, both in relation to municipal trading
srvices and elsewhere, were only in part a matter of scale
There was the further fact that the existing areas of Local
Government, apart from considerations of size, often failed to
correspond to the real groupings of the population. As towns
grew, expansion took place not only into surrounding bclti of
open country, but also in such a way as to include existing
smaller towns and villages within the single built-up area of
a bigger town. In some cases the entire space between two
or more major centres of population was filled up by suburban
growth. This happened especially in South Lancashire and
in parts of the West Riding of Yorkshire, and also round
Newcastle on the North-East Coast. The effect of all these
forms of urban sprawl, where they were not accompanied by
corresponding extensons of city boundaries or by amalgama-
tions of neighbouring towns, was to divorce the natural areas
of service for public utilities, as well as for many kinds of
non-trading local government provision, from the recognized
areas of Local Government. Before long, this divorce became
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a powerful obstacle to the growth of "Municipal Socialism
in the forms in which it had been advocated in the 1880's
and 1890's; and the impetus towards public development of
trading services was much weakened by the impracticability
of combining it with satisfactory areas of supply. Theoretically,
it was possble for a number of neighbouring Local Authorities
to come together and constitute a joint board or committee
for the operation of any particular service over their combined
area. But in practice it was very difficult to persuade L ocal
Authorities to surrender their independence of action to such
joint bodies, especially in face of the objections to municipal
enterprise which were advanced more and more strongly as it
came to be regarded as 'socialistic', and was therefore opposed
on political as well as on other grounds.

Joint Boards were nevertheless sst up in a number of chses,
bspecially for the supply of water, where the technical conditions
were such as in many areas to make combined action indis-
pensable. The Metropolitan Water Board, formed in 1902
to take over a number of separate undertakings, some publicly
and some privately owned, is the outstanding example; and
there are other instances of effective joint action for water
supply in South Lancashire and in the East Midlands. In
general, however, the reluctance of Local Authorities to
surrender full executive powers tojoint bodies was very marked:
such surrender was even attacked as 'undemocratic’, on the
ground that in practice it removed control of the services in
question out of the hands of the local electors. Yet without
full executive powers the joint bodies could not possbly be
successful in running actual services which required efficient
busness management, including both the determination of
policy and its execution in detail..

The unsuitability of many local government areas for the
efficient conduct of large-scale trading enterprise was of course
a very welcome fact to the opponents of ‘M unicipal Socialism*,
and became a factor in strengthening the opposition to the
creation of larger units of Local Government and to all
proposals for any sort of Regionalism. The Fabian Society,
in 1905, put forward its proposals for a 'New Heptarchy*—
that is, for the establishment in England of a small number
of large Provinces, or Regions, each with its elected Council,
to acquire and manage essential public utility services on a
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unified regional scale. But this proposal, although it was
much discussed, made no headway in political quarters up to
1914. Towards the end of the first World War, however, the
Ministry of Reconstruction had under consideration the entire
problem of the structure of British government, both central
and local; and various plans for regional re-organization
were put forward and discussed by a committee of the Ministry.
Out of these discussions emerged the first detailed plans for
Regionalism, including Professor C. B. Faweett's well-known
plan, later embodiedin hisbook, The Provinces of England (1919).
| too was then among the prophets and advanced a plan of
my own in my book, The Future of Local Government (1921);
and yet another plan, drawn up in the Ministry of Health
in 1920, mainly for housing purposes, became the basis for a
certain amount of decentralization of the work of the Central
Government during the period of reconstruction. Nothing,
however, came of the projects for the establishment of any
form of Regionalism in Local Government. It was evident
that any proposal of the sort would arouse strong opposition
from many of the Local Authorities; and as the matter was
one on which no party was united, politicians felt strong
objections to going on with it. There seemed to be every
prospect that any Government which took up the question
would get out of it more kicks than kudos; and the Governments
which held office during the post-war years were not at all
disposed to take any action that might facilitate the growth
of ' Municipal Socialism'. Accordingly, the whole matter
was shelved.

0 The only major change in the structure of English Local
Government between the wars was the abolition of the
separately elected Boards of Guardians and the transference
of poor law functions to the general purpose Local Authorities
of the Counties and County Boroughs. There were, however,
besides this major consolidation a number of important
secondary changes. A good many Urban Districts, especially
in Greater London, were given the status of non-county
Boroughs; and there took place under the auspices of the
County Councils a general re-grouping of the Rural Districts,
with the effect of considerably reducing their number and
making them, for the most part, more easily manageable
units. Side by sde with these changes went a tendency to
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add to the powers of the County Councils and to give them a
certain amount of co-ordinating authority over the smaller
Councils within their administrative areas. No less significant
was the beginning made with town and country planning on
a scale greater than that of the single Local Authority. The
first Act dealing with town-planning had been passed only
in 1909, and had been purely permissive. It had yielded
hardly any results up to the outbreak of war in 1914. The
second Act, passed in 1919, was the real starting point for
planning in urban areas; and one of its most important
provisions was that which made possible the formation of
Joint Town-Planning Committees representing a number of
contiguous Local Authorities. These Committees had in
most cases no executive powers, and were able only to draw
up master-plans which might or might not be approved and
carried into effect by the constituent Local Authorities.
Moreover, the planning authorized by legislation was still
only town planning: it was not extended to the countryside
until the Town and Country Planning Act of 1932. Still, a
beginning had been made; and, although Local Authorities
were in many cass very slow to take action even in preparing
plans, and still slower in giving effect to them, at any rate
the principle of planned control of land-use was in process of
securing nation-wide recognition.

The town-and-country planning authorities under the Acts
just mentioned were the County Boroughs, the non-county
Boroughs, and the Urban and Rural Districts. County
Councils were originally given no place at all; but later it
was made possible for them both to co-operate in the work
of Joint Town Planning Committees and to exercise directly
such planning powers as the lessr authorities within their
areas voluntarily transferred into their hands. In practice,
in a number of districts, the County Councils began to play
a quite important part in collaboration with the lesser
authorities; but there was until after the establishment of a
separate Ministry of Town and Country Planning in February,
1943, no power to compel any Local Authority which refused
to co-operate with its neighbours to come into any joint
arrangements even for considering what lines the general
planning of a district could best follow. This defect was
remedied by the Town and Country Planning Act of 1944,
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when it had become indispensable to have some sort of local
co-ordination everywhere for purposes of understanding with
the regional planning officers appointed by the Ministry of
Town and Country Planning.

Unfortunately, in connection with these developments of
local planning, the word 'regions acquired a technical snse
quite different from its current meaning for geographers, local
government reformers, and advocates of decentralization of
the national government. The word 'region', as used in
connection with such projects as the Fabian 'New Heptarchy'
of 1905, or Professor Fawcett's scheme of 1919, always meant
an area of considerable sze and diversity—a great deal more
than a single town with its suburbs and environs. The
number of Regions into which it was proposed that England
should be divided differed considerably from scheme to scheme
—from the saven or so of the Fabian 'Heptarchy' to thirty
or more. The Ministry of Health draft plan of 1920, using
its own nomenclature, provided for fifteen 'Provinces, sub-
divided into 59 'Regions’; but even this degree of sub-division
allowed for areas of considerable extent and population.

As againgt this, the word 'regional' came to be applied, in
connection with town-planning schemes, to any scheme or body
which extended beyond the area of a single Local Authority;
and, while there were some Joint Committees, and some plans
drawn up, to cover quite wide areas, most of the Joint Town
Planning Advisory Committees that were st up covered only
small patches of land, usually centring round a single town or
sometimes round a natural feature (eg. the New Forest).
The word 'regional’, as loosdy applied to all these bodies,
irrespective of the areas covered by them, was, if not positively
a misnomer, at any rate very confusing; for it helped to
obscure the real meaning of 'Regionalism’, as a movement
for the setting up of a small humber of major authorities, each
covering a much larger area than that of any single authority
of any of the existing types.

The confuson becomes much worse when, in face of the
possibility of invasion in the second World War that began in
1939, the Government decided to divide Great Britain up into
a small number of 'Defence Regions, each under a Regional
Commissioner, who was to take charge of the entire machinery
of central administration in the event of the national machinery
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being put out of action, or of communicationsbeinginterrupted,
as a result of war. These Regional Commissioners did not in
fact need to asume at all wide powers; for invasion never
happened, and bombing at its worst caused no breakdown of
machinery or communications. There was, however, in
connection with their appointment, a considerable amount
of decentralization of the departmental machinery of the
Central Government. As far as possible, all the departments
which needed any considerable amount of local machinery
were made to reorganize their administration on 'regional’
lines, corresponding to the areas of the Defence Regions} and
Regional Offices of these despartments—Food, Labour and
National Service, Home Security, eic—as well as of the
wartime Ministries of Production, Supply, and Aircraft
Production—were st up in the 'capitals of the Defence
Regions, in close touch with the Regional Commissioners.

This 'Defence Regionalism' was obviously something
entirely different from the Regionalism which had been
advocated by local government reformers. It was a measure
of decentralization of the administrative machinery of the
Central Government, whereas what had been advocated by
the reformers was a development of local representative
machinery on a larger scale The Regional Commissioners
were officers appointed by the Central Government, and
there were no elected or delegated bodies representing their
'Regions’ to act with them—much less to give them orders.
Equally, the Regional Officers of the various national depart-
ments acted under the ordersof their own Ministers and central
officials, and had no formal association with the Local
Authorities. 'Defence Regionalism' had, in effect, nothing
to do with the establishment of larger units of Local Govern-
ment: it was simply a matter of central government
administration.,

Of course, some government departments, notably the
Ministry of Labour, the Unemployment Assisance Board,
and the Customs and Excise and Inland Revenue services,
were largely decentralized in their operations long before
the Defence Regions were established in 1939. What was
novel in the wartime structure was, first, the grouping of
the Regional Offices of a number of Ministries round a
common centre (and therewith the introduction of regional
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machinery by certain Ministries which had previously got
on without it), and secondly the potential, but never actual,
assumption of general directing authority by the Regional
Commissioners.

The Local Authorities were the more concerned with these
developments because, in practice, they were called upon to
act as the agents of the Central Government for the administra-
tion of anumber of wartime services, particularly in connection
with food control, air raid precautions, and the management
of the fire service, evacuation, and communal feeding. In
respect of these and other services they had to deal largely,
not directly with Whitehall, but with the Regional Com-
missioners or with the Regional Officers of the departments
concerned. Some of them, or at any rate some of their
members, developed an acute suspicion that the Government,
under cover of meeting war needs, was plotting to impose a
new bureaucratic dictatorship over Local Government, not
merely for the war period, but as a permanent measure; and
these upholders of 'local self-government' began loudly to
denounce 'Regionalism' as a manifestation of the bureaucratic
and totalitarian spirit.

There is no evidence at all that anyone in the Government,
or any leading Civil Servant, had any such sinister design as
these critics attributed to them. To the extent to which there
did exist at the centre any tendency to advocate measures
making against the independence of Local Government, this
tendency was directed, not towards the setting up of'regional*
areas under the Central Government, but rather towards the
taking of certain services right out of the hands of the Local
Authorities and the transferring of them, not to regional, but
to national ad hoc boards or commissions. This was what
occurred when a part of the duties of the Public Assistance
Committees under the Poor Laws was transferred to the
national Unemployment Assistance Board; and there were
some who advocated that water supply, gas supply, electricity
supply, and local transport should be similarly taken away
from the Local Authorities and put directly under the control
of nationally appointed Public Corporations. The Local
Authorities, as many of the leaders realized, had in truth
nothing to fegr from the Regional Commissioners, whom the
Central Government was anxious to dispense with as soon as
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it could. But the effect of the fears aroused by their appoint-
ment was to generate a widespread misunderstanding of
Regionalism and of its objectives, and therewith a good deal
of irrational prejudice against it.

The Regional Commissioners had in fact become largely
inactive well before the end of the war, and the entire system
was speedily liquidated when the war was over. Departmental
‘regionalism’', however, remained in being to a considerable
extent, and was reinforced by the setting up of Regional
Offices of the Board of Trade to take a hand in the re-conversion
of industry to a peace-time structure and in the planning of
the location of industry under the limited powers conferred
by the Distribution of Industry Act of 1945. Some degree
of Central Government decentralization greater than existed
in 1939 has evidently come to stay: it is in fact a necessary
consequence of the greater State control over industry, and
of the acceptance of government responsibility for 'full employ-
ment' and for some measure of national economic planning.

In this chapter | have attempted no more than a very brief
review of a part of the historical environment in which the
contemporary problems of English Local Government have to
be studied. . Like most English institutions, Local Government
has grown up piecemeal and unplanned. It has been adapted
and developed to meet changing needs and conditions; but
it has never been reorganized as a single whole, nor have the
mutual relations of its parts or its relation to Central Govern-
ment ever been comprehensively surveyed or thought out
What has happened has been, in effect, that, just as the House
of Commons has been gradually converted from an essentially
aristocratic assembly into an organ of popular government,
so Local Government has been democratized bit by bit, not
only by extensions of the local government franchise, but also
by the building up of new institutions covering the entire
country and modelled on those set up in the first instance for
the management of the collective affairs of corporate towns.
The prototype of modern Local Government, if we except
the rudimentary organ of the Parish Meeting, isthe Municipal
Corporation; and the best clue to its development is to be
found in the study of the evolution of this particular institution.

The Municipal Corporation, by and large, begins as the
organ of an urban aristocracy of merchants and master-
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< raftsmen seeking not so much self-government as immunity
from the unlimited and unpredictable exactions of feudal
overlords and of the Crown. These merchants and craftsmen
wanted to administer their own justice, in order to be sure
of getting a justice that would meet their mercantile needs,
they wanted charters of rights to exempt them from the control
of the great landowners who lorded it over the countryside,
and also to introduce certainty into their relations with the
King as the representative of the national State. They wanted
to collect their own taxes, in order to escape the rapacity of
tax-farmers, and they wanted, though at first less than these
other things, the power to organize their own towns as
residential as well as commercial and industrial centres.
Whether these separate Gilds of merchants and master-crafts
men played, as such, a large or a small part in the structure
and working of the Municipal Corporations did not greatly
matter; for whether their direct part was large or small,
the Gild masters formed in fact the dominant aristocracy, and
conducted the affairs of the Corporations to suit their common
needs and convenience.

With the decay of the Gilds, the old bads of these municipal
bodies was knocked away. They continued to be aristocracies,
or at any rate oligarchies, and to represent primarily the local
notables of industry and trade. Where ancient towns, instead
of growing with the centuries, fell into decay, as many did,
and came to have little or no local trade or industry to protect,
the Municipal Corporations decayed with the towns, and
degenerated in many casss into self-co-opting cabals whose
chief activities were feasting at the charge of the income from
the corporate property and disposing to their own pecuniary
advantage of the seats in the House of Commons to which
they retained the right to elect members. Some of them fell
under the control of landowners, who by virtue of their
ownership of the local house-property nominated whom they
pleased to serve on the Corporations and, through them,
controlled the parliamentary representation. Where the towns
grew in population and in economic importance, the history
of their Municipal Corporations was somewhat different; and
some of them, such as Liverpool, played a leading part in
the development of their towns. But in practically every
case, whether the Corporations were active or lethargic,
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public-spirited or personally rapacious, the essentia charac-
teristic of the municipal bodies by the eighteenth century was
that they were controlled by a small number of leading
citizens, mostly Churchmen but reinforced by a few moderate
Dissenters who were prepared to accept the condition of
‘occasional conformity' so as to comply with the Test and
Corporation Acts.

The Municipal Corporations Act of 1835 fidied up these
mostly corrupt or at least irresponsible oligarchies and equipped
them with new constitutions providing for representative
government. It made them open to Dissenters equally with
Churchmen, and gave them a new start on the basis of a
franchise not very different from that of the Reformed Parlia-
ment itself. It also made possible the widespread creation
of new Municipal Corporations, conforming to the reformed
type; and the City or Town Council of the Victorian era
developed as an essentially middle-class institution, in which
power rested with a local aristocracy of manufacturers and
tradesmen, but these 'aristocrats' of the new town communities
ruled not irresponsibly, as the eighteenth-century Corporations
had done, but as the responsible representatives of the
'respectable’ citizens—a category from which contemporary
opinion excluded all except the topmost layer of the wage-
earning inhabitants. Under the new control, municipal
government became for the most part tolerably honest, and
even public-spirited according to the lights of the classes that
held sway. The old, corrupt Corporations had been spend-
thrifts: the new bourgeois Corporations were inclined to the
most rigid economy in the use of public funds. Instead of
feathering their own nests, the Councillors took pride in
keeping down the rates; and, with this end in view, they
adopted an exceedingly narrow view of the functions of Local
Government, and looked askance at proposals for new or
improved public services that seemed likely to involve any
increase in local taxation. They did not necessarily object
to 'municipal enterprise', in such matters as the supply of
water. But they wanted to be able to run such services at a
profit, which could be applied to rate-reduction, or at any
rate without loss; and they did not like being called upon to
supply sanitary or other services which could not be put on
a basis of direct payment by the users.
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Except that the bass of the municipal electorate was
gradually broadened, this type of Municipal Corporation
remained practically unchanged until, in the 1870's, Joseph
Chamberlain launched his Radical movement for the improve-
ment and extension of municipal servicess There was a
general awakening of popular interest in local government
affairs. The Public Health Acts of 1872 and 1875 were
followed by a great, improvement in the quality of local
sanitary services. a beginning was made with slum clearance
and municipal control of housing, albeit on a small scale,
under the Cross and Torrens Housing Acts; and the local
Councils played their part in the campaign against the
adulteration of food by noxious admixtures under the powers
conferred by the Adulteration Acts of 1836 and 1851. In
retrospect, and in comparison with later events, these develop-
ments appear both dow and unduly tentative. But they did
correspond to a developing recognition of responsibility for
good government to a wider section of the people. They
were an essential part of the general process of development
towards a less undemocratic way of living; and that they
went no further than they did was largely the consequence of
the still almost unchallenged dominance of a social philosophy
which inssted on a very narrow conception of the functions
of public enterprise and provision, and on a preconception
that most things would be best done if they were left to be
done by private individuals acting under the impulsion of the
profit motive.

Even when the municipal franchise had been so extended
that most of the citizens, women as well as men, had votes,
the "narrow' view of municipal functions died hard—the more
so because, as we have seen, ' Municipal Socialism' became
more a political isue as Socialism developed its challenge
to the older partiesin the field of national politics. Nevertheless,
the range of municipally administered services grew steadily
wider, and this was reflected in rising totals of municipal
expenditure out of the rates, and also later in the increasing
grants from the National Exchequer.

In the 1840's the total expenditure of Local Authorities
in England and Wales, including the poor laws, was only about
~ 8 millions a year: by 1880 it was well over £50 millions, and
it doubled again during the next twenty years, and rote in
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1913-14 to nearly £170 millions, including about £23 millions
of Exchequer grants. Even against the will of most of those
who served as Councillors, the Municipal Councils of the
closing decades of the nineteenth century—and even more
those of the opening decades of the twentieth—were developing
into all-in associations of the local citizens for the provision
of an essential minimum of common services, and, what is
more, the conception of what was essential as a minimum
was tending steadily to advance.

Local Government outside the corporate towns, old and
new, largely followed the municipal model. The great
exception is the Board of Guardians, as established under the
Poor Law Amendment Act of 1834. In that case, for the
purpose of enforcing the highly unpopular policy of refusing
outdoor relief and making the new workhouse Pastilles' as
deterrent as they could be made to the unhappy 'paupers,
the State not only set up arigidly centralized control of policy,
but aso arranged for the Guardians to be elected by a cumu-
lative voting system which weighted the elections heavily in
favour of the propertied classes—that is, of those who had to
pay the poor rates. This highly undemocratic system was
justified by those who resorted to it on the ground that those
who paid the piper had a right to call the tune; but even so
they were not prepared to trust the weighted Boards of
Guardians not to behave too generously.

By the time that County Gmncils and Urban and Rural
District Councils were set up in the closing decades of the
century, the poor could no longer be treated openly in this
fashion. After 1884 the majority of the male wage-earners
were parliamentary electors, and could not be denied at any
rate a nominal equality with their betters, when they were
given any right to vote; and the right itself could not be denied
to those who, as householders, even of the poorer sort, were
called upon to contribute to the local rates. There was still
a struggle over the rights of the 'compounders'—that is, of
tenants who paid their landlords a compound rent, inclusive
of their share in the rates; but this struggle was bound in the
long run to be settled—and was actually settled—in the
tenants' favour. County Councils and Urban and Rural
District Councils had to conform to the broad character of
late nineteenth-century municipal government—though in
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practice, because of the relative political backwardness of
their electorates and of the greater difficulties in the way of
organizing opinion in scattered rural areas, the County
Councils and Rural District Councils, except in the mining
centres, remained largely the preserve of a limited class of
landowners, farmers, and local gentry.

In a subsequent chapter, we shall have to consider the
serious limitations on the democratic working of Local Govern-
ment, especially in the Counties and Rural Districts, imposed
by the narrowness of the social groups from which, in practice,
the Councillors have had to be recruited. Expense, difficulties
of travel and loss of working time, reluctance of employers
to allow time off to their employees, or even to tolerate their
presumption in wishing to stand forth as public representatives
of their fellows, have, in practice, ruled out large sections of
the electorate from the chance of becoming Councillors; and
Councils have included an unduly large proportion of elderly
and retired persons who have been able to afford the time
and cost, and have not been obstructed by their conditions of
employment. Subject, however, to these serious limitations,
even country government has responded in some measure to
the growing democratization of political life as a whole, and
it has become natural to think of its essential institutions as
instituting broadly local representative forms of government
analogous within their smaller areas to the House of Commons
as the representative assembly of the entire nation.

Yet it must never be left out of mind that the Local
Authorities, however democratically they may be constituted
in theory, or even in practice, can act onIy by virtue of
powers conferred upon them by the national Parliament, or
that this Parliament, in giving them powers, has usually
nowadays to give them money as well, because the local rates
which are their main direct source of revenue simply cannot
stand the strain of ampler powers without the aid of sub-
ventions from national funds. In practice, therefore, the
growth of local democracy isinhibited seriously by the national
power of the purse; and no great forward steps are possible
unless Chancellors of the Exchequer are able and willing to be
generous in supplementing local resources by grants-in-aid
paid for out of national taxation. In face of the growing
tax-burdens of national social services, this condition tends
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to become more limiting on the development of local services,
except where the State is prepared to accept the Local
Authorities as its partners in the conduct of a national scheme.
In effect, this type of partnership tends to increase; and as it
docs so the Local Authorities become to an increasing extent
agents of the national Government, as well as autonomous
local providers. The relations between National 'and Local
Government become closer and more intricate; and planning
becomes a matter of organizing these relations in a more
systematic way. It becomes more essential that the Local
Authorities and the Central Government should follow a
common policy; and therewith it becomes inevitable that the
same political conflicts and party policies should appear in
both.
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CHAPTER |

THE MEANI NG OF LOCAL GOVERNMENT

WHAT do we mean by 'Local Government'? ‘I'n Great
Britain, as matters sand to-day, the answer is sufficiently
dear. We mean the complex of eected local authorities.
from the Councils of Counties and County Boroughs dowf
to the humble Parish Councils, together with all the
adminigrative machinery attached to.them and the various
joint boards and committees s up between them, for the
management of local affairs We do not mean the local
dficsS” ami  adminidrations of departments of the Ceiitral
Government, even though thexe are coming to play an'
increasng part in local adminigtrative work Hor do we
ordinarily think of the Parliament of Northern Ireland as
beonging to the sphere of local Government, even though
it is subordinate to the Parliament of the United Kingdom
and hasjurisdiction over many fewer people than the London
County Council.

Thus, on the one hand, we regard it as being of the esssnce
of Local Government that its ingitutions shall be, in the last
reort, under local eective control; and, on the other hand,
we exdude from it ingtitutions which are primarily legidative
and parliamentary in form, even if their jurisdiction islimited
to a fairly small area. ' Local Government , as we regard it
in the United Kingdom, is local self-government in the field
primarily of admlnlstratlonrather than in the legidative
field.

This definition would not fit all countries or all conditions.
It is a-working definition, meant for practical and limited
usé and not a prédse or oomprehensve definitijon, restlng
on a SH&ftfic bass "It iS indeed, rather “a d@cr"iptlon of
what now exids. in the particular areaswith which this Bode
is concerned, than a defination in any drict sne of the term.
We may even find it breaking down before we have done with
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the matters discussad in this book.  Certainly we should find
it hard to apply to any federal or confederal State—to the
United Satesor to the Soviet Union, to Canada or to Australia,
to Switzerland or to the new Yugodavia that is in proces of
taking shape. Even in the ca of the United Kingdom, the
governmental structure of Northern Ireland does not fit the
smple diginction between Central and Local Government;
and the Scottish and Welsh gructures would not fit either, if
the Nationalist Parties of these two national divisons of the
United Kingdom were to get their way.

By Local Government, then, we usually mean some fom
of government that saves only a small area and exadss
only delegated powers™ L ocal Governments arenot Sovereign’,
as are the Governments of independent national States, and
in the main they do-Tiot” pass laws—they administer laws
passad by some higher™ authority with powers extehdihg~over
alarger area. In some States, federal or confederal In structuré,
there intervene between the local governing bodies and the
Central Government regional » or digtrict authorities with
intermediate 'functions and powers, and it is someimes
difficult to tell whether such authorities can bes be regarded
as of the 'local' type, holding merely delegated powers
or as subordinate kinds of 'State’, exercisng less than full
'soveregnty, Every <Sudent of the problems of federal
government isfamiliar with this difficulty of definition, which
there is no way of resolving neatly. Usually we tend, where
a number of previoudy separate geographical areas have
come under a common unifying Government, asin the United
Sates or Australia, or South Africa, to think of the regional
areasincluded as being of the nature of States, wheress,
where a large area is broken up into smaller unitsfor purposes
adminigration and the local inhabitants are given tome
lay in the conduct of their own affairs, we tend to regard
these units asbeonging rather tothe phereof Local Govern-
ment. ' But even thisdistinction is by no means hard-and-fagt.
Thereisin truth no clear line of divison. We cannot ‘say at
all precisgly where Central Government leaves off, and Local
Government  begins

Y et, even if we cannot define precisdly, wetan form a good
enough idea of the dividing line to srve mog practical
purposss, as long as our concern is limited either to a single
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State or to a group of States possessng mainly similar socia
ad politi&al systems. Takefor example the United Kingdom
of Great Britain and Ireland, as it was between the Union
of the British and Irish Parliaments in 1801 and the establish
ment of the Irish Free State in 1922. The Irish demand
far Home Rule went decisively beyond anything that could
have been met by the concesson of the largest local govern-
ment powers. Joseph Chamberlain, when he seceded from
the Liberal Party on the Home Rule issue, was prepared to
condder the grant to Ireland of considerably extended powers
of local self-government. The Irish would have nhone of it
they wanted, if not at that stage full independence, at least
the restoration of a separate Irish Parliament with wide
legidative powers.

These complications, however, can be st asde for the
moment. In England at any rate the line is at present clear
enough. | Parliament legidates for the whole country, and in
doing so often imposes dufies or confers powers on the elected
locd Councils. These Councils have no power of legislation:
they can, broadly speaking, act only under powers conferred
on them by Parliament’or, occasionaly, by ancient Royal
Charter. They can, however, go to Parliament and ask it
to pass on théir behalf Private Acts conferring supplementary
powers over and above those conferred by general legislation;
and there is nothing, save the will of Parliament, to limit
the powers that can be given in this way, The United
Kingdom has no written constitution; and Parliament can
at all times do what it pleasesinaltering the powers, functions
and character of Local Government, either by giving or by
takinga w a y , 0 rbysettingupnew typesof authority or
changing the areas over which particular authorities exercise
contral”

The business of English Local Government is primarily
administrative—that isto say, it is concerned with the execution
of laws passed by Parliament or of functions conferred by
ancient Charters. Of the powers given it by law, some are
mandatory, and others permissive. Some thlngs the local
authorities arc ordered to do, and are responsible to' the
Central Government for doing, even if the local Councillors
do not wish to do them and the local inhabitants would
sooner they were not done Other things they need not:
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at all unless they wish to; and even in the case of things, they
have to do they have usually some discretion to do more or
less. The width of this discretion varies widely from case
to case; sometimes the local authorities are encouraged, usually
by special grants-in-aid from national funds, to do more than
the minimum absolutely required of them; whereas sometimes
they are discouraged from doing more. In practice, their
power to go beyond the minimum, or to use their optional
powers, depends very largely on the wealth or poverty of
their inhabitants and on the financial burdens involved in the
services which they are under a positive compulsion to suppl?

) In recent times the number and complexity of these
compulsory services have been increasing very fast. No year
pasxs without Parliament passing some law which either
imposes fresh duties on the local authorities or extends the
scope of their existing duties. Sometimes, indeed, Parliament
takes away a function which was previously entrusted to the
local authorities and transfers it to national administration.
A well-known example is the transfer of a part of Public
Assistance to the nationally appointed and centrally controlled
Assistance Board. Sometimes, again, the Central Government
takes over financial and policy-making responsibility for a
service previously paid for, wholly or in part, out of local
funds, but leaves the actual execution still in the hands of
the local authorities. This has been done in the case of the
maintenance of the trunk roads transferred to the Ministry
of Transport. On the whole, however, the new duties laid
upon the local authorities have been much more numerous
and important than those which have been taken out of
their hands; and both local councillors and officials have much
more to do than ever before. During the war they had to
take on many emergency sérvices, and in many of these they
acted simply as the agents of the Central Government, which
bore the entire cost. This, however, is unusual: in normal
times the cost of most locally administered services is shared
in one way or another between the local authorities and the
national exchequer.

Themultiplication and development of locally administered
services have been accompanied by a rapid increase in the
grants made to the local authorities out of national funds.
The main source of local government revenue is the property
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lying within the areas subject to their jurisdiction, except such
of it as has been exempted by Parliament—e.g. agricultural
land. On property which is not exempt the local authorities
are empowered to levy rates, at so much in the pound,
reckoned on the estimated annual value; but since 1929
industrial property has been relieved of three-quarters of the
rates due on this bass,_so that the main burden of local rates
now falls on prlvate houses_shops,, and. places of entertalnment
Rallways too, have had their rates cut down on condition
of passng on the benefit in lower charges to industry. { These
changes have greatly narrowed the basis of local taxation
and have madé Tt more difficult for_local authorities to embark

on any expenditure which they are not compelled to undertake,
unless they are helped by large grants-in-aid from national
funds. T heir position would havé has@iBetdige TRisa iimpossible
if they had not been compensated for thelossof revenuecaused

by ederating': this compensation was included in a new
block grant made in accordance with a formula weighted to
give some help to the poorer areas, partly at the expense of
the better-off. '

Local ratesarenotoriously an unfair form of taxation,
both because the rateable value of a person's house or shop or
office is no reliable indicator of his ability to pay and becalise
many of the wealthier persons who use the locally provided
srvices have moved out into suburbs or into the country
outsde the municipal boundaries and thus escape the high
rates which are levied in towns where many poorer people
live. - Rates in country or suburban areas are usually a good
deal lower than rates in industrial towns; and this is often a
reason why the inhabitants of suburbs oppose the extension
of the municipal boundaries as the towns grow, Thus, in
many places, the main burdens of rating fall upon the poorer
dases and this causes great difficulties when the industries
of an area are serlously depressed—for at such times the need
for local expenditure rises as the sources of local revenue fall
off. ]| Owners of empty shops and housés are not liable for
rates (except in Scotland, where half-rates are charged); but,
even apart from special cogts arising out of depression, local
expenditures do not drop in proportion to a decline in popula-
tion, for essential services must be kept in operation much
the same. Everyone admits the unfairness of the local rating
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system, and that it was made still more unfair by the Derating
Act of 1929; but no one has yet been able to suggest—or at
any rate to persuade Parliament to accept—any alternative
method of raising local revenue. Local rates therefore
continue as the main source of locally raised finance; but
the system is subject to increasing strain, and is kept workable
only by larger and larger national grants-in-aid. The growth
of these national subventions has involved a greater measure
of central government control over those locally administered
services to which they have been specially applied, and there-
with much closer relations than formerly existed between the
local authorities and the government departments chiefly
concerned—above all, the Ministries of Health and Education,

fWith this change in the relations between central and
local government has gone a tendency, very marked in recent
legislation, to put more powers into the hands of the major
local authorities, and to diminish in some degree the inde-
pendence of the lesser agencies. = This applies particularly to
the County Councils, within wHose areas the lessr authorities
are situated. In the main, in the past, the County Councils
and the smaller urban and rural authorities within each
county have had separate functions and have been 'independent
executive agencies in performing them. But there is now a
tendency both to transfer certain functions bodily from the
smaller authorities to the County Councils and to give the
County Councils some supervisory functions in relation to
the smaller bodies. These tendencies obviously make for more
unified policy and administration and go some way towards
meeting the need for large areas of service in face of modern
changes in technique. But as against this they make local
government activities more remote from the ordinary citizen,
and may lesen the attractions of public service on the smaller
authorities and public interest in the lesser local elections.
There is indeed a perpetual conflict of views and objectives
in relation to Local Government between chose who dressthe
need for large areas of administration and control and those
who emphasize the importance of keeping the cosest possble
touch between the ordinary citizens and the local bodies
which are charged with managing their affairs.

There are in effect four different ways of looking at the
Whole problem of local gover nment structureand organization,
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Thefirg of thee is the technical. Ask an engineer concerned
with water supply, or main drainage, or gas or eectricity,
what areas he condders to be suitable for local government
purposes he will probably ansver in terms of what would
suit best the technical conditions of the particular service in
which he happensto be expert. This will not be always the
cae The water engineer, for example, may hold that there
is S0 little posshility of making the areas which he requires
for his particular purposes coincide with the areas needed
for other local utility services as to sy either that the supply
of water ought to be taken right out of local hands and
organized comprehensvely on a national scale or that the
water problem mug be dealt with by ad hoc methods, over
aress entirely different from those employed for the organiza-
tion of other srvices The first of theee condusons would
lead to the creation of a National Water Service, organized
entirely apart from Local Government: the second might lead.
ether to a sygem of Joint Water Boards, under combinations
of Local Authorities, such as exig already in some areas
or alternatively to a National Water Service broken up into
regions entirely unrelated to the existing areas of Local
Gover nment.

Or take what has actually happened o far in the organiza-
tion of eectrical supply. This began with the setttingup of a
large number of local Undertakings, some municipal and some
owned by joint gock concerns, for the generation and distri-
bution of dectrical current within resricted areas Next
came a number of large, privately owned power companies,
whoe primary busnes was generation rather than retail
distribution. " Thése sld current both to industrial consumé's
of eectrical energy and to local distributing concerns which
took current in bulk, and reold it to individual household
oonaumers  The power companies mostly operated over
fairly large areas, and in some cass they bought up local
undertakings, which thereupori ceesd to generate current
and became mere distributors on behalf of the main concerns
Theresult of these devdopmentswas that the cogt of generatlng
and distributing current varied enormoudy from area to area,
according to the scale orpperation and the efficiency of the
plant Two devdopments followed. One was a tendency
for holding companies to join in the process of buying out and
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unifying the smaller concerns. theother was the establishment
of the 'Grid' sysem under the management of the Central
Electricity Board.

The 'Grid' was, in substance, a method of linking up
'sdected' generating stations into a nationally co-ordinated
system, without unifying the ownership of either generating
or distributing plant. The 'sdected’ sations were those
which either were most efficient, or were capable of being
made 0, and were conveniently located as links in the general
supply chain; and to these were to be added new generating
stations, either built by municipalities or private agencies in
accordance with the Central Board's requirements, or, where
no suitable agency could be found, built and owned by the
Central Board itsdf. The 'sdected’ and new stations were
to generate current for sale to the Board, which was to own
and operate the sysem of main-line transmission cables known
as the 'Grid'. The Board was to re-séll the energy brought
from the generating <ations to the distributive agencies,
municipal or private, both purchase and re-sale being subject
to a very elaborate sies of regulations about prices. Thus,
in the main, the 'Grid* system left the ownership of both
generating and distributing concerns unaffected—that is to
say, divided as before between public and private enterprise
—but interposed between generation and retail distribution
a new 'wholesaling’ stage, which was brought under unified
national ownership and management.

The 'Grid', however, was not planned or executed as a
single nation-wide operation. It was brought into existence
regionally, on the bass of a number of separate plans drawn
up for large regional areas, in each of which the process of
selecting sations and of deciding what new stations were
needed was tackled independently. The regions adopted for
this purpose had no connection with any areas of Local
Government or with the regions in use for any other purpose.
They were defined exclusively in relation to the particular
service of electricity supply, and to the technical conditions
of that serviced No one, | think, suggested or could have
suggested  that t‘wey would make suitable regions either for
other technical services, or for Local Government in any more
general sne They weresimply electricity regions; and when
the regional plans had been drawn up and executed, they
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became- simply decentralized areas of management for the
nation-wide Central Electricity Board.

In England and Wales, these Electricity Regions Were
sven in number. Their very names indicate their highly
pecial character. They were South-East England, stretching
up from the South Coast through Cambridgeshire nearly to
the Wash; East England, limited to Norfolk and Suffolk;
Central England, including both East and West Midland areas,
with Birmingham ascentr e; South- West England and South Wales,
a single region extending from Hampshire to Cornwall, and
across South Wales to Pembrokeshire; North-West England and
North Wales, - spreading through industrial Lancashire from
Central Wales to Cumberland; Mid-East England, taking in
Lincolnshire as well as most of Yorkshire; and North-East
England, including the north-eastern corner of Yorkshire with
Durham and Northumberland. It is possble to conceive of
a regional scheme for local government purposes under which
Waleswould be divided into more than one region: it istotally
inconceivable that any such scheme should merge North
Wales with Lancashire and Cheshire, or South Wales with
the counties south of the Bristol Channel. Yet the regions
used for the purpose of planning the 'Grid' were probably
well devised in relation to the technical requirements of the
particular service affected by them..

The technical approach would almost certainly vyield,
taken by itself, a different st of regions for each servicee The
electrical experts, the gas experts, the transport experts, the
land drainage experts, and so on, would all, for good reasons
of their own, want different arrangements of the country into
regions, even on the doubtful assumption of each group
agreeing among themselves. The reasons for these differences
would be partly geographical, especially in the case of drainage;
but in most cases they would be much more historical, or at
any rate would be greatly affected by what has actually
happened already in the organization of the services concerned
If a particular power company has already organized the
supply of electricity over a certain area, that may be a good
reason for treating that area as a unit, or as part of a single
unit, in the future, even though the planning engineer, drawing
plans in the absence of any pre-existing arrangement, would
have divided it between two or more areas. The existence
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of a technical scheme already in working order is not, always
avalid reason for presarvingit; butitisnearly alwaysastrong
argument, to be overborne onIy for very good reasons on the
other dde

‘Thus, the purely technical approach leads not to any
general regional plan Tar the grouping of local government
area*, but to as many plans asthere are srvices to be provided
for—or perhaps in some indances, right away from any
regional bass to the concduson that nation-wide unification
is the only technically correct answer.

The ssoond line of approach is administrative. | do not
mean toimply that thetechnician can affor ed toignoreadmini-
drative problems but only that they usually take no more
than the sscond place in his mind, and that the administrator,
who is not a technician, tends to look at the problem from a
different angle The question for him isHow can |,or anyone
who is st to run this service, bes kegp an eye on its working
ove all its length and breadth? He is more concerned than
the technician as such with the problems of size, of the number
of subordinate units to be kept under supervison, of *Mgance
from the centre to the periphery of the administrative area,
of facility of communication, and of complexity. He wants
an area that will be convenient to adminiser from all these
points of view. As the ansve's to thee quedions depend a
good deal on the personal ability of the manager, or on his
esimate of the qualities requiste for complex organization,
adminigtrators will be much-less likely to agree about aress
than technicians, who are bound to be guided largely by
objective congderations. Of coursg the administrator will
need to take much account of the technical conditions, and,
if heisprescribingonly for asngle service heand thetechnician
will be quite likely to reach an agreed conclusion. | f, however,
theadministrator isplanning, not for a Sngle, mainly technical
srvicg, but for a complex of srvices in mog of which the
adminidrative dement predominates, the subjective factors
will come largdly into play, and different men will tend to
give different answvers both because of varying edimates of
their own and of other men's ability, and no less because of
varying preferencesfor bignessand littlenessin the organization
of human affairs.

(Thus, the adminigtrators, though they may exclude some
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Solutions as incondgent with administrative efficency, cannot
be looked to for clear or agreed answvers bassd on their own
goecial expertness in the arts of management.

The third angle from which Local Government can be
looked at is that of the Central Government—or rather of the
persons concerned in Central Governmerit.  From this point
of view again widely different condusons can be drawn,
according to the type of Central Government that isin force,
and the nations and ambitions of those who control it. A
despotic Government ruling over a reluctant people will
wish to have areas of Local Government that will provide as
weak rallying points as possble for the forces of oppostion,
and will choose by preference areas which do not correspond
to srong hitorical traditions or fedings of community. It
will wish to break up such units of fedling, or to cut across them
with its adminigrative divisons, and where it can it will
make up artificial areas in which it will be difficult for any
sne of local or regional’solidarity to develop. The Govern-
ment of revolutionary France, after 1789, for reasons akin to
these--namely, the wish to break up the traditional loyalties
asodated with the ancient Provinces and to unify national
feding behind the new revolutionary State—created the
highly artificial departements, which have ever ancedoneduty
as the administrative units for the major purposes of French
Local Government. Even s, the French, keenly constous
of their underlying lack of the unity which has been their
boad, have never dared to trust these artificial regions with
the unfettered conduct of their own affairs. ' The prefet has
brooded over them, if not like a mader, like the servant of
his mager, the centralized State.  Only Governments which
fed comfortably asured of ther citizens fundamental loyalty
to the State to which they are assgned dare trust local govern-
ment ingtitutions to the full, and give the dected representatives
of the inhabitants, except in me&ientlal matters, the final
word.”

The bureaucrat, by which term | mean the administrator
acting for the Central Government and thinking ifi "térras of
its convenience, has everywhere a tendency te think of Local
Government as an agency for_ getting carried out in detail
the polides laid down by the central authority. From this
gandpoint, administration by the Local Authorities is an
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alternative to direct bureaucratic administration by a centra
department or by some special central board or agency st up
for a particular purpose. The choice between these method
depends mainly on the degree of uniformity that is aimed at
The State, unless it is sheerly despotic, must, in what it does
itself, aim at treating its citizens on equal terms wherever
they live (though it can, of course, have discriminatory rule
for different dasss of citizens on grounds other than those
of their place of residence). Direct national administrator
by a department or board is therefore favoured where
uniformity is wanted; whereas, where it is desired to leave
room for diversity of experiment, or for the doing of more
or less, this can best be done by leaving control in the hand;
of local bodies, subject to any conditions that may be deemed
desirable, and with the aid of such subsidies as may be deemed
necessary. With subsdies there always arises the question
of the degree of control. Even if the Local Authority has a
positive right to claim so much subsidy for so much service
someone has to settle how much service has actually beer
performed in due accordance with the rules; and the centra
body usually reserves this right to itself and thus secures a
measure of control. Its control is very much greater when
the total amount that can be claimed in subsidy is limited
so that each item of local expenditure making for subsidy hai
to be separately approved. The system of 'percentage grants
works very differently where there is no definite limit to the
total and where there is such a limit. The limits imposed or
grants-in-aid under the 'Geddes axe' after the first World
War and after the May Committee's economy scare of 1931
added immensely to the powers of the central department
over Local Government.

In the matter of areas, except where such consideration!
as | mentioned a page or so ago are present, the bureaucrat
differ. Some prefer, for tidiness of administration, large
areas, which mean that they have fewer persons to deal with
and need concern themselves less with_ a host of deta|ls and
those who take this view commonly favour the subordination
of the smaller Local Authorities to the greater, in such a way
that the Central Government deals directly asarule only with
the latter, which are left to apportion grants and to supervise
executionin the smaller units. This view, however, is by no
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means unlversal Other central officials like controlling
details and resist anythlng which will reduce their control over
them. These prefer numerous small Local Authorities, with
each of which the centre deals directly without any inter-
mediate body to act as agent. They also very often oppose,
for the same reasons, any decentralization of their owh depart-
ments. Thus, when most departments s&&¢ up some sort of
regional machinery in 1939, in view of war conditions, the
Board (now the Ministry) of Education stood out resolutely
againgt any devolution of power upon regional officers, and
continued to conduct its affairs from headquarters almost
withdut change.

Thus the bureaucrats, whom | here distinguish from the
administrators as persons whose main job is supervision from
outside rather. than direct management of a service, give no
clearer answer on the question of the right areas of Local
Government. They are divided,just asthelocal administrators
are divided, although on somewhat different grounds. In
relation to the current problems of English L ocal Government,
this causes them, on the whole, to throw their weight against
major changes, for bureaucrats as a group stick together, and
are usually in favour of letting the status quo stand unless they
can agree among themsdves. Especially do they dislike
stirring up hornets nests unless they are fully convinced that
they know the right answer—and it is wholly beyond question
that any proposal to make major changes in local government
structure will bring out hornets by the hundred.

' Thefourth line of approach to our problem—and much the
least " travelled—is from the standpoint of the local citizen.
How, we must ask, does the ordinary citizén wish his country
to be split up for purposes of local administration? We must
ask: but it is quite remarkably difficult to get even the merest
hint of an answer. Undoubtedly, the vast majority of citizens
—and even of that minority which takes some active interest
in public affairs—treat the existing structure of Local Goyern-
ment as a settled thing and ask no questions about it. No
doubt, in particular casss’keen questionings arise over proposals
to include a suburban area within the boundaries of the town
to which it is attached, or to re-group feral parishesin areas
where local feeling happens to be strong. But these are
exceptional cases, and it is safe to Say that not one citizen:in
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a thousand has any clear opinionsat all on the general issue of
local government structure.

There is, however, a small minority whose members hoId
very definite opinions on this matter. During the past few
years there has been a minor flood of proposals for local
government reorganization. All the main associations of
Local Authorities, from the Counties and County Boroughs
down to the Parish Councils, have had their say. The
Labour Party has published a plan, and the National Associa-
tion of Local Government Officers another; and there have
been in addition numerous personal projects. How many
people have read these plans, or have the vaguest idea of
what they contain—how many, | mean, outside the number
of those who drew them up, or voted upon them, or received
them in some special capacity—as local Councillors, or
Labour Party delegates, or local government officials, for
example? The answer, | am certain, is that hardly anyone
outside these special groups knows anything about the matter,
or is even conscious that any pressing problem of local govern-
ment structure exists. Certainly, there is no popular move-
ment in favour of any of the numerous plans that have been
put forward—or, for that matter, against any of them.
Certainly, the press is not interested; and there is hardly
any public discussion of any of the issues.

Now this, of course, may be regarded—will be regarded by
many politicians—as a very good -reason for leaving the whole
problem severely alone. If nobody is agitating for change—
if there are merely a number of contradictory proposals
advanced by various interested groups, none of them com-
manding any wide popular support, is not this good evidence
that things are well enough as they are, and are mich best
let be? It is, indeed, a reason for supposing that there will
be great pol|t|cal difficulties in the way of any major change;
for a mafter on which  there are a great many different
opinions, strongly held by small minorities, but regarded with
indifference by most people—including most politicians—is
calculated to give any Opposition the maximum of openings
for attack on any measure which the Government may advance,
and to give the Government the maximum of trouble in
meeting the Opposition's case. Nor, at any rate in the short
run.islocal government reform likely to bring the Gover nment
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any popular credit, even if it be successfully carried through.
The credit would come, if at all, only when the ditizens had
found oUt in action the benefits of the new plan; and with
political leaders such pog-dated and hypothetical credits
gand at a very heavy discount.

We could at this point digmiss our fourth suggested line of
approach by* saying that, as the ordinary man or woman
appears to have no views on the matter, there is no more to
be sid about it.. But this attitude would.be wrong. "It is
a mog sgnificant fact that the ordinary man has no opinion;
and what it ggnifies is not that the ordinary man is contented
with things as they are, but that the exiging ingtitutions of
Local Government have, on the Whole ggnally failed to
arouse his intered.

It may be argued that this is because Local Government_
is uninteresting, -and that the ordinary™ Gtizen cannot be
"expeded to get excited about it.) Drains and dughins are
not exciting things, except when the drains get blocked up,
or the dugtbins remain unemptied and begin to gink. Even
water supply, which can be an exceedingly interesting subject
to villagersin a drought, isusually taken for granted in towns.
In fact, the ordinary citizen in the modern town is accusomed
to take a very great deal for granted—from roads and stregt-
deandng and refuse-callection and main drainage to the
supply of water, gas and electrical power and to thethwarting
of his neghbour s potential dedre to keep a pig in the back
garden. Aslong as these things get done, with just tolerable
efficdency, mog town-dwellers ak no quetions about them,
and do not care by whom they are done, or consder them-
sdves as concerned in sedng to it that they are done as well
aspossble Villagersin general take less for granted, because
they have les to take. Almogt every village has its local
grumbles about Local Government—sometimes that it is not
getting what it ought to get, but aso someimes that it is
being made to pay for what it does not want. But villagers,
though they grumble much more than townsmen, and have
in mogt indances better cause for grumbling, do nqt very
often reach the point of feding that it is any of their busnes
to get matters put right, or that they have any power to
influence the doings of the Rural District Council of County
Council that is at fault. Asfor their own Parish Council, or
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Parish Meeting, its direct powers are in most respects so..small

and its resources so limited that in nine casss out of ten it is
still dismissed as hardly worth bothering about—though in

fact, directly or indirectly, an active Parish Council can do
quite a lot, as there are plenty of exceptions to show. In

general, although talk about local government affairs flourishes
more in the village than in the town, practical interest in
Local Government itself and in its institutions is lower .among
country dwellers than among townsmen, and the idea of taking
action to improve the quality of Local Government is even
less often entertained.

" (Yet Local Government could be interesting, to townsmen
and countrymen alike. It could be s, however, only if its
bushess were to become, very much more than it is, the
busness of community-making and of organizing the life of
those smaller communities of which the great community is
made up) How little it is this can be seen from-the extra-
ordinary way in which the great task of building what Mr.

Lloyd George called "homes for heroes' was tackled in most
areas between the two World Wars. During that period

more than four million new houses were built in Great Britain;

and a high proportion of them were in suburbs which were
adjuncts to the already built-up areas of large towns. A high

proportion of these houses was built by private enterprise;

but the municipalities built not a few, including a considerable
number on big housing estates ~mainly for working-class or

near-working-class occupants.  On both private and munfcipal

estates, with a few honourable exceptions, hardly anything
was done to provide more than the actual houses in which

people were to live, with roads and gardens, and perhaps a
little open space for rest and recreation. -On a good many
estates, there was even no provision, or almost none, for

shops, and a great many were wnhgut either inns or any
hall in which dances or meetings could be held or any kind

of communal activity carried on—save to the extent to which

schools could be used in the evenings, and in many casss, if .
not in most, nothing was done to adapt the school buildings
for the dual purpose. No doubt, there was a good deal or

improvement in these respects between 1919 and 1939,

especially on municipally owned estates, and something was
done by voluntary agencies, such as those connected with the
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National Council of Socia Service, to provide ocesss in the
desarts of brick. But it was dawning only very gradually
and imperfectly on the great majority of Councils or on the
great majority of citizens who dwelt on new council or private
enterprise edtates that it was anyone's busness to make the
square miles of new residential accommodation into com-
munities, or to equip them, group by group, with any of the
amenities of living beyond house-room and the necessary
minimum of sanitary, educational and utility services.

‘Of course, in these respects, the dwellers on the new etates
were in a great many cases no worse off—and in other respects
they Were often much better off—than those who continued
to inhabit the older built-up areas., It.was nothing new for
miles upon miles of brick-box houses to be put up with no
care to equip their inhabitants with .any of the means of living
a satisfactorily Bounded life. Pubs, indeed, the older areas
usually had in plenty, and their back Streets served them as
playgrounds and community centres combined. But even if
they achieved a way of community living for themselves, this
achievément was nothing to do with the Local Authority
which was supposed to represent them, and the Local
Authority had no place in their affections as a means to the
good life.

Our forefathers of the nlneteenth century saw nothing
wrong in this condition of the new towns which they created
in such numbers as adjuncts to thelr power-driven factories
and fo all the wonderful' apparatlis of production which
required the congregation of large numbers of peoplein alittle
soace.  The achievement of the good life for these people
was regarded as a matter not for organized collective action
by State or Local Authority, but for the three liberalizing
agencies of sdf-help, philanthropy (including religious
philanthropy), and profit-seeking enterpriser That these
three have great achievements to their credit ‘it would be
foolish to deny. Sdf-help created not only Friendly Societies
and Trade Unions and Savings Banks, but dso Co-operative
Societies, working-men's Clubs, and many of the lets-prer
tentious Ebenezers and Little Bethels that administered hope
and sdf-confidence to the poor. Philanthropy began with
dispensaries and hospitals, supplemented thee with new
churches and more pretentious chapels, and went on to,,
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parks and open aces mode dwellings for the indudrious
poor, and later dubs and sttlements. Profit-seeking enter-
prise darted off mainly with beer-shops and gin-shops and
advanced to mudc halls, theatres, and later on cinemas,
skating rinks, dance halls, and greyhound racing tracks. The
Local Authorities part was small at the first, and remained
for the mos part unromantic. Neither the rélieving office
nor the cemetery was exhilarating; and the workhouse, if
present, was gloomier than ether of them. Baths and wash-
housss and public libraries both began as philanthropic
enterprises before the Local Authorities were persuaded to
take them up. There was great backwardness in providing
parks and open a0ss in the poorer quarters of the towns
or within easy reach of them; and even Board Schools began
only in 1870, and Public Secondary Schodls only in 1902. It
was left to philanthropy, aided by sdf-hep,, to st up and
maintain Mechanics Institutes, and the later developments
of Adult Education came first mainly from the Universties
and later from asodations, such as the Workers Educational
Asodation, created chieflly by workingdass effort. In
Technical Education, under simulus from the Prince Consort
and the Great Exhibition, the Local Authorities wereinduced
to play a rather larger part; but their achievement in this
field was by no means notable and, such as it was, was due
partly to private benefactions In mos towns, even in the
richer central areas, museuns and art galleries, where they
exiged at all, were garved of funds for upkeep and for new
acquigtions, and became, in many cases municipal collections
exemplifying the bad tage of some defunct benefactor, quite
out of relation to any contemporary ideals or interests. Music,
except for an occagonal band in the park, was regarded as
entirely a matter for private initiative and provison; and
though the brass bands blew lugtily in the indu3trial centres,
and the Wdsh chairs sang sweetly, that was no thanks to the
Local Authorities, which were deemed to be doing well if they
prevented the poor from getting the cholera, or the small-pox,
or drinking in typhoid germsfrom polluted water.

It should now be easy to sse—though a great many people
have not s=n it yet—that this notion of leaving all the
interesting things—interegting in themsdves and not merey
in their effedts—to be done by a mixture of sdf-hdp, philan-
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thropy, and profit-seeking enterprise, and of making the civica
authority mainly an agent for the provision of abare minimum
of mainly sanitary services, plus, at a later stage, a bare
minimum of education, was bound to leave the towns with out
effective self-government and without the means of making
satisfactory communities.” Loca self-government is stultified
unless it is directed to the making of living communities,
and régs on broad enough fouhdations to enable it to deal
with 'a’wide range of things that people can use in common
and can weave together into the texture of the sort of living
that they value To divorce the things that caii be done at
a profit from ‘those that can be done only at a commercial
loss is a disastrous error; and a second is to cut off those
things which have to be done on a compulsory bass for all
the inhabitants from those in which participation is a matter
of taste and- sdective interest. , Philanthropy, again, may
perform a very valuable service either in pioneering in
unexplored fields of communal provision, or in supplying
works of supererogation beyond the minimum that ought to
be made available as amatter of course. But when philanthropy
isrelied on as a substitute for other agencies in supplying the
necessry minimum, the result is nearly always lop-sided and
unsatisfactory. | know a village Which wants to dance, but
has been endowed by a philanthropist with a Village Hall
on condition that dancing shall not be allowed in it. The
exigence of this hall, by meeting a part of the need, for a
long time made it impossible to get up the zea needed for
building a new hall; and when at length a new benefactor
helped to overcome this difficulty, the result was that the
village had two halls, whereas it would have been much
better off with one, with larger and more diversified accommo-
dation. Moreover, it was only the luck of finding a setond
benefactor that ever enabled this village to get its dancing
atall. | have taken the foregoing illustration from a village,
because it came into my mind; but anyone who knows the
poorer quarters of our towns will be aware of the number of
curious buildings in them which cannot be adequately used
because the philanthropists who provided them objected to
something or other, of laid down such and such idiosyncratic
conditions.  Philanthropists are apt to be cranky people; and
they appear crankier than ever when the effects of their lagt
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testaments live on long after the sentiments which inspired
them have gone utterly out of fashion. _
| se too, looking back, that | have assumed dancing, for
a.community that wants to dance, to be a requirement of the
good. life that ought to be provided for as part of the indis-
pensable equipment, just as much as drains and sreets and
cemeteries. But, of course, our ancestors who made our
towns what they mostly are did not assume this. Even if
they did not regard dancing as sinful, they thought people
would get all the dancing they were entitled to—which was
just as much as, by their readiness to pay for it, they made il
worth the while of profit-seeking enterprise to provide. - “The
Palais de Danse and not the Public Hall or Community Centre
was the appropriate answer, according to this social philosophy;
and Local Government was concerned only about those things
which could be supplied neither by the regponse of profit-
sekers to 'consumers demand', nor by mutual self-help, nor
by a philanthropy which was continually being warned of the
danger of 'pauperizing* its beneficiaries. ~Local Government
was mainly a matter of preventing epio'emics, which might
spread from the back dreets to the more respectable quarters,
of tidying up the central parts of the town as a matter of
commercial, rather than of civic, pride and advertisement, and
of ensuring that the town should be run economically, by
business men for busness men, in such a way as to keep down
the obnoxious rates. No wonder this kind" of Local Govern-
ment was uninspiring to the ordinary citizen, for whom it did
doubtless provide certain services that he could not afford
to be without, but afforded nothing to which, as a man or
as a woman, he could attach any glamour or any meaning
associated with his conception of happiness and cormmunity,
Local Government has broadened out greatly in these
latter days—not least because the actual housing of the people
has tended to become to an increasing extent a recognized
civic function. But, to return to the example from which
we st out, how plainly did the stigma of the old narrow
conception of Local Government rest on the public housing
activities even of the 1920ss Had it not done o, would it
have been possble for Local Authorities to build whole
housing edates without even considering their equipment
with the necessary adjuncts of tolerable community living?
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What | am suggesting is that the current lack of interest-
in local government problems Is due, not smply~to™tiler
“uninterestingness  of the sanitary functions out of which most
modern Local Government has developed, But to an utterly
wrong conception of Local Government which we have
inherited from the days when it was in general assumed that
its functions should be essentially resduary and that it should
deal only, or at any rate mainly, with indispensable tasks
thét could be performed with even tolerable adequacy neither
by «f-hdp on a voluntary bads nor by philanthropy, nor by
profit-saeking enterprise. This was surdy a skinflint way of
regarding it, and one which could not possbly lead to the
building of decent communities,Local Government nesds
to be, and is dowly—but all too dowly—coming to be, looked
at in a quite different light. Instead of treating it as the
savenger of the abuses with which no other agency can or
will deal, we ought to regard it as the magter-architect of the
fabric of community-living,in city, town and Village, and in
the regionswithin which city, town and village are comprised,
We ought to ak, not what other agencies can be induced“to
do after a fashion, but what the local community can do best
for itsdf, over a‘wider or a narrower fied, according to the
nature of the sarvice to be supplied. We ought to leave the
other agendes to fill in the gaps, not to TS L ocal Gover riment.
as a means of patching some of the rents they leave. Let the
other agencies be used to do what they can do best, but to
do it in oooperation with the Local Authority, and not in
isolation from it." Let all the.agendes public and private,
come together to make a mader plan of what nesds doing,
and to condder in common which can do each job bes. But,
in caze of rival claimants, let the final voice reg with the City,
or Town, or Village, or Region, as an organized community,
with a right to control and order its own means of providing
the essentials of good living for all its inhabitants.

The City which Perides glorified in his great oration
was not a mere scavenger, or a resduary provider of what no
one d thought it worth while to supply. True, the Athens
of Perides was not only a 'city’, as we us the term, but also
a 'City-State’ It was sovereign legidature aswell as executive
authority in relation to its collective affairs. But does that
make so much difference, in relation to the matter ia hand?
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No doubt, the fact that our cities form parts of populous
nation-Sates does make a difference, in the sne that they
cannot be completdly sdf-governing, and that a number of
sarvices will be both required of them and provided for them
on a nation-wide scale But to a fully sufficdent extent the
busnes of providing for the good life remains, and must
awaysremain,alocalm a t t e r—for thegreat city and for the
village alike, and als for the region which includes them both.
There is no ned to repine at certain services once locally
organized, being taken under national management, where
technical or adminisgtrative condderations make largeness of
sale or uniformity of treatment desrable. There are plenty
of things left for the local communities, of all sizes to do for
themsdves, including both things that are now being done
inadequately and yet more that are not being done at all,
or, if they are being done, are done sporadically or-lop-sdedly,
or out of any relation to the human architecture of the whole
community for which they are d&agned Let us condder
what some of these undone, or misdone” things are; for in
them we may well find the answers to some of the mogt vexing
problems of contemporary local government sructure &nd
organization.




CHAPTER I I'I
THE PLANNING OF TOWN AND COUNTRY

TOWN and Country Planning provides the key to the questions
raised at the end of the preceding chapter—Town and Country
Planning, that is not as the mere orderly arrangement of
housss and other buildings or as the 'zoning of land for
particular usss but in the much wider sne of ‘planning an
orderly, comdy and suitable framework for the llves of men.
City, town and village are alike in that they congitute frame-
works within which men carry on their affairs—affairs of pro-
duction and affairs of lesure and recreation; affairs private,
personal and domegic and affairs public; affairs assodative
and voluntary and affairs comprehensvey collective. City,
town and village are frameworks.within which men work
and play; love, like, didike, hate, are glad or sorry, humorous
or morose; do things apart or all together or in groups, learn,
grow, reflect, define their reations with other men and with
their God, if they have one; make friends, quarrel, fall foul of
law or cusom and play their part in shaping both; and in two
words live and die. In city, town and village children are born
and are brought up, well or ill: young people court and
marry; and middle-aged people get sdtled in their habits
and convictions, and take their colour from the environment
to which they have grown used. Also, of course people
move in and out, changing their community affiliations and,
often, creating new sub-communities on land vacated by the
farmer or the market-gardener to make room for the growth
of the built-up area. ) .
Indeed, this making of sub-communities, or suburbs, has
been the outgtanding characterigtic of recent urban growth,
and congtitutes one of the principal problems to be faced. A
suburb is, by its very nature, not a complete community, and
cannot have a fully independent life of its own. It isan adjunct,
to an exiging community, to which its life has to be adjusted.
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When a village is added to by a group of new local authority
houses, usually no particular problem arises, unless the
inhabitants are 'strangers, brought in to settle in connection
with some new economic enterprise. The new houses are
usually within easy walking distance of the essential village
institutions—pub, school, shops, church and chapel, and
perhaps Village Institute or Hall. There may be srious
problems of human 'mixing', when strangers come in 'to a
closely-knit village community with a strong common tradition;
but there is in most cass no serious problem of physical
planning—except of course from the narrower planning stand-
point of not spoiling the village's beauty or upsetting the
balance of its farms and holdings.

In the growth of towns quite different problems arise
The town equivalent of the small group of new dwellings
added on to the village is the much bigger housing estate—
sometimes big enough to hold as many people as a moderate-
sized town® In such cass it is not nearly enough simply te
plan the sung of the houses in a decent and orderly way, te
allow enough space for roads and gardens, or even to allocate
enough land for open spaces and as a 'reserve for other kinds
of building. If the new estate is to get a fair start, the earl)
inhabitants must be enabled to move into it as a place already
equipped with the indispensable apparatus for community-
making. No doubt, if this is neglected, shops and other
amenities will arrive in course of time—when the need for
them has accumulated to the point of inducing some person
or agency to supply them, either from the motive of profit 01
as a matter of Co-operative service or private philanthropy
or public pressure. But most of them will arrive long after
the need; and it is most unlikely that, even when they do
arrive, they will be at all well balanced in relation to the
need. Moreover, some of the most indispensable, from the
standpoint of community-making, may easily fail to arrive as
all; and in any event the new community will get a bad start
because the early settlers will be confronted with the impossble
task of making bricks without straw.

Allthiswasrealized, and said, long ago by Ebenezer Howar d
by Patrick Geddes, and by other pioneers of the community-
making art. They said it chiefly about new towns, such as
Letchworth and Welwyn; but it applies just as much to
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suburbs, though the actual needs are not quite the same. The
suburb, just as much as the brand-new town, has to be made
into a community, if its inhabitants are to live well. The
difference is that their community rotates in the orbit of a
larger community, of which it forms a closely connected part.
It needs its own institutions, to make it into a community;
but a part of the function of these institutions is to link it to
the parent town.

What institutions does a suburb need, in order to make
it a céntre of social living and to establish the right relations
between it and the larger community to which its denizens
as belong? Let us begin with the most obvious. It needs
a school, and must have a school at once, either within its
borders or very near at hand. But it needs more than this
in the way of schooling; for quite a number of the children
will be of secondary school age, or will have special educational
needs of one kind or another. There must, accordingly, be
easy access to schoals of different kinds, and wher e this does
not exist it must be provided from the outset—if  necessary,
by special arrangements for transport or by the meeting of
the cogts of transport out of public funds. No on€'s educational
prospects must be impaired, more than is absolutely unavoid-
able, by the parents removal into an outlying area. Secondly,
the suburb's own school must be designed from the outset to
meet the suburb's needs. It must be adaptable to other
social uses, and can in many places best be built at the outset
as school and institute combined, or at any rate upon a
common site; and the ste must allow ample room for growth.
It must be equipped for films, for film-strip, and for music
and dancing; and it must have not only garden ground, but
room and scope for outside activities, such as rough building
and what adults are apt to call "messing about". An asphalt
square must not suffice it for a playground, and its lesson-
rooms must not give the children a feeling of being mewed
up. In effect, it must be a good school, and more than a
school, and must be sited in close relation to other community
buildings. It must of course include proper arrangements
for school-meals, and adequate quarters for the teachers as
well as for the children, and for such adult activities as are
to be included within its scope.

Next, the suburb needs a 'pub'—or the social equivalent
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of a 'pub’'—or rather something more than this. It needs a
restaurant, with a proper bar parlour, or several, where
people can drink and talk, and can also get meals, from snacks
to feasts, pleasantly served. It needs, in the strictest sense
of the term, a 'public house, and one equally open and
welcoming to men and women and, apart from its bars, to
childrenaswell. | cannotinsisttoo strongly onthe importance
of the 'pub’, bars and all, or on the need for the 'pub’ to be a
restaurant as well and, at the right season, an open-air
restaurant for those who like it so. One of the chief ways
of making acommunity isover adrink; and for the community
of men, women and children at which we are aiming, the bar
must be redeemed from the sordidness into which it is apt
to fall in the town (but not often in the village), and must
become an adjunct to a restaurant open to all, to drinkers and
teetotallers, men, women and children together—but not
without catering adequately for the separate needs of the
various groups, as well as for the common needs of all.

| want these Communal Restaurants to be publicly owned
—built and equipped by the Local Authority itself. But |
do not necessarily want the Local Authority to run them.
They can be let out under licence to private caterers, subject
to proper conditions of safeguards, or to voluntary associations
of residents on co-operative lines—provided that they are
kept open to all comers. There is indeed, as we shall se
later, a great deal to be said for delegating their management
upon thelocal residentswhom they are to serve, while providing
for centralized equipment and, to alarge extent, for centralized
purchase of supplies. But they must, if they are to serve their
community-making purpose, be fully licensed; for otherwise
an important part of the new community will not frequent
them for talk as well as for eating—and it is indispensable to
make them the living centres of the everyday interchange of
local gossip and opinion. The divorce of drinking-places
from eating-places is one of the worst destroyers of the local
community: what is wanted is much more than a 'reformed
public house'—it is a convivium for the whole suburb, or of
course more than one, when the suburb gets big.

Thirdly, the suburb needs an Institute, either in close
connection with the school or separate; and by an Institute
| mean, not just a shed of wood or corrugated iron or concrete,
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and not just a single long room with the rain playing drum-
tunes on its roof, but a proper building, with rooms of different
gzes for anything from a small committee or circle to a dance
or a public meeting. This Institute must include a reading-
room and must have a branch library; and its books must be
frequently changed and its periodicals properly diverse. It
must have comfortable chairs, and a pleasant appearance;
and it must be as wide open to political as to any other clubs
or societies.  Attached to it should be tennis-courts, hard as
well as grass, and a bowling-green, and facilities for other
games a choix. It must be a club as well as an Institute; and
it would be well to call it by the former name. There should
be a small—a very small—family subscription to it, in order
to make the residents fee it to be their own; but every new
resdent, man, woman or child, should be made an honorary
member for the first year of residence without any subscription
at all.

In the Club, but not limited to its members, should be a
Citizens Advice Bureau, with regular visits from a Poor Man's
Lawyer. A branch of the Public, or County, Library has
already been specified; and every type of civic or national
official whom local resdents are likely to need to consult—
from the Food Office to the Asigance Board—should pay
regular visits and have a sort of sub-office on the spot, in order
to avoid unnecessary journeys for busy housewives or elderly
people. Every sort of voluntary society should be encouraged
to meet in the Club for the transaction of busness, for the
collection of dues, and for educational and social purposes;
and such people as Youth Organizers, Music Organizers,
and Educational Organizers should pay regular visits. The
representatives of the local Council should attend periodically
to report progress, to give an account of their stewardship,
and to answer questions, and the local M.P. should come
from time to timeto a non-party residents meeting. In short,
everything should be done to make the Club, together with
the close-by 'Public House' and schoal, the real centre of local
activity over the widest possble field. Where possble, these
institutes should be built in a single, harmonious group, with
park and playing-grounds adjoining, but not away in the
middle of the park, but cdose to the central shopping area, so
as to be handy of access in the course of the daily round.
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Among this group of buildings, it goes without saying,
should be the Health Centre, with consulting rooms for the
doctors practising from it, infant welfare centre, and equipment
for simple treatment not requiring specialist advice or a hospital
visit. | want the Health Centre to be separate from the other
com