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ABSTRACT

Community based housing associations (CBHAs) are neighbourhood 

based and locally controlled housing associations, which became the 

predominant type of association in Glasgow between 1974 and 1984.

The thesis examines the historical background to the development 

of associations, nationally and in Glasgow. It argues that, in 

contrast to the mainstream of the voluntary movement, with its 

philanthropic traditions, a distinctive feature of CBHAs has been 

their emphasis on resident involvement in housing production and 

allocation.

Central to this thesis is a study of various outcomes of the 

urban planning experiment of CBHAs. The study explores organisational, 

industrial relations, participatory and political aspects of their 

development in the light of pertinent theoretical debates in the social 

science literature and detailed empirical research. It demonstrates 

how CBHAs have evolved as small but complex organisations and suggests 

that this complexity reflects the multiple objectives of associations 

and their complex, changing and uncertain planning and economic environ

ment. It shows that CBHAs, like many voluntary, professional and public 

sector organisations, have a tendency to certain types of organisational 

conflict. In terms of their neighbourhood role, the case studies 

demonstrate that associations are influenced by local conditions, by 

the dynamics of local accountability, by state agencies and by wider 

political and economic developments. Continuing the focus on 

participation and state planning, the thesis draws on theories about 

participation, power and control which throw light on the housing 

association experience. It points to organisational, cultural and
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political influences on resident participation. It analyses the 

collective action through which associations have sought to modify 

external constraints and state controls and draws on theoretical debates 

on the state and social policy in examining different forms of state 

intervention and control. Finally it examines the role of CBHAs 

in Glasgow's tenement rehabilitation strategy and its consequences for 

people and housing in the city.
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THE DEVELOPMENT OF COMMUNITY-BASED 
HOUSING ASSOCIATIONS IN GLASGOW:

AN EXPERIMENT IN THE SOCIAL 
CONTROL OF HOUSING

INTRODUCTION

There are two main strands to this thesis. First of all, 

my aim is to provide a systematic account of various aspects of the 

development of community based housing associations (CBHAs).

Secondly, my aim is to analyse the development of the planning 
initiative of CBHAs in the light of pertinent debates and questions 
which have originated within different social science disciplines.

In this Introduction I shall therefore attempt to clarify the 

relations between my empirical focus on housing associations and 
the theoretical debates and issues which I have chosen to address 

in the thesis.

It will become evident to the reader that for my part CBHAs, 
and housing associations generally, are especially interesting 

organisations in terms of a variety of implications of their develop

ment. I shall acknowledge from the start that my personal and 

academic interests have significantly influenced the limits of my 

focus, the particular issues I have chosen to address, the perspectives 

which I have adopted and, unfortunately, the length of the thesis.

In this Introduction I shall attempt to clarify key aspects of my 
approach both empirically and theoretically. The Introduction will 
also serve as a guide to the structure of the thesis.

1.
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The research focus on Glasgow's housing associations

A major aspect of the thesis is a study of the "background, 

origins and development of an experiment in housing and planning in 

Glasgow, in which I was interested both academically and as a 

participant. My main concern is with community based housing 
associations (CBEAs), a neighbourhood based and controlled form of 

housing association which became the predominant form of housing 

association in Glasgow between 1974 and 1984* In contrast to the 
mainstream of the voluntary housing movement, with its philanthropic 

traditions, we shall see that a unique feature of CBHAs has been 
their goals of establishing local control through the involvement of 
neighbourhood residents in their management. A further important 
feature of Glasgow's CBHAs has been their central role in the 

tenement rehabilitation strategy which was adopted by the local author

ity during the 1970s with the support of central government agencies.

This planning strategy focused on the major planning problem 

of obsolescence of mainly privately-owned housing in several parts 

of Glasgow. These predominantly working class localities had been 
significantly affected by economic and industrial decline and, more

over, the vast majority of their tenement housing lacked basic amenities 

and was in a considerable state of disrepair. The problem of housing 

obsolescence was clearly significant, therefore, for the housing
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conditions and opportunities of working class people who wanted to 

live in these mainly "inner" tenement areas of Glasgow. We shall see 

that the CBHA/rehabilitation strategy for tackling inner area housing 

obsolescence represented a major departure from established 

strategies for tackling housing obsolescence in the city.

The formation of two CBHAs by 1974 was therefore an atypical 

development in Glasgow's planning system and within the voluntary 
housing association movement. We shall see that this innovation was 
supported and influenced by state agencies (the local authority, the 

Housing Corporation and the Scottish Development Department), by 

professionals involved in housing provision and by local residents.
We shall also see that the role of CBHAs was extended and routinised 

and that, by 1984» there were 27 neighbourhood associations in Glasgow.

For neighbourhood residents CBHAs represented a strategy for 

ameliorating social and physical aspects of their localities and they 

offered new opportunities of access to decent housing in favoured 

localities, nearer to shops, pubs and the city centre than the 

peripheral schemes. Moreover, they offered, for the first time, some 

scope for resident involvement in housing and planning issues affect

ing their neighbourhoods. However, we shall see that for those who 

became actively involved in developing their local associations, in 
formulating and modifying their objectives and in monitoring their 

progress, the experience of involvement was subject to extensive and 

complex controls and uncertainties.
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The development of Glasgow's CBHAs has "been notably interwoven, 

first, with the development of the voluntary housing movement and.its 

political, economic and planning context; secondly, with housing 

and planning developments in Glasgow; and, thirdly, with neighbourhood 

characteristics and what I shall term specifically local influences. 

Prom the start I wanted to take systematic account of these different 

strands of influence on the CBHA/rehabilitation strategy adopted in 
Glasgow during the 1970s and on the development of local associations.

When I started the research, I conceived of a central role for 

two case studies of CBHAs. I aimed to document the local backgrounds, 
origins and development of these associations. I intended also to 

employ perspectives in organisational theory in order to illuminate 

and explain various aspects of their organisational development, such 
as the evolution of their goals, their internal and external relations 
and the key environmental influences on their growth and development. 

However I have indicated that I was also interested in questions 

relating to the wider planning context of CBHAs. Therefore, whilst 

I wanted to describe and explain the significant differences between 

CBHAs, I also wanted to explore their shared experience of political, 

economic and planning constraints and how this experience reflects 

that of other agencies involved in housing provision. Moreover, as 
the research progressed I could not fail to note that the developments 

I was documenting were taking place during a period of significant 

political and economic changes. I wanted therefore to examine how 

these wider influences interrelated with the influence of individual
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and social action, local events, circumstances and neighbourhood 

characteristics. This approach was influenced by both Marxist and 

Weberian approaches to historical and sociological analysis.

It also reflects the influence of C. Wright Mills' approach to research 

in The Sociological Imagination, a work which has long impressed m e ^  

Mills states:

A-historical studies usually tend to be static or very short 
term studies of limited milieux. That is only to be expected, 
for we more readily become aware of larger structures when 
they are changing, and we are likely to become aware of such 
changes only when we broaden our view to include a suitable 
historical time span. Our chance to understand how smaller 
milieux and larger structures interact, and our chance to 
understand the larger causes at work in these limited 
milieux thus require us to deal with historical materials. (3)

Moreover, Giddens has recently suggested that the Sociological
Imagination implies 'an historical, an anthropological, and a critical

(4)sensitivity'. '

In keeping with this historical perspective, Part One of the

thesis will explore the historical development of the voluntary housing

movement. It will highlight some of the key characteristics of the

Third Arm, as well as changes in the goals of its participants. It

will also illustrate how economic developments and changes in the

policies, controls and interventions of state agencies have influenced
housing provision by associations. In Part Two of the thesis I shall

examine wider influences on housing and planning developments in

Glasgow, and I shall against that background provide an account of

the origins of the policy initiative of the CBHA/rehabilitation 
strategy in Glasgow.
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Prom the start of the research I was interested in the ways
in which the goals and structure of CEHAs implied a shift in

established patterns of control over working class housing

opportunities in the inner areas. I was aware that questions about

control which were relevant to the CEEA, experience have been addressed

within a number of disciplines. I did not, however, aim to derive a

central hypothesis from theoretical analysis, which would then be
( 5)tested through the CBHA experience. ' I was more interested in 

exploring a number of questions about control which were at the same 

time a focus of debates in different social science disciplines and 

relevant to practical dimensions of participants’ experience. I 
shall discuss this theme of control later in the Introduction and we 

shall see its relevance to different parts of the thesis. At this 
point, however, I shall stress my general interest in applying a 
variety of theoretical perspectives in the research, which have been 

selected by virtue of their relevance for focusing on, highlighting 

and explaining different dimensions and outcomes of the development 

of CEHAs. I also, however, aimed to consider the implications of 

aspects of the housing association experience for certain current 

theoretical debates in the literature.

We shall see that my interest in different outcomes of the 
development of CEHAs, and in the particular theoretical debates I 

have chosen to address in the research, has been influenced by my 

experience of participation and by my own previously established 

orientations and interests. I must further acknowledge that these
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influences meant I embarked on the research with certain general 

assumptions about CBHAs. For example, I was aware of the organi

sational complexity of CBHAs which appeared to stem from a number 

of influences. We shall see that CBHAs pursue a variety of goals; 

that they are dependent on the support of neighbourhood interests 

and organisations; and that they face extensive uncertainties. Also, 

a growing body of research has focused on the outcomes of state 

intervention in the field of social policy.^ I recognised from 
the start, therefore, that a major feature of the environment of 

CBHAs would be the complex of state agencies which supported and 

influenced their objectives, which funded their work and which ensured 
their accountability. I was therefore interested in exploring through 

the research what appeared to be potentially contradictory influences 
on their development. CBHAs were innovative organisations and their 
formation appeared to signify certain notable changes in the planning 

system. Yet, at the same time, they clearly operated in the context 

of intervention and controls by state agencies and within the frame

work of an established planning system. I therefore resolved to examine

the outcomes of the development of CBHAs in the light of research on
( 7} (s')organisations, ' social movements and community action, ' and

(9)state planning and intervention. We shall see in later chapters 
how such research offered numerous hypotheses, which were relevant 
to my focus on housing associations. For example, studies of social 

movements and public participation in planning have pointed to the 

contradictory outcomes of such developments/1*^ They emphasise, 

on the one hand, tendencies towards innovation, some redistribution of
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power between the planners and urban citizens and some improvements 

in social provision. On the other hand, they have generally stressed 

that organisational innovations have become subjected to pressures 

resulting in their routinisation; that participation in planning 

tends to result in the political incorporation of residents' groups, 

which were initially committed to advancing local interests and 

engaging in collective protest. Moreover, it has been argued that 
neighbourhood action, just like working class based collective action, 
has served both to modify and to reinforce the power of state agencies^ 

I shall refer to such debates at different parts of the thesis, and 

particularly in the concluding section where I shall consider their 
relevance to the housing association experience.

I have emphasised that neither my initial assumptions, nor the 
interests which have guided my approach to the research materialised 
from a void. Just as has been argued by critical social scientists

in the C.W. Mills tradition, they have stemmed from my personal history,
(12)and they reflect my academic and social thinking.v ' I shall now 

attempt to describe the interrelations between my personal background 

and the orientation of the research.

Personal influences, theoretical and substantive interests

There are two main aspects of my background which I would argue 

have especially influenced my approach to the research and to its 

development. First, I did not learn the craft of an established 

social science discipline. Rather I trained, in the 1960s, in the
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emerging discipline of Organisational Analysis which highlighted 

the relevance of Sociological, Political, Economic and Psychological 

perspectives to the analysis of organisations. The discipline was 

also closely linked with those of Public Administration and Industrial 

Relations. If I had a leaning, it was towards Sociology, an interest 

which I was able to pursue when I subsequently lectured in Organisational 

Analysis, in Industrial Sociology and in Urban Sociology in different 

academic institutions.

Whilst the majority of my academic' work was oriented towards 

industrial organisations, I developed an interest in housing and 
planning when I taught on a Sociology course for architects in 1973« 
However, even prior to that time, like many of my contemporaries I 

was critical of conventional planning strategies, especially the slum 
clearance approach and its effects on working class housing conditions 
and opportunities. Glasgow, like Liverpool where I had come from, had 

a centralist, traditionalist planning image. Both cities had been 

industrial, mainly working class cities in which class inequalities 

of choice, control and opportunity were reflected in housing provision 

and patterns of access. Prom the literature on urban studies and 

planning it was evident that there was growing academic criticism of 

the slum clearance approach, in Britain and America, and that there 

were signs of reaction by urban residents and professionals against 

both centralised planning and d i s p e r s a l .M o r e ov e r ,  libertarian 

writers like Colin Ward were actively attempting to generate interest 

in planning alternatives and the extension of public participation/1^
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Against this "background, the Assist architects' involvement in Govan

in the early 1970s, which I shall describe in the thesis, appeared
( 15)to be a positive development in Glasgow's planning scene.v

It might have been a logical progression for me to become 

involved with housing associations at that stage, but between 1974 

and 1976 I lectured in Industrial Sociology. During that period I 

did, however, hear more about community based housing associations, 
and in late 1976 at a stage when I felt that I lacked any practical 
work experience, I resolved to leave academic work. During 1977 I 

worked as a Development Officer in Reidvale Housing Association, in 

Dennistoun, an area in Glasgow's East End. I learnt and I thrived 
on the intensity and variety of the small local office and I was 

amazed at the complexity of its work and its funding and bureaucratic 
context. Like most participants I did not have much time to reflect.
I left Reidvale for the same personal reason which had influenced 
prior work decisions!"^ otherwise it is possible that I might still 

have been a housing association employee.

During 1978 I resolved to embark on this study which I saw as 

enabling me to merge my academic and practical interests. Fortunately 

I was able to do so on a Social Science Research Council studentship 
in the Department in which I had previously studied and worked as a 
lecturer. I have already described how, when I started the research, I 

had intended that central to it would be two case studies of local 

associations, and in particular I was interested in highlighting
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differences and similarities between them. As a participant in the 

early stages of an association's development I could not fail to 

become aware of the local differences between associations in terms 

of the scale of their building programmes, neighbourhood character

istics and local problems, the influence of key participants, and 

organisational relationships. It was not difficult, therefore, to 

select two associations which would highlight both organisational 
differences and similarities between CBHAs. I chose Govanhill and 
Reidvale Housing Associations with those ends in mind. Govanhill I 
selected because of its history of blight and local reaction; because 

of the larger scale of the planning area in which the association 
might potentially coordinate rehabilitation; because it was the 

first CBHA to be registered by the Housing Corporation in Glasgow; 

and because its progress highlighted the major technological
uncertainties which have been experienced in the rehabilitation

( 17 )programmes of several CEHAs. Reidvale I selected because I had

appreciated while I was a participant that there were certain 

differences in style, approach and circumstances between the two 

associations and because I had known it well during a short period 

of its development. We shall see that, unlike Govanhill, Reidvale 

was not recognised as an independent neighbourhood until a community 

worker encouraged the formation of a local Residents' Association 
in 1973 to liaise with the local authority on planning issues. In 

1975 the Residents' Association pressed for the formation of a local 

housing association and Reidvale Housing Association was formed in
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late 1975 and registered in April 1976. Reidvale HA was to operate

in a compact homogeneous locality in contrast with the geographical
( 18 )spread and heterogeneity of Govanhill. ' In spite of their early 

differences we shall see that doth associations faced many similar 

constraints and problems.

My initial intention was to employ sociological methods and 

perspectives which would illustrate key aspects of the development 
of the two associations. In particular, I wanted to highlight the 

interplay of, on the one hand, participants' choices and action and, 

on the other, structural and contingent influences. This approach 

to the analysis of organisational change and development was influenced 
by the work of several writers in Organisational Analysis, whose 

contributions I shall discuss in Chapter Nine of the thesis.

I have emphasised that I was not only interested in historical 
documentation and in narrating the housing association experience.

There were certain theoretical questions and debates which I wanted 

to address through the research. These questions relate to my 

interest in several aspects of power and control which I believe 

are relevant to the housing association experience. I shall now 

attempt to clarify this interest.

Aspects of cower and control

The questions about control which recur in the thesis relate to 

a variety of aspects of the development of housing associations in
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Glasgow and nationally. First, I have suggested that a distinguishing 

feature of GBHAs is their goals of involving local residents in 

control of their affairs and of ensuring that the administration of 

rehabilitation and housing management is adaptable to the needs and 

preferences of local people. I am therefore interested in exploring 

how far, and in what ways, CBHAs have offered scope for participation 

to local residents in CBHA areas. I am interested in examining the 
outcomes of local participation for those residents who became involved 
in managing their local associations and for those whose housing 

interests they affected. At the same time I am interested in certain 

central organisational features and outcomes of housing associations.

We shall see that the official internal control structure of CBHAs 

involves local people in responsibility for policy, and officials in 

responsibility for implementation. This control pattern is common 
to many organisations in the state and voluntary sectors and in the 
thesis I shall employ perspectives in Organisational Analysis and 

Public Administration to highlight the tensions and contradictions 

which are common to many such organisations.

I have described my intentions of exploring through the research 

the influences of, on the one hand, local participation and local 

accountability and, on the other, the implications of state inter
vention and controls for housing associations. Moreover, I should 

emphasise here that my interest in aspects of power, control and 

housing outcomes is reflected in several recent and influential studies 

of housing policy and urban politics. The studies by Lambert, Paris
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and Blackaby/1^  Saunders^20  ̂ and Dunleavy^21  ̂ are all relevant 

here. In the concluding section, therefore, I shall compare some of 

my findings about the development of Glasgow's CBHAs with certain 

conclusions about housing policy and urban politics derived from 

research carried out in Birmingham and London Boroughs.

Turning to focus on the structure of the thesis, I have 

emphasised earlier that my approach is historical and that Parts 
One and Two of the thesis provide a background to the development 
of housing associations, nationally (Part One) and in the Glasgow 

case (Part Two). Chapters One to Five therefore concentrate on 

political, economic and planning influences on the development of 
housing associations; on the intentions and values of housing associa

tion participants; and on the outcomes of collective action.

Parts Two and Three of the thesis narrate several different 

aspects of the development of Glasgow's CBHAs between 1974 and. 1983«

In Part Three, Chapters Six and Seven describe how Glasgow associations 

became involved in national and urban representative organisations 

and how their participants entered into lobbying and campaigning 

in order to influence their environment of state funding and controls. 

Chapter Eight describes the complexities and uncertainties of 

rehabilitation and the various private sector interests which were 
influenced by the CBHA/rehabilitation strategy in Glasgow. Chapters 

Eight and Nine also explore the outcomes of CBHAs in terms of 

industrial relations developments and in terms of their significant
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organisational characteristics. Chapter Ten in Part Four sets the 

scene for the case studies by highlighting the characteristics of the 

neighbourhoods in which Govanhill and Reidvale Housing Associations 

were formed in the 1970s. Chapters Eleven and Twelve focus on the 

development of the two associations as housing producers, as local 

landlords, as management systems and, finally, in terms of the dynamics 

of local participation and accountability which effect them.

At several points in the thesis I shall refer to research and 
debates which are relevant to these different aspects of the housing 

association experience, as for example in Chapters Three, the 
Introduction to Part Three of the thesis and in Chapter Ten. At these 
points I shall highlight certain theories about urban politics, public 

participation and the power inequalities among organisations which 
serve to influence policy making and its outcomes.^'  ̂ Also, 
prior to the case studies, in Chapter Nine I shall focus on certain 
themes in the literature on Organisational Analysis in order to high

light key aspects of my approach in accounting the development of 

Govanhill and Reidvale Housing Associations. In Chapters Thirteen 

and Fourteen I shall pursue my interest in different aspects of power 

and control more theoretically and at that stage I shall address more 

specifically certain current theoretical debates. Whereas in Chapter 
Thirteen I shall deal generally with housing association experience, 
in Chapter Fourteen I shall focus more specifically on the outcomes 

of the development of CBHAs.
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It will become apparent to the reader that I am approaching 

housing provision by housing associations as an enterprise which is 

closely linked with the state's involvement in housing production and 

allocation. In doing so I have diverged from those perspectives which 

distinguish sharply between the role of state agencies in capitalist 

production and in providing for social consumption. Housing 

associations are not state agencies. We shall see that as voluntary 

organisations involved in producing and allocating housing, they are 
significantly dependent on state funding and have played an 

increasingly important role in the implementation of state housing 

policies. Moreover, I have suggested that certain distinguishing 
characteristics of CBHAs imply a shift in control to area residents 

and the establishment of a new form of social ownership and control 
over local housing. I would further suggest that the state funding 
and public accountability of associations should serve to highlight 
important features of state intervention and control, which I shall 

discuss in Chapter Thirteen.

Having outlined the background to my approach and the questions 

which have influenced the scope and structure of the thesis, I shall 

now turn to discuss the methods which I have applied in the research.
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Research methods

We have seen that there are certain key aspects of my approach

to the research: first, it involves a historical perspective;

secondly, my aim is to account for the processual development of

associations, in Glasgow and nationally, between 1973 and 1983; and
thirdly, a central aim has been to explore structured influences on

power inequalities and housing opportunities, as well as the dynamics

of power and control which are reflected in the development of housing

associations. In the context of these different research interests

I have employed a variety of empirical research methods. Unlike

Lambert, Paris and Blackaby's 'straw man' of the conventional researcher

or C.W. Mills' academic 'bureaucrat', I have not limited my data
( 2 3 )largely with the intent of ensuring its manageability.v ' I have 

been eclectic in the methods I have adopted, the sources of my infor

mation and in my definitions of relevant data.

In terms of the methodological assumptions underlying the

approach to the research, I would suggest that my approach reflects

the difficulties inherent in simplistic categorisations of theoretical
( 2 A )approaches in social science. ' For instance I would argue that

( 25)my approach is both inductive and deductive.v "  Whilst I shall 

mainly attempt to contribute to theoretical debates on the basis of 

my observations about housing associations (an inductive approach) I 

have argued that my interest in specific theories and debates has also 

stemmed from my prior immersion in certain bodies of theory. Farther, 

it will become evident that my approach has been influenced by writings
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in Marxist theory, in critical sociology, in systems analysis and in 

Weberian sociology, as well as by the academic disciplines which I 

have mentioned earlier. Moreover, in accounting for the developments 

in which I am interested, as I have suggested earlier, my approach 

aims to take account of, on the one hand, structural influences and, 

on the other, the role of individuals and of collective action.

As well as being interested in describing the established, structured 

influences on the housing association experience, I am interested in 
how participants perceive and interpret these structures and how such 

perceptions are reflected in participants' action and the development 

of housing associations. This interpretative emphasis stems for my 
part mainly from the work of Weber in Sociology, whilst we should re

member that the emphasis on political and economic influences and on 

structured inequalities has been most notably reflected in the work of 
the Marxists. We should also note, however, that certain influent
ial theoretical works would imply that the traditions of Marx and Weber

are not mutually exclusive and that there is considerable common
(27)ground in the theoretical interests of these schools. '

Moreover, I would emphasise that this common ground is 

particularly relevant to the concerns of the critical social 

scientists who have influenced my approach. For these writers have 
dualistic aims of, on the one hand, illuminating the characteristics 
of structured constraints and contingent influences on participants' 

action and, on the other, of identifying the meaning of such constraints 

for participants and their intentions.One 0f the purposes of such
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research is to highlight the scope and potentials for action

through which people might modify and ameliorate the constraints

which impinge on their interests. I would suggest that my focus on

aspects of control in the housing association experience is consistent
( 28)with the aims of critical theorists.' '

Turning specifically now to discuss research methods, I should 

emphasise that different methods were adopted in the pursuit of differ
ent kinds of information. For instance in the attempt to provide a 
historical account of the voluntary housing movement, I concentrated 

on the literature on housing and planning and on studies of the housing 
association movement. I was interested in identifying the main histori
cal strands of the housing association movement and how these were 
reflected in more recent developments (Chapter One); in the ways in 
which the development of the movement reflected political and 
economic influences and state policies (Chapter Two); and in identify
ing key aspects of housing associations as a Third Aim of housing 

provision (Chapter Three). I also aimed to understand more recent 
developments in government policy and their implications for housing 

associations, "between the late 1960s and early 1970s. To those ends 

I conducted interviews with senior Scottish Development Department 

officials, with senior officials in the Housing Corporation, and with 
officials and members of the Scottish Federation of Housing
Associations. These interviews were all lengthy and relatively open-

( 29)ended and unstructured. '
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My account (Chapter Four) of the historical background to the 

development of housing associations in Glasgow is based on a review 

of the literature on housing and planning in Glasgow and the West of 

Scotland. In contrast, my study of the development of a policy 
initiative (that of Glasgow's CBHAs) is based on my own research 

(Chapter Five). I conducted a series of interviews with local 

councillors, local authority officials, Housing Corporation officials, 
architects and community workers. All those interviewed were selected 
because of their involvement in different roles in Glasgow's planning 
scene between 1969 and 1974, and had been connected in some capacity 

with the origins of the CBHA/rehabilitation strategy. I also inter
viewed officials and members who had participated in housing associ

ations in Glasgow, between 1969 and 1974» with the aim of learning 
about their early intentions and expectations. I examined official 
reports and papers relating to the early development of housing 
associations and I was given access to such documentation by the local 

authority and the Housing Corporation. Moreover, with the purpose of 

comprehending the development of policy within the Corporation of 

Glasgow, I analysed the Minutes of its Housing Committees between 

1969 and 1974, as well as The Glasgow News, an independent newspaper 
which covered that period.

In terms of my focus on various outcomes of the development of 

Glasgow's CBHAs between 1974 and 1983 I again drew on a variety of 
sources of information. I analysed Minutes and official reports of 

the local authority, the Scottish Federation of Housing Associations
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and the Glasgow Forum. I also interviewed housing association 

participants, and drew on my interviews with government personnel. 

Moreover, between 1978 and. 1981, I attended as an observer meetings 
and conferences of the Glasgow Forum of Housing Associations and of 

the Scottish Federation. There can be no doubt, as I have suggested 

earlier, that my questions and observations during that period were 

influenced by my prior participation, as well as by the regularity 
of my contacts with participants during the research. Since 1980 
I have been actively involved as a member of a neighbourhood housing 
association and, subsequently, as a member of the Council of the 

Scottish Federation. I would suggest here that my research has 
inevitably influenced my contribution as a participant since 1980.
On the other hand, I would suggest that my participation created both 

difficulties and opportunities for the research. I shall clarify 
this point later.

I shall first describe the research methods employed in my 

attempt to provide an account of the origins and development of the two 

associations. I was interested in highlighting the differences and 

similarities in planning, employment and social characteristics of 

the two neighbourhoods in which Govanhill and Reidvale Housing 

Associations were formed in the early 1970s. Once again I drew on 

a variety of sources of written material, including planning reports, 
census information and historical accounts of the two neighbourhoods.

I also carried out interviews with local authority planners and local
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councillors, community workers and representatives of neighbourhood 

groups, and moreover, as the research progressed I attended some public 

meetings and planning working groups in both neighbourhoods.

Both Govanhill and Reidvale Housing Associations agreed that I 

should have access to their files, receive their Committee Minutes, 

interview staff and Committee members and attend meetings between 

1979 and 1981. Between 1979 and 1981 I spent approximately two days 
a week carrying out these tasks in both their offices. In Reidvale 
local people remembered me in my former capacity as an official and 

in Govanhill, by 1981, local shopkeepers were complaining to me about 

their problems. There is no doubt that I felt increasingly involved 
with the experiences of both associations during that period. I had 

become an "ear1' to many parties, against which could be sounded out a 
multitude of issues and problems. My "policy" was not to make judgments 
unless I was specifically requested to do so. Whilst at times I did 

receive such requests, it is perhaps more remarkable how seldom they 

occurred. I would suggest that participants held varying conceptions 

of my role and of my neutrality as a researcher. Moreover, there 

were changes in my involvement over time, ranging from my prior 

participation as an official, to my increasing involvement with CBHAs 

during the research on a number of different fronts. At the same time,
- -I had focused the research on different dimensions of the housing

association experience and it would follow that any partisan assessments 

I held in one sphere (for example, in relation to state funding and 

controls) would not necessarily serve as indicators regarding my
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approach to aspects of industrial relations or neighbourhood politics.

Further, whilst discussions about research methods have pointed 

to the significance of a continuum ranging from detached observation 

to full blown participant observation in qualitative research, 

in my case it is evident that such a clear-cut categorisation is not 

really possible. Whilst the research was initially influenced by 

prior participation, I would suggest that between 1978 and 1980 it 
corresponded as far as was possible to the more "detached-observer” 
end of the continuum of participant observation, and that since 1980 

it has shifted towards increasing participation or to 'Research- 

Action '■ in Lambert et al's terms. ̂  ^

My participation was a crucial factor in keeping the research 
alive during my writing up and updating phase. However, it also 
generated ethical problems. Whilst most participants with whom I 
shared my involvement knew that I was carrying out a research project 

on housing associations, there were ethical considerations, which led 

me to limit my "data", as far as I wa3 able, to that gained from 

situations where I was acknowledged as a researcher. In particular, 

the research had stretched out timewise to the extent that I believed 

that few participants could understand the range of my interests, 

which in any case were difficult to communicate succinctly. 

Participation clearly also meant access to privileged information and 

I therefore had to make judgments about its place in terms of the 

research. Moreover, I was aware that my participation enabled access
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to the voluntary sector to a far greater extent than to the state 

agencies in which I was also interested. Against this background the 

research was likely to be biased towards an emphasis on the 

perspectives and problems characterising associations and at times, 
potentially to their detriment. These concerns also affected the 

case studies.

Against this background it is relevant that many studies have
pointed to the greater likelihood of researchers' access to, and

(32)identification with less powerful groups.w  ' Recognising the 

potential of "overload" in terms of the housing association experience 
I resolved therefore to remind myself continually of the sources of 
different aspects of my data. I further resolved to "officially" 

update my data in 1962 and 1983» when I carried out a further programme 
of interviews and updated information. Moreover, I resolved to have 
my draft case studies read by certain longstanding participants (staff 
and Committee members) in both associations. This decision alleviated 

my concerns about the possibilities of incorrect factual information 

and of infringing on confidentiality. The "draft" case studies were 

read by two participants in each association prior to their updating 

in 1983. I made some minor amendments as a result of certain 

corrections and comments, for which I was exceedingly grateful. I 

approached in a similar fashion the material on state controls and on 
the development and outcomes of collective action (Chapters Six and 

Seven).
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Finally I want to consider further the role of the case studies 

in Part Pour for the research as a whole. In a sense the case studies 

can be viewed as self-standing and detailed accounts of the develop

ment of two Glasgow associations (Chapters Eleven and Twelve). I 

have described earlier the intensive research approach which I 

adopted with the aim of exploring the processual development of the 

case study associations. I would argue that such an approach was 
essential to take account of historical influences and to illuminate 
the interplay of constraints and action. I would also argue that the 

case studies were a major influence on the research as a whole. My 

close monitoring of the two associations served continually to alert 
me to the similarities and differences between them and to suggest 

indicators which demanded further exploration. These indicators were 
relevant to housing associations more generally and to the wider 
questions in which I was interested, about control, decision-making 
and relations between the voluntary sector and the state. Just as 

Bechhofer and others have argued about participant observation, I 

would argue that the intensive case study approach enables 'the 

continuous generation and testing of "hypotheses"'/'^

Having described the research focus, my approach to the research 

and the research methods which I have adopted in the thesis, Part One 
of the thesis will explore historically the changing relations between 
the Voluntary Sector and the State.
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Hôtes and References to the Introduction to the Thesis

(1) See T. Bottomore and R. Nisbet,(eds.), A History of Sociological 
Analysis. Heinemann, Basic Books, 1978. Particularly relevant 
is A. Dawe's article, "Theories of Social Action', pp. 362-
417 which stresses the links between social structure and social 
action. Also T. Bottomore and R. Nisbet's article stresses 
how the structuralist emphasis in sociology has stemmed from 
the work of Marx and Durkheim, and can be either static or 
dynamic in character, pp. 557-598.
See also the typification of Weber's Action approach in M. Weber, 
The Protestant Ethic and the Spirit of Capitalism. Unwin 
University Books, 1974» and K. Marx, Early Writings, Introduced 
by L. Colletti, New Left Review, 1974«

(2) C.W. Mills, The Sociological Imagination, Pelican Books, 1970.

(5) Ibid, p. 165.
(4) A. Giddens, Sociology, A Brief but Critical Introduction, 

Macmillan Press, 1983» P* 16.
(5) See F. Bechhofer, 'Current approaches to empirical research: 

some central ideas', in J. Rex, Approaches to Sociology, An 
Introduction to Major Trends in British Sociology, Routledge 
and Kegan Paul, 1974» pp. 70-91. Bechhofer and others, like
B. Fay, have stressed that this conventional, mainstream research 
model of the natural and physical sciences may be inappropriate 
for much social research. See also B. Fay, Social Theory and 
Political Practice, George Allen and Unwin, 1975» pp. 70-110.

(6) See for example, A. Giddens, Sociology, A Brief but Critical 
Introduction, 1985» on. cit. , pp. 77-96; N. Ginsberg, Class, 
Capital and Social Policy, Macmillan Press, 1979, pp. 1-19;
I. Gough, The Political Economy of the Welfare State, Macmillan 
Press, 1980, pp. 1-16; V. George and P. Wilding, Ideology and 
the Welfare State, Routledge and Kegan Paul, 1976; R. Miliband, 
The State in Capitalist Society, Weidenfeld and Nicolson, 1969.

(7) See S. Clegg and D. Bunkerley, Organisation, CjLass and Control. 
Routledge and Kegan Paul, 1980, for a summary of key issues and 
debates in organisational analysis. See also Chanter Nine where 
I shall focus on such debates.
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(8) See Chapter Three, the Introduction to Part Three of the thesis, 
Chapter Ten and Chapters Eleven and Twelve for references to and 
discussions of the literature on community action, social 
movements, public participation and urban politics.

(9) See Chapter Thirteen for a discussion of theories of state 
intervention and control and their relevance to the housing 
association experience. See also 3. Jessop, The Capitalist 
State, Martin Robertson & Company Ltd., 1983, for a 
comprehensive analysis of the literature on the Capitalist State.

(10) See for example, C. Paris and B. Blackaby, Not Much Improvement, 
Urban Renewal Policy in Birmingham, Heinemann, 1979»
H. Stretton, Urban Planning in Rich and Poor Countries, Oxford 
University Press, 1978; G. Kirk, Urban Planning in a Capitalist 
Society, Croom Helm, 1980; C.G. Pickvance, (ed.), Urban Sociology, 
Critical Essays, London, Tavistock, 1976.

(11) These arguments are typified in C. Cockbum, The Local State, 
London, Pluto Press, 1977•

(12) C.V. Mills, The Sociological Imagination, 1959» or. cit., 
see Appendix on Intellectual Craftsmanship, pp. 215-219.
See also B. Pay, Social Theory and Political Practice, 1975»
op. cit., pp. 93-97» Pay stresses that a critical social theory 
is necessarily influenced by the practical and social concerns 
of researchers.

(13) See H. Rose, The Housing Problem, Heinemann, London, 1968,
an influential text which was critical of housing policies and 
which emphasised the human face of housing problems of the 1960s. 
See also R. Pahl, Whose City?, Second Edition, Penguin, 1975 and 
R. Pahl, Patterns of Urban Life, Longman, 1970.

(14) See C. Ward, Tenants Take Over, The Architectural Press Ltd., 
London, 1974 and C. Ward, Anarchy in Action, George Allen and 
Unwin, 1973 •

(15) See Chapter Five.

(16) A new addition to the family!

(17) See the case study of Govanhill Housing Association in Chapter 
Eleven of the thesis.

(18) See the case study of Reidvale Housing Association in Chapter 
Twelve of the thesis.
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(19) See J. Lambert, C. Paris and B. Blackaby, Housing Policy and the 
State, Macmillan Press, 1978 and C. Paris and B. Blackaby,
Not Much Improvement, Urban Renewal Policy in Birmingham. 1979, 
op. cit.

(20) P. Saunders, Urban Politics, A Sociological Interpretation,
Penguin, 1980.

(21) P. Dunleavy, 'An issue centred approach to the study of power', 
Political Studies, 1976, Vol. XXIV, No. 4, pp. 423-34, and 
'Protest and quiescence in urban politics: a critique of some 
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PART ONE

THE VOLUNTARY SECTOR AND THE STATE



CHAPTER ONE

THE DEVELOPMENT OF VOLUNTARY HOUSING IN' BRITAIN

In the Introduction, CBHAs were described as a locality-based 

and locally controlled type of housing association which has been 

vested with a significant role within the planning context of housing 

rehabilitation in Glasgow between 1974 and 1983. Further it was 

suggested that CEHAs in Glasgow represented a deviation from 

traditional forms of housing association and from patterns of develop
ment of voluntary housing provision in other cities. However, CBHAs 
operate within the same national framework (of politics, legislation, 

economic change and housing provision) which forms the context of 
housing associations in general.

Chapter One covers selected themes relating to the development 

of housing associations in Britain and is divided into two main sections. 
Section One, by way of introduction, identifies some key questions 
relating to the notion of the voluntary housing movement as a Third 

Arm of housing provision in the context of state funding and control.

In Section Two I shall identify the complex range of organisations 

associated with the movement over the last century and examine some 

attempts at classifying housing association types. In Section Three 

I shall propose a simple framework outlining major historical trends 

within the movement, and finally I shall focus on certain aspects of 
CBHAs. In the second chapter of Part One, the political and economic 

context of the movement will be further examined. National
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housing policy and legislation and local authority policy will he 

discussed in terms of their effects on the development of the housing 

association movement. The concluding chapter of Part One will examine 

questions relating to housing associations as a Third Arm of housing, 

focusing especially on developments during the 1970s.

1. The Voluntary Sector and the State

The housing association movement has frequently been referred 
to as the 'Third Arm' of housing provision in Britain. The 'Third 

Arm' concept, as it ha3 been applied by successive governments, refers 

to the role of housing associations in supplementing and complementing 
housing provision by statutory agencies and by the private housing 

sector.^ However, for participants in voluntary housing the concept 
also serves to emphasise significant aspects of organisation, control 
and provision of housing which distinguish the work of housing 
associations from housing provision by the state and the private 

sectors.

Por many participants within J+he movement' a significant aspect

of its identity has been its voluntarism, its ability to incorporate

voluntary action and co-operative effort in the management of housing,

and to act independently of state control in the development of
housing alternatives. So, for example, principles of co-operative

ownership and management are embodied in the development of one
(2)sector of the movement.v
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Ward and Hands suggest that another aspect of the 'Third Arm'

is that the aims of movement organisations are to develop alternative

means of access to housing and increased variety in housing provision.

These writers emphasise that housing association provision should

meet the needs and preferences of groups not catered for by statutory
(3)and private agencies.

Central government housing policy and legislation of the late 

1960s and 1970s served to effect incremental change in the planning 
context and in opportunities for development by the voluntary sector. 
Elements of different Housing Acts (most recently the Housing (Scot

land) Act 1969 and the Housing (Financial Provisions) (Scotland) Act 
1972) were modified and integrated within the Housing (Scotland) Act 
1974» which established a comprehensive framework of funding controls. 

The 1974 Housing Acts^^ therefore, represented an overall shift in 
central government policy towards encouraging and enabling an expanded 
role for the voluntary sector in providing housing for rent.

Historically, and in the present day,there is a confusing array

of types of housing association, in terms of their objectives, their
(5)membership and the client groups which they serve. ' Until 1964 

housing association (HA) objectives primarily reflected the varying 

interests and priorities of their Management Committees, as well as 

the policies of local authority funders. However, the 1964 Housing 
Act established a quasi-govemmental organisation (or quago ) / ^  

the Housing Corporation, following government concern about the 

steady decrease in the private rented housing sector since the war.
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Regarding the decline of private landlordism, Cullingworth suggests 
that there was a number of contributing factors: rent controls, 
problems associated with management, maintenance and repair, and 

competition from 'tax-favoured owner-occupation and subsidised local 

authority housing*. The Housing Corporation (HC) was initially 

directed towards stimulating unsubsidised housing provision by HAs,

and it was intended that building societies would lend about two-
(7)thirds of the costs of schemes.

Labour and Conservative governments during the 1970s have extended
the powers of the HC. Since 1974» the HC has been charged with the

functions of controlling the proliferation of HAs through a new

system of registration; promoting the formation and expansion of
registered HAs in accordance with central government housing policies;

monitoring the operations of HAs; and encouraging effective liaison
between local authorities and HAs/8  ̂ Finally, under the 1979
Conservative government, the role of the HC in Scotland was expanded
with regard to resource distribution, until it matched the powers

delegated by central government to the longer-established central
( a )and regional offices of the HC in England. ' The HC therefore 

occupies a key role in the system of resource distribution which 

operates to delimit the work of HAs. The political consensus between 

the main parti.es in Parliament regarding the extended role of the HC 
and the growth of the HA sector was evident during the Second Reading 

of the Housing Bill, which became the Housing Act 1974.^10  ̂

the debate, the MP for Hornsey commented:
During
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... this is an unusual Parliament. Certainly 
this has teen a very unusual debate. I do not 
recall any previous housing debate that evoked 
so little interest. Normally housing debates 
are debates of great heat and occasion. This 
has been an extremely tame affair . (ll)

Having briefly illustrated the growing central government support 

for the Third Arm, during the 1970s, I shall attempt to summarise the 

ma.j p aspects of housing associations which distinguish their work 

from that of housing provision by the state and private sectors.

Prom the preceding discussion we can identify four main 
characteristics of the Third Arm. First, the voluntary housing sector 

extends opportunities for public participation to individuals and 

interest groups excluded from influencing housing provision by the 
private and public sectors. Secondly, the voluntary sector is seen 

as providing alternative forms of tenure to both the municipal and 
private sectors. Thirdly, housing provision by housing associations 
and housing co-operatives can serve to meet housing needs which are 

not provided for by the other main sectors. Fourthly, the 'voluntary' 

dimension of housing associations is associated with high expectations 

for organisational autonomy and for the scope to develop a variety of 

approaches to housing provision, which may not necessarily conform 

to the priorities and methods of government agencies.

These four aspects of voluntary housing have not received 
equal recognition by interested parties. While the second and third 

aspects have been identified as outcomes of HA provision by politicians, 

government officials, movement participants and academics, the first
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and fourth aspects have been primarily emphasised by HA participants. 

Also, in my emphasis on all four aspects, I have chosen to recognise 
an underlying contradiction between the value placed on autonomy and 

new housing initiatives by movement participants, and the outcomes 

of growing political support and central government spending in terms 

of increased state direction and control,

I shall now examine the main sectors of the housing association 

movement and the attempts of writers to impose some order on a 
disparate and complex nexus of organisations by classifying them into 
housing association types. In Chapter Three I shall draw some 

conclusions regarding the four main characteristics of the 'Third 
Arm', particularly with respect to its growth during the 1970s.

2. Classifications of Housing Associations

In much of the literature on housing associations (HAs) writers 

have attempted to classify the dominant types of organisation within 

voluntary housing. In general those who have attempted to impose 

some conceptual order on the HA movement have stressed the difficulties 

of this task arising from the extensive variation in HA objectives, 

products, client groups and organisational structures.

One such classification is a typology of housing associations
presented by the National Federation of Housing Associations, which

( 12)includes six categories of housing association:v '
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1. General family associations. These have provided general 
family housing for rent for those in need. Groups 

initiating the development of such associations generally 

had charitable aims or at times a combination of moral 

and political interests in relation to housing provision. 

For example, the older charitable trusts of the nine

teenth century were largely concerned with providing 

general family housing while, more recently, housing 

associations like Christian Action (Glasgow) and the 
Family Housing Association Ltd. (Manchester) both 
initially had strong links with Shelter.

2. Associations providing housing for old people. Many 
associations in this category have been formed 

through some particular local need and the 
endeavours of socially minded local people, 
members perhaps of a church or religious body, 
voluntary organisation, Rotary or Soroptimist Club.

The majority have been formed by local bodies but some 

operate nationally or on a county or regional basis.

3. Associations providing housing for Industrial 

Workers. These were generally started post-1945 

by employers wanting to attract workers into a 
new area, where housing provision was limited or 

non-existent. One example quoted by the National 

Federation is the Coal Board Housing Association
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which, after nationalisation, took over existing 

colliery housing associations and expanded their 

work.

4. Self-Build housing associations. These are formed 

"by groups of individuals building their own houses 

with their own combined labour. Since the first 

association was formed by a group of ex-servicemen 

in Brighton in 1949 over 10,000 houses have been 
built by nearly 1,000 associations. The early 
examples built houses for letting to their members 

but more recently they have built for owner- 

occupation.

( 15- Co-ownership housing societies and associations.v 

Co-ownership housing societies are funded by the 
Housing Corporation under the provisions of the 
1961 legislation. Co-ownership associations were 

promoted by the National Federation and funded by 

local authorities under the provisions of the 

Housing Act 1969> whereby small groups of seven 

or more aimed to purchase and modernise existing 

housing. Since the Housing Rents and Subsidies 

Act 1975» co-operatives have had access to 
Housing Corporation funds. Regarding co- 

ownership, a 1979 NFHA guide to Committee members

stated that:
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No new co-ownership schemes have been 
approved in recent years and some 
schemes in the pipeline have been 
converted to rental as co-ownership 
housing has lost its viability. (14)

Reasons for the decline of co-ownership will be 

discussed further in a later section.

6. Housing Associations providing for special groups.

These include associations concerned with housing 

for immigrant workers, the physically or mentally 
handicapped, ex-offenders and one-parent families.

Often the aims of those involved in establishing 

'special needs' associations, as they are fre
quently termed, have been similar to those 

identified in relation to the first two categories 
of housing association.

The above typology is based on a range of distinguishing 
criteria. First, there is the type of housing provision which is 

directed towards meeting specific categories of need, e.g. general 

family, special groups and housing for the elderly. Secondly, there 

is the process of housing provision, e.g. self-build, while the 

third set of criteria relates to the nature of ownership and control 

of housing, e.g. co-ownership and housing co-operatives.

(15)Matheson, ' in his historical analysis of the development of 

housing associations, uses two different forms of classification. 

First, a classification of housing associations is used which is
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similar to that of the National Federation and is based on differences 

in terms of housing product and in relation to the social groups for 

whom housing is produced. Secondly, in his discussion of the develop

ment of housing associations in Glasgow, he uses the terms 'traditional 

housing association' to describe associations in the charitable 
tradition and 'community-based housing association* to describe the 

form of housing association which has become numerically predominant 

in Glasgow.

Matheson's terms highlight certain characteristics which provide 
another basis of differentiation between types of association. 

Traditional or conventional associations have these characteristics: 

they aim at providing a housing service for social groups which have 
an identifiable housing need or preference; they generally operate 

over an urban, regional or national spread; and thirdly, control of 
policy is by a Management Committee of which the members are pre
dominantly professionals, or individuals whose skills or interests 
are related to the goals or activities of the organisation. Community- 

based housing associations, on the other hand, do not focus on 

providing for special needs, they operate in relation to socially- or 

planning-defined localities or neighbourhoods; they are run by manage

ment committees of which the members are local residents whose housing 

interests therefore may be affected by the policy of their associations. 
The central criterion on which the above comparison is based relates 
to the formal structure of participation in, and control of, the 

association as an organisation.
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A similar classification is used "by Page et al/ 1^  who employ 

the terms 'traditional' and 'special' associations, although in their 
framework the 'special' category covers all associations of which 

membership aims are not 'benevolent or philanthropic'. These writers 

use a different classification for highlighting patterns of 'motivation' 

of those forming housing associations. In their usage, traditional 

associations have aims of helping others. A second pattern of 

motivation relates to those 'who want to house themselves' and their 

third and residual category implies 'professional self-interest' (e.g. 
cost rent and sponsored co-ownership) which is outlawed by current 

legislation.

Colin Ward distinguishes between associations in terms of 
patterns of control and the nature of involvement of members of their 
management committee:

Most housing societies and associations are not 
democratic tenant-controlled bodies. Some are 
just as autocratic as the most paternalist of 
local authorities. Others have an insufferable 
air of 'charity' about them. A few seem to 
exist purely for the sake of the flow of fees 
they provide for the professional people involved 
in them. (17)

Although he points to controls implied by the 1974 Act which are 

aimed at increasing accountability and preventing abuses, Ward is 

clearly disappointed that the 1974 Act makes no reference to democratic 
or tenant control of housing associations and gives little encourage
ment to housing co-operatives. He quotes Dick Leonard from Hansard:



42.

The man who has "been left out in the provisions 
of this Bill, as he has so often been left out by 
this government in the past, is the tenant.
There is no word in the Bill about requiring 
housing associations to conform to minimum 
democratic criteria ... This part of the Bill, 
in fact, appears to be a charter for paternalism. (18)

These comments were made in 1974- However, since that time, the

central government departments in England and in Scotland which are

responsible for the implementation of legislation relating to housing

associations, and the Housing Corporation, have all made policy
statements supporting attempts by housing associations to establish
structures of democratic control and tenant involvement in decision 

(IQ')making.'

3- An Alternative Model of Housing Association Types

I shall now suggest a framework for locating housing 
association types on a comparative and historical basis. In the 
following classification I shall distinguish between different types 

of HA objectives and provision as they have occurred historically.
The framework is based on these propositions:

1. that there are two main sectors of development 

identifiable within the voluntary housing move

ment, which I shall describe as the Social 

Service (or Charitable) Sector and the Mutual 
Benefit Sector;
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2. that the basis of comparison rests on the dominant
goals of housing associations which in turn relate to 

'who benefits' from housing provision.

Classification of Housing Association Types in Terms of Dominant 
Goals Relating to 'Who Benefits' from Housing Provision

18th
Century

19th
Century

20th
Century

Charitable or Social Service 
Goals

Philanthropic
Associations

General Family 
Associations

I
Special Needs 
Associations

Low-Dividend
Property
Companies

I
Cost Rent 
Associations

I
Industrial
Associations

Mutual Benefit 
___ Goals

Co-operative
Associations

ICo-partnership
Societies

Housing
Co-operatives

I
Self-Build
Associations

ICo-ownership 
Schemes (1960s)
and since 1977

Equity-Sharing 
Schemes

INeighbourhood
Co-operatives

Community Based 
Housing Associations

Tenant Management 
Co-operatives

Regarding the classification, I am aware that all HAs cannot 
be subsumed within my categories. However, this does not negate its 

general applicability. The purpose of the diagram is to illustrate
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general historical developments within the major organisational sectors 
and to emphasise that CEHAs involve a mix of elements. Finally, I 
should state that in employing the concept of 'who benefits' the 

classification bears no direct relation to Blau and Scott's comparative 

framework.

3.a. The Social Service or Charitable Sector

Housing associations in this sector have historically embodied 
wide-ranging aims. Housing goals have varied over time and between 
cities in relation to the national planning and legislative context, 

the characteristics of local housing provision and the attitudes 

and interests of both local authorities and housing association 
members. Significant aims of organisations within this sector have 

been directed towards:

1. increasing the avenues of access to housing for social 
groups viewed as unable to compete within the housing 

market for a variety of reasons, e.g. poverty or other 

associated social problems;

2. providing housing which will meet the special needs of 

social groups which are not catered for by existing 

housing provision, e.g. the elderly, mentally handi
capped, single persons;

3. increasing the general provision of rented housing 

in the context of a declining rental housing sector,



45.

or in its total absence, e.g. cost rent societies
( 21)or industrial associations. '

The charitable initiatives of philanthropists and property 

companies in the nineteenth century are well-documented examples of 

the early phase of development of the movement. In general, the term 

'Victorian philanthropy' has been applied to the efforts of individuals 

and organisations which were aimed at improving the housing conditions 

of the working class.

By the mid-nineteenth century, the new middle class and the 
aristocracy were faced by different reports pointing to the significant 

relationship between overcrowding and poor sanitation and the prevalence 
of ill-health and high mortality rates within working class ghettos 
of urban housing. Social reformers committed themselves to providing 

structurally sound housing within inner urban areas, during a period 
when those with a speculative interest in building were increasingly 
attracted to building away from the centre where land was cheaper.

Examples of philanthropic organisations were the Peabody and 

Guinness Trusts, which were founded on the basis of large donations 

by wealthy individuals in 1862 and 1899 respectively. Tam^2^  

describes how The Peabody Trust built large, drab tenement buildings 

surrounding an open courtyard, and shared toilet and kitchen 
facilities were provided to allow for supervision of usage. Most 
building by charitable associations took the form of lodging houses, 

often tenemental, for single male workers or artisans, or terraced 

family housing.
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Also, during the nineteenth century, property companies were 
formed with the aim of developing model dwellings, e.g. the Metropolitan 
Association for Improving the Dwellings of the Industrious Classes,

1841. Their aim was to provide good quality housing for workers, but 

it was also made explicit that the capitalist was to receive compen

sation for his investment. In effect, both types of societies made 

dividends of between 1 and 5 per cent - the difference being that the 

commercial society limited the return on investment to the private 

investor, while the charitable societies reinvested the profits in 
further housing provision.

The philanthropic societies had at times an approach to their 

tenants which was explicitly both paternalist and authoritarian in 
character. For example, the Peabody Trust locked the gates to the 

scheme at night-time and a warden was employed to ensure rules were 
kept. T a m  outlines the debate amongst nineteenth century capitalist 
reformers, which focused on the appropriateness and relevance of 
'charity' as a means of improving working class housing conditions.

Some, like Octavia Hill, argued that the real problem was of manage

ment or control and the provision of incentives, so that the poor had 

to be taught to live decently in their existing conditions. Central 

to this debate were ideological assumptions about the 'deserving' and 

'undeserving' poor and about 'self-help' being a precondition of self- 
respect. Tam's analysis shows that it was the emphasis on self-help 

which became central to reformist efforts after the 1870s. Gauldie^2^  

points out that philanthropic provision was not generally aimed at 

the poorest sections of the working class and Merrett quotes 

Sir Sydney Waterloo of the Improved Industrial Dwellings Co. who,
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in his evidence to the Royal Commission on the Housing of the Working 
Classes, 1885» referred to the housing needs and preferences of three 
different strata of the working class:

... it would not have been right to build down to the 
lowest class, because you must have built a class of 
tenement which I hope none of them would be satisfied 
with at the end of 50 years; we have rather tried to 
build for the best class, and by lifting them up to 
leave more room for the second and third who are below 
them. (25)

There are few such examples of Philanthropic or charitable nineteenth 
century provision in Scottish history and where these occurred they 

generally focused on providing lodging houses^" ' - for example, the 

Glasgow Association for Establishing Lodging Houses for the Working 

Classes, formed in 1847«

Historical accounts of housing provision have described the
above nineteenth century examples as the model which came to be

( 27 )adopted by the local authorities. ' The Housing of the Working 

Classes Act, 1890, followed by the 1909 and 1919 Housing and Town 
Planning Acts, increasingly vested local authorities with the power 

and the obligation to house the poor, and provided them with subsidies 

to further this end. However, loan facilities and subsidies were also 

available to charitable associations. During the inter-war period 

there was considerable growth in the number of charitable associations, 
despite the fact that local authorities were often either ignorant of 
their existence and their activities, or saw no advantages to be gained 

by involving housing associations in housing provision. Also, from 

the turn of the century onwards, land prices increased steadily, thus
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creating financial problems which constrained the development of the 

charitable sector.

In 1935» the National Federation of Housing Societies was

formed as a central co-ordinating body of the voluntary housing

movement. By this time, 226 societies were in existence, of which

100 were affiliated to the Federation. By 1961, 679 societies were

registered, and since that time there has been a steady increase in

affiliated membership. The vast majority of these organisations can
be said to fall within the Social Service or charitable sector, as

( 2 9 )defined at the start of this section.'

Apart from the steady growth in charitable associations 
providing general family and special needs housing, the 1961 and 1964 

Housing Acts encouraged the growth of unsubsidised or cost-rent 

associations. Legislation enabled groups of professionals to form 
an association aiming to provide housing for rent and to obtain loan 
finance for their projects from building societies and local author

ities. The professional management committee members were entitled 

to earn fees for professional services they provided to the association. 

Matheson^^ suggests that these schemes held aspects in common with the 

nineteenth century low-dividend property companies, where 'restrained 

economic advantage' was a guiding motive for involvement in the 

association and rent levels, due to lack of subsidy, excluded low- 
income groups. However, cost-rent associations by the mid-1960s were 
experiencing difficulties largely due to steadily increasing interest 

rates which resulted in high rents and, in 1968, when legislation 

introduced an option-mortgage subsidy in relation to co-ownership
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schemes, many cost-rent societies began to develop co-ownership

schemes.

3.b. The Mutual Benefit Sector

A dominant goal of organisations within this sector is meeting 

the housing needs and preferences of their membership. A significant, 

but relatively small sector of the movement, of which the membership 

clearly holds mutual benefit goals, is that of housing co-operatives.

3.b.l. Influences on the development of Housing Co-operatives

W a r d ^ ^  describes Building Societies of the 18th century as 
having characteristics in common with co-operative housing. These early 

societies were formed by groups of individuals who saved to buy land 

on which to house themselves. On completing the first house, the 
association borrowed on its security to continue building. The society 
was disbanded when all members were housed through this process.
Ward describes these organisations as mutual benefit working class 

organisations and he likens them to the housing finance pools of groups 

of immigrants in the present day. In the nineteenth century, building 

societies became permanent institutions, 'separating off those who 

wished to save from those who wished to build'. Hands also describes 

early co-operative housing efforts, such as those of the Rochdale 
Pioneers in Lancashire which became a model for co-operative efforts
in Scandinavian countries, and nineteenth century co-partnership

( 32)housing societies which were sponsored by benefactors. ' One 

example was Tenant Co-operators Ltd., Upton Park, London, which was
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established in 1888 and in which Beatrice Webb was involved as a 

committee member. The association started by acquiring- six houses and 
at a later stage began to build its own houses. All tenants were share 

holders and shares were priced at £1. Others were allowed to acquire 

shares to a limit of £200. Initial capital required was loaned by 
government. This example will be seen to have similarities with both 

neighbourhood co-operatives and community-based housing associations 

of the 1970s.

The co-operative theorists are clearly concerned with the fact 
that housing co-operatives have never become a major force within the 

voluntary housing movement as was the pattern in Sweden. Ward suggests 
that:

the early efforts of poor people to improve their 
housing conditions failed to expand for lack of 
capital. Investors, then as now, found easier ways 
to get rich than by financing working class housing.
This is where the Victorian philanthropists moved in, 
satisfied with a modest return on their capital. (33)

Therefore several different factors have served to constrain the 

development of the co-operative sector of the movement during this 

century, namely that the British housing association movement has never 

thrown off its charitable emphasis; that planning legislation has 

encouraged virtual monopoly of provision of housing for rent by local 
authorities; and that the system of funding and the legal context 
within which co-operatives must operate are so highly complex that 
they have discouraged initiatives in that direction. However, during 

the 1970s there has been increasing government support for the 

development of housing co-operatives.
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Both Ward and Hands have pointed to the pattern of development
of the housing association movement in Scandinavian countries as a

model on which the British movement and British policy-makers could
(34)usefully draw. Waddilove describes the Swedish model as having 

developed on the basis of tenants' initiative and 'the tenants' unions 

of Sweden discovered that the best way of preventing the making of 

undue profits from a housing shortage and to raise housing standards 

was to build and administer their own homes'. In 1924. tenants' 
unions merged to form a National Association of Housing Societies 
(known as the HSB) and by the 1960s housing co-operatives were 
producing 20 per cent of annual housing built.

For these writers a major factor influencing the pattern of 
development of the movement in Britain has been the political commit

ment of trade unions and the Labour Party to municipalisation as the 
most effective strategy for improving the housing conditions of the 
working class. By contrast, in the early part of the twentieth 
century in Sweden, tenants and trade unionists aimed to take control 

of housing at a local level. Ward's libertarian position emphasises 

that the strategies adopted by the British Labour movement have 

embodied traditional values of paternalism and authoritarianism.

For Ward, housing provision for the working class, which has increasing

ly been provided within a framework of bureaucratic state provision,
(35)clearly reflects such values. '

Interestingly, writers have suggested that the HSB, the Swedish 

housing associations' representational and promotional body, has played 

a more extensive role in influencing housing provision than the NFHA
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has in Britain. The HSB is described as providing extensive support 
to individual associations in the form of relevant technical expertise, 

research facilities and information - to the extent that Swedish 

local authorities now avail themselves of the services provided by HSB.

However, Hand's account of Swedish developments, which is more 

recent than that by Waddilove, presents a more complex picture. He 

describes the HSB as having developed into a paternalistic bureaucracy 

which is viewed as such by some member associations. Also, in recent 
years many tenants have sold their shares on the open market and 
co-op rental prices have inflated to the extent that low wage-earners 

are generally excluded from access. Therefore, recent developments 

in the voluntary housing movement in Sweden appear to reflect housing 
values associated with an advanced capitalist economy, rather than 

the values of the co-operative housing movement. Thus the model 
which Ward and Waddilove have compared so favourably with the British 
pattern of development, on closer examination might not appear to have 
operated any more effectively in meeting the housing interests of the 

working class than has the British movement. In Chapter Two we shall 

see the similar significance of political and economic influences for 

the British movement and its role in housing provision.

Greve's study of voluntary housing in three Scandinavian 
countries^0  ̂ shows that government housing policy has generally 
established the conditions which have facilitated the development of 
voluntary housing activity, particularly by housing co-operatives.

He states that:
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One common feature of policies, however, is the 
encouragement given to voluntary collective 
enterprise on the construction and management 
of housing ... . Housing co-operatives and 
related forms of association for building, own
ing or managing housing have developed far more 
strongly and extensively in Denmark, Norway and 
Sweden (and in several other countries of Western 
Europe) than in Britain.

He concludes, however, that Scandinavian developments must be analysed 

in the context of the political and social culture which emphasises 

social divisions between individuals, families and communities to 
a greater extent than social class divisions.

3-b.2. Types of Co-operativism

One important and continuing debate within the voluntary housing
movement involves conflicting views on which forms of ownership can

be said to embody principles of co-operativism and therefore to deserve
the label of housing co-operative. Por example, one perspective would
exclude from the co-operative movement both co-ownership schemes and
tenant management schemes on local authority estates. For example,

co-ownership schemes involve collective ownership and management by

tenants of the scheme who also hold an individual share in its capital

which can be realised on conclusion of the tenancy. However, in

tenant management co-operatives such as the Summerstcn co-operative

based on a local authority estate in Glasgow, tenants have no legal
rights of ownership but hold collective responsibility for housing
management policy and implementation.
Non-eauity Co-ooeratives

Por the purists, like Hands, the only true co-operatives are 

non-equity co-operatives, where tenants collectively own or lease the
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property and have either no individual share in the capital or hold a 

stake which is limited to a share repayable on leaving at its original 
par value. That is:

A housing co-operative is a co-operative society 
which corporately owns a housing estate in which 
each member occupies or is a prospective occupier 
of the dwelling. (37)

However, othas have shown preference for a less rigid definition 

of housing co-operatives and they point out that housing co-operatives 
are constrained by their political and legislative context, which 
defines limits to the kind of co-operative developments that are 

possible at different periods of time. So for Ward and others it 

is appropriate to view a range of legal forms of ownership, as well as 
types of control over housing (e.g. tenant co-operatives) as linked 

with the co-operative movement. Therefore the co-operative sector 
of the movement consists of varying degrees and forms of co-operat- 
ivism^8  ̂ and reflects the influence of government policies, controls 
and funding, as well as economic developments affecting housing pro

vision, and rents and local knowledge of opportunities for co-operative 

housing provision in different regions and at different times.

For example, co-ownership housing was promoted in 196I and 1964 

as a means of combining advantages of ownership and renting. Cc- 

ownership, like cost-rent housing, was aimed at catering for groups 
who did not wish to buy or who were only just unable to afford to 
purchase 'a home of their own'. Growing mortgage interest rates 

served to ensure that co-ownership rents were high, although the 

Housing Finance Act 1972 entitled co-owners to rent allowances which
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perhaps served to prevent total exclusion of working class prospective 

tenants.^

Since 1977 the Housing Corporation has attempted to promote 

different forms of co-ownership as by this time increasing mortgage 
rates had served to reduce the attractiveness and viability of co- 

ownership in its original form. Equity-sharing and community lease

hold schemes are similarly intended to provide for young couples and 

the elderly. Further, the existing co-ownership stock has been 
largely transferred into private ownership since the Housing Act 1980, 
which has established the right to sell for co-ownership societies.

By 1981 the vast majority of societies had elected to sell. A Roof 

article stresses that the terms at which co-owners can buy are more 
favourable than for other sectors and quotes a manager of a co- 

ownership society as stating that 'the Act has given people such 
favourable terms that they can hardly refuse them'.^1^

Other examples of co-operativism, reflect similarities to 

community-based housing associations (CBHAs), which are the central 

focus of the research.

Neighbourhood Housing Co-operatives have developed and grown in size 

and number during the 1970s, in the context of legislation which has 

encouraged an area-based approach to rehabilitation. These assoc
iations have definite similarities to the community-based housing 
association model which was adopted within Glasgow. Neighbourhood 

co-ops operate within a small and clearly defined locality and they 

aim at the acquisition and rehabilitation of sub-tolerable housing 

within a planning framework, defined by the 1969 and 1974 Housing Act3.
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Examples are the Holloway Tenants' Co-operative in Islington and the

Granby and Canning Co-operatives in Liverpool. The Liverpool Co-ops

have professional services supplied by a secondary housing co-operative,

Neighbourhood Housing Services Ltd Liverpool, as they are too small
(42)to finance these services for themselves. '

Membership of these co-operatives is obtained through buying 

a pound share and they seem to vary as to whether non-tenants are 

precluded from becoming shareholders. The management committee con
sists of local residents who are elected from the body of shareholders 
at the Annual General Meeting of the Association.

Tenant Management Co-operatives are the fourth and last type of co
operative I shall describe. Legislative support for devolving manage

ment and maintenance functions to tenants of local authority schemes, 

was established in the 1975 Housing (Rents and Subsidies) Scotland 
Act. ^  Further, Scottish Office support has been publicly expressed 
for Tenant Management Co-ops which have been promoted by the local 

authority, the SSHA, and the Tenant Participation Advisory Service 

(TPAS) in Glasgow. These co-operatives range from newly-built 

schemes occupied by tenants who have expressed an interest in active 

participation in local management of the scheme (for example 

Summerston with 247 houses was formed in 1976/77)» to a scheme of 
190 units (Speirs) where tenants are involved in managing the 
modernisation of their housing. At a TPAS Conference on co
operatives^^ there was evidence of growing interest in housing 

co-operatives across a wide range of groups - the Conference was 

attended by Allan Stewart, the Conservative Minister for Home Affairs,
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the Co-operative Union, officials and councillors from Scottish local 
authorities, co-op tenants and representatives from housing assoc
iations. At the Conference, representatives from Speirs Co-op referred 

to their links with Yoker, a neighbouring community-based housing 

association, which they identified as having certain common objectives 

and problems.

3.b.3. A Note on the Membership of Co-operatives

A final point on co-operative schemes funded through the Housing 
Corporation is that to date they have largely benefited middle-class 
tenants. Steve Platt describes how several co-operatives have 

developed from 'licensed squatting' groups. In 1970 an Advisory 
Service was formed to show that 'ordinary people can organise 
collectively to run their own affairs ... and that the weakest can 

become strong through the principle of mutual aid'. In practice 
however, the co-operative associations which emerged from this 
movement were primarily initiated and joined by middle-class, 

educated people seeking housing.

Further, Platt emphasises the role of local authorities and the 

Housing Corporation in initiating such co-operative housing develop

ments, thus dispelling any assumptions that they have 'emerged' out 

of a grass-roots movement. He suggests that where such schemes have 
largely involved working class tenants, this has been the outcome of 
local authority policy or of the co-ops policy which prohibits from 

membership 'professional people', or those with the capacity to 

compete in the housing market. In general, participants' awareness
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of complex legislative conditions and of access to administrative and 
funding support by housing associations and by the HC appears to have 

been a key influence on the transition from squatting to licensed 

squatting, and finally to the formation of a co-operative.

Finally there has been a steady growth in the numbers of housing 

co-operatives from 105 in April 1977» to 291 in July 1980.^^ Co-op 

membership more than quadrupled during this period from 3»509 

to 14,264 members, and between 1977 and- 1980 the percentage of co-op 
members housed increased from 53% to 67%. By 1982 in Scotland there 
were seven established housing co-operatives. The Lister Housing 

Co-op in Edinburgh, formed in 1976, is engaged in improving 130 

tenement flats which it acquired from a private landlord. Glasgow 
co-ops to date have been mainly working class tenant-management 

co-ops in local authority and SSHA housing, which were largely 
promoted by the authorities.

4. Community-based Housing Association - A Hybrid of Service 
and Mutual-Benefit Types

Community-based housing associations (CBHAs) have aims which 

relate to the concerns of both sectors of development outlined above. 

They are housing associations which were established within the 

context of legislation which supported a systematic and area-focused 
approach to rehabilitation and which provided loan and grant 
facilities to finance the acquisition and improvement of sub-tolerable 
housing.
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In a statutory and legal context they are housing associations 
which are concerned with providing specific housing -ervices. The 

Housing Act, 1957 s. 189 defines a housing association as

a society, body of trustees or company established 
for the purpose of or amongst whose objects or 
powers are included those of constructing, improv
ing or managing or facilitating or encouraging the 
construction or improvement of houses, being a society, 
body of trustees or company who do not trade for profit 
or whose constitution or rules prohibit the issue of 
any capital with interest or dividend exceeding the 
rate for the time being prescribed by the Treasury, 
whether or without differentiation as between share 
and loan capital.

However, it will be seen that in terms of their formal aims and within 

the urban planning context, services are provided by the CBHAs for 

their tenants as well as for owner-occupiers in the locality in which they 
are based. In effect, the locality-based character of CBHAs establishes 

differences in kind between these housing associations and traditional 
housing associations within the service section. Also, it follows 
that the aims of voluntary participants may focus on both improving 

housing conditions in their locality (service aims) and achieving 

improvements in their own housing conditions (mutual-benefit).

CBHAs, like the neighbourhood co-ops, have a membership which is 

drawn primarily from the locality which they serve and local residents 

are involved in the formal controlling body of the association. 
Therefore, their structure and local base imply that.the membership 
of CBHAs have common interests relating to housing and that these 

will be represented in the Management Committee of the association.
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The differences "between CBHAs and conventional housing 

associations are recognised by movement participants and by those in 

central and local government agencies who work in relation to them. 

However, the term CEHA until 1983 was nowhere to be found in legis

lation or statutory documents which define operational and funding 

Procedures for housing associations. On the other hand, the simi

larities between CBHAs and housing co-operatives have increasingly 

been recognised within the movement and by government agencies.

I have therefore presented CBHAs as a hybrid, embodying 

characteristics of both the co-operative and social service sectors. 

Parts II and III of the thesis will emphasise the uniqueness of CBHA 

development in Glasgow as well as common aspects of the housing 

association experience of wider social, economic and political 

influences. However, I shall embark on this theme in Chapter Two, 
which focuses historically on political and economic influences on 
"the development of housing associations.
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CHAFFER TWO

GOVERNMENT POLICY AND THE ECONOMIC CONTEXT 
OF VOLUNTARY HOUSING

In Chapter One I have identified certain developmental trends 

within a historically diverse and complex housing association movement 

in Britain. Emphasis was placed on two main sectors of the Third Arm, 

housing associations and housing co-operatives, which in total own and 

mana-ge a tiny minority of housing in Britain (approximately 2P/o 
"by 1979).  ̂ In this chapter I shall focus on political and economic

influences on the voluntary housing movement in Britain, its overall 
growth and the differential rates of expansion of different sectors 

°f the movement at different periods of its history. As housing 

associations historically have Been minority providers, my intention 

is to illustrate at a general level the key factors influencing 

"their development, apart from housing association policies and their 

dissemination amongst groups ’outside the state’ with an interest 
in involvement in housing provision. ̂  Chapter Two focuses on 

f°ur phases in the development of voluntary housing.

My aim in this chapter is to illustrate the extraordinary 

ComPlexity of the context of the housing association movement which 

increasingly became active in Glasgow's Inner Areas after 1974,and. to 

illustrate that much of the HA experience can only be understood with 

inference to the general economic and political context of housing and 
Planning, in this endeavour, Chapter Two has become a complicated 

structure of a chapter incorporating both a historical and a thematic 

aPproach to the development of housing associations.

6 6.
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Four Phases in the Development of Voluntary Housing

The development of housing associations in Britain has been 

significantly influenced by political interpretations of their 

potential role in housing provision, in the context of changing social 

and economic conditions. Matheson^ has identified four main stages 

in the growth of the housing association movement. The following 

discussion will examine these four phases of development as they have 

been influenced by changes in social and economic conditions and in 

housing policy and legislation.^^

Phase One: Capitalist philanthropy and state support (pre 1st World War)

The nineteenth century charitable housing provision by 

capitalist industrialists, which was described in the preceding 

section, represented the early phase of development of voluntary 
bousing. While W a r d ^  reminds us of the co-operative, 'self-build1 

aspects of 18th century building societies, and Hands^ ' provides an 

account of housing co-ops during the nineteenth and early twentieth 

centuries, it is evident that the charitable approach has dominated 

voluntary housing provision. Ward comments thus:

The housing society movement, born of Victorian 
philanthropy, has never since thrown off its 
charitable emphasis, and in this respect is in 
marked contrast with the co-operative housing 
associations in European countries. (7)
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This phase of provision was seen to reflect economic divisions, 

class inequalities and contradictory ideologies within 19th century 

Britain.Charitable provision by wealthy merchants and 

industrialists was stimulated by concerns about the political 

consequences of the chronic housing conditions suffered by the poor 

about the spread of disease, and by religious ethics influencing 

the conduct of 'charity'. In contrast, early co-operative housing 

efforts were stimulated by socialist principles emphasising mutual 

Apport and decent housing as a right.

(9)Following MacLaren's analysis'" of Calvinist ideology in 

Scotland, which stresses the importance of 'self-help', it is perhaps 

not surprising that charitable provision did not take similar root 

ln the North. However, in Glasgow, chronic disrepair and extreme 

shortages of adequate housing, against a background of waves of 
^-Emigration and severe threats to public health, stimulated concern 
hy rich merchants. The City Improvement Trust, vested by the 

Council with the power to build new dwellings, was the outcome of such 

G°ncerns. In contrast, Robert Owen's industrial, social and housing 

exPeriment which began in 1799 was influenced by principles of 

socialism and co-operativism. Ironically, this experiment developed 

^rom the work of his father-in-law, D. Dale, a respected merchant, 

whose religious motives did not preclude the exploitation of child
ie-bour. ̂ )

Regarding the housing provision by the '5 per cent' philanthropists, 

is evident that by the late 19th century such limited dividends were 
insufficient incentives for developers; that the lettings policies of
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Philanthropist societies frequently excluded access to the poor on 

both moral and economic grounds; and that increasingly such societies 

pressed for government subsidy. Merrett concludes that:

The most vital achievement of the philanthropic movement 
was its failure. It demonstrated that for those who 
had eyes to see laissez-faire contradictions were not 
to be resolved by laissez-faire responses, (ll)

Phase Two: State housing and the voluntary sector (1st World War

Merrett has systematically documented the path of national 

housing legislation which, particularly since the Housing of the 

Working Classes Act, 1890, has established the municipality as the key 

agency providing working class housing and tackling housing obsolescence, 

overcrowding and health hazards in British cities. ' Also, since 
the Labouring Classes Dwelling Houses Act, 1851, housing legislation 
has made loan and grant facilities accessible to charitable assoc

iations. By the turn of the century, these charitable associations 

faced financial difficulties in the context of rising land prices 

an<̂  fluctuating rent control.

Despite its dependence on government subsidy the housing 

association sector continued to expand as a minority provider of 

general family and special needs housing. The growth of housing 
association provision was influenced during this period by 

°haritable intentions and pressure group action, by the growing 

knowledge of the organisational and housing possibilities offered by 

^ s> and by attitudes of local authorities, to their role. In
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parallel with this growth in minority housing provision, production 

by the mainstream housing sectors was influenced significantly by , 

political and economic change.

Council house provision was initially the outcome of growing 

working class industrial militancy and housing struggles and of 

working class political influence on legislation during the 1920s, 

as "the Labour party and the ILP gained in Parliamentary strength.

Since the 1920s, municipal provision has been supported by both 
^jor political parties, despite their ideological differences.

In general, the rate of municipal housing production has been influenced 

by international, political and economic developments and by the 

Periodic booms and slumps of British capitalism, which have affected 

resource allocation and central government control over local 

authority expenditure.

Studies of housing and planning by Merrett,^^ Broadbent, 
Stretton^^ and Marxist w r i t e r s ^ h a v e  emphasised that state hous- 

lng provision is significantly influenced by developments in the 

Private market, which affect interest rates on loan funding and the 

°osts of housing production. I have much sympathy with Merrett’s
comment:

The British system of housing finance is a wonderfully 
grotesque monster whose anatomy perplexes even those 
who spend their lives in its study. (1 7 )

housing association sector in producing housing has been as much 

a£fected as have state agencies by economic developments influencing
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building costs, employment trends in construction and the organisat

ional capacity of local construction firms.

During this first phase of development the voluntary housing 

sector attempted to provide specialist housing with the support of 

local authority funding. Frequently housing associations and 

pressure groups which encouraged their formation aimed to provide 

alternatives to the mainstream emphases in housing supported by the 

establishment of the building professions. If we examine the
dominant values of the planning profession, during the 1950s and 
early 1960s it is evident that the planning establishment of the 

time believed that they knew best regarding the future housing 

interests of the urban working class. John Palmer, in his intro—
( ig\duction to R. Goodman's After The Planners  ̂ 7' quotes Newcastle's 

City Planning Officer of the early 1960s who by 1971 was Chief 
Planner at The Department of the Environment.

In a huge city, it is a fairly common observation 
that the dwellers in a slum area are almost a 
separate race of people with different values, 
aspirations and ways of living ... One result of 
slum clearance is that a considerable movement 
of people takes place over long distances, with 
devastating effect on the social groupings built 
up over the years. But one might argue, this is a 
good thing when we are dealing with people who 
have no initiative or civic pride. The task sure
ly is to break up such groupings even though the 
people seem to be satisfied with their miserable 
environment and seem to enjoy an extrovert (social) 
life in their own locality. (20)
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Synthesis

The preceding discussion has focused on interrelated political 

and economic influences on state housing provision in the post-war 

period until i960. During Phase Two the housing association sector 

continued to expand hut was influenced by the varying support and 

Planning emphases of local authorities. The mainstream ideology 

°f the voluntary sector reflected values of charity, paternalism 

caring and this charitable sector of the movement dominated 
housing provision. Development of the voluntary sector was, there- 
fore, haphazard and unco-ordinated until the 1960s, by which time the 

most significant characteristic of the movement was its diversity. 

However, from i960, we shall see that housing associations were 

incrementally viewed by successive governments as a vehicle for 

implementing state housing policies.

: Movement growth and new opportunities for expansion

jfoe decline of private housing for rent

By the early 1960s the Conservative government of the day was 

Goncerned about the steady decline of the private rental housing sec- 

With the aim of increasing provision of housing for rent, the 

■'•961 Housing Act made £25 million available in loan finance to 

®hgland and Wales and £5 million to Scotland, for approved housing 
ass°ciations providing houses for letting, but no element of subsidy 

Was involved. This political and funding context stimulated the 

development of cost rent and co-ownership societies.

Bhase Three
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I suggested in Chapter One that the complex administrative and 

financial context of co-ownership meant that co-ownership failed to 

become, as some had hoped, a means for extending co-operative housing 

Provision in Britain. Ward comments that 'only groups containing 

someone with specialist knowledge were likely even to understand, let 

alone operate the scheme'.^21  ̂ Alongside general growth in housing 

Provision by the charitable sector during the 1960s, government reports 

Pressed for rationalisation of fiscal and legal provisions in order 

bo extend the role of housing associations in tackling Britain's major 
bousing problems.  ̂22 ̂

Another aspect of the new forms of housing association promoted 
by central government during the 1960s was the scope offered by them 

for furthering economic self-interest. Architects and lawyers were 

able to participate on the committee of management of a housing 
association and to act in a fee-earning professional capacity on 
achemes commissioned by the association. Not surprisingly there was, 

baring the 1960s, growing media criticism of the scope for professional 

financial advantage to be gained particularly from committee member-

shiP. However, perhaps surprisingly, the Cohen Report (1971) commented 
Ihus:

It was expected that people from the professions 
would take part in this way, and recognised that 
niany of them would apply their skills in return 
for the fees they would receive. (23)

Ûcb opportunities were restricted under Section 26 of the 1974 

housing Act and since 1974 there has been growing emphasis on public 

acoountability and central government control which has been
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significantly mediated by the Housing Corporation.

(b) The promotion of the voluntary sector through the HC

Finally, the 1964 Housing Act illustrated further the fact of 

central government support for the voluntary sector in providing 

bousing for rent. The Housing Corporation, a Quago, was established 

as a central lending bank and as a promotional, co-ordinating and 

advisory agency. Ward commented thus:

Then in 1964, as though the government had lost faith 
in the National Federation as a mechanism it set up 
the Housing Corporation in a style to which the NFHS(A) 
could never aspire, with offices in Park Lane, Admiral 
Sir Caspar John at the helm and the power to dispense 
another £100 million in loans to housing societies 
for both cost-rent and co-ownership schemes. (25)

In its initial form the Housing Corporation (HC) represented to both 

^jor parties a vehicle for stimulating the growth of cost-rent housing 
Provision, which by 1970 was regarded as non-viable by the HC and by 

bousing associations. Also, by 1971» there was clear recognition 

^bat further subsidy and new systems of operation were essential if 

^be Third Arm was to extend its role. Lobbying by the NFHA and central 

government reports served to reinforce growing political support for 

^be housing association sector and for systematising the organisational 

financial context of housing association development. This 

^consideration occurred during a period within which a Conservative 
government (elected 1970), resolved to continue along the same lines 
as the previous Labour administration in constraining public 

exPenditure, of which an increasing proportion was incurred by the 

■*-°oal state - approximately one-third of state expenditure by 1973 -



and in limiting the rate of inflation. (2 6)

It is perhaps remarkable that between i960 and 1974 there was 

significant expansion of the traditional charitable sector producing 

'general family' and 'special needs' housing and during this period 

this sector trebled in volume until there were 1,565 such associations 

registered in 1974 with the KFHA. This growth had resulted from 

pressure group action, NEELA promotional support and from local 

authority funding rather than from central government policy. In 
4966 a pressure group was formed aiming to improve housing provision 
for the homeless and for groups inadequately housed - Shelter, the 

National Campaign for the Homeless. Alongside its campaigning efforts, 

Shelter provided both funding and support to housing associations and 
its work served to- increase public and local authority awareness of 

charitable associations and their potential role.^^

(°) Housing obsolescence and the role of the voluntary sector-

A major focus of housing pressure groups in the mid-1960s was on

the persistence of the slums in Britain's older urban areas and on the

conventional strategies for tackling housing obsolescence involving

3lum clearance, dispersal and redevelopment. In parallel, there was

a growing redirection of approach within the central state which was
( 28)mariifested in government reports and new emphases in legislation.^ '

following the 1964 Housing Act, central government had charged local 
authorities with the responsibility of co-ordinating house improvement 

Wlthin a comprehensive area - focused strategy. 

r°le of the local authority was

This co-ordinating 

envisaged
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as a means of increasing the pace of rehabilitation of Britain's 

decaying private sector stock. Since the 1949 Housing Act grants had 

been made available to local authorities and private owners to under

take house improvement. Take-up of grant, by owner-occupiers in the 

^an, increased markedly from 1949 to 1955» at which point annual take- 

UP of grant stabilised at around 35>000 until 1959. Cullingworth 

concludes that, 'a rate of improvement of 35>000 a year was very 

Modest in relation to the scale of the problem to which the improve- 

ment policy was directed' and, that it had not encouraged much 

a^iprovement in the private rental housing sector.

The 1964 Housing Act encouraged local authorities to implement 

compulsory area improvement by designating improvement areas. In 

Practice, the process proved so cumbersome that it was criticised 

ky the Public Health Inspectors who had initially favoured the 
oompulsory area approach. By 1968, Ministry of Housing and Local 
Government Reports showed that only 136 out of 1,400 local 

authorities (England and Wales) had declared improvement areas,

^ 4  that within such areas only 10 per cent of houses designated 

for improvement had been improved. The compulsory approach was, 

therefore, in question as a universal strategy for tackling

cbsoiescence.^1)

The 1969 Housing Acts (The Housing Act 1969 for England and 

^ales and the Housing (Scotland) Act 1969) incorporated recommend- 
ations of various government committees and research reports.

'fhese included a stress on voluntarism rather than compulsion as the
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basis of participation in improvement schemes by private owners, within 

areas designated for grant aid by local authorities. The legislation 

for England and Wales involved the central planning1 concept of 

General Improvement Areas (GIAs). Following local authority desig

nation of a G1A and the determination of plans for the improvement of 

bousing and environment, practical outcomes were to be dependent on 

voluntary co-operation of owners within the framework of a higher level 

°f grants. The Scottish legislation emphasised the concept of 
Housing Treatment Areas which could be designated by the local 

authority for either demolition or improvement according to assess

ment of housing and environmental conditions. As with the English 

the emphasis was on voluntarism and a flexible approach. How- 

ever, the Scottish Act also included a new housing standard, the 

'Tolerable' standard, which replaced the concept of 'fitness' which 
had been based on public health criteria.

The voluntary housing sector by the late 1960s had become 

increasingly active in the acquisition of slum housing from owner- 

occupiers and landlords and in subsequent improvement work with the 

nid of grant. The institutional and funding context of this work 

Was altered by the Housing (Financial Provisions) Act, 1972, which 

established the Housing Corporation in a more central role in 

relation to all types of housing association work.^2^

The 1972 Housing Finance Act established a more viable 

financial basis for housing associations by giving the Housing 

Corporation the power to finance 'Fair Rents* schemes relating to the
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provision of housing for rent and "by providing an element of subsidy 

in relation to new building by housing societies. As a result many 

cost-rent schemes changed to a fair-rents basis. The Act also 

enabled the Housing Corporation to provide loan finance to housing 

associations (Section 77). However the 1972 Act also signified a 

more important policy change - namely the Housing Corporation's new 

role in funding schemes providing housing for which rents would be 

assessed and monitored under the 'fair rents' Rents Registration 
machinery established under Crossman's Rent Act of 1965- This 
machinery was intended to 'lay the foundation for a better relation

ship between landlord and tenant of rented property, by introducing
(33)a new and flexible system of rent registration'.'

The third phase of development of the movement therefore 
involved a significant expansion of different sectors of the move- 
ment, although Matheson points to the limited development of the 

movement as a whole in Scotland - 2% of all fair-rent schemes and %  
°f co-ownership were based in Scotland (the comparable figures for 

ihe South East of England being 2&/0 and 35%). Also, between 1961 and 

1971, membership of the National Federation grew from 679 to 2,300 

^ d  the charitable sector trebled in numbers of associations. Most 

Provision by the charitable service section was aimed at housing those 
families who were either rejected by the local authorities (such as 

rent defaulters) or who did not meet the criteria of their waiting 
lists, a  significant proportion of provision also aimed at providing 

the elderly. Under the 1972 Housing Finance Act these
charitable associations were entitled to the loan facilities of the HC
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for new ‘building, but they were also obliged to charge fair rents.

(à) Urban variations

In Glasgow and Scotland in general it was during this third 

phase of development of the movement that housing associations began 

■to contribute as a significant Third Arm of housing provision. By 

1974 there were eleven traditional charitable associations operating 

ln Glasgow District - three of these providing general family housing, 

three providing for special needs and five which were primarily 
concerned with conservation in relation to specific localities.
® le first housing association, Christian Action, was formed under the 

aegis of Shelter in 1965.

This expansion took place in the context of significant differ- 

ences in local authorities' policies towards the involvement of hous

ing associations. Page's 1971 study^^ of 86 local authorities 
illustrated that only lO /o of his sample viewed the housing association 

Movement as a Third Arm providing a choice in housing tenure and I J/ o  
°f the sample saw no potential role for housing associations in their 

areas* Page's survey showed that some local authorities were wary 

°f committing funds to agencies over which they had no political 

c°ntrol$ that some authorities simply equated housing associations 

with a charitable paternalist approach; and that housing associations 

not generally present themselves to local authorities as a 
Potentially effective medium of housing provision. Cullingworth 

arrives at similar conclusions:
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Some local authorities were keen to see associations making 
a contribution to local needs (whether supplementary or 
complementary to public provision). Others saw them as 
unnecessary competitors for scarce resources or as an 
out-of-date and redundant form of housing provision ... 
a few authorities envisaged a large role for associations 
which would reduce the need for further public authority 
housing and, indeed, might even take over a significant 
part of the local authority's stock. (36)

Differences in degrees and forms of political acceptance by local 

authorities of housing associations have affected significant variations 

in the role of the voluntary sector in different British cities. In 
this context the development of housing associations provides a good 

example of how, in certain areas of housing policy, national 

legislation establishes conditions of operation, controls and guide

lines, while a degree of choice which varies over time is retained at 

local authority level regarding implementation.

I have emphasised two major sets of influences on policy relating 

0̂ the private housing sector, which culminated in the 1974 Housing 

Act. First there were important housing problems and planning issues 

towards which legislation was addressed. For example, we have seen 

that economic changes and political controls served to decrease the 

Profitability of private landlordism, resulting in general decline 

ln Britain's stock of housing for rent. There was also the related
insistent problem of extensive private sector housing obsolescence. 

Detween 1969 and 1974» the state offered the 'carrot' of grant aid 

stimulate private owner house improvement and from the mid-1960s 

■̂°oal authorities were incrementally vested with a co-ordinating
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r°le in area improvement. However, "by 1969 co-ordination depended on 

voluntary take-up of grant and partnership with the private sector, 

rather than on the ’stick' of compulsory purchase. Another point 

about area improvement is its association with planning objectives 

s-ad local interests emphasising the retention of inner area neigh

bourhoods. This approach was in sharp contrast to compulsory re

development and social dispersal which typified urban planning in the 

1960s. By 1971» there remained 1.2 million unfit houses in England 

and Wales and at 1973» 1C$j of Scotland's housing stock of 180-190,000 
homes had been identified as unfit.

In the context of Britain's declining private rental sector

central government chose to promote the Housing Corporation and the

voluntary housing sector. Since 1964 central government has approached

^he Housing Corporation as a medium for implementing its policies
delating to private housing and for channelling the work of housing

associations in the direction of government priorities. While 1961

^ d  I964 Housing Acts promoted cost-rent provision and co-ownership,

■'■969 and 1972 legislation emphasised rehabilitation and expanded the 
TTo ?s nole in fair rents provision. In this context I would suggest 

that the HC presented itself to central government, by 1973 when the 

•'■974 Act was being drafted, as an appropriate channel for directing 

a dewing housing association movement towards the rehabilitation of 
inner area housing. Further, against a historic background of varying 

■'■°cal authority support for housing associations, both major political 

Pities favoured the establishment of a more centralised system of 

Promotion, subsidy and control.
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The second major influence on policy was the interrelated 

economic and political developments which dominated the 1970s and' 

affected the position of local authorities in relation to central 

government and the voluntary sector. Local authority expenditure by 

the early 1970s had become an increasing focus of central government 

concerns and controls. By 1973 local government expenditure was almost 

of GNP and represented one-third of total public expenditure.

^so, in the ten years following 1965, the public sector debt more 

than doubled from £10,000 million (1965) to £24,000 million (1975), 
resulting in interest repayment as a growing proportion of public 

ê enditure. In 1974 the Layfield Report identified that 59%

°f local authority borrowing was from the private sector. Therefore, 

local authority expenditure was extensively influenced by growing 

mterest rates and price inflation which were stimulated by the 

quadrupling of oil prices late in 1973 by OPEC. In 1974 central 
government was not simply concerned with constraining local authority 

CaPital expenditure, under pressure from the IMP it was interested 

in reducing it markedly. Against the background of these macro-

economic developments and the restricted resources available to local 

authorities, it is not surprising that housing associations, and the 

°arrot* of central government funding mediated by the HC, began to 

i°ok more attractive to some local authorities.

Finally during the late 1960s and early 1970s the UPELA had 

iobbied for government to institute a more viable legislative and 

funding framework for the voluntary sector. Shelter's campaigning 

efforts and promotional support for housing associations also served
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"to increase their credibility as effective agents of house improvement 

(e.g. Glasgow and Manchester). Further, during these years, politicians 

of different shades had become actively engaged in working with hous

ing associations on the ground so that there was a growing awareness 

of their potential within both Parliament and local government. The 

Political support for an expanded role for the voluntary sector was, 

however, inevitably accompanied by extended controls over housing 

association development by both central and local government. Growth 

on.d incorporation appeared as parallel tendencies between 1974 and
1982.

^hase Four: Expansion, incorporation and a new politics (1974 - 1982)

The major characteristic of this fourth phase has been that

housing associations have experienced relatively greater ease of
access to central government funds, although the flow of resources

has been considerably affected by economic and political developments.

^  the same time, associations have experienced increasing controls

and direction by central government and have thus developed into a

smaH  but not insignificant Third Arm of housing. During this period,

however, the historic diversity and small scale of housing associations

aa organisations and their politicisation within urban and national

Movements have served to sustain a contradictory tendency stemming
from values of autonomy and independence in housing provision.

^Uj?'ther, there has evolved a new politics which is neither urban nor

class-based, which will be explored in Parts Two and Three of the
thesis. Finally, during this phase the movement showed that it could 
Produce results, despite marked changes in government policy.
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(a) Housing obsolescence, housing policy and the 1974 Housing Acts

Matheson states that the 1974 Housing Act 'was the legislative
(39)culmination of various stx*ands of thought in the housing field'.W 7 '

The Act also embodies the corporate approach to policy making and 

implementation. It encouraged systematic co-ordination by local 

authority departments in association with central government agencies 

a local level, of strategies relating to a specific policy issue.

It established a firmer and more viable financial context by making 

loan and grant facilities available to associations which are register- 
ed with the Housing Corporation. All forms of subsidy under the 

legislation are offered at the discretion of the Secretary of State 

and housing association schemes must be approved by the Housing 

Corporation and the Scottish Development Department (Department of 

Environment for schemes in England, Northern Ireland and Wales) before 

they are entitled to grant.

(L) A_ growing national consensus over rehabilitation and the role of 
housing associations
_n (41)The parliamentary debate on the new housing legislation'

(which had been drafted by the previous Conservative government in 

1973 and was to be implemented by the 1974 Labour government) showed 

^he Right Hon Margaret Thatcher (Conservative) and Crosland, the 

Labour Minister as strong party spokesmen. While Crosland favoured 

^h© Bill's emphasis on rehabilitation, he reiterated the Labour 
Party’s commitment to municipalisation and the extension of Direct 

Labour. Thatcher in contrast stressed Conservative support for 

extending the role of voluntary housing. The 1973 Conservative Bill's 

Clause 40(3) had empowered local authorities to acquire sub-tolerable
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property “but, on submitting' the CPO to the Secretary of State, the 

authority was required to submit proposals for the disposal of land 

to a registered HA. This power was omitted in the 1974 Act. However 

during the debate a Labour politician closely involved in Shelter and 

"the National Federation of HAs commented that:

The NFHA believes that it would make its position 
very difficult if this power existed and that its 
relations with local authorities would deteriorate 
as a result.

The debate, therefore, showed that major areas of consensus 
were focused on the case for rehabilitation and the role of housing 

associations. However, it was evident that some Labour spokesmen 

were concerned that HAs should not be regarded as potential substitutes 

the housing functions of local authorities, while for those on the 

tight of the Conservative party, such a development would clearly have 
^sen welcomed.

A more favourable funding environment for housing associations 

The 1974 Act provided a very generous form of capital subsidy - 

housing association grant - for approved projects by housing associations 

registered with the Housing Corporation (Section 29, Housing Act, 1974)* 

^AG, as it has been termed, is intended to meet the cost of housing 

Provision that cannot be recouped from rental income (approximately 

of capital costs). Also, Sections 31 to 35 of the 1974 Act 
established three types of Deficit Grant, one of which in particular 

(Revenue Deficit Grant) has provided important financial support to 

new associations which, in spite of sound management, may have 
insufficient income to meet costs of maintaining and managing housing.
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However, by 1983, the continuance of RDG was in increasing doubt 

following policy statements by Ministers and civil servants.
(d) Centralised planning and the area approach, to tackling obsolescence

The 1974 Housing Acts reinforced the approach of 1969 housing 

legislation which encouraged local authorities to adopt a comprehen

sive area-focused approach to rehabilitation of sub-standard housing.

® le 1969 and 1974 Housing Acts reflected two areas in which housing 

Policy was evolving towards change. First, they encouraged a 

'comprehensive' approach to local housing needs and problems by local 
authorities. This planning approach conceives of local authorities 

as co-ordinators of all agencies operating in the housing field, at 

local level. Secondly, they emphasised a strategy of tackling the 

Problem of housing.obsolescence on an area basis within each local 

authority's planning district, based on systematic analysis of local 

Provision and housing problems.

The emphasis on area improvement strategy embodied in these 

Pieces of legislation can be seen to reflect the emphasis of planning 

rePorts in the 1960s upon extreme local variations in socio-economic 

factors as well as in physical housing c o n d i t i o n s . S u c h  reports 

Identified the existence of multiple deprivation in specific geograph

ical areas on a range of criteria such as educational provision, 

housing, employment and health, and their recommendations were 
generally that special treatment was required in relation to the 

3°cial problems of these areas. Central government aid channelled

towards specific urban localities, such as the GEAR project in the 
Ea +at End of Glasgow and partnership agreements between central and



local government where a local authority was identified as having 

extensive problems in its constituency, were a reflection of a similar 

approach.

More recently, the Housing (Repairs) Act has aimed at counter

acting problems identified in Scotland in relation to the Action Area 

planning concept. For example, a frequent criticism has been that 

where a specific area has less than sub-tolerable stock there 

more restricted grants available to owner-occupiers and these 

areas may involve significant housing problems in the future. 1978 
legislation entitled local authorities to establish Repairs Schemes 

outwith Action Areas and to apply the Action Area concept somewhat 

m°re flexibly. Regarding the area emphasis Cullingworth has questioned 

"the feasibility of a comprehensive area policy over the whole of a 

housing market area,and Mason has argued that there will be no signifi- 
Cant impact on housing obsolescence if government subsidy to the 
Private sector is strictly channelled on an area basis.

A planning emphasis on public participation and voluntarism 

Another emphasis in recent legislation is on public participation 

ln Planning in relation to improvement as a strategy. Local authorities 

3lnce the Skeffington Report have been encouraged to provide notification 

^heir proposals and to establish means by which local residents can 

Participate in discussions regarding decisions affecting their 
localities. The 1969 and 1974 legislation used the concept of voluntar- 
ism in relation to the implementation of house improvement strategies 

local authorities and this planning concept is clearly related to
the aim of retaining a mix of house tenure and reflects a growing
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ideological commitment to home ownership. The 1974 legislation, 

while placing an obligation on local authorities to take action with 

regard to their sub-tolerable stock within a reasonable time period, 

also aimed at providing the opportunity for owners to take respon- 

aibility for carrying out the improvements themselves so that improve

ment would not inevitably result in increasing municipalisation, as 

had slum clearance in the past.

In general, the 1974 legislation established an organisational 
context within which housing associations were to act as junior 
Partners to local authorities in accordance with a framework of prior

ities established by central government. The voluntary housing move

ment has expanded quickly since 1974 and its growth has paralleled the 
increasing incorporation of housing associations to housing policies 

formulated by the state at national and local levels. In 1978 the 
Chairman of the Housing Corporation described housing associations as 
^jor agents of urban renewal in many of the worst inner city areas,

^ d  the Scottish Green Paper on Housing, 1977» stressed that the 

government recognised the contribution of housing associations to date 

^ d  intended to 'rely on the movement backed by the Housing Corporation, 

continue to play an effective role in helping remedy the Scottish 
housing problem'. ̂ 5)

Thatcherism and the revival of ideology, 1979-1983
Since 1979 housing associations, together with all public sector 

a§encies, have operated within the monetarist and privatisation 

Policies of the Thatcher Conservative government. Merrett in 

¿Wber-Docupation in Britain, 1982, provides a lively and systematic



88.

account of the impact of the radical Conservative government which came 

into power in 1979 with dominant intentions of restoring 'the fortunes 

British capital' at a time when British capitalism was experiencing 

its most extensive crisis since the 1930s. Merrett identifies three 

■sajor aspects of Conservative government policy: first, to reduce

the rate of inflation thus increasing British competitiveness in 

foreign markets and the real rate of interest to capitalists; secondly, 

to reduce the rate of growth in unit labour costs and slow down the 
rate of wage inflation by increasing technological advance in parallel 

with reduction in the power of organised labour and the growth of 

unemployment; thirdly, by reducing state expenditure partly through 

transference of real resources to the private sector. I agree with 
Merrett that the major difference in housing policy between the 

Present Conservative government and that of 1970-1974 is the emphasis 
on privatisation, rather than on regulating state housing production, 
further, since 1979* there has been growing evidence of building 
society support for this policy.

Therefore, the housing association experience during this 

fourth phase was influenced significantly by political and economic 

developments, by housing issues and planning policies, and by state 
o°Utrol. Central government control over capital expenditure by HAs 

Waa mediated by routine scheme expenditure control and by annual cash 

allocations. In the mid 1970s housing associations were faced by the
T *1

our government's public expenditure cuts which in 1976-1977 threat-
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ened a 5C% reduction in the construction programme for England 

and Wales. However, the Housing Corporation, supported by central 

government, secured a £50 million loan from a group of merchant banks 

which reduced the impact of the cuts. N. Ginsberg comments that 

'this overt intermeshing of public bodies and private capital is 

unusual in the welfare field’.

By 1977, 10% of new starts in England and Wales were 

By HAs. in Scotland, a young and expanding housing association move
ment was protected by the Scottish offices of the Housing Corporation 

uuB- By the Scottish Development Department from the imposition of 

cuts, as well as by the campaigning efforts of the Scottish Federation 

uuB. Glasgow associations. The major problem experienced regarding the 

flow of resources stemmed from the two tier system of expenditure con- 

Brol, based on the administration of cost limits, by the Housing 
Corporation and central government departments (the Department of 

^bvironment for England and Wales and the Scottish Development Depart- 

ment for Scottish associations). Scheme approval was highly bureau

cratic and at times chronically subject to delay, with the consequence 

Planning uncertainty for housing associations and local residents.

Under the 1979 Conservative administration, housing associations 

the Housing Corporation were increasingly dominated by the annual 
Cash allocation and by expenditure halts, to the extent that the 

Reusing Corporation even imposed one itself when it feared that cash 

limits might be exceeded in 1980-1981. Further, like local 
authorities, both HAs and the HC operate with the knowledge that
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■underspend (or overspend) could have serious implications for housing 

production in future years.

We have also seen that the development of the voluntary sector 

was affected by dominant political party ideologies relating to 

housing provision. Por example, it is evident that by 1974 there was 

a significant area of political consensus supportive of rehabilitation 

^ d  an extended role for housing associations. While, for the 

Conservatives, housing associations were particularly attractive as 
^  alternative to municipalisation, I would suggest that Labour 

Apport for a Third Arm was based on pragmatic considerations that 

iocal authorities could not tackle large-scale obsolescence alone 
s-ud that the voluntary sector could be directed towards rehabilitation 

within a more effective framework of subsidy and control.

The ideological emphases of the 1979 Conservative government
carried contradictory implications for housing associations. On the

°ne hand there was continued support for a non-municipal sector

rePresented in the generally growing allocation to housing associations.

Oh the other hand, there was growing political concern regarding the

-̂evel of public subsidy to housing associations which, in effect,
V» jd brought a growing proportion of private sector housing into 

3°cial ownership. The Conservative government in its 1979 Manifesto 

committed to extending private ownership and certain aspects of 

■ '■ 980 housing legislation served to put into effect these political 

dhtentions. The 1980 Housing Act encouraged housing associations to
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develop policies supporting the sale of properties to tenants, while 

council tenants were given the right to buy at discount from 3 October 

1980. The exclusion of charitable housing associations, co-operatives 

a-nd co-ownership s o c i e ti e sf ol l o w e d  from representations by the 

National Federation and housing co-operatives and from a working 

party set up in 1980 by John Stanley, the Minister of Housing.

Regarding co-operatives and co-ownership societies, these now have the 

option of voting to change their rules in order to sell and disband. 
Charitable associations are encouraged to opt for sales at discount 
Prices, although as the Charity Commissioners have commented, 'it 

13 not normally in the interests of a charity to dispose of its assets 

less than v a l u e ' . T h e  outcome has been that co-ownership is 

virtually defunct and in the context of restricted sales policies 

°perated by many associations there are current concerns that 

compulsion may scon be introduced.

A related emphasis in government policy has been on rehabilitation 

^°r sale (Section 127(l)) and on shared ownership as methods of extend- 

°wner-occupât ion. ̂ ̂  A small but growing proportion of such 

3chemes has been co-ordinated since 1981 in the context of considerable 

Promotional work by the Housing Corporation. The subsidy to private 

°wners in such schemes is significant as market prices are generally 
insufficient to cover the cost of acquisition and works.

Also, the upwards revision- of improvement grant levels since 

December 1980 has stimulated improvement grant take-up by private 

•̂eVelopers. Also more significantly the 1981 Local Government Act 
which entitled local authorities to demand repayment of improvement
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were the focus of a House of Commons debate during which one Edinburgh 

Labour Member of Parliament commented 'it has opened the door to 

speculative developers to pile into the unimproved sector, and do it 

up on the back of public funds'.^l) increasingly housing associations 

have been unable to compete with private developers in acquiring 

Property. Since 1980 there has been steady reportage of harassment 

of tenants by private developers hoping to realise vacant possession 

Price for their property after improvement. It is also evident that 

"the standard of improvement by private developers has often been 

poor in comparison to that by housing associations and local 
authorities. ̂ 2 )

Finally, since 1980, there has been a growing emphasis on market 

factors in the determination of rents by rents officers and the 1980 
Sousing Act, Section 60, removed 'the brakes off' rent increases for 

housing association tenants. There is no question that rent lev-

els have jumped markedly in the early 1980s and for those on steady 

incomes the option of buying is looking increasingly advantageous, 

ft therefore appears that housing associations have come to be seen 

by central government as a vehicle for privatisation and the extension 

°f 'home ownership*. However, local authorities have approached 

'differently the new opportunities offered by 1980 legislation. For 
6Sample, Edinburgh District Council has looked favourably on grant 

aPPlications by private developers, a policy supported by Alan 

Stewart the Conservative Minister for Home Affairs, while Glasgow 

district Council has been more selective in granting approval.
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In contrast with government policies of the mid 1970s> which 

stimulated the growth of HAs and enabled them to further a variety 

of intentions, current policy contradicts with those HA and co

operative objectives which emphasise social ownership and control.

In main rig this point, I reject as an oversimplification Norman Ginsberg's 

description of HAs as 'essentially private landlords funded by public 

monies’. ̂ 5) This statement may be applicable to some varieties of 

HA, such as 1961-type co-ownership schemes and recent instances of 

associations formed purely to produce housing for sale, which are 
concerned with the realisation of profit for private benefit or with 

regenerating the private housing market and which show similarities 

to the joint-stock companies of Vest Germany. But housing assoc

iations generally are collectivities oriented to the provision of 

housing for mutual-benefit of their membership, or as a service to 

disadvantaged housing interest groups in terms of their location in 
the urban housing system. They are not primarily motivated by goals 

of profit, although they are likely to be concerned with both 

efficiency and effectiveness. Finally, they are subject to a wide 

variety of government controls and constraints on their activities 

aa developers and landlords of housing. The following chapter will 

emphasise further that the voluntary housing sector, particularly 

certain, sections within it, is in many aspects more akin to the 
Public rather than the private housing sector, in terms of objectives, 

housing provision and increasing accountaoility.
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CHAPTER THREE

HOUSING ASSOCIATIONS AS THE THIRD ARM OP HOUSING

In this final chapter of Part One I shall summarise the main 

aspects of the housing association sector, with the intent of 

establishing some preliminary conclusions about its distinctiveness.

^  Chapter One I suggested that the literature on the voluntary 

housing sector points to four main distinguishing characteristics of 

housing associations as a Third Arm of housing. The first three of 

"these characteristics relates to housing association objectives, 
while the fourth stresses the contradiction between housing association 

(HA) objectives and external controls. To recapitulate, the Third 

concept implies that housing associations are involved in 

establishing new initiatives in control and in extending public 

Participation in housing; establishing alternative forms of tenure 
providing for housing needs not met by the public and private 

sectors. Finally, I would suggest that housing associations reflect 

^consistencies between their objectives of autonomy and of developing 

riew housing initiatives and the outcomes of government funding and 

controls. i shall now examine these four aspects of the Third Arm 

111 delation to developments between 1974 and 1983*

SAs and the Expansion of Public Participation

At a minimum level we can point to a growth in participation 

111 housing provision which has simply been due to the expansion of

99.
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the voluntary movement during the 1970s. However, degrees and forms 

of participation, including the criteria governing, access to member

ship of individual HAs, are significantly determined at policy level 

hy the executive or Management Committee of individual associations.

The general expansion of the voluntary sector is reflected in 

the growth in numbers of HAs affiliated to the National Federation 

of Housing Associations (the NFHA), and to the Scottish Federation 

°f Housing Associations (the SFHA). Since 1974» the growth of the 
Voluntary sector is also reflected in numbers of HAs registered with 

"the Housing Corporation. NFHA membership figures^ have grown from 

100 in 1935 to 679 in 1961 and by 1979 membership totalled over 1,700 

associations. Also, by April 1980, 2,985 associations had registered 

with the Housing Corporation^ (the HC), of which 2,685 have a head 

office based in England, 192 in Scotland and 108 in Vales. Regarding 
Sxuwth in Scotland, in 1976 the SFHA was formed with 70 members and 

a"t December 1981, 121 associations and 6 co-ownership societies were 

affiliated to the SFHa / 5^

Aspects of participation may be related to the scale of

Organisations in the voluntary sector. The NFHA commented in 1979

that 'about 2CP/o of associations are m m  entirely voluntarily,

ooû of the remainder the vast majority have less than five employees'. 
Al<330> in relation to numbers of housing units owned and managed by 

ass°ciations, in 1978 almost 9O/0 of affiliated HAs were 
mana§ing less than 250 units, while only 3% (40) owned and 

Dlanaged over 1,000 units.^ In Scotland in 1981, a significant
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majority of affiliated associations had less than 250 units in 

management (approximately 65%) and out of 127 member organisations 

of the SFHA only 2 national associations owned and managed over 

1 >000 units.^

The voluntary sector therefore involves a large number of 

small, democratically structured organisations which work in relation 

0̂ a very limited but growing proportion of Britain's total housing 

stock (2-3% of total stock). While the movement apparently
offers new opportunities for involvement in control over housing by 

the members of HAs and by their tenants we must remember that in 

Practice participation will vary according to the policies and 

Pproaches of different associations. For example, we have seen that 

the co-operative sector of the movement has always placed emphasis 

011 Values of member and tenant participation, whereas the traditional 
°r oharitable sector of the movement has been concerned with 'providing 
^0r' tenants, rather than involving them in control. Regarding 

Ps-rticipation in HAs the NFHA comments:

Some critics of the movement have called housing 
associations 'self-perpetuating oligarchies'. It 
is suggested that housing association Committees 
are self-selected and, statutory requirements apart, 
are responsible to no one but themselves. Whilst 
associations may feel that this is unjust, it is 
nevertheless true that unlike local authorities, 
housing associations do not consist of members 
elected to represent their tenants and the 
community ... . (6)

Pbsval

(7)Studies of democratic organ!sationsv; have pointed to the 

ence of tendencies to oligarchic control and bureaucracy as

^cornes of organisation growth. However, some writings on democratic



1 0 2 .

organisation and political alternatives have presented a markedly more 
optimistic view.^^

Research has pointed to complex and varied influences on 

patterns of participation and control in political and voluntary 

organisations. For example, Lipset et al's^^ study of the Inter- 

^tional Typographical Union emphasised the key role of powerful groups 

ln influencing and sustaining opportunities for participation. Also, 

studies of producer co-operatives such as the Scottish Daily News^*^ 
have identified these factors as important in influencing organisational 
outcomes and relationships: the actions of powerful individuals and 

eternal interest groups and organisations; the pressures of 
competition within the capitalist market, despite government subsidy; 

the lack of managerial skills, particularly during the early

3̂ ages of life of the co-operative. Other writers have emphasised 
ideological and cultural influences on patterns of political 
Participation, which vary over time and between societies.

Returning to our focus on the scope for participation offered 

by "^e voluntary housing sector, we shall see that during the 1970s, 

n°vel forms of housing associations extended opportunities for 
Participation in their control to working class residents of

econ°mically depressed inner urban areas, which were also generally

characterised by chronically poor housing conditions. CBHAs in 
GXq,sgow and the neighbourhood co-operatives in Liverpool 8 and North 

°udon are examples of this trend. These neighbourhood based, small 

locally controlled associations partly stemmed from local 

satisfaction with, and active local opposition to, local authority
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plans affecting; the localities. They presented a marked alternative 

to traditional government strategies for tackling sub-tolerahle hous- 

lng, which typically offered minimal opportunities for local people 

to influence the future of housing and its environment.

Since the latter half of the 1960s, however, some government 

^ncies have encouraged the formation of participative organisations 

111 the fields of housing and planning - for example, tenants associat- 

lons> community councils, and tenant management co-operatives can all 
t*e seen as part of a more general trend. This policy development 

has involved growing support hy government officials for recognising 

con.flicting interest groups; for devolving certain functions to 

localised, interests; and for consultation with local interest groups 

°n specific, locally relevant issues, within a wider, centralised 
system of planning. A 1977 White Paper, Policy for the Inner Cities, 
ma<ie "these points regarding local interests and voluntary groups:

Involving local people is both a necessary means to 
the regeneration of the inner areas and an end in 
its own right. Public authorities need to draw 
on the ideas of local residents to discover their 
priorities and enable them to play a practical 
Part in reviewing their areas. Self help is 
important and so is community effort ...
(Paragraph 34)

The government recognise that in some areas, people 
Teel alienated from or apathetic to the impersonal 
workings of central government - and indeed of local 
government too ...
(Paragraph 36)

There is scope for the development of new methods 
such as area management or neighbourhood planning ... 
to provide the local authority's services in a way 
more closely attuned to the requirements of the 
area ...
(Paragraph 37) (12)
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Therefore, in the context of recent developments in govem- 

ment thinking it is not surprising that we should find, in the prac

tices of local authorities, a growing emphasis on decentralised housing 

Management, on new structures of participation, and on funding and 

partnership arrangements with voluntary agencies. We should also 

recognise the likelihood of discovering similarities in the objectives 

organisation structures of neighbourhood-based housing associations, 

housing co-operatives and tenant management co-operatives. These 

innovatory organisations in the housing field are generally young 
(1970s) and further they are extensively dependent on government 

SuPP°rt and funding, due to the capital costs of building and main

tenance work. Regarding differentiating characteristics,there is 
the point that CBHAs and the neighbourhood co-ops involve decentralised 

°wnership and control of housing in formal terms, while for the 
l°cal authority Tenant Management Co-ops, housing remains in municipal
°^ership.

We cannot assume, therefore, that housing associations provide

a significant alternative at the present time to the public sector in
^nns of extending opportunities to their clients and to the public

influencing housing provision, choice and accessibility. Goals 
Of extending involvement in the social control of housing are, however,
aL
“Macteristically stressed by supporters of the Third Arm.

At this point, I shall tentatively conclude that HAs, as small

°rsanisati0ns in the housing field, offer greater scope for extending 
parti n•ACipation in control and for local interest groups to influence 

Policies, than may be possible for large and bureaucratically
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structured, housing authorities. However, this point is tempered by 

recognition that access to participation and. influence will be 

dependent in practice on the policies and styles of Management 

Committees and staff in housing associations as well as on demands 

for participation by tenants and other groups affected by HA policies. 

Clearly, a local base and local management does not automatically 

imply extensive local participation or housing management which is 

sensitive to local and varied housing needs, although I would suggest 
that dominant values relating to housing and planning, which are 

supported by movement participants, serve to emphasise the extension 

public participation. Finally, I shall contend here that the 
scope of participation will be significantly influenced by controls 

constraints external to HAs. We shall return to questions 

regarding participation and control in Part Five of the thesis.

Alternative Forms of Tenure

The second distinguishing aspect of the Third Arm has been 

SlJ€gested by the argument that HAs historically have served to provide 

alternative forms of tenure to local authorities and the private 

3ector. Cullingworth^1^  comments that "’alternative forms of tenure" 

hs.s been a banner under which many different campaigns are being waged . 
However, it is reasonable to conclude that the voluntary sector has 
°ffared alternative patterns of ownership to the two major housing 
sectors.

By April 1978, of the 2,658 HAs registered by the HC, 1,405 

asaociations were providing housing for rent (dwellings and hostels);
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67 were co-operative societies; 643 were co-ownership societies and 

343 were almshouses.^14  ̂ In sum, the majority of associations provide 

houses for rent according to a non-profit orientation, while operating 

within the constraints of the Fair Rents system and local and central 

government policies.

As 'landlords', housing associations reflect aspects of both 

Public and private sectors. HAs embody a form of collective or social 

ownership. Further the provision of housing by HAs is intended by 

Participants as a social service oriented to meeting certain housing 
ueeds, or as a collective means of accommodating varying 'rights of 

access' to decent housing. Even while recognising that HA participants 

hold varying political beliefs, we can conclude that voluntary housing 

°hjectives differ markedly from an approach to housing as a capital 

^vestment through which financial profit can be realised for private 
In this context, HAs have more in common with municipal hous- 

than with private sector developers and landlords.

Further, like local authorities, HAs are influenced signifi-

Cantly by political changes which affect those central government

^hciea which fund and control the direction of their work. The

Promotion of home ownership and privatisation by the Housing

CorPoration since 1980 is clearly a reflection of the policies of the 
Co servative government which was elected in 1979* A conglomeration 
Of new housing association jargon has evolved in the wake of these 
*5°licies. Housing associations have become involved in 'Improvement 

°r Sale», »Shared Ownership Schemes' and, in some cases, independent 

0lBpanies have been formed by special needs associations to permit
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them to produce housing for sale. Also, alongside central government 
influences, housing associations are dependent on the planning 

Priorities of local authorities and on political support at that 
level.

As for the similarities between HAs and private sector housing, 

these result partly from a government policy of including HAs within 

the framework of the Pair Rents system, which was first applied to the 

Private rental sector under Crossman's Rent Act of 1965« Since 1972 
housing associations have been obliged to register their renta with 

the Rents Registration Service, which was designed as a flexible 

aystem of rent regulation in the interests of private landlords and 
tenants. We will see in Part Three and Part Pour that HAs have 

exPerienced difficulties in their role as landlords, within the context 

0 rents registration during the 1970s.

Therefore, it seems reasonable to conclude at this stage
"fcVl 4-at> while the Third Arm involves varied forms of social ownership
3y. J

control, in practice such forms are significantly influenced by 

government policy and the framework of rent control applied to the 
Private sector.

3. Alternatives in Housing Provision

°a.ter:
The third characteristic of the Third Arm is its emphasis on 

ang for housing needs not provided for by either the public or
Private 
havi 

^Sltnt

sectors. Traditionally, organisations in the voluntary sector 

e Tocused on providing housing for disadvantaged groups.

Housing, the journal of the NPELA, illustrates that during
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the 1970s, associations have provided housing for groups with special 

aeeds, such as the elderly, the handicapped, ex-offenders, ex- 

Psychiatric patients and children leaving care. Some HAs have 

entirely specialised in providing for one type of housing need (for 

example, Hanover and Bield for the Elderly, and Key for the Mentally 

Handicapped). Further, the mainstream of housing provision by HAs 

Has concentrated on alleviating the poor housing conditions which 

existed in many working class urban areas. However, traditional 
charitable associations providing general family housing have 

increasingly become involved in identifying and meeting special 

Housing needs in partnership with voluntary organisations. For 

example, the Merseyside Improved Houses (MIH), prior to 1974 legislation» 

Had released improved housing to local voluntary organisations and 

Hy 1978 ten small schemes catered for groups ranging from female ex- 
°Ifenders to homeless black and white young people.

Also, several established HAs like MIH, were involved in the

1®provement of sub-tolerable housing in inner urban areas. Since

x574 central government policy, implemented through the allocation

of loan funding by the Housing Corporation, has stressed the role

the voluntary sector in developing housing in 'stress areas' and

special needs provision. As for the general characteristics of 
*th e who gain access to housing association properties, a 1978 NFHA 
ePort concludes that:

It was clear that housing associations were taking 
a high proportion of households out of very poor 
Physical conditions, as well as taking some of the 
worst housing directly into social ownership and 
improving it. More than five times as many new
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association tenants were lacking or sharing each 
basic amenity in their previous accommodation as 
those in the country's population as a whole ...
Over a third of those housed were homeless or about to 
become homeless (including domestic conflict cases 
and those of harassment by landlords) and 15^ of 
those housed required extra social support or 
specially designed accommodation. (16)

Aether, almost half of tenants surveyed had no earned income and 

Were dependent on state benefit; 30% of lettings were to the elderly; 

10% to single parent families and 16% were younger single people.

general, this first survey of housing association tenants in 

^hgland showed that HAs are serving to meet needs not catered for

public and private sectors. A similar pattern was increasingly 
evident in Scotland by 1982.^^ However, it is important to note 

^at while HAs have specialised in certain types of housing provision, 

certain local authorities have increasingly become involved in special 
needs provision and in co-ordinating house improvement in dilapidated 
iflher areas.

For
to

In this context, there are marked differences between cities. 

example, Newcastle Council embarked on a decentralised approach

area improvement in the district of Byker in the early 1970s; 

^ d e e  District Council developed various forms of special needs 

0asing during the 1970s; Edinburgh District has recruited Area
0ff •leers to co-ordinate private sector tenement improvements. In

^ er cities like Glasgow and Liverpool, housing associations have 
Flayed a major role in Inner Area improvement and in special needs
Dïovjvision. Therefore, there are significant variations in the role 
of hcasing associations in different cities and in their opportunities
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to provide the specific types of housing in which they are interested, 
for groups which they have identified as in need.

4* Organisational Autonomy and the Contradiction of 
External Funding and Control

We have seen that political support for the role of a Third Arm 

°f housing provision has been an important aspect of housing policy 

during the 1970s. Support has been manifested in the growing 

^location of funds to the voluntary sector, which has in turn-enabled 

significant increases in housing provision by HAs. Between 1972 and 

•̂978 the HA share of public expenditure rose 2.7 times in real terms

between 1972 and 1978» the proportion of public expenditure allocated 

P° rose from 9% to 21%. By 1979» HAs accounted for a quarter of 

PubH c  sector development. Like local authorities, between 1980
1982 HAs experienced expenditure control by the Conservative 

government in the form of moratoria (1980) and a virtual freeze on 

loan finance for new schemes, while the overall cash allocation 

^creased, but not in line with inflation. For the younger Scottish 

Movement, the cash allocation through the Housing Corporation to HAs 

Permitted to increase at a faster rate between 1978 and 1982 - 

r°m £27 million (1977/1978) to over £81 million (1981/82 and finally

£l0° million in 1982/83.^^ However, for HAs throughout Britain 
by T_qon•7°u» more than half of the annual allocation was taken up by a 
ai>Se number of building schemes on site, implying significant 

s^aint on approvals for the new programme. During 1981-2 the 

^ber new approvais was at its lowest level since 1974-5* ^ ^
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In general, growth in the government allocation did not extend

opportunities for housing production by HAs. In Scotland this was not

insignificantly due to a backlog of 5»900 houses acquired by HAs

3nd awaiting improvement (Strathclyde) and of 150 new build schemes
(221(3,500 houses) with loan approval, but no approval to go on site, 

in parallel the government encouraged HAs to develop a policy support

ing the sale of their stock to sitting tenants.

Therefore, alongside the growth in public resources allocated 
to the voluntary sector, there has been a growth in more explicit 

wide-ranging controls by government agencies to ensure increased 

Public accountability. Certain controls, such as those on 'duality 

°T interest' have been extended as a result of political pressure by the 

For example, in an HFHA Report on the Housing Act 1980 it was 
atated that:

The Federation, following an overwhelming vote at our 
ACM in 1978, had urged the government to end any 
'duality of interest' between those on the committee 
ajid those receiving any financial reward from the work 
of an association. (25)

Since enactment of the 1980 Act, however, HAs have lobbied for a further 

Rendaient to correct new anomalies arising out of Section 16, Part II.

There are, as we shall see, significant structural tensions 
between the decentralised organisational controls emphasised by 

housing associations and the centralised controls emphasised by 

Sovsrnment policy. Also, the values of diversity and voluntary



1 1 2 .

initiative supported by participants in HAs, coexist uneasily with the 

uniformity and consistency associated with bureaucratic accountability 

^ d  control. The Scottish Minister for Home Affairs, stated in 
June 1981 that:

Underlying these provisions is the government's firm 
belief that while associations seek to develop and 
to extend their interest into a wider range of 
activities it remains necessary that there should be 
the maximum level of accountability for the use of 
government funds. (24)

Questions regarding accountability and the tensions between 

organisational autonomy and central control have long been the focus 

°f "theorising in the social sciences. These themes are to be found 
ln studies of the relations between governmental organisations; 

between voluntary organisations and the state and between democratic, 

bureaucratic and professional aspects of organisations. I shall 
reConsider the housing association experience in the context of such 
rssearch in Part Five.

At this point I shall conclude that the advantages gained through

®°vernment support for HAs in terms of their expanding role in housing

°visiorij have in practice become associated with the growing in-

■^Poration of the Third Arm. By incorporation I mean that the Third 
Arm hao vb °een absorbed within a wider systematic framework of planning
end
iiico:
sect

*ith

c°ntrols by central and local government agencies. Also, 

'Operation implies that the representative bodies of the voluntary 

°r are increasingly absorbed into consultation and negotiation

government agencies. However, in Part Three we shall see that the
growth °f housing association activity and the common experience of
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Problems on the ground has served to stimulate the growth and strength

ening of common interest organisations which have served to influence, 

temper and contradict certain policies of state agencies.
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CHAPTER FOUR

A HISTORY OF HOUSING AND POLITICS IN GLASGOW

The previous chapters have examined, economic and political 

influences on the development of voluntary housing in Britain. In 

ihis chapter I shall focus on historical processes which have inter- 

acted in shaping the urban context within which housing policy and 

issues in Glasgow developed during the 1970s.

1. Industry. Class and Housing in 19th Century Glasgow

(a) Commercial and industrial developments

Glasgow’s position on the Clyde has clearly influenced its 

commercial and industrial development. By the 17th century, Glasgow 

Was a trading centre for a range of products and raw materials, 
including wool, linen and coal exports and wine, timber and paper im- 
Ports. During the 18th century, tobacco importing established a rich 

^ade position for the city and merchants became established as an 

economically powerful group. By the 19th century, the production of 

c°fton had become a major industrial enterprise with a strong market 

Position, although by the end of that century, foreign competition 

resulted in a decline in Glasgow's trade position in the international 

’̂ k e t  for textiles. During the latter half of the 19th century, 

asgow became an important industrial and commercial base for 

■^vestment in shipbuilding and heavy engineering, and Norman describes 

s8ow as 'a nineteenth century boom city built for profit by private
enterPrise» .(-1) 117.
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(b) Industrialisation, urbanisation and housing

(2)Checkland's historical account' ' of the development of 

industrial Glasgow suggests that certain basic characteristics of 

Glasgow's modem urban structure are rooted in developments which 

i°ok place prior to 1880 in relation to patterns of land use for
* (3)industry, and for working class and middle class housing. Butt 

Worsdall^ have also emphasised the extent to which Glasgow's 

heritage of pre-1919 tenement-building in the inner areas reflects 

characteristics of the social and economic structure and dominant 

values of the 19th century.

The distinctive characteristic of the built environment of the 

inner urban areas of Glasgow and of other Scottish cities is the 

ar°hitectural form of the stone, generally four-storey, tenement 
Elding. While tenement building is not unique to Scottish cities, 
ihe proportion of tenement building was significantly higher in 

Scottish cities as compared with English nineteenth century housing, 

high-density, high-rise housing was most extensively developed 

111 Glasgow. In English cities, the predominant form of 19th century 

Wo*king class housing produced was that of terraced housing and 

hack-t0_back court dwellings.^

be
different reasons have been suggested as to why the tenement

°ame so significant as a housing form in the City of Glasgow.
Pi s'fc> it has been suggested that trade with Europe influenced the 

^hural awareness of wealthy merchants and the aristocracy about 

architectural solution of the tenement buildings which were
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characteristic of European cities in Italy, Germany and Holland. '  
Secondly, there was the availability of sandstone as a natural 

resource. Thirdly, land was restricted for urban development due to 

"the existence of burgh boundaries which had been rigidly defined by 

statute prior to the 16th century. Against this background housing 

developers favoured the vertical architectural solution which in

corporated high population density, and which was characteristic of 

the architectural approach of the walled cities of Italy. Fourthly, 
there were economic factors. Those who acquired and developed land 

were required, under Scottish law, to pay feu duty (an annual fee) 

t° the seller. It was therefore in the interests of developers to 

^cccimise their investment through the building of high density 
housing. Baird*s^^ analysis shows that for the second half of the 

19th century, it was no more costly to build a stone dwelling house 
111 a tenement, than it was to build a comparable cottage of brick, 
however, tenement building allowed for more houses per acre and was 

therefore a more profitable form of housing development/8^

( 6 )

The inner tenement areas of modem Glasgow were largely 

developed as a means of providing high density housing to cater for 

raPidly growing urban population resulting from the industrial 

exPansion of the late nineteenth century. From the late 18th century 

°hwards, rural immigrants from Central Scotland, Ireland and the 
^Shlands and Scottish Isles were attracted to the city by the grow- 

demand for labour. A new wave of population expansion accompanied 

second industrial revolution of heavy engineering on Clydeside. 

xemas states that 'two impulses accelerated the natural tendency
of tw (9)ne city centre to become a slum*. ' The first impulse was the
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immigration of de-populated and starving Irish (after the 1840 famine) 

and. of the Highlanders after the Clearances; and the second was the 

steady drift of prosperous classes to suburban housing with gardens 

and to the West End of the city.

The main booms in housing production were between 1866 and 1876, 

when an average of 4»000 houses were produced per year, and between 

1892 and 1901, when 3 >000 houses were produced on average per year. 

Also, between 1861 and 1891 the city boundaries were extended and the 
housing stock increased from 86,600 to 140,800. The vast majority 

°f house building was to cater for the expanding working class 

Population of the city. It was largely tenement building including 
s®all housing units, the majority being two apartment dwellings.

( 0 ) Housing obsolescence, overcrowding and •poverty

By the mid-nineteenth century the City of Glasgow was already 
•feeing the issues of extensive slum housing, overcrowding and poor 

sanitation. Worsdall refers to the chronic population densities which 

existed by I840, largely as the result of expansion of the textile 

fefestry. a committee reporting on sanitary conditions in different 

01ties in 1859 (after two major cholera epidemics caused by defective 

Wafer supply, in 1849 and. 1854) stated that: 'tenements of great 
ei§ht are rangeç[ on either side of narrow lanes with no backyard space, 

divided from top to bottom into numberless small dwellings 

^  crowded with occupants’.
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In 1866, the City Improvement Trust was established under the 

Glasgow Improvement Act. The Act entitled Glasgow Corporation to 

compulsorily acquire and demolish old properties within the inner 

area-s; to realign streets; to control new building and to build model 

dodging houses to accommodate the poor. Other legislation, in 1855 

an -̂ 1862 (controlling the water supply) and in I867 (regarding 

standards of building and sanitation) empowered sheriffs to impose 

nh-nomum standards in 88 acres of slums. The 1866 Improvement Act 
led to the demolition of 16,000 houses by 19 14» while between these 
years the City Improvement Trust built only 2,199 houses. As Norman 

states: ’public intervention was largely confined to demolition of 

the worst houses and control of overcrowding in the remainder.' 

further Improvement. Acts were passed in 1871 and 1897* However, by 

■̂917, when the Royal Commission on Housing in Scotland reported, 
there was clear evidence of chronic overcrowding. In 10.99^ of Glasgow 

houses there were more than four persons per room; in 27-9% there were 

a°re ’khan three persons per room; and in 55*7% there were more than 

tWo Pe;csons per room. The comparable figures for English cities were 

1*5 and 9*4% respectively.^^

(d) Social class, social status and tenement housing

Smith^4) describes how the residents of the earlier tenement
hidings of the 17th and 18th centuries in Edinburgh were mixed in 

°cial class terms. This pattern changed,howeven with the building 

Edinburgh's New Town in the late 18th century, at which time 

althier residents chose to live in the more elegant terraced housing
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of the New Town. There were similar changes in social class residential

patterns in Glasgow’s tenements. The trend "by the second half of the

19th century in Glasgow was for the new middle classes and the wealthy 
to0 m°ve out of the areas where industry was based, in the East End and 

"the Inner areas, to the grander Victorian terraces, tenements and 

detached housing in the West and South of the city.

However, the 19th century-built tenements embodied significant 

variations in terms of spatial, aesthetic and structural standards, 
Spending on whether the builder was providing housing for labourers, 

Pisans or the bourgeoisie. It is also likely that housing standards 

varied according to the organisational abilities of the builders, the 
availabiiity of materials, and the profit margins pursued by different
E l d e r s .  ^5)

Nineteenth century values relating to social status and class 
ierences have therefore been reflected in the city's older 

tenements. These are expressed in terms of variations in the quality 

 ̂the basic tenement structure, in space standards and in aesthetic 

®tails such as tiled closes and cornices. Differences can be 

Served both within individual neighbourhoods (from one end of a street 

the other, or between streets) and in the general tenement character- 

stics of different localities, such as the West End (Hillhead and 
^^land) and the East End (Bridgeton/Dalmamock and South Dennistoun). 

acione comments on the pattern of geographic and social polarisation 

Afferent classes within Glasgow:
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The workers and factories in the East End and the middle- 
class housing and business quarter in the Vest End, may be , 
interpreted as a spatial expression of 19th century class 
consciousness. The middle-class efforts to avoid industries 
and industrial workers intensified as their numbers increased 
in the city.

so the middle-classes migrated to the North-Vest and South of the city,

where the pattern of street geography involved

curves, crescents and irregular angles, in sharp contrast 
to the earlier grid pattern close to the city centre. (19)

By 1914 Glasgow's population involved a significant concentration of 
working class housing in the inner areas. Indeed Glasgow had the 

most densely populated central urban area in Europe, with 700»000 

people living within three square miles of Glasgow Cross by 1914» 

Checkland suggests that certain values relating to housing are cultur- 

aH y  and historically specific to Scotland, and to Glasgow in particular.

example, he contends that a lower proportion of family income has 
generally been spent on housing by Glasgow families than by residents 

°f other British cities. It is most probable that this pattern

■Reflects the employment instability and job insecurity which have 

formed a significant part of the experience of a large section of the 

w°mking-class population of the city.

p
’ Industry, Politics and Housing 1900 - 1939 

Industry, employment and housing
During the 20th century the dominant trend characterising 

clydeside's industrial base has been one of decline. Checkland, 

^¿dlemas, and others have identified the major factors influencing 

decline of heavy engineering, steel and shipbuilding industries.
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Significant influences have been the growing scale of obsolescence 

of industrial plant and the preference of major industrialists for 

investing capital abroad rather than re-investing at home; inter-firm 

competition which inhibited corporate attempts to rationalise regional 

production; and the growing inability of Clydeside firms to compete 

in international markets against more recently industrialised nations^ 

^is general decline, which has continued into the early 1980s, was 

tempered by two periods of revival - the first in the late 1930s 

brought on by rearmament, and the second, between 1945 and the late 
1950s, which involved industrial expansion on Clydeside in parallel with 

growing labour unrest. Rescue attempts were periodically made by 

individual industrialists and by finance capital, although since the 
1960s these have involved central state intervention and support 

lnitiated by both Labour and Conservative governments. There are 

therefore marked parallels in the development of central state policies 
responding to the consequences of obsolescence in both private housing 

industry.

Other employment trends in Glasgow have paralleled developments 

ln ^ e  rest of Britain. While new industries developed during the post- 
War P®riod and became a significant source of employment (e.g.Linwood), 

e â-jor owners of capital and major industrial employers were 

lncreasingly to become multinational companies. Traditional engineer- 
lrig concerns were supported by commercial or government financial 

lnvestment and encouraged to diversify (e.g. Beardmores, Pairfields).
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In the context of this industrial decline succeeding generations 

°f the city's working class have experienced significant periods of 

Job insecurity and unemployment and wage levels lower than those for 

comparable work in the South. Checkland states that during the

Period of post-war (post-1945) recovery the per capita income in 

Glasgow and the Vest fell around 1(?/q lower than for Britain as a 

whole and the unemployment rate of J/ q to 5*5^ was approximately twice 

the national rate.^^

(h) Politics, conflict and ideology

Glasgow's history has also been associated with a strong trade 

UQlon and labour movement and. at certain periods, with militant protest 

against housing and industrial conditions, which led the establishment 

to fear political disorder and revolt and which earned the city the 
^bel of Clydeside'. Checkland suggests that Glasgow's reputation
.p
0r labour militancy and radical protest, which was established by the
1 QOr\s> has influenced the pattern of industrial investment in the region 

^til the present da y . ^ ^

I'hree major influences on political developments which established

k*-3 deputation have been emphasised by Middlemas. First,
have

as we

/e Seen, at the turn of the century Glasgow's working class popu- 
a experienced more chronic conditions in housing, health and 

^loyment than existed in any other city in Britain. In 1900 Glasgow's 

Pulation was 750,000 and increasing at a rate of /[% per year. 

edcrowding was most prevalent amongst immigrants from Ireland and 

highlands and 2^/a of the city's population lived in one-roomed
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houses (single-ends), while one in seven households had lodgers*

®ents were high in relation to wages, and those of new housing were 

UrLaffordahie hy workmen whose wages were lower than those in England 

*'°r comparable work. The death rate was the highest in Britain at 

20 per 1,000 although there were significant variations between slums 

residential areas within the city - for example, the difference 

between that for Blackfriars, 'the most congested slum in Europe' 

(29.2%) ana Pollock (10.3%) being explained by the Trades Council in 
1918 in terms of climatic variations, despite the fact that they were 
0nly two miles apart.'

Secondly, there developed a committed and radical working class
leadership group,several of whose members were affiliated to the

Scottish Independent Labour Party (the ILP). Despite the diverse

s°cial backgrounds and varied leftist politics within the leadership,
"bHe group was unified by these characteristics: it held aims of 
Politically educating the working class; there was a general openness 

internal political dialogue; the group had little confidence in the 

Ss-liamentary labour movement's ability to realise gains for the city's 
v°nking class and it supported a variety of political strategies. Its

enbers were active in Beardmores at Parkhead, 'the last of the 
l^th century industrial giants' (Kirkwood), on the Trades Council and

11 the Seamen's Union (Shinwell), in the Scottish Labour College
Unclean, an ex-school teacher), in schools (John Maxton, a 

teacher in Shettleston, influenced by anarchist writing) and on the 
city

J  council (Wheatley as councillor for Shettleston on Lanark County

^ cil)* Their varied political affiliations ranged from the ILP
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which defined, itself as a political and socialist wing of the Labour 

Party, to Marxist groups such as the Scottish Democratic Federation 

(SDF) which represented internationalism and direct action. While 

the Labour Party grew in size and strength in England, the Clydesiders 

focused,between 1906 and 1914»on developing a socialist programme,

ai®ihg at significant rather than revolutionary change. (23)

Thirdly, political action on Clydeside involved rent strikes 

organised by soldiers' wives and supported by the Trades Council after 
landlords had increased rents (1915). Wheatley and a socialist lawyer 

fought the landlords' policy on the council and in the courts, while 

d^ge numbers of trade unionists demonstrated their solidarity.
There were further rent strikes between 1920 and 1922 following the 

Relaxation of war-time rent restriction which served to increase 
rents by 30% in 18 months during a time of major unemployment.
Industrial militancy centred on unemployment during the 1906-1908 

alump and on de-skilling (dilution) and government controls on labour 

"UDposed by the 1915 Munition Act. (Many trade unionists however 

accepted dilution provided that it did not equalise the position of 

Wo®en at work.') Opposition by the Clyde Workers' Committee resulted 

111 Tloyd George forming a committee to investigate causes of industrial 

discontent in Glasgow, although unrest in other cities, such as Sheffield 

Belfast, was even greater. Following the war the government broke 
i^ikes during a worsening slump and in 1919 strikes caused closures 

T large firms and protest eventually culminated in large-scale

ei®onatrations in the city.
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By 31st January 1919 > under the leadership of Shinwell, a 
Joint Committee of all Interests, West of Scotland, was set up and 

demanded a 40 hour week as a means of minimising the effects of 

demobilisation on unemployment. 100,000 were eventually on strike and 

a demonstration was held in George Square during which the Riot Act 

Was r®ad, the police, army and tanks were called in to control the 

demonstration and leaders such as Shinwell were arrested. The 

Scottish TUC only gave the strike its official backing at the point 

where people were already returning to work. After the demonstration,
^ e  Glasgow Herald commented: "The Joint Strike Committee was an 

ana^chioal outburst ... the first step towards the squalid terrorism 
the world calls Bolshevism'.

jfanicjpalisation and housing

Despite these fears of revolution, labour leaders pursued 
Sectoral politics. For example, Wheatley became Minister of Health 

in the first Labour government of 1924. Since 1909 Wheatley had 

Pressed for low rent municipal housing first,as a member of Lanark 

0Unty Council and secondly, on Glasgow City Council after Shettleston 

a<* been absorbed within its boundaries. Wheatley had first entered 

^ailiament in the 1922 election when ten out of Glasgow's fifteen
 ̂Q *y| ̂ •

lamentary seats were gained by IIP representatives - the election 
havm g  been fought on Wheatley's housing programme.

Wheatley's policies focused on significantly increasing the 

°vision 0f municipal housing by extending central government subsidies.

Glasgow since 1919 both the Conservative administration and the
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growing Labour group represented on the Council had promoted the 

development of municipal housing schemes.

During the inter—war period two of the largest schemes were 

Peripheral ’garden suburbs’ characterised by mainly low-rise housing 

(cottages and terraces) and by a relatively high quality of amenity 

including open—space, library facilities and local shops. Kmghtswood 

^ d  Mosspark,which were built during the 1920s,were high status local 

authority schemes and Glasgow Corporation's allocation policies and 
rent levels together ensured that their high amenity houses were 

“̂ n l y  accessible to semi-skilled and white-collar workers.

The Corporation also developed large, low-cost and less 

a tractive schemes which neighboured industry. For example, Blackhill 

the East of Glasgow was built in the 1930s to provide almost 1,000 
houses, which neighboured gas works, in a high density scheme.
Poverty, low rents and housing allocation policies interacted to 

Qhsure that Blackhill housed mainly the poorest sections of the work- 

lrig class. In total during the inter-war period 54,289 houses were 

Pproved for building by the Corporation; 10,235 were approved for 

^8Veloptent with state assistance and 9>106 houses were built by 
Private developers.

Therefore, in Glasgow a Conservative administration promoted 
ehsive municipal housing provision against a background of housing 

Xa€es and obsolescence, working class protest and Establishment 

srns about working class radicalism. Since the early 20th century 

e Labour Party and the left exerted growing influence on the
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Corporation and since 1933 until the present day the Labour Party'has 

been in continuous control except for two intervals totalling five
years.

3* Post-War Developments in Housing and Planning 

(a) Politics, industry and the inner areas

I shall now discuss certain important aspects of political and 
economic change which have affected Glasgow's inner areas since 1945- 

^ ret, there was a decline in political and class consciousness which 

was influenced by growing affluence and industrial opportunities; by 

bhe vigorous inter-war and post-war housing programme in the city, 

which stimulated the building industry and provided many families with 

a decent home for the first time; and by the general growth of the 
Welfare State. Industrial conflict focused on relative gains between 

ihdustrial groups, either within Glasgow firms or between plants based 

Glasgow and their English counterparts.

Secondly, there was industrial decline and increasing external 
c°htrol of industry. During the 1960s the decline of shipbuilding and 

eia§iheering entered a new down-turn which reached an all-time low in 

he slump of the 1970s. Industrial militancy was greatest in higher 

new industries which involved English or American ownership and 
c°ntroi^27) pirn illustrates that by 19 75» 59% of manufacturing 

°rhers were employed in non-Scottish companies. Growing external 

spatriai ownership was paralleled by increasing government aid to, 

control of, Glasgow's failing industries and by 1975 Conservative
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and Labour governments had committed £101m of public money to ship

building on the C l y d e . T h e  significant trend of growing unemploy

ment during the late 1970s and early 1980s has not been accompanied by
(29)a revival of working class militancy. 7' I would suggest here that 

bhe dominant political culture in Glasgow is characterised by resigna

tion and fear of loss of work, accompanied by the traditional working 

°lass cynicism and humour about inequalities of power, wealth and

advantage.
Thirdly, during the 1970s and early 1980s, there have been further 

Notable changes in city politics. During the early and mid-1970s the 

Showing influence of the Scottish National Party led to the Labour Party 

losing office and to a reduced majority when in control. However, 

Increasingly internal divisions within the SNP have affected its 
^ecüning influence. Also since the latter 1970s the Liberal Party 
bas gained increasing support and, since the early 1980s in its alliance 

Wlbh the Social Democrats, particularly so in the more middle class 

areas the city. While there are well-established political groups 

°f ^be further left in the city, e.g. the Communist Party and the 

3°oialiat Workers Party, these have consistently remained minority 

^oups. However, their members have been influential in certain indust- 

les where they have occupied a central role at branch level - for 
Xajaple, the Communist Party in shipbuilding on the Clyde. The Communist 
^by has also been actively involved in 'bommunity action" in certain 

ighbourhoods (e.g. Govanhill and Govan).

in Chapter Five we shall see that against this wider urban
•*-itical background there was a growing convergence within the local

auth0rity of support for new structures of participation in planning
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during the 1970s and for partnership with the private housing sector. 

At the same time there were growing demands for public participation 

^ d  neighbourhood-focused political action has increased within the 

°ity. Further, these developments continued against a background of 

Showing political conservatism and national revival of Tory ideology 

which emphasised values of 'voluntarism' during the late 1970s and 
early 1980s.

Different elements of planning have interacted to 

Influence working class experience of housing in the inner areas. 

Since the inter-war period, planning has attempted to improve these 

Aspects of urban life:

(1)

(2)

The reduction, or containment of unemployment by improving work 

opportunities. Since its formation in 1975 Strathclyde 
Regional Council has been responsible for regional industrial 
policy.

Improvement of housing and the physical environment.

Glasgow Corporation (which became Glasgow District Council 

in 1975) has concentrated on relieving overcrowding and 

housing shortage; on house improvement in the private 

and public sector and on environmental improvement.

Since the mid-1970s the local authority has assumed a 
more explicit planning role in relation to private 

sector development.
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(3) The development of an effective road network in order 

to provide good communication links for industry.

I shall now examine more closely certain developments in housing 

atld'planning, in Glasgow after 1945,which have signficantly affected 

Glasgow's inner areas.

00 Central-local dynamics in planning

It is generally agreed that planners at central and local
government levels have been unable to develop an effective programme

for resolving the economic, industrial and employment problems of

Glasgow and of Clydeside. Central government subsidy and the planning

Partnership of local and central state planning agencies have comprised 
■fcv*6 approach to declining industry, foreign competition, outmoded 
^ochnology, unemployment and a high level of migration.

The 1946 Clyde Valley Plan proposed the relocation of Lanarkshire's

obsolescent steel industry to a site near the shipyards; the creation 
of *industrial estates for new industries; central renewal proposals
.p
1 'the scenic areas; and finally an overspill of 100,000. Major 

Planning reports after 1945 emphasised support for the growth 

bdustries rather than any attempt to arrest the decline of outmoded 

avy industries. The overspill programme involved central-local
^tnership in designating new towns - for example, East Kilbride, 1947;

vingstone, 1962; Irvine, 1966.

L
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This policy of planned decentralisation and retention of a 

greenbelt to restrict urban sprawl was initially opposed by Glasgow 

Corporation. However, during the 1950s the Corporation came to 

accept the Scottish Office's proposals regarding overspill and the 

voluntary relocation of industry and population. In the event, that 

Policy proved more difficult to realise than had initially been

assumed.

The planners had intended that, by encouraging voluntary de
population of the inner city areas, speedier urban renewal would be 

Possible. In fact the house letting policies of the New Towns 

llxitially gave priority to Glasgow residents who had employment 

Prospects in the New Town and, as a result, those migrating to the 

Towns were predominantly skilled workers. By March 1963, 57% 
tenants of East Kilbride had been drawn from Glasgow and 54% 

ir°m other areas of Lanarkshire. It was only after 1959» when house 

criteria were relaxed, that more Glaswegians, without 

Prospective jobs, could apply with a chance of success to be 

^sidejvtg of East Kilbride.

The pattern has therefore been migration to New Towns, to 'the
i
1 °r even abroad. During the 1960s, the West of Scotland lost 

three-quarters of its increase in population through emigration 
' oy the second half of the 1960s, conditions on Clydeside had been

OilC0 Q •aSam  identified as the most extreme on a range of criteria 

~ating to housing and unemployment.
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While all inner area localities have been affected by these 

general trends, they have not all been affected similarly. Local 

Patterns have varied according to characteristics of the local 

industrial infrastructure: clearly specific closures or reductions in 

a major firm* s workforce have a concentrated effect on specific 

localities. Examples of such centres of industrial employment in 

different localities are Dixons Blazes, Govanhill;Beardmores, 

ihe East End; Shipbuilding, Govan; and The Clyde Iron Works, Cambuslang 
aH  of which have been the cause of considerable localised unemployment, 

^ven new industries developed on the boom of the 1960s, such as Linwooa, 

have proved unable to maintain security of employment during the 
Present recession.

It was also the case that many Glaswegians chose to commute to
Ea +st Kilbride rather than to move house. In 1959» 50% of those working 
in 5*ast Kilbride were commuters. So it would seem that the overspill 
-olicy did not serve improve housing or work opportunities for the 

^Oority of those living in the worst housing conditions. In 1976
ill©

government abandoned plans for Scotland’s sixth New Town at 
StRehouse and there is evidence of reversal of the policy of urban 
e c entrali sat i on.

^°r example, The Glasgow Eastern Area Renewal (GEAR) Project, 
tahlished in May 1976, has been presented as involving a partnership

betWeen different planning agencies - The Scottish Office, Glasgow

sbnict Council, Strathclyde Region, The Housing Corporation - under 

c°-ordination of the Scottish Development Agency. The six 'key"the
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issues’ defined by the project include ’the problem of poverty and the 

opportunity to tackle it in GEAR’ and ’the fostering of residents' 

commitment and confidence through their involvement in the planning,
(35)roplementation and management of services, and facilities in GEAR'.

The overall aim of the project has been to co-ordinate the contributions 

of different agencies in attempting to arrest social and economic 

decline and depopulation - all within the framework of Skeffington- 

type public participation.

A major emphasis of the GEAR project has been on increasing 

s°cial confidence in the East End against a background of population 

feline by 45^ to 45*000 within the GEAR area between 1971 and. 1978. 
fhis decline represents five times the rate for Glasgow and seven times 

“hat for the region. A project similar to GEAR is being co

ordinated at Maryhill and the planners have described both these 
Projects as based on the concept of New Town development, although 

ey s-re obviously primarily part of 'Inner City' policy.

Since GEAR’S inception, it has been subject to criticism on 

ei/eral counts. First, Hogwood has shown that the majority of funding 

located to the project was diverted from already programmed expend- 

'^hr® and that only about £40 million of the stated allocation of £120 

^ l i o n  represented new money. Secondly, the planning aid officer
of 4.1ne TCPA argued in 1978 that the six local plans previously formu- 
^ed oy (JiaSgOW District Council have been little affected by the 

estahlishment of GEAR, and that public participation has in effect 

'minimal scope to show what the people of the area might
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contribute to the revival of its social and economic life if they were 

given the chance'. The lack of effective public participation

has also been explained in terms of the traditional apathy of the 

area's residents; the absence of sufficient locally-resident pro

fessionals and community activists; and of the long-standing suspicion 

towards public authorities. Thirdly, it has been argued that the

establishment of GEAR has simply led to a new tier and structure of 

Planning bureaucracy which has had limited effect to date in bringing 

Industrial investment in the Cambuslang Recovery area or in the East 

Fourthly, Booth et al have pointed to the inter-organisational 

Pditics stemming from the formation of a new tier such as GEAR, which 
'they typify as a »mitually-antagonistic non-government organisation', 
a Mango.'^41) Finally, questions have been asked as to the appropriate- 

ness of schemes in relation to the broader urban problems of the
City as a whole, particularly if the implication is that resources are 

diverted from elsewhere.

Despite these criticisms, it is notable that since the initiation
Of 4.V•ne SDA co-ordinating role, there have been visual improvements in 

h® area as the product of environmental (land renewal) schemes.
?a,ctn-u.

™  units have been built and occupied although large-scale clos- 

11163 have continued, not surprisingly at a time of recession. SSHA
hou36 building, for rent and for owner-occupation, has provided some
of ie more attractive public housing developments in the city. The 

In j

ahortc

®ain Point, however, is that the concept of GEAR, despite practical

.comings, reflects a change in the philosophy of planning in the
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(°) Changes in housing policy

1 38 .

Slum clearance and redevelopment

In Chapter Three I described how the planning approach of the 

1960s increasingly incorporated an emphasis on social provision 

according to area n e e d s . H o u s i n g  policy in Glasgow, towards the 

late 1960s, began to change from a centrally directed approach, which 

incorporated universalist strategies aimed at controlling and improv- 

ing chronic housing conditions,towards increasing acceptance of a 

Partnership approach with other agencies which stressed the varying 
fusing problems of different localities. The area 

e®phasis is also reflected in the approach of Strathclyde Regioni^^

During the inter-war period, the Corporation reacted to the 
Clty’s housing problems with its policy of slum clearance and new 

k°nse building. Municipal housing, subsidised through rates and by 

financial aid from central government, was given priority initially

a Conservative administration. National legislation (1919> 1923

^ "1924) initiated council estates both on the periphery and more 

®htral areas, which did not necessarily provide for those with the 

latest housing need. Checkland argues that for those early 
°hemes (e.g. Knightswood), which involved low-rise family housing with 

^^hens, access to housing largely depended on income and ability to 

£ent - so that the majority of tenants were white-collar, skilledPay
or

aemi-skilled workers. Pacione states: 'The theoretical basis of



139.

policy formulated by the Conservative government was the filtering 

Process, houses vacated by people moving to new estates then became 

available for those who could not afford the higher rents'. Also,

several writers seem to have arrived at the following conclusions. In 

general, house lettings policy and practice were influenced by 

ideological notions which were both authoritarian and paternalist and 

^  was the intention that the new housing should cater primarily for 

the 'deserving poor', who would be capable of benefiting from improved 

housing conditions. Secondly, the cumulative effect of the pattern 

°£ housing provision by Glasgow Corporation was that a 'hierarchy* of 

housing schemes developed» and this resulted in inequalities of 

°Pportunities for access to good council housing for working class 
re3idents in the city. For example, when less attractive schemes were 

^hilt (e.g. Blackhill in the 1930s), which were low cost and therefore 
Provided lower rent housing, they tended to become areas which housed 
a large proportion of families with problems. Schemes, like Blackhill 

^ d  Barrowfield, which were built purely to provide housing and, for 

conomic and other reasons, neglected to incorporate any social ser- 

V'*'Ces or amenities, came to represent a philosophy of 'give us the 

0̂ Ses âhd to hell with planning*.

Different housing schemes have successively become socially

a^elled as involving an excessive degree of violence and crime -
example, Easterhouse during the late 1960s for gang warfare and

ackhili during the late 1970s. Both instances have involved

nsiderable media publicity, reaction by local residents, and
fi.^11■Ly*a commitment to provision of amenities and to housing and
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environmental improvement by the local authority. (46)

Checkland also reminds us of the fact that Glaswegians have 

historically held low expectations of housing space and housing 

standards and have preferred to allocate a lower proportion of income 

expenditure on housing. By 1939 only 29% of houses had four rooms 

or more as compared with 80.3% in England and Wales.(4?)

o
' -Changing Tenures

A consequence of redevelopment and of extensive obsolescence

has been change in housing tenure patterns in the city. The private

r®ntal sector has steadily decreased in proportion to the total housing

sector. This pattern was reinforced by the policy of low-rent, sub-

ss-dised, municipal housing and the ideological and pragmatic rejection

Private landlordism within the Labour Party. The practical reasons
or Replacing private landlordism related to political aims of con-

lolling housing standards and rent levels. By 1965* private landlords

0V,ned ^6% housing; owner-occupiers, 19%; and the Corporation owned 43%
kohsing in the city. The slow rate of building for owner-occupation

*s evidenced in a 1970 Report which shows that between 1919 and 1969

19,842 houses were built for private ownership, and between i960

1970 private building for owner-occupation was only at the rate of 
I42 Per annum. In contrast, by 1970, Glasgow Corporation had provided 
45,000 houses and the Scottish Special Housing Association had built
to,000.(48)

Norman projected, from trends evident in 1972,that by 1981 7C%

Slhg would be council owned and 3C% owner-occupied, and commented
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that ’the main problem of housing policy will then be that of 

administering such a large number of houses both humanely and effic

iently'/49) At that time there was no housing association movement 

t° speak of in the city, nor was there a central government policy of 

Privatisation. Since the second half of the 1970s at Glasgow District 

Council, councillors and officials have shown less conviction regarding 

ike viability of further municipalisation in the city. For instance, 

kere has been less extreme rejection of the policy of council house 
3ales than might have been expected during 1979-82 within the council, 

^ d  Housing Plans have emphasised commitment to the establishment of a 

of tenure types in the inner areas/9G)

3. The critique of slum clearance

We have seen that the planning emphasis until the late 1960s
was on planned urban decentralisation and depopulation, and on inner 

«sa redevelopment and renewal. As described in Chapter Two, planning 

«  local authority level was influenced significantly by central

Sovernment initiativ,ves.

In 1945 the local authority had confronted an extreme housing 

k°ntage, estimated at some 80-90,000 units. The planners had initially 

^6rated in terms of a 'Township' concept in the design of schemes
SuqV, as Easterhouse, Castlemilk and Drumchapel. Altogether, five large 

schemes were built on the periphery, including Easterhouse and 

^lemilk,until eventually these schemes absorbed around 10% of
Glasgow,

^hout
s population. At their inception these schemes were built 

shops, pubs, and other amenities. The District Council's own
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Reports have provided evidence of the unattractiveness and unpopularity 

°f some of these schemes in recent years. One Planning Report in 1978 

showed that from certain larger schemes, between 2C9é and JO/o of the 

Population would have preferred rehousing to the better amenity or 

higher status schemes of the Vest End and South of the city.

Commercial and social facilities, programmed for development after 

housing provision,were still being provided in the late 1970s and 
early 1980s.

Also, post-1945> the Corporation had focused on the physically 

deteriorating inner areas. The poorly maintained, mainly privately 

dandlorded»tenement areas of the inner city, were defined by 1957 

as Requiring redevelopment or slum clearance, followed by renewal.

^  1957, 29 comprehensive development areas (CDAs), covering 8% of
■f ̂
6 °ity (2,700 acres) were proposed by the City Architect and Planning

Officer.

dh.e critique of slum clearance in Glasgow has focused on the lack=
of co-ordination between the different departments involved with 
comprehensive redevelopment, the cumbersome and time-consuming process 

«  Plan submission, planning act CSOs (compulsory purchase orders),
Pubix0 inquiry and plan approval; and finally on the lack of stated
3°cial 
the

aims and objectives of the CDA strategy. In general, until
siage of plan approval, cleared land must remain derelict.

» the phasing of clearance by the Sanitary Department which aims 

Dleet high targets of clearance of unfit housing on a 'worst-first’
hilSig

» generally has paid no reference to the phasing of redevelopment

Also 
to
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Plans. The net effect is that the programming of plans has never 

been able to keep up with the fast rate of clearance, so that large 

tracts of housing in the East End, Partick and Maryhill have been 

cleared some years before planning approval for redevelopment has been 

attained. Norman commented, ’The surprising thing about Glasgow’s 

housing is that after one hundred years of slum clearance and fifty

years of public building, there are still so many inadequate 
houses’.(52)

Once clearance proposals are approved and a CPO implemented, 

local residents may have had to wait a considerable period of time 

before receiving what they feel to be a suitable rehousing offer

the Housing Management Department. During this time residents 

frequently live with vandalism and break-ins, particularly as the 
residents of a single tenement are seldom rehoused simultaneously. 
nce I969, delays in implementing CPOs have meant that residents 

V® generally been rehoused prior to their tenement falling within 

local authority ownership. In fact, Glasgow residents affected by 

clsarance have been relatively disadvantaged in this context when 

°®Pared with inner area residents of other cities,where generally 

°USes We^e cleared only after compulsory purchase and the local 

^hority held responsibility for securing empty property.

In Glasgow there was no great groundswell of grassroots 

^Position to the progress of clearance and rehousing in the inner 

However, it is indisputable that the experience has 

e<3hently been traumatic and unpleasant and that many residents
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did not want to leave their homes and local connections. However, for 

others, the chance of a decent house was a clear priority of interest. 

In some areas, concerted opposition developed in relation to local 

Plans, during the late 1960s and 1970s. Local reaction by working 

class residents was at times given considerable impetus and support 

by community workers or concerned individuals, e.g. Partick, Govanhill, 

Gairbraid Avenue, Maryhill/5^  In certain areas there existed a 

"tradition of interrelated activism in both industrial and community 

Politics, and the presence of grassroots leadership (Govanhill). 

However, there is no evidence that such a pattern is typical of 

Glasgow*s inner areas. In fact, even where such a pattern was the 

oase a significant characteristic of community politics would seem to 

Have been divisions, of political focus and interest and of leadership
(Go-'vanhill, Govan). In many areas the experience of clearance and re-
housing produced little evidence of community action or of collective 

faction or opposition/55'1 At any rate, out of the 29 CDAs proposed 

Ih 1957 only nine had been approved by 1980, the last of which was 
accepted in 1973.

Ibe 1957 Act, as well as enabling slum clearance and overspill,
ba.bliSke(j subsidy to offset the high costs of high-rise building - 

ill °tder to alleviate the interrelated problems of inner city land

s4ricted for development and housing shortage. During the 1960s
e local authority was committed to the high-rise solution offered 

by th Planning and architectural professions. Glasgow was allowed
by the Scottish Office to build at higher densities than anywhere else 

3ritain (e.g. Red Road flats), even on the outskirts of the city.
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Despite reductions in the subsidy which facilitated high-rise develop

ment in 1962 and 1967 (when subsidy was reduced from £60 to £30 per 

flat), the high-rise policy was continued.

Smith asks why the Scottish Office supported the continuation 

high-rise building, even while it was increasingly being rejected 

elsewhere on both economic and social grounds. He suggests that one 

likely reason was that during the 1960s, three successive Chief Planners 

operated at the Scottish Office, so that technical scrutiny of Glasgow's 
Plans may not have been as rigorous during the 1960s as during the 1950s. 

Dy 1971, nearly /[CP/o of all dwellings built by Glasgow since 1957 were 

high-rise dwellings,and between 1965-70, the proportion of high-rise 

hailding was far greater for Glasgow than for the rest of Scotland.

Another general consequence for the inner areas has been the 
c°ntinued presence of large tracts of visual dereliction and decay. 
^hat this has affected the image of the city held by outsiders is 

Questionable. A Glasgow Herald 'Exclusive' article (5.8.8O), 

ePorted on the strong reactions by local councillors to a newly 

'^Dished tourist guidebook to Scotland, which was promoted by the 

rltish Tourist Authority. The German author, P. Sager, introduces 

Qhapter devoted to Glasgow with these comments:

By the Clyde, the unemployed sit and drink. Children 
Play Celtic v. Rangers in large empty wastelands.
Weeks earlier whole rows of houses still stood here, 
now piles of rubbish b u m  in the city centre. In 
Glasgow this is called the blitz of the bulldozers - 
a Town breaking up. I have seen districts in Calton and 
Anderston which resembled a battlefield rather than 
a redevelopment area ... Sometimes I thought : am I 
In the Bronx or the Bowery, or perhaps in Belfast ...
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The fact that a tour of the city organised 
by the Tourist Office is not called a horror 
trip is thanks to skilful planning-of the 
route and publicity.

^ d  later he states:

Is this the city which in the 19th century 
called itself after London, the Second City 
of the British Empire? Today Glasgow is 
first: its social and economic problems are 
worse than those of England's worst town, 
Liverpool. (57)

A shift in policy

It is this sort of external image of housing and the environ- 

®en-t which has characteristically been held by foreigners and 

communicated by media presentation of Glasgow's housing, alongside 

^Qlinquency and crime. ̂ 8 )  There has been less interest shown in 
Glasgow»s positive initiatives.

had

and

By the mid-1970s there was evidence that the local authority 

changed from 'a reactive problem-solving approach' to obsolescence, 

3n 'imposition relationship' with residents of the inner areas,
towards an approach involving 'anticipatory and innovative' decision-

ln€ and a willingness to negotiate with parties affected by p o l icy^ 
The ®ulti-faceted approach of the local authority emphasised the
0lDPlexity of the urban housing problem and recognised that a variety

S'gencies and groups could contribute towards housing provision

°luding the Housing Corporation, the SDA, housing associations and 
IdealA residents and, since the late 1970s, private developers also.
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further, whereas during the early 1970s the local authority reacted 

defensively and in an authoritarian style towards resident demands and 

criticisms of its policies, by the late 1970s,the Glasgow District 

Council Housing Group on the council was more open to resident 

consultation and various forms and degrees of participation in planning.

CEHAs are the outcome of a planning partnership between the 

Glasgow District Council and the Housing Corporation,which together 

established an organisational network within which inner area residents 
have occupied a key managerial role in rehabilitating the city's older 

housing stock. Similar partnerships between the local state and vol- 

'Untary organisations are evident in other areas of social policy.

Chapter Two showed that housing associations prior to the late

•̂960s played a minimal role on Glasgow's housing scene. Although
^he traditional, charitable form of housing association had no strong
r°°ts in Scottish history, in other cities like Edinburgh and Dundee

^rge, professionalised associations were established prior to the

arly 1970s. There is no doubt that the municipal centralist tradition

FPoses that of voluntary and local initiative. Checkland bemoans the 
lack t _ln Glasgow of what he terms the 'voluntarist principle' with its 

Wers scrutiny, criticism and initiative. He suggests that 'a 

filiation of neighbourhood participation and generalised voluntarism 

Necessary where municipal collectivism is far advanced as in
Glasgow'. (6l)
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The planning experiment of CBHAs, on which we sha.ll now focus, 

has involved both neighbourhood participation in working class inner 

areas and generalised voluntarism. Chapter Five presents a case 

study of developments in urban policy between 1970 and 1975 which 

provided the context to the formation of CBHAs.
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CHAPTER PIVE

THE ORIGINS OP A POLICY INITIATIVE

In this chapter I shall concentrate on the origins of CBHAs in 

Glasgow as a key aspect of the city's strategy for tackling tenement 

obsolescence in the inner areas. I shall explore the significant 

^tfluences on policy change within the District Council between 1969 

1974 and. the emergence of the partnership between central and local 

government agencies which formed a major aspect of the context of 

development.

In general Chapter Five discusses a complex range of influences

°n Policy development between 1969 and 1974» both thematically and

historically. As a case study of policy change, the chapter emphasises

e significant role of individuals and groups during a period

characterised by planning uncertainties, changing relations between
government agencies, growing constraints on public expenditure and

s°cial criticism of past planning strategies. It therefore considers 
the effects of political, economic and social developments on housing 

Policy in Glasgow during the late 1960s and early 1970s.

Chapter Five focuses on the first phase of development of CBHAs

11 Glasgow. In Part Three of the thesis I shall examine the outcomes

** Policy initiative of CBHAs in Glasgow during two further phases
of development. We shall see that between 1975 and 1979» a growing

^ber of CBHAs embarked on local house improvement programmes within 
bhg context of controls operated by government agencies which were 

deemed with ensuring their accountability. In experiencing these

154.
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controls, CBHA participants developed awareness of interests in common 

with the national housing association movement. During the 'third 

Phase* of development between 1979 and. 1983» CBHAs demonstrated their 

capacity as local housing producers. Further, we shall see that their 

development and collective action was significantly affected by the 

changing national political and economic context of housing provision 

aQd» in particular, by 'Thatcherism' and privatisation.

Chapter Five is divided into three sections. Section One 
identifies the factors under consideration at the local authority which 

^^iluenced the policy of rehabilitation; it examines the interest of 

traditional associations in rehabilitation; it describes the local 
authority' 3 early approach to rehabilitation and local reactions to 

early schemes co-ordinated by the local authority and, finally,

Section One discusses the role of officials in influencing policy 
change. Section Two focuses on the development of the concept of

as ^  alternative model for implementing rehabilitation. This 

6°tion traces the growing support for this approach by documenting the 

e of the Assist architects who campaigned for an alternative 

3trategy; the experimental formation of the first CBHAs; and the 

^sequent generalisation of this experiment as an urban policy, 

finally, Section Two considers aspects of city politics, a key influ-
Ate -

e 03c the planning context of CBHAs. In the third and last section 

f ^apter Five I shall examine some implications of the case study, 

which I shall return in Part Five, the concluding part of the thesis.
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Housing Obsolescence and the Influences on Policy Change,

In Glasgow, “by 1970» officials at the Scottish Office and the 

District Council were working in partnership in analysing the extensive

ness of sub-tolerable property in the city and in defining strategies 

ln relation to the problem. Their subsequent joint statement in the 

form of a working party report^ made a commitment to a programme 

°f rehabilitation in inner urban localities. Voluntary improvement of 
older housing in the private sector had been encouraged by previous 

legislation which made available grants and loan facilities to 

^dividual owners. While the number of improvements by individual 

owner-occupiers and private landlords had steadily increased during 

fhe 1960s, in effect there was very little impression made in relation 

"k° the large stock of housing which lacked adequate sanitary 
Jollities and which was in very poor structural condition.

The 1970 Working Party report identified 75»000 properties as

k®low the Tolerable Standard, 65,000 of these houses as requiring

^emolition and the remaining 10,000 as being favourable for improve
ment A  (2)• A second important report identified these major character-

ics °f housing in Glasgow - that 77% of Glasgow’s housing consisted 

^ tenements or flats (as compared with 61% for Clydeside as a whole); 

regarding tenure,57%  of houses were rented in the public sector,
20% were in the private, unfurnished, rental sector and 20% were owner- 
°Ccupiegt
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(a) Social, financial and administrative considerations at 
the local authority

The emphasis on a strategy of co-ordinated improvement involved 

a significant change in the approach of the planners. Since the 1957 

Housing Act, Glasgow Corporation had declared more Clearance Areas 

ihan any other city in Britain. By the second half of the 1960s 

ihe local authority was the focus of consistent criticism by the media,

by academics and by working class residents of inner urban areas.\
Comprehensive Development Area (CDA) approach, and planning 

^certainty, were blamed for the 'blight1 and further deterioration 

°£ tenement areas. Expectation of compulsory redevelopment within the 

lnner areas meant that owners had little incentive to invest in main

tenance. Further, cleamance served to destroy local communities
family networks in the inner areas. The local authority was also 

C2?iticised for the unforeseen consequences of its strategies for 

Resolving the post-war problem of housing and land shortage - for the 

Showing dissatisfaction with high rise as a housing form, in parallel 

with increasing evidence of its costliness. The inadequacy of social 

^•cilities built in to the large outlying schemes, e.g. Easterhouse 

Slackhill, and the experience of social 'labelling' by their

esidents, resulted in further dissatisfaction with the local 
au+h • (3)^ority's housing provision. Finally, the terms 'authoritarian'
and »Paternalist' have been used to describe the approach of both
the Planners and the Housing Management Department (4)
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To a large extent, the local authority during the post-war ,

Period had been responding to a major problem of housing shortage, as 

had several other British cities. ^  Its planning strategies were 

influenced by the availability of central government incentives (e.g. 

subsidies for high-rise buildings (1950s) and for high density low- 

tise buildings (1960s), as well as by architectural fashions during the 

Post-war period.

In the late 1960s and early 1970s Glasgow Corporation's growing 
®fflphasis on rehabilitation was also influenced by economic considerations.

have seen that during the 1960s new building became increasingly 

Costly and land prices and building costs escalated so that calculation 

Qf "khe relative economic advantages of rehabilitation and new build 

Several favoured rehabilitation.^ Another important economic 
factor was the extensiveness of Glasgow Corporation's housing debt 
hy the late 1960s. Therefore, even if the Corporation had favoured a 

IDâ or programme of urban renewal in the inner areas, such a policy would 

^ave been feasible in financial as well as political terms.

Between 1969 and 1974 "the local authority sought additional funds 

central government to aid the housing programme. For example,

e SSHA was approached regarding its potential future role in the city 
*in December 1971 the Corporation approved a resolution that it 

k°uld seek from central government details of the 'massive aid'

Remised to alleviate the Corporation's financial problems.^

Regarding the movement from clearance to redevelopment, a senior
Qffi •°ial at Glasgow District Council emphasised that cost efficiency
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of rehabilitation had not been the most significant factor influencing 

the Council's deliberations. He suggested that:

Of much greater importance was a 'gut' feeling - 
experienced by many members as well as officers - 
that enough was enough as far as large-scale re
development was concerned; a feeling that was 
inspired as much as anything else by the ever 
stronger resistance to rehousing which was being 
displayed towards the end of the 1960s and during 
the early 1970s. (8)

There were also administrative considerations. Several studies
have shown that the process of area rehabilitation is inherently

c°mplex and uncertain - in terms of building technology, the capacity

°f building firms and the variety of interests affected.^ It is

therefore fair comment that large-scale, voluntary rehabilitation

Resented a daunting task to the local authority in the early 1970s.
As orie of the early opponents of clearance commented in interview:

Glasgow Corporation was trained to be a butcher 
nather than a surgeon. Rehabilitation required 
a. delicate knife. Also the Corporation wanted 
to attempt a participative approach, but didn't 
know how. (10)

Participative rehabilitation was also supported by certain 

°unciiiors elected to the local authority between 1971 and 1975 

s Representatives of Labour, Progressive and Liberal parties.
°litical changes were therefore significant in influencing policy 

Ganges at the local authority which in general supported rehabilitation.

Where cost factors did influence policy development was in the 

°lsion to opt for housing associations as a means of implementation.
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The opportunity to improve Glasgow's inner tenement areas »with the aid 

°T central government funds administered through the Housing Corporation, 

encouraged the local authority towards rejecting the municipal solution.

00 The interest of 'traditional' associations in rehabilitation

In some large British cities, by the late 1960s, there were 

long-established housing associations, with considerable experience 

111 ^he organisation of house improvements in inner urban areas (e.g.
^̂ -H» Liverpool and IHA Ltd, London and Manchester). Increasing access
j.
0 central government funding of rehabilitation led some local 

anthorities to support such housing associations by expanding their 
rd e  in the area of rehabilitation.

In Glasgow, however, there were no such long-established housing 
associations, although there was in existence hy this time one 

"traditional association which had an interest in developing a similar
role.(12)

the
In

This association concentrated its development activities on 

acquisition and improvement of properties in two tenement areas.

delation to housing management its aim was largely to provide hous- 

Tor those who did not meet the criteria of local authority allo

uions, and for those who were homeless or evicted for non-payment 

r®nt by the local authority or by other landlords. Initially, 

association was funded by Shelter, which later withdrew its

of

ihia

Censorship when the association refused to accept a no eviction clause 

ne condition that Shelter should be the main referral agency.
Anoth ’traditional1 association was a branch office of a national
aas"Kiatton.

k
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Also, in Glasgow there were no established housing co-operatives, 

■fcis reflected the pattern in Scotland as a whole, where a limited 

number of co-ownership schemes and isolated instances of self-build 

schemes, formed the totality of experience in the 'mutual benefit' 

sector of voluntary housing.

The local authority's early approach to rehabilitation and
local reactions

Between 1969 and 1974» several options were considered at local 
authority level in relation to developing the programme of rehabili

tation in the city. In 1970» the Improvement and Rehabilitation Sub

committee considered different strategies for implementing rehabili
tation, on which officials were required to report as follows:

(i) through the medium of a special section set up 
within the Corporation;

(ii) by a housing association, sponsored by the Corporation 

but including invited nominees from appropriate out

side bodies;

(iii) ty SSHA under suitable joint agreement with the 

Corporation.

The second approach was later considered by the Special Sub-Committee 

11 fusing Associations (November 1970) and between 1970 and 1973

'■'iations took place regarding the potential for housing 
e *°Giations to operate as local authority's agents in implementing

k.
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Rehabilitation in different areas. Initially, the local authority 

focused on two large tenement areas - Old Swan and Oatlands. The 

intention was for the local authority to co-ordinate improvements 

after compulsorily acquiring the properties from owners who chose 

n°t to fund improvements or who wanted to be rehoused. In both pro

jects, the process was fraught with a range of problems. At the Old 

Swan there were extensive administrative delays in implementing CPOs 

there was considerable opposition by the residents who wanted to 
remain in the locality. Three families remained isolated in the block 

some three years after the initial notification of CPO, one of whom 

had bought a gun for security reasons. At Oatlands, where both the 
tenement buildings and their environment had more extensively 

deteriorated, residents were less committed to remaining in the area, 

■^e Oatlands Residents Association concentrated on protecting 
residents' interests in relation to rehousing by the Housing Manage- 

ent Department. It is interesting that by 1972 a Labour councillor,
4.1.
e Deputy Convener of the Housing Committee, commented at a conference:

The tragedy of rehousing is that its a grind from 
beginning to end - a very slow process indeed ... 
The recent tendency is for prospective council 
tenants to become choosy, (lj)

offi
In both Old Swan and Oatlands, residents were given support by 

°ial and voluntary community workers or activists. At Oatlands,

ePResentatives from the community work agency, Crossroads, which 

'hitiaiiy was involved in the Gorbals, aimed to develop and support 

strong residents association in the area. At the Old Swan, where
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there was an attempt at voluntarism, public meetings were called by the 

local authority to explain the plans for the area. A small number of 

architects and community activists, who had long been critical of the 

lack of participation in planning, attended these meetings. Their aim 

was to develop awareness by local residents of their legal rights» and 

of different strategies accessible to residents by which they might
(14)counteract the power of the local authority bureaucracy.

These individuals were part of a small nucleus of young

Professionals working in different aspects of housing and planning.
In1 an unstructured way they focused on providing support to interest 

Sroups which developed in response to housing issues. Open and 

collective opposition to housing policies of the local authority 

Was increasingly evident by the turn of the decade. This was expressed 
Public meetings in different areas (Partick, Old Swan, Maryhill, 

Verbals) which were attended by local authority officials; in 

^Presentations made by resident groups to local authority committees - 

example, in criticism of lettings criteria and their effects; and 

ib demonstrations at the City Chambers.

ft is interesting that in both the cases of Oatlands and Old
Q llT fS  y. |

> the Council discussed whether to involve housing associations. 

11 late 19 7 1, sub-committee deliberations were influenced by local 

Bsidents petitioning against the involvement of a particular 

^^ritable association in Oatlands and, in December 1971» a group of 

°fessionais submitted proposals to Glasgow Corporation that they
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should form a housing association to co-ordinate improvements. However, 

following reports hy the Chief Sanitary Inspector and the City Architect 

no action was taken on this proposal.

In the case of the Old Swan where local residents were keen to

Remain in the area, initially the local authority invited owner-

0ccupiers to participate in improving with the aid of loan and grant.

following a poor response in March 1971»^he Clearance and Rehousing

Cub-Committee resolved to proceed by applying a CPO and a Control of

Occupation Order under the Housing Scotland Act 1969» and the first

Phase of houses was programmed for improvement by September 1971. The

Sub-Committee further resolved that those displaced from the area

v°uld have first choice of the completed houses. Most significantly

"khe Committee proposed that the Corporation should form a housing

aasociation, the Swan Court Housing Association Li mi ted,to which the
c°œpleted development would be leased. The Board of Management of

court Housing Association was to include both nominees of

e Corporation and of Old Swan tenants who would jointly be

resPonsible for housing management of the completed block. (As far 
as t u® aware there has been no further reference to Swan Court 

°Using Association since the Housing Committee Minute 29 March 1971«)^^

•A-s for developing a programme of comprehensive tenement ré
siliation throughout Glasgow's inner areas, I suggested earlier

+ Vi 4.Xine task must have presented itself as problematic in both

^h-hiatrative and economic terms. Tenement rehabilitation is 
inh Gently more complex administratively than is the process of
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improvement in relation to sub-standard, terraced housing in England.

is due to the structural interdependence of housing units and cen- 

'ti’al services such as plumbing and access, as well as to the fact of 

tenure mix. Also, the construction industry in the city was typically 

^stable and lacked experience in the field of comprehensive tenement 

improvements. ' Delays due to contractors going into liquidation 

Were experienced both at Old Swan and Oatlands.

In Glasgow, tenement improvement was also administered by 

Property owners and property factors (managing agents) who held 

^jority ownership of certain tenements. In all, Glasgow Corporation 

declared five Housing Treatment Areas for I m p r o v e m e n t a n d  'the 

factors' carried out improvement work in two of these with the aid 

loan and grant facilities under the 1969 Housing (Scotland)
I shall examine the implications of the new urban policy for 

factors and private landlords in Chapter Eight.

^  ffie role of officials

By the early 1970s in Glasgow a working partnership had been 

formed between the Scottish Office and Corporation officials in relat- 

^0ri to the issues of housing obsolescence and deterioration. For 

Sample, at the time of the great storm in Glasgow (1968), Scottish 
Office officials had come to work together with local authority 
fficials in the Storm Damage Unit. This Storm Damage Unit became 

Clearance, Improvement and Rehabilitation Section in November 1970«
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The extensiveness of damage to older tenement property was more 

significant than is perhaps remembered. Aerial photographs were taken 

°f the city so that a general picture of the distribution and extent 

of damage was gained. Systematic research examined the implications 

°f the problem in different localities and information collected was 

Published in the 1970 Working Party Report/1^  For the Scottish 

Office officials this research became a basis for the discussion of 

Planning concepts which were later to become incorporated in 

legislation on Scottish housing. We can therefore conclude that

'the role of officials was significant in both the shaping of policy 

at a national level and within the city in relation to rehabilitation.

p
• Aft Alternative Model for Implementing Rehabilitation -

Yoluntarv Tm-nrovement and the Communitv Based Housing Association
T c È Ê k ) --- *------------------  -----------------  ------------

^  The role of Assist

Architects at Strathclyde University who were interested in 

tenement improvement played a key role in influencing the direction 

°f events. in 1969, one final year architecture student, who later

rfeht to work in the Scottish Office, carried out a project on the 

^echnical aspects of tenement improvement. Another student, R. Young, 

ecame interested in determining how improvements could be executed
Aw

a voluntary basis. As a final year student he went to live and 

0ï>h in Govan - an area he perceived as characterised by a strong 

39nse °f community. His interest in voluntary improvement was continued 

Postgraduate student.
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Young and his supervisor, J. Johnson, defined ’voluntary improve

ment’ as implying that: first, owner-occupiers would have the 

opportunity to carry out improvements themselves (Compulsory Purchase 

would not apply) and, secondly, that residents would not he forced 

to move out of the locality, so that the community and family networks 

would he retained. ' With the support of his Department and of the 

New Govan Society, whose members were largely middle-class residents 
of Govan who were committed to improving the area,

Young formed the Tenement Improvement Project (TIP), Govan. Public 

meetings were called to inform residents of possibilities for improve

ment under 1969 legislation. In 1971» an approach was made to the
focal authority proposing that TIP should be its improvement agent 
in11 a Treatment Area in Govan. However, as a condition of agree
ment, TIP had to prove that residents in the area would co-operate. 

Young carried out a survey of residents’ preferences and finally 

Presented a Feasibility Report to the Corporation which led to approval
° f  TIP as agents of the local authority.

The initial aim held by Young and his co-workers at Assist, was

^Nat Assist (TIP) would occupy a key role in area rehabilitation in 
Qiclsgow as a centrally co-ordinated administrative and technical 

etvioe agency with local branches. This model of a series of Assist 
Yfices working in partnership with the local authority had been 

Whenced by a planning initiative pioneered by the Welsh Office at 

6Wport, Gwent. However, being aware of growing central government 

^PPort for housing associations, the Assist architects also saw the
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scope of housing associations as a corporate device for acquiring 

property from owner-occupiers and landlords. By 1973» a locally- 

based housing association was proposed as a realistic strategy 

for implementing voluntary rehabilitation in the inner areas.

In effect Young had operated as an entrepreneur, talcing advan- 
fage of areas of uncertainty and potential support within the changing 

bureaucratic framework of policy making, and being prepared to adapt 

lntentions and strategies in order to realise more practicable 

objectives. ^  former senior improvement officer in the Land 

Clearance, Improvement and Rehousing Section at Glasgow District 

Council, Theodore Crombie, commented that the 'constructive demon- 

sbration' approach, adopted by Young and Assist in their efforts to 
c°nvince the local authority that an alternative approach was feasible, 

served as a more important catalyst than did the protest action and 

news sheets distributed by community activists, including Young 

s°®e two years previously! However, he suggested that the protest 

served to reinforce the questioning of the compulsion approach 

wbieh was already taking place, particularly amongst officials, at the 

^°Cal authority.

It is worth noting at this point that the organisational model 

°f CBHAs proposed by Young and the TIP, was only tenuously related 

0 housing association movement. A senior member of Assist 

R e n t e d :
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Our main concern was to influence the local authority 
to operate differently - by taking account of the 
interests of local residents, by establishing a more 
participative approach and by accepting the 
feasibility of a more sensitive approach to re
habilitation.

Therefore, we can assume that the voluntary housing movement was 

virtually irrelevant to many early participants in CBHAs, whose 

intentions were to restructure the framework of control and housing 

°PPortunities which characterised Glasgow's inner areas. In effect, 
the voluntary housing movement provided a vehicle for achieving varied 
aims of different interest groups.

The 'community housing association’  ̂ in Govan was to provide 

relevant professional services and to ensure local accountability 

through the representation of local interests on the Management 

Committee. Future developments led to the establishment of this model 
°f housing association as a means of implementing rehabilitation 

^coughout the city during the 1970s.

For several months, TIP had been involved in an attempt to gain 

■^gitimacy and support for their approach from local authority 

0:f,£icials. 3y this time, however, some officials and councillors 

e questioning the effectiveness of the strategy of improvement 
a^°pted in relation to the Old Swan and Oatlands. The extensive 
eTa-ys and resident opposition were important factors influencing 

e development of sympathy with the Assist approach. Mr Crombie
stated:
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In an overall sense I held the view that rehabilitation 
should compensate for the dislocation and trauma caused 
by redevelopment within the city. In effect, the CPO 
approach resulted in the same dislocation and trauma 
through rehabilitation. (26)

(t) The first community-based housing associations

Central Govan Housing Association was formed in 1972 and Assist 

Provided development (administrative and co-ordinating) and archi

tectural services. Support for Assist’s alternative approach was 

stressed by Corporation officials during 1973 when a second housing 

ass°ciation was established in Govanhill. In response to treatment 

a,rea notification to Govanhill residents by the Clearance and Improve
ment Section, one resident contacted the View (the Community Work 

Agency referred to previously). The Community Worker suggested that 

Assist be approached for advice. An Architect/Community Worker in 
Assist met with local residents who later visited Govan. The House 

improvement Section agreed that Assist should carry out a feasibility 

6xercise, similar to that which Young had done in Govan, in the 

G°vanhili area. Public meetings were held and a Steering Group was 

i°imed and met regularly in a resident's house. Despite the infor-

^ i o n  that an established housing association was showing interest 
ill °P©rating within the locality, Govanhill Housing Association was 

Ql®ed and registered with the Housing Corporation in July 1975*

W° local residents having lent the £50 requested for registration.

In. both Govan and Govanhill, the memberships of the Management 

DlI11-L'ttees were initially mixed in terms of their social and economic
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backgrounds. First, there were residents of the housing which in .the 

future would he affected hy the improvement programme and, secondly, 

"there were individuals (sometimes professionals or local business 

People) who lived outwith the treatment areas, but whose work and/or 

identification with local interests led to a commitment to this social 

experiment in the housing field. This is one aspect in which CBHAs 

have developed differently. While some association committees in the 

initial stages reflected the above 'mixed* pattern, others formed 

committees involving only those whose housing interests would be 

directly affected by the Association.

In the early stages of an association’s life (particularly prior 

i° the first ACM), committee composition would seem to be a function 

x a nange of factors: the geography of the locality, the develop
ment of contacts between individuals in relation to housing issues,

^ d  the extent to which steering group members define it as advan- 

ŝ-geous to incorporate relevant expertise in housing and administration 

within committee membership. In several associations at different 

^ages the question of committee membership has been defined and 

aPproached as a policy issue related to the question of access to 

beholding/28)

Associations like Govan and Govanhill were established on the
^asis of, or in connection with, existing residents' organisations. 
T-h.e Housing Corporation's local office tried different methods of 

0:p5iing CBHAs. For example, Tollcross Housing Association was

k.
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promoted in 1973 "by an architect from the National Building Agency 

(NBA) who worked as architect/development officer. In Linthouse, a 

factors' group was initially appointed hy the Housing Corporation to 

co-ordinate improvement work, and in Elderpark the Housing Corpora

tion dispatched one of the group of pre-selected and trained develop

ment officers to form the local association.

We have seen that TUP, which was later termed 'the Assist', 
Played an important role in supporting the formation of early 
associations. Assist later developed into an architectural practice 

with branches in three areas providing architectural services to 

local associations. By 1982, Assist had diversified its interests 

towards innovatory developments such as the Fishmarket project (a 

development planned to house small businesses) and many architects 
trained at Assist had established practices working in rehabilitation 
*n the city. Finally in November 1983 Assist's distinctiveness was 

reaffirmed when it left Strathclyde University and formed itself 

ihto a co-operative.

From social experiment to housing -policy: significant 
individuals and interconnections

Two developments during 1973 were significant in affecting the 

future role and predominant form of housing associations in the city. 
It is suggested here that these developments were pre-conditions to 

Policy of establishing CBHAs within a framework of partnership 

between central and local government departments and agencies.

^•ist, during 1973» it was known by significant individuals located in
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different organisations that forthcoming legislation would involve .

311 expanded role and more resources for the Housing Corporation in 

Promoting, funding and monitoring housing associations. The new Act 

Was "to place emphasis on a higher standard of improvement within the 

framework of a co-ordinated area-based approach. The central planning 

ooncept of Action Areas (for improvement and/or demolition) would 

rePlace that of treatment areas (Scotland) and General Improvement 
Areas (England) . ̂

Secondly, personal interconnections between individuals involved 

11 housing field, within the city and operating at national policy 
•̂®vel, formed the basis of interactions which affected later develop- 

ffients. One interviewee commented: ’What happened next involved a 

Series of personalised events, which I suspect are characteristic of 
British, politics'. A similar perspective was held by many others who 
P^ticipated in the events of that period.

Ihe Housing Corporation's head office was aware of the extensive-

nSSs °f Glasgow's housing problems. The Chairman of the Housing

0rPoration, Lord Goodman, asked his personal assistant, David Astor,

visit Glasgow. Astor’s brother-in-law, who worked in Crossroads,

immunity work organisation in the Gorbals, introduced Astor to
^Qff Shaw who was group leader of the Labour Party, and representative 
of tv,ne new Labour politics. Shaw had also been involved on the
3teeiing Group of Govanhill Housing Association. Astor was intro- 
d licefl xu to Young and to TIP's operations in Govan. Later that year
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Lord Goodman visited Glasgow and TIP in Govan. In 1974 the Glasgow 

Office of the Housing Corporation was established and Young was appoint- 

e<i Senior Administrative Officer with overall responsibility for co- 

°idinating the growth and development of the voluntary housing movement 

In the city. The Glasgow Office was a sub-office of the Edinburgh 

Office of the Housing Corporation. However, the HC, London, was in 

^  experimental frame of mind and its chief, Lord Goodman, encouraged 

a direct link between himself and the Glasgow Office, regarding develop
ments in Glasgow as a personal initiative.

Therefore, by 1974» when new legislation was enacted three 

portant factors had been established. First, central government 

finance through the agency of the Housing Corporation would signifi- 

c9ntly fund rehabilitation within the city. Secondly, the regional 

°ffice of the Housing Corporation was headed by individuals who were 

committed to the establishment of a form of housing association which 

Aviated from conventional patterns of organisation and control, 

thirdly, a constructive and co-operative working relationship between 

lcials within the Housing Corporation's Regional Office and the 

^P^ovement Section of Glasgow Corporation was firmly established.

There are two other points worthy of mention here regarding both

aPproach of key individuals and of the local authority- Housing 
CoorPoration partnership. We have seen that Young became Senior Officer 
Of 4.̂ Housing Corporation's Glasgow Office and that his office liaised 

^®hsively with senior officials at the local authority. This
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relationship was officially designated a partnership in which the • 

District Council was vested with seniority. During 1974 the

Partnership negotiated a programme for forming CBHAs in different 

areas of the city.

The partnership aimed to support, influence and monitor the role 

housing associations in implementing the rehabilitation policy, 

further,from the start its approach was to harness sectional interests 
towards the rehabilitation strategy. There are numerous examples of 
how this approach operated in practice. For instance, from its 

®arliest considerations about the role of housing associations, the 

local authority showed interest in monitoring their role and con

tribution and,in November 1970 »the Glasgow Family Housing Association 

'rfas promoted by the local authority as an association which would 
operate under the aegis of Shelter,and which would liaise between the 
local authority and associations in the city.^1^

However, by 1974» the 'partnership* had identified additional 

Vays la which CBHAs and the rehabilitation programme could be 

Militated in different areas. First, the local authority agreed to 

°°inmi3Bi0n detailed surveys of tenement housing proposed for re- 

M u t a t i o n ,  so that the phasing of Action Area declaration would be 
^ased on relevant technical information. Secondly, in 1975» the 
asgow Office of the Housing Corporation employed a lawyer, Jim 

®astie, vko subsequently developed a legal service to aid associations 

111 Squiring properties. Thirdly, it was agreed that a mechanism 

ail°Uld be established through which houses for sale on the private market
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could be acquired and later sold to associations following their • 

registration as legal entities. Fourthly,there was recognition that 

associations would benefit if the rehabilitation policy were to be 

supported by the property factors, so the approach was ’to take the 

factors along with the policy'.

The Glasgow Fair Housing Association was formed by ’the partner-

ship' in 1974. its aims were to acquire properties in advance of

areaa being declared for improvement. Glasgow Fair’s share-holding

consisted of one share owned by the Property Owners and Factors, and

shares each held by the District Council and the Housing Corpor-

a'*:ion. in March 1975 the District Council resolved that properties

0wUed t>y Glasgow Family be transferred to Glasgow Fair Housing

Association. Glasgow Fair continued its functions and served as

^  important channel of liaison until 198 3 when it was disbanded.
Th *‘ls liaison function complemented the role of the joint Housing 

0rPoration-District Council Working Party which has continued to the 
present day.

Iu general, therefore, the partnership operated with a pragmatic

Spioach to the technical and administrative problems and the sectional 
Urban ■^  lnterests which defined the context of the rehabilitation pro-
^ucune, However, this pragmatism was always guided by more general
lo:

USg
^^su-term objectives pertaining to the future role of local housing 

0ciations in the city. The partnership, therefore, worked to 

a^lish the basis for a pattern of housing association development,
Vhich s

111 terms of their organisational form and their role in the urban
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Planning context, has increasingly become recognised as unique to the 

°4ty of Glasgow.

We have seen that examples of CBHAs are to be found in Scottish 

cities like Edinburgh (Buchanan Street) and Dundee. Also, I have 

emphasised similarities between CBHAs and the neighbourhood co

operatives in Liverpool and London in terms of both organisational 

structure and processes. However, the 'uniqueness' of the Glasgow 

Pattern lies in the fact that over 20 CBHAs have been established 
as local authority agents in implementing the rehabilitation policy 

that their management committees of local residents have been 

xhcorporated within the urban planning context.

Hie partnership which promoted CBHAs since 1974 was regularly 

criticised by CBHA participants prior to 1980 for the delays 
exPerienced on the ground and for encouraging high expectations regard- 

CBHA autonomy and 'local control', for example at public meetings. 

However, in contradiction to any such alleged idealism, we have seen 

^Hat the planning innovators operated with a political realism and an 

lntent of providing administrative support for CBHA development.

%  1978 Glasgow's housing associations were allocated a larger 

Proportion of funding than the more established associations to the 

■®ast of Scotland. Also, when the Scottish Office of the Housing 

C°rporation was formed in 1978, Raymond Young became the Chief OfficerA
r Scotland and Jim Hastie, his lawyer deputy, became Senior Officer•p
0i the West of Scotland. By the 1980s, we shall see that in 

communications between government agencies and CBHAs, any former
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Romanticism of community, and of local autonomy, had been displaced 

by emphasis on the practicalities of 'the real world' of financial 

controls and privatisation under the Thatcher government.

U) The urban politicians and the -political context

We have seen in Chapter Four that Glasgow District Council

has been under the political control of the Labour Party during the

Post-war period and that this has had significant consequences for
housing policy. The Labour Party's approach to problems of housing

obsolescence, housing shortage, and the poverty of working class

housing in the city has been to emphasise the role of the local authority

the provision and improvement of working class housing. The tenure

in the city is a clear expression of the implications of this

Position. Private landlordism and ownership were seen as related to
ne Poor maintenance of property in inner tenement areas and it was

therefore defined as being in the best interests of the city's future 
h using stock and of inner area residents to compulsorily clear the 
^ums and rehouse their residents.

taring the period under focus (1969-1974)» the long-standing 
c°htrol by the Labour group and its post-war planning strategies,

Were both in question. Political changes were taking place within 
outside the party. Certain Labour Councillors were publicly 

C'itical of the planning achievements of the Labour-controlled
Council. (33)

local
Others gave support to residents' groups in developing 

involvement in the control of housing through the establishment
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CBHAs or in exerting pressure on the local authority. An 

■uaP°rtant political development during this period involved the chang- 

balance of power at the City Chambers. Support for SKP increased, 

Ihe Labour group's control was weakened,and there was a Tory majority 

between 1968-1970 as well as later in 1976.

The establishment of CBHAs in the city can be viewed as a devia

tion from the established pattern of control over working class housing 
111 the city. It also involved a commitment to the retention of 
tenement areas in the inner city and to providing residents with the 

°Pportunity to remain in their localities if they so preferred. Within 

the Labour group there was no clear consensus as to the advantages of 

either of these developments. Some Councillors saw rehabilitation as 

a second rate housing solution for their constituents and stated 
their preference for a demolition and new build policy although, in 

â°t the realistic alternatives accessible to their constituents 

Were frequently a house in the peripheral schemes or in high-rise 

^evelopment. Other Councillors questioned CEBAs in terms of their 
P°litical accountability.^^

After 1974j when the Labour group had a massive majority, the 

■Pflhence of the Labour group was again important, and it was during 

s Period that certain Councillors fought hard to gain support for
CBiTAa _ihe Labour Party at that time was controlled by its leadership
thjv-ough 'a system of patronage' in relation to 18 committees on which 

Members served. One Labour Councillor stated that many members
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°f the Labour group became ’completely sold on CEHAs and their contri

bution to Glasgow’s housing provision’. It was also during this 

Period of Labour control that SSHA^^ involvement was re-established 

ia the city. It is perhaps not surprising that this occurred during 

a Period when three well-known Labour MPs were in Ministerial 

Positions at the Scottish Office.

Prior to 1973» within the Conservative, SMP and Liberal groups,
bhere was similarly no consensus in this policy area. However, at a

general level, there was criticism of the extent of municipalisation

ln the city and of the centralised bureaucratic control implied by the

and CPO process. Against the background of media and academic

criticism and resident reaction, housing and lettings policies were

increasingly blamed for having restricted access to good council
bousing for a range of groups (e.g. the single, young marrieds), for

Concentration of the elderly in inner areas (New Towns policies which

affected employment opportunities in inner areas) and for lack of

access to family housing within the city. Rehabilitation was 
ixi neasingly viewed within the Council as a means of reversing such

^ends. However, there was general concern within the local authority

bat the rehabilitation policy should not serve to expand the role of

^ivate developers in the city. ^  Such concerns led to support for 
the ^ ^r o of housing associations.

during the 1970s both officials and councillors were increasingly 

Waie bhat many of those who had been displaced by demolition, and

^sed on outlying schemes,wished to return to new inner area schemes.
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The pressure on the Housing Management Department,through applications 

for transfers and for acceptance of a new criterion in Letting (local 

houses for local residents), was considerable. Also, those who have 

worked with CBHAs are well aware that many Glasgow people have left 

the schemes to "buy or to rent inner area houses which lacked inside 

toilets and were frequently in poor structural repair.

Their main interests were to return to live near their family, 

to have access to the established shopping facilities of such areas,
(39)to avoid the costs of travel to work and shopping.

Pressure group action by neighbourhood and city-wide groups 

the frequently described phenomenon of 'people voting with their 

f®et' by refusing to accept rehousing offers, were therefore both 

tendencies which influenced policy reconsideration. However, as 
other case studies of housing policy, my account has attributed a 

hey role to the influence of officials and the growing interconnections
between officials in local and central government agencies (40)

There is no doubt that the officials' influence on policy was well-

recognised by politicians. As one influential Labour Councillor
lamented:

I don't think you can ignore the influence of 
personalities. Some officials and councillors 
come to be viewed as informed and as having 
integrity and where this is so they become placed 
in a position of trust ... their views will be 
listened to seriously. (4l)
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Certainly, during the second half of the 1970s, Councillors . 

from all major political groups made public statements in support 

°f the programme of rehabilitation and of the role of CBHAs as agents.

As one Conservative Councillor told a meeting of the Glasgow Forum^^ 

'Believe you me, this is a partnership - we can't do it without you 

you can't do it without us'. An SUP Councillor reinforced his 

comments by stating, 'We are fighting a last ditch stand to preserve 

communities ... CEHAs represent a last ditch attempt to regenerate the 
declining inner areas'. He added that 'the SUP approach is laissez- 

faire ... we ¿0 not believe that the Council should take on the role 

of big brother to CBHAs'.

Despite such statements of political support, CBHA participants

expressed feelings of vulnerability in relation to the local
anthority. Both committee members and staff have stated their concerns
that »if we ¿on»t prove ourselves, the Council may decide to take over'.

the late 1970s, it appeared that CBHAs had achieved legitimacy and

^Pport within the city. However, CBHA participants have never
fe lt̂ secure about the continuance of political support.

It is interesting that by 1981 there were two significant

eniPhases in local authority housing policy pertinent to the role of

k°hsing associations. First, CBHAs were still upheld as a distinctive

^^an housing initiative by Councillors of different persuasions.
Sqc°ndly, the local authority's housing policy emphasised the District 
CoVeil's role in harnessing the resources of the private sector or the
^■tema+ T i r o  CJ4--V*#-» 4 - n i T  f <-» r-i -i 4* t.t o  d 4- c w n o i l  (44)ernative Strategy' as it was termed. By this time Building
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Society offices, promising finance to Repair Schemes, were established 

in CRHA. localities, thus increasing social and financial confidence 

in the inner areas, and the local authority had publicised joint 

initiatives,such as Homesteading in Easterhouse,with private developers. 

B7 1982, as in other cities, associations were faced with 'the carrot'

°f private sector support for the regeneration of the inner areas, 

alongside the contradiction that increased investment by property 

finance served to increase competition between housing associations 
and private developers for both land and buildings.

Implications of the Case Study 

â) Constraints and action

In the preceding account of policy developments between 1969 

^<1 1974, I have emphasised the significance of two types of influence, 

^ ese being environmental constraints, on the one hand, and individual 

collective action on the other.

On the constraints side I have emphasised the political and 

ec°nomic context of housing policy, including such factors as 

established strategies for tackling obsolescence in the privately- 

0Vihed tenemented inner areas, and changes in the functions and relations 
between government agencies (the inter-organisational context). In 

Nummary, we have seen that during a period of national economic declinea  Y» j
Resource restraint on local authority housing expenditure, Glasgow 

Co*Poration was attracted by the offer of central government funding.
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However, it was also evident that, irrespective of the funding question, 

^ere was growing questioning within the local authority regarding the 

e£fectiveness of past strategies for tackling the problem of housing 

obsolescence and such questioning by 1973 had led to considerable 

apport for rehabilitation.

However, I have also emphasised the collective action of social 

Movements and pressure groups which aimed to improve housing access 
provision for the mainly working class residents of the inner 

areaa. The actions of groups like Shelter, and the growing movement 

°Pposition to the clearance strategy had served to reinforce the 

Slowing support within the local authority for the consensual 

developments in national housing policy towards rehabilitation and 

Rewards institutionalising public participation in planning.

While these larger ’situational’ factors have been important,
^ 0  TTTl 4-“U-st also remember the significant role of individuals and 

their interconnections in shaping the policy initiative of CEHAs.
y  1-coie of Young and Assist was clearly significant in influencing

key P°licy-makers, such as T. Crombie within the local authority, and

3ehior officials within the Housing Corporation regarding the form of

°Using association to be encouraged in the city. ŒBHAs involved

deol0gicai connotations of community control, regeneration and local
thitiative, which appealed to groups of varying political persuasion.
This form of housing association also presented local residents with

Practical opportunities for participating in the rehabilitation of 
bheir areas.
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Regarding the emergence of the new planning initiative we have 

aeen that established, planning values, structures and practices were 

111 some flux against a background of both the persistent and extensive 

Problem of housing obsolescence in Glasgow's inner areas, and growing 

concerns about access to the resources necessary to alleviate the 

housing problem. Therefore a range of contributing factors established 

a chink in the planning system and offered scope to influential inter

connections between individuals, and to entrepreneurialism, in affect- 
ln€ a policy innovation.

However, the outcome of this policy innovation has clearly been 

1ufluenced by the corporate approach to planning which became wide- 
sPread in government agencies during the 1970s, for example in the 

housing Plan system adopted in the latter 1970s by Scottish local 

authorities with central government encouragement. Corporate planning 
has involved the efforts of public agencies to apply business manage

ment techniques in approaching complex problems by integrating the 

contribution of specialist departments within a centralised policy- 

Dla,hiug structure; by clarifying objectives and by systematically 

eva-luating alternative strategies.

I shall make the distinction here between corporate management 

Planning and the corporatist theory of state control. Corporatism 
tefers to a form of state control and policy-making involving 'a 

c°mplex process of bargaining and negotiation between the state and 

CQiPorate groups'. I shall suggest here that two related tendencies 

^he comprehensive area approach to tackling inner area housing
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obsolescence, and the structured involvement of a m u ltip licity  of 

^ n c ie s  in co-ordinating rehabilitation,have served to link corporate 

Planning with increasing corporatist control. However, I shall 

examine further the relevance of the corporatist theory of state 

control for our understanding of relations between the voluntary 

sector and the state in Part Five.

Finally, we have seen that by 19 75  there had emerged within the 

Clty a new system of relations between public agencies such as the 

Sousing Corporation, the Glasgow D istrict Council and the Scottish 

development Department. The centralised planning partnership between 

^e Housing Corporation's Glasgow Office and Glasgow D istrict Council 

effect s ign ifican tly  controlled access to the authority and funding 

reTuired by CEHAs. However, this partnership operated within the 

diamework of financial control and resource allocation determined by 

centrai state departments such as the SDD and the Treasury and by the 

^ tional boards of the Housing Corporation.

^  Phases of development

Chapter Five has concentrated on Phase One, 1969-1974» 'the f ir s t  

of three phases of development of associations in Glasgow between 

and 1983. I shall conclude by summarising the key aspects of 

k® Remaining two phases.

^SggJPwo, 1975—1979

dhis second phase saw the implementation of the planning 

iateey of rehabilitation and CEHAs, and its institutionalisation.
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Two experimental attempts at establishing CBHAs became a model for.the 

formation of associations in 25 areas of the c ity .

In Part Pour of the thesis we shall see how against a background 

°f changing governmental controls, CBHAs developed in their respective 

lo ca litie s . Individual patterns of development reflected  the influence 

°f key personalities and groupings within committee and s ta ff; 

delations with local neighbourhood pressure groups; local aspects of 

Planning, housing obsolescence and commerce; and the dynamics of 

delations between the CBHA and state agencies, which controlled access 

to key resources. This phase of development was, in general, in flue- 

Pced by the tensions between a c o r p o r a t e , c e n t r a l i s e d  and 

ration alist mode of planning and the local interests and accountability 

°f CBHAs, These tensions stimulated growing bureaucracy and profession- 

alisation  and the tendencies towards p o lit ic a l incorporation of the 

^ r d  Arm.

£hase Three, 1979-1983

By 1979» CBHAs were established as local housing agencies with 

Significant role in housing production and allocation in Glasgow’ s 

lQher areas. Baring this third phase there was growing profession- 

■ "̂Asation within CBHAs and associations showed their capacity as
eff

e re n t reproducers of the local housing stock. Further, in terms

delations with government agencies, there was evidence of

^•Sancirg in relations between the HC, Vest of Scotland, and CBHAs - 
the pro t ̂ s role becoming formalised as the central government agency
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allocating resources to HAs,and monitoring and supervising their 

activities. In parallel CBHAs have "become involved in a variety of 

forms and levels of political action directed at minimising the effects 

°f Bureaucratic and economic constraints on their operation, or at 

Modifying such constraints in line with their objectives.

During Phases Two and Three, a fast growing housing association

aector was permitted by central government to steadily increase its

°Verall expenditure while local authority expenditure was significantly

curtailed. By 1982-1983, capital expenditure by Scottish housing

asaociations exceeded that of other government housing agencies in

Gotland. It is perhaps not surprising that by this point questions

w®re being raised in certain quarters about this deployment of resources.

participants were beginning to feel less comfortable about
Political support for their continuing expansion - particularly in

View of the apparent shift in local authority policy towards an

■^creasing pragmatism about the role of private developers and about 
ielations with the private sector.

Finally, in Section One of this chapter I described the local

Authority's early attempts at rehabilitation. By 1983, Glasgow

Strict Council has completed both the Old Swan and Oatlands schemes,

s VeH  as some larger rehabilitation developments where the
stra+Q°eSy of CPO and rehousing was also applied. It is interesting that 
late-K Projects did not receive the same local criticism and adverse 
^ i c i t y as did Oatlands and the Old Swan. I would suggest the 

^lowing reasons. First, while later schemes^8) were larger and
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administratively complex they have been advantaged by the accumulation 

°f experience of rehabilitation amongst building contractors and 

within the local authority. However, a second and more significant 

factor may have been that, as at Oatlands, residents were happy to be 

rehoused from these particular areas in the context of cumulative 

social problems and physical decline.

In conclusion a key outcome of the local authority's rehabili
tation strategy of the 1970s is the marked signs of physical improve- 

®ent in the city’s inner areas in the early 1980s. In some areas like 

^kryhill and Queens Cross and Govanhill the rehabilitation output 

Reflects the product of years of work by local associations, of local 

ahthority co-ordinated rehabilitation schemes and of repairs area 

Schemes since 1978. Further, in some areas, tenement rehabilitation 
3ch.ernes have been implemented by SSHA and in certain areas grant has 
^6en taken up by private developers. The popularity of inner area 

fusing is markedly evident at the point where associations open their 
Waiting l i s t s . T h r o u g h o u t  the city the CBHA experience is that demand
ft
r ai*ner area houses, both improved and unimproved, far exceeds supply.

In Part Three of the thesis, Chapters Six and Seven will con- 

htrate on the developing relations between Glasgows CEHAs and the 

^~onal housing association movement in the context of political and 
Qnomic changes between 1974 and 1985. Finally, in Chapters Four and 

1 nave examined the background to, and origins of, the CBHA 

facilitation strategy in Glasgow. In the final chapter of the thesis
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I shall attempt to compare some of the outcomes of this strategy 

with those identified by studies of public participation and urban 

renewal in other cities, such as Birmingham.
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10 November 1976 and 8 December 1976.
I held interviews with past and present members of the Assist 
between 1979 and 1981.
The New Govan Society included a Minister of Religion and a 
member of a shipping family.
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(24)

(25)

(26)

(27)
(28)

(29)

(30)

(31)

(32)

(33)

(34)

My account of the development of Assist's approach has largely- 
been drawn from interviews and discussions with R. Young,
Jim Johnson and M. Thomley, all of whom were central 
participants during that period. I recognise that my account 
does not do justice to the internal differences of opinion 
within Assist between 1971 and 1973 regarding its future role. 
That, however, is another story!

'Community housing association' is the term coined by R. Young 
to describe Glasgow's neighbourhood-based housing associations. 
These associations have generally come to be termed 'community- 
based housing associations'.

Interview with Theodore Crombie, January 1979*
M. Thomley, The Architects' Journal, 10 November 1976, op. cit.

For example, Central Govan Housing Association's Rule Book 
required that the ACM should determine what percentage of 
committee members should be tenants.

I am grateful to Raymond Young's comments on my draft case study 
in which he pointed out that the separate Acts for England/
Wales and Scotland reflected the youth of the Scottish movement 
in comparison with the long-standing of English associations.
The Housing Act 1974 was framed so that associations could 
take the initiative in declaring HAAs. This was not the case 
in the Housing (Scotland) Act which applied to a younger movement.

The partnership and its objectives were outlined in a Housing 
Corporation, Glasgow Office paper, 'The Policy Programme of the 
Housing Corporation, Glasgow Office', 1974«

Glasgow Corporation Minute of the Sub-Committee on Housing 
Associations, Print No. 16, 1429» 1970-1971«

Minute of Clearance and Rehousing Sub-Committee, Print No. 25, 
Housing 1735, 17 March 1975*
See V. Cable, 'Glasgow's Motorways and Technocratic Blight',
Hew Society. 5 September 1974«
For example, Councillor Geoff Shaw at Govanhill and 
Councillor John Ross at Queens Cross.



194.

(35) Interviews with Councillors and statements by Councillors at • 
meetings of the Glasgow Porum (1978-1982), as well as Glasgow 
District Council's Housing Committee Minutes all served to 
illustrate the lack of consensus regarding rehabilitation in the 
late 1960s and early 1970s. For example, Minutes of the 
Housing Committee, Print No. 4, 259» 1973-1974 and 
Print No. 5, 354, 1973-1974.

(36) The Scottish Special Housing Association was a quango formed 
in 1937 to channel central government funds into Scottish 
housing provision. At times of restricted funds, Glasgow 
District'Council approached SSHA to increase its work in the 
city, for example, in November 1976. See Glasgow District 
Council Minutes, Print No. 25, 1540, 1976-1977»

(37)

(38)

(39)

(40)

(41)

(42)

(43)

By 1977-1978, SSHA completions represented 17% of all public 
sector housing completions in Scotland, SSHA Annual Re-port.

Reservations about expanding the role of private developers 
were Minuted by the Building Sub-Committee following discussion 
of a Development Plan and Policy Report on Housing, Print No. 26, 
2168, 20 March 1974 and later discussed at the Housing Committee, 
Print No. 26, 2164, 27 March 1974.

I carried out interviews with senior officials in the House 
Letting Section at Glasgow District Council (November 1980) 
and in several housing associations between 1979 and I960. I 
have also drawn here on my experience as a participant.
For example, see J. Edwards and R. Batley, The Politics of 
Positive Discrimination, An Evaluation of the Urban Programme, 
1976-1977, Tavistock, 1978, Chapter 5, pp. 110-143; and ~~~
B.H. McKay and A.V. Cox, The Politics of Urban Change, Croom 
Helm, 1979, Table 8.1, 'Agenda Setting in National Urban 
Policy', pp. 264-5 and Chapter 4 , 'Housing and Slum Clearance,
PP. 107-158; and P. Hall, H. Land, R. Parker and A. Webb,
ChangeT Choice and Conflict in Scoial Policy, Heinemann,
PP. 69-72.

Interview with Chairman of the Housing Committee, Glasgow 
District Council, November 1979«
Glasgow Forum meeting attended by representatives of Tory,
Labour, SNP and Liberal Parties, May 1979*

In October 1977 the Housing Committee (Glasgow District Council 
Minutes, Print No. 7, 618, 1977-1978) approved the Response by 
Ihe City of Glasgow District Council to the Green Paper,
Scottish Housing - A Consultative Document of which Point 21, 
Paras. 86-7 stated the Council's support to the continuing 
encouragement of housing associations.
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(44) See J. Kemaghan, Harnessing the Resources of the Private Sector 
in Making the City Work, Enterprise and Democracy in Urban 
Burone, published by Glasgow District Council for Project Turin 
International, 1981, pp. 119-122.

(45) For a discussion of corporate planning see G. Kirk,
Urban Planning in a Capitalist Society, Croom Helm, 1980, pp. 
104-109 and J. Dearlove, The Reorganisation of British Local 
Government, Cambridge University Press, 1979» Chapter 5» 
pp. 118-145-

(46) A. Cawson, Corporatism and Welfare, Social Policy and State 
Intervention in Britain, Heinemann, 1982, p. 4 1.
Cawson emphasises that this process of bargaining and negotiation 
is not necessarily geared to the interests of individuals and 
associations of individuals lying outside the corporate sector.

(47) See Part One, Chapter Three, for my earlier emphasis 
on these contradictions.

(48) The Nansen Street scheme was approximately the same size as the 
Old Swan; Hathaway Street, approximately twice its size and the 
Firhill Street scheme was more than twice the scale of the 
Old Swan scheme.

For example, Whiteinch and Scotstoun HA, by mid-1984, will have 
allocated approximately 30 houses to applicants from a Waiting 
List of 500 - (after advertising locally in June 1983» the 
Waiting List had been opened and filled over one weekend!). 
Also, when Reidvale HA officially opened its Waiting List, 
in February 1983» there were 850 applicants for approximately 
40 houses (680 of the 850 applicants satisfied the official 
criteria of entry to the Waiting List).

See, for example, J. Lambert, C. Paris and B. Blackaby,
Housing Policy and the State, Press, 1978, and C. Paris and 
B. Blackaby, Not Much Improvement, Heinemamn, 1979*
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PART THREE

COMÜNITY BASED HOUSING ASSOCIATIONS: 

A SOCIAL EXPERIMENT IN PRACTICE



INTRODUCTION TO PART THREE

Part Three will consider two significant aspects of CEHA 

development between 1975 and 1983. Chapters Six to Eight will focus 

on the broader context of political, economic and administrative 

influences on the experience of CBHA participants and Chapter Nine 

will examine the implications of organisational growth and external 

influences for organisational and industrial relations. Throughout 
Part Three, I shall seek to identify influences which help to account 

for similarities and differences among CBHAs in their particular 

localities, and between CBHAs and conventional associations.

In this Introduction, I intend to identify the links between 

varied aspects of the development of CBHAs, the preceding historical 

accounts of urban politics and housing policy, and some key questions 
Relevant to our understanding of CBHAs. However, at this point it 

should be stressed that overall the research makes references to a 

short and youthful period in the development of CBHAs, their 

rePresentative organisations and their collective political action.

Py 1983, although the oldest CBHA had been in existence for ten 

y0ars (Central Govan) and the second (G.H.A.) had been registered 

years previously, the majority of CBHAs averaged between 

tw° s^d five years of experience (post registration).

197.
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A perspective on the Development of CBHAs

I shall suggest here that the development of CBHAs should 

be seen in relation to a social movement which has had hoth local 

^ d  national dimensions. Bottomore^ defines a 'social movement' 

as a 'collective endeavour to promote or resist change in the 

society of which it forms part'. He suggests these differences 

between political parties and social movements. First, social 

movements are less organised than political parties; secondly, 

'belonging to' a movement is a matter of identification with a 

social outlook, ideology or doctrine and of readiness to partici- 

Pate in collective action rather than of paying membership dues;

^ d  thirdly, political action of social movements is generally more 

diffuse than that of political parties. Bottomore concludes from 

bia study that where social movements are successful they

establish preconditions for changes of policy or 
regime by bringing into question the legitimacy of 
the existing political system (in part or in whole), 
creating a different climate of opinion and proposing 
alternatives.

My account of the development of policy in Chapter Five, has 

Presented CBHAs as the outcome of an urban social movement. Further, 

I have described CBHAs as the outcome of strategic compromise by 

a number of urban interests: inner area residents, community 

w°rkers and activists, and certain planners, architects and 

^°biticians. All these parties were concerned with changing 

establiShed structures of control over housing. They were also
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interested in influencing the local authority to depart from its . 

conventional procedures for tackling the issue of housing obsoles

cence in the inner areas.

In taking account of the role of individuals in influencing 

movement outcomes my approach differs from the structuralised 

Marxist perspective of Castells,^  which has been so influential 

°h studies of social movements. My approach is therefore more akin 

to that of Pickvance^ and Saunders. For example, in Chapter 
Pive we saw that the planning partnership between government agencies 

vhich gave support to the establishment of CBHAs throughout Glasgow 

Vas significantly influenced by the efforts and approach of certain 
key individuals. These officials and professionals, who favoured 

an alternative approach, had access to influence on the basis of 
Professional and bureaucratic positions, experience and contacts. 
However, strength of purpose, persistence and historical accident 

also Played an important part in developments.

'Historical accident' is an appropriate term to describe the 

significance of the growing uncertainties and new conditions facing 

•'■°cal authority policy-makers in the late 1960s and early 1970s, 

which provided the scope for an alternative approach. Major 

^certainties related to the resources required to implement an 
extensive programme of rehabilitation; to question of effectiveness 

of administrative procedures; and to the likely co-operation, or 
■̂ •ck of 0f •¡ririp-r area residents and commercial interests. In

6 context of these uncertainties, the new conditions offered by
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1974 legislation and central government policies established access 

to central government funding as well as to alternative agencies to 

implement the programme. Against this background, CBHAs presented 

^  attractive option to different interest groups.

The description of developments between the late 1960s and 

early 1970s did not suggest that the objectives of participants in 

the social movement were well-defined or clearly articulated. Also, 
was emphasised that aims directed at an alternative approach 

towards tackling housing obsolescence were not peculiarly, or even 

exPlicitly, held by groups whose housing interests were directly 

affected by the housing policies under challenge. Community workers, 

Professionals, local councillors and council officials and, later, 

officials of the Glasgow branch of the Housing Corporation, all 
played an important role in articulating the possibility of an 

alternative approach.

Therefore my account has considered the effects of individual

group action against the background of wider political, economic

cultural influences on housing problems, politics and planning

ln Glasgow. The historical analysis (Chapters Two and Pour)

iePresents an attempt to demonstrate structural influences on social

Problems or ’stakes', and on relations between interest groups in
^he urban s y s t e m . T h e  key problem on which I have focused has

^6en housing obsolescence in Glasgow's inner areas, and its effects

°n People's lives. The key 'stakes', on the other hand, have been

related to issues of control over the future of local housing and 
°f the housing opportunities of local residents.
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In considering wider historical influences on urban politics 

in Chapter Pour I suggested that the political inaction of working 

class residents of the inner areas is not at all surprising. 

Political inaction was explained in terms of the inter- and post-war 

Political culture of the West of Scotland; and of the long-standing 

Political control of the local authority by a Labour party which 

supported centralised and bureaucratic control over municipal 

h o u s i n g . H o w e v e r ,  in the previous Chapter, it was argued that 
party ideologies of planning and housing provision, and related 

conflicts, changed markedly during the decade of the 1970s*

CEHAs therefore presented themselves as a viable means of 

a£fecting improvements in inner area housing. However, as a result 

of the formation of CBHAs in several areas of the city, their 
Participants forged new links and identities of interest - some 

which held conflicting implications. Through such links aware- 

Uess steadily increased as to common experiences of constraints, 

c°utrols and problems. Local residents participating in CBHAs 

developed reference points outside their localities, such as 

Participants in CBHAs in different areas and the housing association 

Movement nationally.

In Part One I described the development of two main sectors of 

voluntary housing movement in Britain - a co-operative ('mutual 
benefit') sector and a charitable ('service') s e c t o r . I t  was 

eiaPhasised that there were differences in the aims and values 

baracterising associations in the two sectors, the charitable sector
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reflecting its origins in bourgeois philanthropy and the co-opera'tive 

sector originating with aims of working class, mutual benefit, 

further, I suggested that CEHAs represent a mix of mutual benefit 

and service aims. We shall see that there are marked differences 

of style and approach between CSHAs and the mainstream of the Scottish 

housing association movement which stem from the origins, social 

imposition and the emphasis on local accountability of CBEAs.

Also these ’differences' have affected at times variations in the 
significance of problems and issues for associations, as well as 

111 the approach of associations to lobbying government on common 
issues.

The phases of development of CBHAs as a social movement 

delating to housing provision in the city of Glasgow, and nationally, 
Can be summarised in these terms:

The formative phase ( 1 9 7 2 - 1975)

During this period tenuously connected objectives and 

strategies were adopted by individuals and urban groups 

who aimed to influence the local authority towards 

adopting an alternative strategy. Key intentions 

included the rehabilitation of inner area housing; 
the retention of communities and increased public 

participation in planning. The formation of CBHAs 

represented a means towards such ends. Further, 

the policy emphasis on CBHAs was unique to Glasgow
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and a recent research report states that

The model of the integrated area-based and 
community-controlled organisation does not 
seem to have been a central influence on 
Edinburgh District Council's strategy for 
rehabilitation, whereas it was the main 
focus of Glasgow's policies. (9)

The development of CBHAs as an urban movement (1975 - 1979)

The extensive formation of CBHAs stimulated new linkages 
between participants in different areas of the city. 

Participants increasingly identified common interests and 

experiences in the context of the system of local authority 

planning and central government control. During this 

period, despite affiliation to the national housing 

association movement, CBHAs stressed their differences 
from conventional associations - in terms of their 

objectives, structures and internal and local relations, 

and in terms of the Glasgow housing and planning context. 

Collective action by Glasgow associations was aimed at . 

reducing the effects of centralised controls and con

straints, and increasing awareness of politicians and 

government officials as to the reasons for the slow 

progress of the area improvement programme. The 

Glasgow Forum of CBHAs was formed as a channel for 

discussion and for common action in 1978.
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3. CBHAs1 involvement in Glasgow housing and in national 
lobbying (1979 - 198?)

Increasingly since 1979» CBHAs have shown their capacity as 

housing developers. Visible signs of area improvement have 

effected marked change in the character of several CBHA 

localities. In parallel, CBHAs became major local land

lords operating from increasingly professionalised neigh

bourhood offices. Further, since 1979, there has been 
growing CBHA participation in the Scottish Federation of 

Housing Associations (the SFELA).

In 1980, the Glasgow Forum was incorporated as a regional 

sub-committee of the Scottish Federation of Housing 

Associations - the national body representing and 
servicing HAs. The Forum pressed hard to increase the 

responsiveness of the SFHA to local circumstances between 

1980 and 1982. Therefore, during this period political 

action stemmed from national and regional bases of interest.

In general, by 1982 it was evident that the political interests 

of CBHA participants had become increasingly linked to the national 

'voluntary housing association movement. However, it was notable 
^ at CBHA participants still emphasised their differences in 

asPects of objectives, experience, contraints and development, 

^ther, it is interesting that while CBHA objectives in general 

lay stress on local involvement and participation they have not 

systematically attempted to forge links with other organisations
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with similar housing objectives in this city. In some areas such' 

links (e.g. with tenants' or residents' associations and/or 

community councils) have furthered mutually desired projects.

However, in the majority of areas this has not been the prevailing 

Pattern.

The approach established in Part One has stressed the signi

ficance of political and economic developments for the housing 
association movement. Continuing this perspectives I shall emphasise 
the key resources sought by housing associations as being Authority 

Funding. Chapters Two and Pour illustrated that the growth

and development of housing associations depended on political 

Apport by central government and local authorities which served 

io legitimise their planning role. Further, while all organisations 
Require a degree of legitimacy and support, CBHAs are unable to 
Pursue their objectives without approval and legitimisation by 

statutory planning agencies, which control access to funding. In 

Capter Five I emphasised that CBHAs operated within a corporate plan- 

system involving a systematic partnership between central and 

local government agencies. This 'partnership' focused its intentions 

°n Regenerating Glasgow's inner areas, with CBHAs as locally-managed 

Voluntary organisations playing a key role in implementation.
Chapters Six and Seven will examine the development of CBHAs in 
Gr"lasgow in the context of control by government agencies. I shall 

Ihrther consider the implications of the CBHA experience of 

c°Pstraints and controls in Part Five, the concluding section of the 
thesis, at which point I shall examine perspectives on inter
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organisational relations, power and c o n t r o l . C h a p t e r  Eight 

will describe relations between CBHAs and other groups and organ

isations which control access by CEEA, participants to the resources 

a&d co-operation they require. CBHAs, in co-ordinating a programme 

°f area improvement, are dependent on external expertise, technology 

^ d  the co-operation of commercial interests and private owners. 

Chapter Eight, therefore, considers CBHA relations with building 

Professionals, building contractors and commercial interests. It 
will also focus on a different dimension of interorganisational 

delations - between collectivities of employers and employees, 

finally in Chapter Nine I shall examine selected studies and 

Perspectives relevant to the analysis of organisations, which I 

Relieve should help in explaining certain organisational outcomes 

°f the CBHA experiment. This experiment, we shall see, vested 
iocal residents with formal control of locally-baded housing 

ass°ciations characteriesed by diverse goals and tasks, by involve- 

®ent in the complex technology of tenement rehabilitation and in an 

1htricate interorganisational network which involved relations with 

Phblic and private sector agencies. Against this•background I

shall focus on the structuring of CBHAs as organisations during
the Period 1975 to 1982.
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Hôtes and References to Introduction to Part Three

(1) T. Bottomore, Political Sociology, Hutchinson & Co., 1979, 
pp. 41-42.

(2) M. Castells, 'Theoretical propositions for an experimental 
study of urban social movements', pp. 147-173 in Urban 
Sociology, critical essays edited by C.G. Pickvance, 
Tavistock Publications, 1976. Castells states that a social 
movement 'springs from the conjuncture of (l) a particular 
type of structural combination, which cumulates several 
contradictions, and (2) a particular type of organisation' 
(p. 168).

(3)

(4)

(5)

C.G. Pickvance, 'On the study of urban social movements', in 
Urban Sociology, Critical Bssavs. 1976, op. cit. , pp. 193-218.

P. Saunders, Social Theory and the Urban Question, Hutchinson,
1981, pp. 187-208.

The influence of local authority officials and councillors, 
and of urban professionals, e.g. architects, on housing 
opportunities and on outcomes of demands and protest has 
been emphasised by J. Rex and R. Moore in Race, Community and 
Conflict, A Study of Sparkbrook, Oxford University Press, 
London, 1967; by R.E. Pahl's earlier work, R.E. Pahl, Patterns 
of Urban Life, London, Longmans, 1970 and by P.J. Dunleavy, 
'Protest and quiescence in urban politics: a critique of some 
pluralist and structuralist myths', International Journal of 
Urban and Regional Research, Vol. 1, No. 2, pp. 193-218. 
However, writers have also warned against over-emphasising 
the power of 'urban managers' or gatekeepers and against 
neglecting the political and economic constraints on the role 
and approach of urban planners. See J.R. Mellor, Urban 
Sociology in an Urbanised Society, Routledge and Kegan Paul, 
1977, pp. 127-166; 'Urban Managerialism Reconsidered' in 
R.E. Pahl, Whose City, Penguin Books, 1975» Chapter 13, 
pp. 265-285; and T. Nichols, Ownership, Control and Ideology, 
George Allen and Unwin, 1969.

There are similarities with Castells' approach here. However, 
where Castells speaks of structural determinants, I am 
referring to structural constraints and influences. See 
M. Castells in C.G. Pickvance, 1976, op. cit., p. 1 5 1.

(6)



208.

(7) These forms of social and political control are representative 
of what Lukes has termed a 'third dimension of power'. This 
involves the subtle and less visible ways in which potential 
issues are kept out of politics 'through the behaviour of 
groups and the practices of institutions'. See S. Lukes,
'Power and Authority', Chapter 16, in A History of Sociological 
Analysis, edited by T. Bottomore and R. Nisbet, Heinemann,
1978, pp. 633-676.

Also Westergaard and Ressler have pointed to forms of political 
and social control which are 'anonymous, institutional and 
routine' and which involve 'no activity on or off-stage by 
any individual or group'. See J. Westergaard and H. Ressler, 
Class in a Capitalist Society, Heinemann, London, 1975» P* 247»

(8) These are my own definitions. See classification in 
Chapter Two.

(9) D. Maclennan et al, The Rehabilitation Activities and
Effectiveness of Housing Associations in Scotland, A report 
prepared for the Scottish Development Department,
Central Research Unit Papers, April 1983» p. 12.

(10) A similar emphasis on Authority and Funding as the key 
'resources' soumit by organisations is to be found in the 
work of S. Krupp, Pattern in Organisation Analysis, Holt, 
Rinehart and Winston, 1961, pp. 174-177; J.K. Benson,
"The Interorganisational Network as a Political Economy' 
in L. Karpik, (ed.), Organisation and Environment, London 
Sage, 1978, pp. 69-102.

(11) See Chapter 1 3.



CHAPTER SIX

ACCOUNTABILITY, RESOURCES AND POLITICAL ACTION 

(1975 - 1979)

Introduction

In previous chapters I outlined the complex interrelations 

between government agencies responsible for funding, controlling 

^ d  monitoring the activities of housing associations (HAs). I 

described how in 1974 the Glasgow District Council (GDC) and the 

Glasgow office of the Housing Corporation (HC), jointly developed 

a strategy of area-based co-ordination of tenement rehabilitation 

'■'hich established a major role for neighbourhood-based housing 

associations (CBHAs). Further, in Chapter-Three, it was argued that 
fchiie formal responsibility for policy-making within associations 
rests with their executive (Management Committee), in practice,

^beir objectives imply considerable dependence on resources controlled 

by external agencies and organisations.

I have emphasised that the key resources sought by HAs are 

Authority and Funding.^ HAs, in the first instance, seek approval 

^ d  legitimacy for their objectives from state and planning 

Lucies. Secondly, their housing objectives imply capital 
fenditure by central or local government agencies. The SDD 

Ocular 10/1975, which outlines the operation of the 1974 Housing 

makes explicit the general framework of control by government 

^bcies. Paragraph 3 of the circular states that 'As a corollary

209.
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°f the higher level of support all housing associations requiring
f 2)assistance from public funds will be subject to stricter control'. '  

The functions and interrelations of government agencies in relation 

to resource control are highly complex. Also, it is evident from 

the preceding analysis of the development of voluntary housing 

that there are important variations in the planning approach of 

different local authorities,as well as in the policies of different 

regional offices of the HC.

In general, Chapter Six focuses on how the development of 

in Glasgow was influenced by political and economic constraints 

^ d  controls between 1975 and. 1982. Chapters Six and Seven cover 
related, but different, themes. First, we look at the ways in which 

are obliged to seek approval for their operations (HAs and 

authority relations); secondly, the CBHA experience of financial 
control and resource allocation will be examined; Chapter Seven 

c°ncentrates on the collective action directed at reducing constraints 

^ d  its outcomes, and examines how changes in the national political 

^ d  economic system affected CBHAs. Chapter Eight considers relations 

between selected urban interest groups and organisations and CBHAs.

central characteristics shared by these selected groups and 

°rganisations are these: first, their interests (e.g. in terms of 

Professional, financial, housing outcomes) are tied to developments 

affecting housing in the inner areas; secondly, they control res- 

0lu?ces sought by HAs - for example, technical expertise, labour, 

local support and co-operation.
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Chapter Six is divided into four main sections, the first qf 

which outlines key aspects of the planning context of CBHAs. In 

Particular, this section focuses on CBHA relations with the local 

authority and on the significance of the partnership, between Glasgow 

District Council and the Housing Corporation,for CBHAs in Glasgow.

Iu Section 2,1 shall concentrate on the CBHA experience of planning 

financial controls operated by a Central Government Department, 

'the Scottish Development Department (SDD), and by the Housing 
Corporation (HC). In order to illustrate aspects of the operation 

of bureaucratic controls and their effects on housing production by 

I shall focus on the system of Project Area Approval, Cost 

limits and their effects on building standards,and on specific impli

cations of Acquisition Cost Limits for tenement rehabilitation. 

Section 3 considers the effects of scheme scrutiny on the delays 
experienced by CBHAs in co-ordinating local rehabilitation schemes 

Piior to 1979 and, finally, Section 4 describes how the experience 

°f delays stimulated CBHA participants to engage collectively in 

Political action which was aimed at influencing government agencies.

I shall apologise here to the reader for the complex structure 

of this chapter. However, its subject matter is extraordinarily 

lritricate in terms of the range of controls which are part of the 
^tional housing association experience, of the changes in these 

°Ver time, and of specific aspects of the Glasgow housing association 

Sc®ue. Further, this 'maze' of controls and effects is an import-
py. J

aspect of the experience of new committee members and staff 
^  CBHAs and housing associations generally.
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1* The Planning Context of ŒBHA Rehabilitation

HAs require the approval of central and local government 

agencies before they can acquire, build, or improve housing. It 

has been established that HA formation depends on central government 

Policy and funding; on local authority interpretation of legislation 

housing plans; and on the policies of regional HC offices which, 

i*1 turn, are influenced by HC head office priorities.^

In the first instance, prospective HAs require to be officially 

Registered with the H C . ^  Registration is a precondition of obtain- 

loan finance and housing association grant (HAG).^ The HC 

°ffice to which a prospective steering group applies is obliged to 

ensure that the group is capable of realising specified objectives^ 

^egistration is, therefore, influenced by economic and planning con
ditions and by the evaluation of housing provision and needs by the 

RC, as well as by assumptions of HC officials as to the potential 

competence and effectiveness of the prospective HA executive body 

dR realising its objectives.^ However, it was also suggested in 

tile iast chapter that HA formation is clearly dependent on the know- 

■^dge of urban residents, who desire to become agents of housing 

Pr°vision> about the possibility of forming a HA and about the roles 

different government agencies.

^  Relations with the local authority

In Glasgow, the development of increasing support by councillors 
of parties and by officials was identified previously as a signi



ficant factor influencing the role of CBHAs. The mutually-agreed 

planning approach "between the local authority and the HC Glasgow 

office established a systematic framework for the development of 

CBHAs and their extensive role in implementing area improvement.

The fact that 25 CBHAs had been formed by 1981 in Glasgow, as compared 

with the minority role of this type of association in Edinburgh,

T̂ undee and Aberdeen, provides clear evidence of this working partner- 

ship. SDH officials described the planning relationship between the 

local authority and the HC as more extensively 'developed and co- 

o^dinated' than in other cities. ' As a result, the phasing of 

Planning approvals by the local authority (Housing Action Areas for 

improvement) and by the HC (Project Area Approval) was more system- 

atically phased and co-ordinated in Glasgow.

Despite the generally more systematic planning context,
Ĉ ®As have described varying experiences and problems in relation 

1:0 Planning approval. For example, the 'partnership' had established 

a Preliminary phased programme for both HA foimation in different 

areas and for the zoning of areas for improvement. As a result there 

Were situations where a residents' group aimed at HA formation,in 

Avance of the phased programme. The experience of certain assoc

iations was that the exertion of pressure on the local authority

the HC served to bring forward their registration (e.g. Reidvale 

^5) ; or by the stage when the HC had come to emphasise the 

^Vantages of scale (1978 onwards), neighbourhood groups wanting 

form a HA were encouraged to combine their efforts with those
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°f residents in a neighbouring locality (e.g. Springbum and 

Fossilpark; Bridgeton and Balmamock).

The local authority officials involved in co-ordinating area 

improvement had, in 19 75» commissioned a physical and social survey 

°f the feasibility of tenement improvement in different areas. The 

stLrvey was carried out by private architects commissioned by the 

Council. Association participants have suggested on the basis of 

exPerience that the survey, while generally advantageous from a 

Centralised planning perspective, reflected the partiality and super

ficiality of surveys in general. It presented a static picture of 

buildings and neighbourhoods and in some instances the survey was 

lna,dequate in providing technical information on the structural 

Qcndition of tenement buildings (e.g. Govanhill, Rutherglen).^

For certain associations gaps in internal communications between 

i°cal authority departments served to affect their experiences of 

•̂evelopment. For example, in one early formed CBHA, local residents 

011 contacting officials within different sections of the local 

ahthority, received contradictory information. Another association 

Was faced by pressure from SDD during 1981 to reduce the size of 

its first Project Area, at a time of central government funding 

restraint. In the event, the Management Committee based this major 
e°ision partly on assessments made within the Private Sector Section 

GDC, although later the association discovered that assessments 

keen made by Environmental Health officials some time previously 

wkich were particularly relevant to the properties in question.
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The general experience of Glasgow associations between 1975 

and 1979 was that, as direct contacts developed with officials hold

ing the power to influence programme approval, such problems were 

less likely. As several case studies^10  ̂have illustrated, unofficial 

channels of communication operate as an important influence on 

decision-making and outcomes. For CBHAs in Glasgow unofficial 

contacts between officials in housing associations,and in the local 

authority and the Housing Corporation,have provided a significant 
source of information and influenced decision-making. While such 
unofficial communications will be self-evident to experienced 

participants, new committee members and staff may well be unaware 

cf the regularity and significance of 'phone calls' and discussions 

which follow meetings,or which take place during the frequent 

social gatherings such as the 'Openings' of completed improvement 
schemes.

Most CBHAs have had a constructive and co-operative working 

Relationship with the local authority. In fact, local residents 

who were involved in forming their local association described in 

interview how they had been surprised at the extent of co-operation 

support from some GDC councillors and from officials dealing 

with the house improvement programme. This 'surprise' was explained 

by references to prior conceptions of the local authority which were 
founded on 'bad press' and local experiences. However, participants 

in different ŒBHAs described varying patterns of interest and support 

by local councillors at the formative stage.
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There is no question that as CBHAs have diversified their • 

objectives, they have had to re-negotiate support within the local 

authority. For example, the regular experience of structural 

Problems, together with growing recognition of the constraints on 

Producing a variety of house size and types through tenement 

rehabilitation, have generally encouraged CBHAs to develop an 

interest in operating as area renewal agencies.

For certain associations, the scope of the CEHA improvement 

Programme had been agreed by the local authority, the HC and the 

association from the start. For example, Elderpark HA was responsible 

^°r a 1,000 house rehabilitation programme in an area in Govan, and 

celebrated the completion of its improvement programme in June 1982 

a scheme ’Opening' attended by the Secretary of State and 
■representatives of the local authority and the HC, as well as 
Participants of associations from different areas and local residents. 

■̂le ceremony also celebrated the completion of a new build scheme 

which had been promoted in 1977» thus taking five years to complete. 

^Iderpark, like certain other associations, had had to lobby for 

support and recognition of its role in new building. In certain 

3ituations there is a clear conflict of interest between the local 

aUthority and the CBHA, for instance, where the GDC owned the pros
pective site in question.

For other CEHAs, conflicts of interest stemmed from existing 

0r Proposed demolition plans which affected housing either within 

°r ad.,jacent to their approved areas. In certain instances CBHAs
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effectively pressured local authority officials and councillors and 

HC officials to overturn such plans (e.g. Yorkhill 1980, Reidvale 

^978). In other areas, where the CBHA fought alongside other 

residents' groups in opposing a major plan involving road-huilding 

^ d  demolition, such action proved advantageous to local interests 

(e*g. Govanhill 1973» Milnbank 1981). At other times, where CBHA 

Participants aimed to prevent a plan for demolition, they were unable 

to gain the confidence of the residents affected by the proposal.
^or example, this was the pattern when extreme structural faults 

meant that residents' immediate housing interests were advantaged 

ky the potential for local authority rehousing, and disadvantaged 

by the alternative cost implications for owners if the building 

Was to be retained (e.g. Rutherglen 1980).

0>) The local authority-Housing Corporation partnership

As for improvement objectives, approval for new building 

Projects is required from both the local authority planning 

Apartment and the HC. Therefore, in relation to different building 

aiin3> HAs are dependent on local authority and HC approval of their 

Planning role, as well as on resource allocation by central govem- 

men't. However, there is one significant difference in the CBHA 

exPerience of the planning context, as compared with that of HAs 
ln other cities. The co-ordinated area role established from 

^74 for CBHAs has ensured the relative absence of competing 

°hsing objectives between associations. In other cities, such as
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Edinburgh and Manchester, the local authority and the HC have 

recognised the presence of competing interests in terms of area of 

operation, and the HC has assumed the role of arbiter.

In general, the planning partnership between the HC and the 

GDC is recognised by participants as establishing a favourable 

planning environment. CBHA officials who have taken up housing 

association jobs in other cities, have commented that 'Glasgow 
associations don't know how lucky they are!'. However, it is 

important to remember that, by mid-198 3, associatiors had not held 

systematic discussion with the local authority regarding their 

future role in housing provision in different areas. For CEHAs, 

the process of gaining approval for projects over the next ten to 

twenty years will inevitably be characterised by uncertainties and 

difficulties. In the context of the diversification of goals 
towards new building, problems will be exacerbated if CBHAs and the 

local authority do not develop a mutually—supported framework 

defining the longer-term planning role of these organisations. I 

*ould suggest that the realisation of an agreed planning role will 

depend as much on the initiative of CBHAs individually and collect- 

iv®ly in Glasgow, as it will on gaining political support within the 

■̂°oal community. Further, the effectiveness of initiatives taken 

by associations will depend on the clarity with which they define 

"their housing objectives. The 'Glasgow Forum' of CBHAs has made 

a°®e attempt to stimulate discussion on these questions by inviting 

c°unciliors to speak at Forum meetings.
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It is interesting that although the longer-term role of CBHAs 

as agencies involved in housing production has not been confronted, 

a different pattern has characterised discussions regarding the 

role of CBHAs in allocating housing. Between 1976 and 1980 the 

local authority initiated regular discussions first,with individual 

associations, and later with the Glasgow Forum on this question.

In 1980 housing associations entered into agreements with GDC that 

the local authority would have nomination rights to 5C% of empty 

houses improved "by CBHAs with a House Lettings policy approved by 
the Housing Department.

From the local authority's standpoint, it was advantageous to 

establish an agreed framework for allocations which would ensure 

that a proportion of housing association improved houses would be 
°n offer to those on the GDC Waiting List at some future date. In 

contrast, it is in the interest of CBHAs to establish an approved 

framework for housing production, especially as we have seen that 

CBKAs have diversified their production goals. Whether

in -the future operate within a favourable planning environment 

WlH  significantly depend on the sophistication with which CBHAs 

^fine and press for their longer-term interests, as well as on 

Political support within the local authority. For example, the 
•^creasing interest of CBHAs in operating as area renewal agencies, 

Carrying out rehabilitation and new building, will not be realised 

1f the local authority policy in the 1990s should emphasise 

niUnicipal building, or private developersf as the major renewal agen- 

Cles in CBHA areas. Further, it is evident that planning
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approval for CBHA projects will ultimately depend on economic res

ources and controls determined by central government and mediated 

by the Housing Corporation.

2. Central Government Agencies, Accountability and Controls 

(a) The significance of Project Area Approvals

The preceding discussion focused on CBHAs' experience of 
planning approval and support by the local authority. Planning 

approval for housing projects which include specific building 

improvement schemes is also required from the Housing Corporation.

This is termed Project Area Approval under the 1974 Housing Act.

4s described previously, the Scottish Development Department 

approves Project Area Submissions by the Housing Corporation, as 
well as Action Areas for Improvement proposed by the local authority. 

Central government control of planning approvals by both the HC 

and GDC reflects the fact that such approvals imply an expenditure 

commitment based on an assessment of the project's 'value for money 

in terms of housing priorities'/11^

It is fair comment that prior to 1980, CBHAs had not recog

nised the significance of Project Area declaration in terms of res
ource commitment. There was general awareness that SDD operated an 

'sconomic cut-off point' beyond which rehabilitation was not 

ooonomically viable. The Needleman Formula^ on which the 'cut-off' 

Point is based, takes account of these variables - physical costs of
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repair, the future life of the modernised property, and interest' 

rates - in establishing the economic viability of improvement as 

opposed to new building. The Scottish Office applies a modified 

version of the formula which considers social implications of 

respective planning decisions, and other economic costs implied, 

such as land acquisition. In 1974» J. Gower-Davies argued that 

'While Needleman’s formula is undoubtedly useful, it becomes 

dangerous, when it is used in an automatic way'. Davies’
e^gument rests on a critique of both the economic and social 

assumptions built in to the formula.

CBHAs have, at different times, confronted difficulties in 

Saining approval from SDD where it has been evident that the 

economic viability of improvement was held in question - for example, 
where buildings with structural problems within previously approved 

Action Areas were the subject of high tender costs, or where a 

structural fault suddenly appeared in the midst of a tenement block 

^eihg considered for Project Approval. In such instances CEHA 

°-fi’icials generally found that, where HC officials were prepared to 

SuPport the retention of such housing, on the basis that the altemat- 

V̂e would mean both area blight and the probability of further 
demolition, SDD were prepared to apply their implicit criteria 
Relatively flexibly.

Apart from such clear-cut problem cases, between 1974 and 1979»

generally interpreted major delays in Project Area Approval 

(P*A) declaration as largely affected by short-staffing, and/or
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inefficiency within the HC and SDD. However, following the experi

ence of a 'moratorium' on expenditure announced hy the HC in 

November 1980, and the developing concern regarding future resource 

allocation by the Conservative government, delays in Project Area 

Approval were increasingly interpreted as reflecting SDD assessments 

°f future resources as well as 'value for money' of schemes. Between 

1980 and 1982 CBHAs experienced lengthy delays in Project Area 

Approval, as well as SDD conditions on Project Area Approval which 
were designed to ensure a lesser resource commitment by central 

government. For example, there was increased emphasis by SDD on 

securing agreement to a restricted programme of acquisition by the 

CBHA in the area for which its role in co-ordinating house improve

ment was approved. In general, between 1980 and 1982 Project Area 

Approvals virtually ceased, as did Housing Action Area Approvals 
by the local authority.

The discussion of the process of planning approval illustrates 

that CBHAs are ultimately vested with the authority to co-ordinate 

bouse improvement and new building by central government. Further, 

tt ig evident that the experience of gaining planning approval is 

significantly inter-related with developments in the economy which 

have implications for government expenditure. In the following 

chapter it will be argued that the political ideology of the govern

ment of the day mediates between economic conditions and resource 

^location in different aspects of public sector provision. These 

Points will be further illustrated by examining the process of 

Scheme approval by housing associations.
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(b) Coat limits and building standards

All HAs involved in rehabilitation, following Action Area and

Project Area approval, plan an improvement programme. Each building

contract requires scheme approval by the HC regional office. To

enable a framework for scheme approval which is accountable and

delegatable, SDD adopted the system of cost limits applied in

England and Wales by the Department of the Environment. The general
concern of associations in Scotland, particularly those co-ordinating

erea rehabilitation in Glasgow by 1977» was that the cost limits

system was inappropriate to the requirements of tenement rehabilitation.

Associations argued that these cost limits did not relate to the
( 16)sxtensive disrepair of the common areas of tenements in Glasgow.

In 1979 the English NEEA's Cost Limits Working Party stated 
^hat the cost limit system had 'envisaged that 10% of schemes would 

be over the prevailing cost limits and require submission to the 

Apartment of the Environment'. The Report commented that the large 

volume of referrals of tenders which were submitted for approval, but 

which exceeded cost limits, resulted in detailed scrutiny by the HC 

^ d  Department of the Environment»and frequently in lengthy delays. 

Also delays sometimes overstepped the expiry date of tenders, thus 

demanding re-negotiation or re-tendering of contracts and, at times, 
Causing further over-cost-limit submission. The report concluded 

Ihat the cost limit system was not working as intended.

i
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The Scottish experience had been similar, although it never 

reached the extremes of requirement to re-tender. In Glasgow,

■until 1980, CBHAs experienced lengthy delays and uncertainties in 

scheme approval. Under 1974 legislation, the HC was delegated the 

authority to approve schemes for which costs fell within cost limits 

set by central government (SDD). Scheme submissions which exceeded 

°ost limits required referral by the HC to SDD for approval.^2t̂

By 1978, it was evident that the large volume of schemes 

affected by dual monitoring and delays in approval was influenced

a number of factors. For example, costs to associations of acquir

e s  tenement houses varied by locality and housing market factors.

Also, the extent of repair and improvement to common areas of the 

tenement building varied with the prior extent of building decay and 
^A policies regarding building standards. Another factor influencing 

probability of scheme submissions exceeding cost limits was 

delusion of amalgamation or 'twin-ups' of houses within the contract - 

^he proportion of amalgamations partly reflecting HA policy regard- 

lnS housing mix,which is an implicit objective of the improvement 

Programme. Finally, a significant factor affecting scheme costs 

ailh their relation to cost limits was the high level of economic 

ln£lation reflected in rising building costs during the latter 
^ulf of the 1970s (see Appendix l).

An SFHA Rehabilitation Committee in 1978 produced a paper 

011 delays in approval. ̂ 2^ It commented that Glasgow associations
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wished to ensure the awareness of the Board of the HC and of SDD 
officials about their concerns, by illustrating the CEHA exper

ience of delays in a number of schemes. The report stressed that 

schemes appeared to have been subject to delays at SDD despite prior 

detailed monitoring by HC officials. The paper highlighted the 

insecurity felt by those 'on the ground'.

We are concerned about the general feedback from 
SDD that schemes 'seem very expensive'. We are 
worried about the way the phrase the 'economic 
cut-off point' is bandied about with no real 
explanation given about the formula used in its 
calculation, or its application (Para. 2). 
(Further) there is general concern among 
Associations about the real reason behind the 
delays being experienced. The view has been 
expressed that these delays are caused less 
because of concern about structural stability 
or rising costs, but rather more because of 
concern over the possible council housing surplus 
in Glasgow and a lack of confidence in community 
based Housing Associations.

finally the report emphasised the legislative commitment to inner

city rehabilitation through CBHAs and the hope that this commitment

w°uld be echoed by a similar administrative commitment at SDD to

3Peed up approvals and, therefore, the improvement programme.

* how propose to illustrate in greater detail how the structure of

^hding controls operated to constrain HAs and the pace of the 
i®pr'ovement programme with reference to the factors mentioned above.
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(°) Acquisition costs and cost limits

As described previously, HAs are entitled to acquire houses 

from owners of sub-tolerable housing who do not choose to bear costs 

°f improvement. Cost limits for house improvement cover acquisition 

and improvement works costs - the SDD Circular 10/1975 specifying 

both 'Works Only' and 'Acquisition and Works' cost limits.

In general, acquisition costs reflect housing market influences 
rather than the state of repair of the tenement house or building.

A paper produced by the SFRA's Research Officer (January 1980)^^ 

stressed that the structure of cost limits makes no allowance for 

^omalies stemming from market variations.

The argument for the inclusion of an acquisition element 
in the total cost limit is that acquisition and works 
can cross-subsidise each other. Flats bought cheaply 
are assumed to require greater expenditure on repair 
and improvement.

However, Dave Clark's paper shows clearly that, in practice, there is 

0nly a weak statistical relationship between approved works expend- 

1bhre and acquisition costs. The same point was argued at an SFHA 

Conference on Standards, March 1979, attended by representatives of 

^■s> the HC,and SDD. The architect, J. Johnson from Assist, stressed 

bbat the structure of cost limits is based on a fallacious assumption 

bhat acquisition costs reflect the physical condition of tenement 
Ŝ operty.
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Everyone knows that in Glasgow this is often not the 
case - for example, Linthou.se, „Central Govan and 
Elderpark EAs operate within a half-mile radius of 
Glasgow, hut unimproved flat prices in the Linthouse 
area, separated from the other two associations by 
Elder Park, are some £1,000 to £1,500 higher; leaving 
the association that much less money to spend on 
improvements. The difference in price reflects a 
social status division across the park and the pro
perty in Linthouse is in a worse condition structurally 
than in Govan. (25)

In practice, however, despite the inevitability of anomalies where 
government officials applied the system of acquisition cost limits 

nigidly, CBHA staff working in areas with high acquisition costs 

have found that officials of the HC and SDD have approached the 

a°quisition and works cost limit relatively flexibly. In some parts 

0£ Partick and Govanhill, acquisition and works costs generally 

®Xceeded cost limits while scheme costs approximated the cost limit 
works only. In general, associations recognised that building 

costs were given greater weighting in the approvals process than 

ac(ïui3ition costs. If this had not been the case, associations in 

klgh acquisition cost areas would have been penalised by a lower 

standard of improvement.

The significant point here is that cost limits as formal con

c i s  on housing association expenditure, are mediated by central 

g0vernment officials whose interpretation influences the experience 
of HAs on the ground. Some participants have commented that the 

enforcement of savings,or reduction in standards,has been more 
^equitable •in relation to schemes demanding high repair costs than 

those involving high acquisition costs. Where improvement

k
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schemes have been submitted involving both a high repair element'and 

high acquisition costs, savings have been enforced and delays 

experienced in approval. However, HA staff have suggested that, 

where a consistently strong case has been presented to approval 

agencies that market anomalies significantly affect costs, central 

government officials have approached the problem sympathetically.

As for the costs of building works, their relation to cost 
limits was markedly influenced by inflation in the British economy 

during the latter half of the 1970s. Rising building costs reflected 

steadily rising costs of transport, raw materials and labour. 

Between February 1975 and April 1978, under the then Labour govem- 
®ent, the level of cost limits was not increased.

The steadily rising cost of improvement schemes resulted in a 
laxge proportion of HA schemes being referred by HC Technical staff 

to SBD's Technical Section for second-stage scrutiny. Two factors 

^®d Glasgow associations to assume that their experience of lengthy 

delays in approval was both more extreme than that for other cities, 

^ d  was also more likely to persist. First, CBHAs in Glasgow 

Generally operated in tenement housing areas characterised by a 

Predominance of one, two or three apartment houses. The presence 
°f overcrowding,and concerns that locality-based HAs should provide 

a mix of housing needs,led associations to aim at providing 

Varied housing in terms of size and amenity wherever possible. 

Glasgow's CBHAs, from their position as local landlord, laid stress 

011 the production of larger housing -units through amalgamation.



229.

Associations carrying out amalgamations or 'integrations’ of flats, 

faced difficulties in relation to cost limits due to the consequent 

increase in common costs per house.

The second factor influencing higher costs of rehabilitation in 

Glasgow is the generally higher specification of repair costs by 

Glasgow^ CBHAs. CBHAs have aimed at extensive repair to the common 

Parts of tenement buildings rather than specifically to the houses 

or flats. The reasons are these: CBHAs were approved agents of the 

local authority in the co-ordination of comprehensive tenement 

improvement - improving houses for private owners as well as those 

°vned by the association; secondly, CBHA tenements show signs of 

eXtensive and long-term structural decay; thirdly, CBHA officials 

consultants with prior experience of housing association 
Rehabilitation work in England pressed to include a higher standard 
°f Repair. As a result, scheme costs submitted were increasingly 

ln excess of cost limits and consistently higher than those in other 

cities. Frequently, the emphasis changed from one of 'patch and 

ïePair' to one of full r e p la ce m en t ,e . g .  of roofing - the general 

latent being to minimise future maintenance and housing management
Problems.

Between 1974 and 1977 CBHAs varied in terms of standards and 
c°sts of repair, and the early-formed CBHAs experienced uncertainty 

ïegarding the approach and advice of consultants (e.g. Tollcross, 

^ehtral Govan and Govanhill). However, by 1977 certain CBHAs and 

^ Qir professional consultants consistently pressed for higher
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repair standards (e.g. Reidvale, Elderpark and Partick). Their ' 

approach stimulated debate on standards between CBHA participants 

and the HC. Exchange of ideas through informal meetings and 

communications served to encourage the development of common standards 

generally incorporating a high proportion of common repair costs, 

further, certain CBHAs and their professional consultants stressed 

^hat extensive repair was not necessarily more costly,as contractors 

(building firms) favoured its less finicky demands on their organ
isation of manpower and work on site. This 'gut' approach became 

favoured, as the 'patch and repair' approach had frequently resulted 

m  post-improvement problems, such as damp rot. There was, there- 

^ore, an increasingly substantiated case for extensive repair on 

grounds of future economic management. These arguments were presented 

io SDD by the HC and by associations, and at times SDD officials 
were invited to 'leave Edinburgh for the day and come and see for

ibemselves'.

Scheme Scrutiny and Delays

By 1978 the experience of delays in approval of individual 

^rovement schemes was common to Glasgow associations. Delays 

Were significantly affected by the bureaucratic process of scheme 
aPproval administered by the Housing Corporation with the purpose
of

havi

ensuring public accountability. However, SEHA and HC officials 

e emphasised that delays were also affected by the efficiency,

0r lack of it', of associations on the ground.
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Between 1974 and 1980 an eight-stage submission process had'been 

in operation. As well as demanding extensive paperwork within EAs, 

there were three stages in particular which were regularly associated 

with delays. These were Project Area Approval, the second stage of 

cost plan submission (SHC/2), and the fourth stage of approval at 

all of which costs submitted were regularly in excess of cost limits 

a&d cost submissions were, therefore, referred by the HC to SDD.

The SFHA argued that the HC's intent in operating these procedures 

from 1974 was to streamline the processing of approvals, and 

suggested that the experience of delays implied that the procedures 

had unintended consequences.

SDD exercised its role in second stage scheme scrutiny from a 

distance. The general pattern experienced on the ground was for 
officials of the HC Technical Section to request savings from HA 

development staff responsible for co-ordinating the improvement 

contract. Cuts in specification at times had implications for CBEA 

Policies on standards, and internal debate was required prior to 

agreement. SDD's role in initiating demands for reductions in 

specification was often criticised by HA participants in these 
^snns:

They are distanced from problems faced by CBHA staff 
and committees and cannot recognise the consequences 
of restricting standards for our future maintenance 
role.

All they are interested in is cost efficiency - the 
quality of housing desired by local people is irrelevant,
We all know that in some (CBHA) areas, local authority
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improvement work to neighbouring blocks has been 
to a much higher standard, yet we have to fight 
to retain small concessions ... .

Conflict over improvement standards affected relations between 

the HC and CBHAs and by 1973 there had been a gradual wearing away 

of the HC's protective and maternal role in relation to CBHAs. The 

Glasgow office of the HC had been active in advising and supporting 

HAs during their formation, and officials were regular attenders 

of CBHA steering group meetings. However, as a result of increasing 

awareness of conflicting expectations, the HC became redefined as 

311 agency of central government control.

Mutual recognition of such changes was evident at the SHEA

Conference on Standards, March 1979> referred to previously. The
Chief Officer of the HC, Scotland, prefaced his talk by describing

hia perspective as ’from the blunt end’, in response to the housing

association consultant's view which was described as 'from the sharp

snd', ijkg chief Officer clarified that an HC Consultative Paper

°n standards which had been unfavourably received by CBHAs and their

oonsultants, represented 'the government view'. He stressed that the 
Hru and SDD 'are jointly one agency in this context', and that the 
3tandards proposed in the HC paper were those of the 'Paymaster'. A 

c®ntral purpose of the HC Guidance Note had been to emphasise the 

■^aancial accountability of HAs in producing housing,as well as the 
tole of HC as monitor. The role of the HC as agent of central 

®°vernment control was further stressed by the architect who quoted
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an article which argued, ''Why have a Housing Corporation at all,' or

if one must have one, why not he honest and call it part of the SDD
( 2 9 )or Department of the Environment?'

However, as implied by the discussion of acquisition costs, 

there is evidence in the pattern of approvals that government agencies 

implicitly recognised that cost limits prior to 1978 had been 

inadequate,and that inflation regularly ensured that cost limits 

would be unrealistic. For example, during 1977» average approval 

for Works Only costs was 58% over cost limits.

4. Delays and the First Stages of Collective Action

Concern over delays stimulated CBHA participants to engage 

in collective political action. Intentions were to reduce constraints 
°n improvement work and to develop awareness amongst politicians and 

°fficials of central and local government as to the causes of delay.

By 197Q participants in Glasgow associations were well aware that 

officials at the local authority,as well as within the HC and SDD» 

were disappointed at the general pace of HA improvement throughout 

Glasgow, it was also suspected that delays were partly explained 

'the authorities' in terms of the 'greenness' and inexperience 

of lay committees and their young professional staff.

On the other hand, some associations had taken independent 

action and contacted their MPs and/or the Secretary of State to 

Ciiticise the length of time projects were apparently held up at
SDD. (3DSome even risked going to tender without final approval.
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Inevitably, the extent to which officials and their committees 

departed from the formal structure of the approvals process varied 

with the presence of qualities of confidence, imaginativeness and 

entrepreneurial!sm within different CBHAs.

The Scottish Federation of Housing Associations (the SFHA) 

had formed a Working Party on delays during 1977« The Working 

Party focused on the causes of delays and aimed at increasing the 

recognition by MPs and central government of problems caused by 

delays for HAs and local residents.

Early in 1978 Glasgow associations resolved to take independent

a°tion following a meeting initiated by an East End association.

^  this meeting concern was expressed regarding the possibility

of a freeze on CBHA acquisitions - acquisitions being the basis of
re3ource commitment to capital expenditure by central government.

General frustration regarding delays and restrictions on improvement

standards was also expressed. The outcome was a decision to send

a ^legation, including staff and committee members, from Glasgow

^■s involved in tenement rehabilitation to lobby MPs at Parliament.

'̂ le general aim was to make politicians aware of the difficulties 
fan"Glng the young Glasgow movement and the residents of the localities 

which CBHAs operate. In a paper^2  ̂ presenting their case, the 

Political implications were outlined;
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The programme of tenement rehabilitation has been an integral 
part of policies for the preservation and regeneration of the 
inner city. If the work slows down or stops, members of 
housing associations and their tenants will lose what con
fidence they have in the future of the areas they live in.

Rightly or wrongly, they will feel that they are victims 
of a process which began by raising their expectations, 
and which will end in disappointment and frustration of 
their hopes .....

If the processes are going to take longer, so long that 
some houses will fall down, or be demolished as dangerous, 
morale could (and maybe should) collapse; the social 
and political implications of alienating so many potential 
and actual opinion leaders in the inner city ought to be 
disturbing to the Government.

A i'urther delegation took place in August 1978.

Following this action there were two developments. First, 

associations which participated in the action resolved to form 

a common organisation to further collective interests. The Glasgow 
F°rum of CBHAs was formed in Autumn 1978.^^ Despite some changes 

111 Participants and formal structure over time, the Forum's monthly 

®eetingg for both staff and committee at which common problems and 

lssues are discussed are a well-established part of housing 

association life in the city. The Forum has also sustained its 

Chérie lobbying role to date (1983) and has both educational and 

Political aims.

The educational function of the Forum began with regular 

Stings of staff from different associations. By 1982, the Forum 

was operating with four specialist staff Forums (Development, Hous- 

Management, Finance and Maintenance) which reflected the
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functional divisions within housing associations accompanying their 

growth in scale of tasks and in personnel. Staff forums regularly 

raise issues for discussion at the monthly meeting attended by 

Committee members and visiting speakers.

In 1980 the Forum was reconstituted as a regional sub-committee 

°f the SFHA after a period during which Forum participants pressed 

for formal recognition by the SFHA Council. In effect, the Forum 

was 'incorporated' by the SFHA. At this time regional committees 

Were also established in Edinburgh, Dundee and Aberdeen. Between 

1981 and 1982 the Glasgow Forum exerted pressure within the SFHA 

ln an attempt to increase the accessibility, accountability and 

responsiveness of the SFHA's elected Council. Following this, a 

forking Party on the Internal Structure of the SFHA proposed changes 

(e*g. in the voting system) which were implemented during 1982/83.

This chapter has examined certain aspects of the operation of 

controls by government agencies between 1974 and 1979- The 

experience of such controls served to stimulate the formation of 

^iAial benefit organisations through which EAs engaged in collective 

action aimed at furthering their interests. The HA experience of 

changing governmental and economic constraints,and the development 

°f collective action by HAs, will be further examined in Chapter Seven 

where i shall concentrate on developments post-1979-



237.

Jiotes and. References to Chapter Six

(1) See Introduction to Part Three.
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Ranges in the Rehabilitation Cost Limits Compared to Changes in 
gilding Costs ~

David Clark Column, S .F . News, C n ' " '  p  rr  w U t  - u &  , 1931.



CHATTER SEVEN

CONSTRAINTS AND COLLECTIVE ACTION, 1978-1985

In this chapter I shall continue to focus on state controls 

over expenditure, production and housing provision by housing assoc

iations. As in Chapter Six I shall examine the efforts of housing 

associations to modify through collective action the controls operated 

by state agencies. We shall see that the effects of many controls 

were similar for all housing associations in Scotland, while certain 
controls had specific outcomes for CEHAs.

Chapter Seven is divided into four sections. Section One 

continues with the focus on Cost Limits and the Scheme Approvals 

Process,and examines how collective action by Scottish housing 

associations served to influence the operation of these controls by 

bhe SDL and by the Housing Corporation. Section Two concentrates 
on the politics of resource allocation to the voluntary sector.
Section Three considers the significance of party political 

ideologies in influencing policy developments affecting housing 

associations. Finally in Section Four I shall emphasise three 

asPects of central government policy which have import for 

associations at the present time - namely the issues of 

Expenditure Control, Privatisation and Rents.

¿££tion On«? ; The Modification of Bureaucratic Controls

In Chapter Six I discussed the delays experienced by 

associations in the process of scheme approval. I suggested that

241.
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delays had been significantly influenced by the cost criteria 

imposed by the SDD and by the periodic double scrutiny by the 

Housing Corporation and by the SDD. However, by 1983» such 

delays had become less of a problem for Scottish associations and 

in this section I shall describe the changing operation of these 

controls, between 1978 and 1983.

l*(a) Cost Limits

Regarding cost limits, the SDD increased these in 1978 

against a background of persistent building cost inflation^

^ d  since that time there has been a regular, almost six-monthly, 

upwards adjustment. However, until after 1980, these improvements 

3dd not alter the pattern of periodic double scrutiny, as such 

reviews were inevitably post hoc in relation to rising actual 
costs.

In the previous chapter I described the early lobbying by 

Glasgow Forum and by the SFEA Council over delays. There were 

liferent interpretation of the outcomes of lobbying. Housing 

Association participants viewed their efforts as having stimulated 

the increase in, and regular review of, cost limits. SDD officials 

commented in interview that cost limits in 1978 were due for an 
increase anyway, while certain HC officials argued that lobbying 

had been effective.^
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It is also important to recognise that the HC, at Board level 

and in regular meetings with SDD,is involved in making Bids for 

resources and in discussing changes in government policy which 

affect its monitoring role. On the one hand, therefore, the HC 

liaises with and lobbies SDD aiming to advance the interests of 

housing associations, while on the other hand it monitors their 

performance. Thus the role of the HC clearly has contradictory 

aspects.

Since 1978» the SFHA has systematically argued that it is the 

structure of the Cost Limit system which most seriously constrains 

the quality and type of housing produced by housing associations.^ 

Oh the other hand, the SDD has held reservations about housing 

association objectives regarding rehabilitation. For example, in 
1980 the SDL^^ replied to the SFHA case which emphasised 

difficulties faced by associations aiming to amalgamate houses 

Provide larger family dwellings:

However the Department would not agree with the 
assertion that the most appropriate method for 
providing family housing is necessarily through 
the integration of existing small tenement flats.
Housing mix decisions should be taken exclusively 
in the light of identified housing needs in an area 
and the intrinsic suitability of particular tene
ments for adaptation to meet such needs.

Also, regarding the standards of rehabilitation, and its economic 

^ability, the paper argued:
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It is by no means certain that rehabilitation should be 
aiming to produce housing of comparable standards and 
life to that of new build. Much of the original impetus 
for rehabilitation arose in the belief that it would be 
a cheaper, shorter term solution which would allow 
resources to be distributed more widely .... With 
an overall surplus of houses and a wide variation in 
the match of house size to households between one 
area and another, there is now more than ever a need 
to have regard to all the circumstances of particular 
cases without making dogmatic assumptions about the 
size or standard of houses that rehabilitation is to 
produce.

The Department's comments were most applicable to

rehabilitation by Glasgow's CBHAs,whereby local associations

focused initially on improving housing conditions for existing

residents through tenement improvement. The response from the

point of view has been that CBHAs are not party to any

centrally-co-ordinated planning of housing provision involving

systematic evaluation of longer-term housing needs in the city,

as well as in CBHA localities. Thus CBHAs can only really plan

according to the requirements of existing residents and to CBHA
(6)Policies regarding future housing mix. ' Also it has been argued 

that while there may be a marked excess of houses in Glasgow, it 

13 frequently the case that empty houses are in a state of 

^■srepair, or even uninhabitable, and are located in housing schemes 

which are unattractive to residents in the inner areas in which

CBHAs operate. (7)
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The SFHA approach to influencing government policy has 

involved mainly conventional lobbying strategies. Meetings were 

held with local councillors and MPs and, following a meeting in 

the House of Commons in August 1979> a number of MPs resolved to 

form an all-party Parliamentary Group ’to provide a forum in which 

the SFHA could discuss with them matters affecting housing 

association work in Scotland'. Also the SFHA has regularly produced 

papers and made representations, which have become a focal point 

ia tripartite discussions involving the HC, the SPHA and the SDD.

At a meeting of the SPHA and the Minister, in August 1979» 

the structure of current cost limits was emphasised as a major 

issue 'in delaying the housing association area renewal programme 

^ d  in militating against the production of a balanced housing mix 

through rehabilitation'. Following this meeting a tripartite 

Working group was formed involving the Federation, the SDD and the 

in order to review the current system and make proposals for 

its modification. A 1979 SPHA proposal stressed the requirement 

for a system which reflected the specific problems of tenemental 

■^rovement. However, SDD rejected this proposal on the grounds 

ihat it was based solely on the Glasgow experience and did not 

directly relate to the SDD's criteria of economic viability 

(the economic cut-off point). A second SPHA report incorporated 

c°st evidence from Dundee and Edinburgh and in October 1980 the 

stated its agreement in principle to the Federation's 

aigument.



In December 1980 a joint meeting resolved to form a small • 

technical sub-group, including representation from the SFHA, the 

HC and SDD Building Directorate, in order to assess current tender 

submissions as a basis for specific proposals relevant to the 

1981 review of cost limits (redefined as Delegated Cost Levels,or 

DCLs, in 1 9 8 0 ) The SDD specified a standardised form for cost 

information collation by the HC and by the SFHA. No further meetings 

took place and by late 1981 it was evident that there had been some 

reconsideration of the prior 'in principle agreement' within SDD, 

and that the internal momentum within SDD in support of changing 

the system was no longer present.

In effect the development of policy regarding cost limits 

represents a case of 'non decision-making' within SDD. As 

Bachrach and Baratz have suggested, powerful groups, or 
individuals in powerful positions, may resolve to suppress or 

thwart 'a latent or manifest challenge to the values or interests 

°f the decision-maker'. In the case of rehabilitation cost limits, 

the values in question centred on the role of CBHAs as local 

aSencies meeting varied local housing needs (including those of 

families) through rehabilitation and, secondly, regarding the 

economic viability of rehabilitation where improvement standards 
aim to oroduce housing of comparable standards and life to those 

°f new build.^10  ̂ Although local rehabilitation association s, 

and the SFELA on their behalf, have expressed views on these issues, 

1982-83 they had not been confronted in public debate.
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Finally, in 1982, the SFEtA took on board the SDD's emphasis, 

that housing association objectives could only be assessed in 

terms of their national and urban planning context, in its 

'Proposals for a Five-Year Framework for Development for the 

Association Movement in Scotland'. This paper, however, had

not by April 1983 become a focus of systematic dialogue between 

the HC, the SDD and the SFHA.

One factor which those participating in negotiations have 
identified as significant in affecting such non decision-making» 

ls the lack of continuity of SDD officials to whom representations 

have been made. CBHA staff have referred to the frequency of 

turnover of SDD officials who handle aspects of HA work. One 

commented that he had found direct communication with SDD 
officials generally very helpful.

However, having discovered the correct point of 
contact at SDD and after developing some sort of 
constructive understanding, we 'phone back the 
particular official only to discover that he has 
been moved on.

Apart from the regular review of cost limits there has been 

some change in the approach of central government to cost limits 

as a form of expenditure control. First,there is the trend 
characterising financial control within the state towards delegation 

Vlthin clearly defined and delimited spending powers. ' The 

reference to 'delegated cost levels' would imply a similar trend 

ln delation to the scrutiny of rehabilitation projects.
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Secondly, since 1981 the SDD has emphasised its preference for the 

HC to assume the central role in scheme scrutiny. The earlier 

criticism of delays has subsided and it now appears that single 

scrutiny has been enabled by less bureaucratic rigidity and by 

more realistic cost levels. A 1981 SDD Circular^which outlined 

Proposed increases in cost levels comments in Paragraph 3:

It is intended that this increase will reduce the 
number of cases being referred to the Department 
for approval. Associations are reminded, however, 
that there is a continuing need to adopt a more 
cost-conscious approach when dealing with 
rehabilitation projects.

l*(l>) Procedures of Scheme Approval

As described in Chapter Six the complex submission process 
"through which associations sought Housing Corporation approval for 

loan finance for individual building contracts, had also been a 

locus of criticism by associations and by the SPECA. In June 1980 

a modified approvals system was established by the HC. The new 

system did not in fact significantly reduce the number of stages 

which associations were required to make submissions to the 

lending authority. However, it is generally agreed that the new 

system has introduced greater rationality and effectiveness into 

ke approvals process.

We have seen that the operation of the former approval system 

Was associated with major and often dual scrutiny at the stages 

°1’ Project approval, of submitting proposed costs (SHC/2), and of
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tender return (SHC/4). The new system concentrates scrutiny hy .the 

HC at the stage when final costs are known (tender approval). Since 

1981 scheme scrutiny has been less associated with delays, largely 

lue to internal policy revision within the HC.

However, since 1981, the new system of approval has not been

tested under economic conditions similar to those operating prior

to 1979. Between mid-1981 and 1983 the rate of building cost

inflation markedly declined. Also, the general recession in the
building trade stimulated competition for housing association

Rehabilitation contracts which was reflected at times in lower tender

PRices. luring the first half of 1982 tenders for some CBHA contracts
(14)came in lower than for similar schemes a year previously.

I have focused separately on these two mechanisms of control 
ever housing association production. However, such controls are 

experienced by those working on the ground as significantly inter- 

Related, and as being similar in their effects. At times CBHA 

Participants have found it difficult to identify which specific 

asPect of the system of controls produced delays. Were delays 

caused by the Approval agency (if so, which one?); by cost limits 

Ahd their weighting; or by the operation of bureaucratic procedures? 

Not surprisingly new committee members generally found difficulty 
k* grasping the maze of constraints and at times local residents 

directed their frustration caused by delays towards their housing 

Association.



I have described these controls as bureaucratic mechanisms' 

for ensuring accountability and for containing public expenditure. 

The interpretation and implementation of controls by powerful 

officials in government agencies implicitly reflects their 

orientations to the role of housing associations in rehabilitation. 

The case of cost limits would also suggest the significance of 

Political values and support in influencing policy outcomes. In 

the absence of political will, therefore, we should expect no 

significant policy change at central government level, towards 

Recognition of the role of CBHAs both in reproducing tenement 

housing and in meeting existing housing needs in Glasgow's inner 

s-Reas. However, the significant increases in the level of cost 

ORiteria (cost limits/levels) between 1978 and 1981 clearly 

Represented growing recognition and support amongst key officials 
politicians for the approach to rehabilitation by CBEAs in 

Glasgow.

As for the scheme approvals process, this is an internal 

device of the HC for monitoring the viability and effectiveness of 

housing association production. The modified system established in 

^980 clearly represented the political will to alleviate conditions 

^Rder which HAs operated by removing excessive bureaucracy. This 
’win» existed at senior levels of officialdom within the HC
and amongst HC board members.
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Finally, I have no doubt that lobbying of all types and at 

all levels served to affect political will, thus realising practical 

advantages to housing associations with respect to these controls. 

Changes constituted ’reforms' or incremental adjustment. They did not 

alter the established structure of power, nor did they involve any 

marked shift towards increased autonomy of associations. However,

^hey did serve to ease the web of government control experienced 

in the mid-1970s. These bureaucratic controls operate within the 
wider economic context which affects resource allocation to housing 

associations and on which I shall now focus.

Section Two : Cash Limits and Resource Allocation

Between 1979 and 1983 there were significant developments 
la the funding context of housing associations. Changes in the 

structure and process of bureaucratic scheme approval and in 

control over the detailed allocation of resources have already 

teen illustrated. However, 1980 was the turning point at which the 

Scottish housing association movement confronted concerns regarding 

future funding.

CBHAs, and Scottish associations generally, had diversified 

their housing objectives during a period of contracting government 

exPenditure on Housing and the Social Services. ^  Despite this 

Spheral trend, CBHAs in Glasgow had been formed against a back- 

S^cund of commitment by local and central government planners to 

their involvement in an extensive programme of tenement rehabilitation.



252.

CBHA participants therefore were generally confident until 1980• 

that central government funds allocated to the movement would he 

sufficient to sustain an expanding programme of area rehabilitation^

There are two major aspects of resource allocation which have 

implications for access to funds and for the annual programme of 

work. First, there is the system of cash control operated by 

central government. Secondly, there is the level of resources 

allocated by the Treasury to the Scottish HA movement each year, 
uud this resource 'cake' is further distributed according to 

Housing Corporation Board policy.

2*(a) The System of Cash Control

The year 1980-81 was the point at which the Tory Government 
instituted a formal system of 'Cash Limits' on HA expenditure - 

ihus placing the Housing Corporation under a similar framework of 

fenditure control to local authorities. The new system was 

Publicised by the HC and the SFHA and was described as a means of 

increasing the efficiency of expenditure control by the H C . ^ ^

Although the Corporation, like other government 
agencies is now working to a 'cash limit' there 
is no intention to place housing associations under 
a similar control. However for the first time, 
associations are being asked for their proposals for 
tenders, as well as land acquisition and missives 
concluded. In addition the Corporation will be 
asking associations how many design and cost 
submissions are likely to be made so that we can 
predict both future workload as well as expenditure.
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The cash limit system involved formalisation, extension and 

modification of practices already in operation. Resource allocation 

by central government, prior to 1980, was represented in SDD's 

agreement to fund acquisition of existing buildings for rehabilitation 

associations, and to fund land acquisition for associations involved 

in new building. The underlying principle was that funding 

commitment to acquisition necessarily implied future funding of 

building work. Cash limits, therefore, demanded more detailed 
forward planning both by associations and by the HC, and carried 
the potential for a more exact framework of central government 

control over annual expenditure. In general, as a tool of 

expenditure control, cash limits focus on levels of expenditure, 

while central government housing policies influence the overall 

resource allocation to the housing association sector and types 

cf housing produced by HAs.

2.(b) Resource Allocation and Campaigning

Between 1977 and 1982 there was rapid growth in the number 

°f Scottish HAs registered by the HC and in the scale of their 

rehabilitation and new building programmes. Despite a change in 

Sovernment, the deepening of the economic recession and increasing 

°w.ts in public expenditure, the overall resources allocated to 

Sottish HAs by central government continued to increase.

However, the Scottish HA experience took place against a 

tackground of reduction in funds allocated to HAs in England and
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W a l e s . I t  is, therefore, not surprising that the young and . 

growing Scottish HA movement confronted the issue of inadequate 

fading some six years following the expectations generated by the 

1974 Housing Act.

The political character of resource allocation has been 

clearly emphasised by students of public policy. For example 

Heclo and Wildavsky, 1974, commented that 'the Treasury is the 
most political of all departments and public expenditure is the 

most political of all the Treasury's work'. For housing 

associations, significant issues associated with resource allocation 

relate to the size of the overall cake; its distribution between 

SAs operating in different areas and producing a variety of 

housing types; and the structure of decision-making on resource 

allocation. From 1980 these issues became the focus of increasing 
interest amongst HAs and their representative organisations.

Prior to 1980, resource levels were adequate for the 

demands of a young movement whose difficulties largely stemmed 

from the preliminary organisation and development of housing 

Programmes in different localities and in specialised housing 

Provision. For CBHAs, 'gearing up' problems included difficulties 

ih establishing resident preferences in mixed ownership tenements; 
insufficient decant houses; unforeseen technical problems 

identified by consultants; difficulty in gaining agreement of 

commercial owners due to the absence of grant funding; unrealistic 

c°st limits during periods of inflation and the bureaucratic
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approvals process. These administrative, technical and financial 

constraints, as well as the lack of experience of early participants, 

ensured that associations did not fully take up their annual 

allocation.

1978 was the year when the Scottish HC's role in distributing 

the resource cake was formalised. Prior to December 1977 HAs were 

required to estimate expenditure for the following financial year. 

These 'bids' for resources by individual HAs co llective ly  provided 

the basis for the HC's bid to central government. In a le tte r  

£rom the HC to a l l  registered HAs in Scotland, the HC 

commented:

The Corporation was aware that the year 1978/79 would mark 
the point in the development of the movement in Scotland 
where r e a lis t ic  bids would far exceed the finance avail
able. Por the f ir s t  time therefore we have been forced 
to make sp ecific allocations to associations . . .  .

The Scottish HC at this point assumed e x p lic itly  the established 

aHocative role of i t s  English counterpart. Since it s  fonnation 

111 1964, the HC in England had been empowered to loan funds accord- 

lng to the p rio ritie s  of central government.

In England the HA movement had faced the problem of 

Restricted funds during the second half of the 1970s, and in this 
G°ntext the allocative function of the HC was well-recognised.

■ String 1 9 7 9 , i t  was reported that English associations took the 

■ •̂Rgest share of a l l  housing cuts by the new Government.

^ther, the experience of limited funding stimulated the NPHA to
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develop its campaigning and lobbying strategies.

By 1979, Scottish HAs had, therefore, not directly experienced 

■the effects of central government financial restraint. The 

Conservative Government of April 1979 stressed that support for the 

movement in Scotland would be reflected in the level of resources 

allocated. In July 1980 the Minister for Home Affairs replied to 

certain points raised by the Glasgow Member of Parliament who was 

Chairman of the All Party Parliamentary Group:

The Government recognise that the voluntary housing 
movement has an important role to play in meeting 
a variety of housing needs. Associations can 
therefore be assured of our continuing support 
for their activities in both the new build and 
rehabilitation fields ... the housing association 
movement will continue to be a priority item in the 
allocation of Scottish housing funds. (22)

In November 1980, HAs in Glasgow experienced the sharp end 

of trends affecting public sector agencies generally. At an SFHA 

Conference^^ which was attended by the Chairman of the Board of 

^he HC, it was announced that the HC would not approve any further 

schemes for HAs in the East of Scotland until the following financial 

This 'moratorium1 on expenditure resulted from HC concern 

that its Regional Office was heading for an overspend on its

1980-81 cash limit.

One month later a moratorium was applied by the Scottish 

Office to HA expenditure in the West of Scotland. Prom 21 November 

1980 the Housing Corporation was unable to approve new building
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contracts for Glasgow HAs. In the first moratorium, therefore, . 

the HC had independently exercised expenditure control within the 

framework set hy central government, while in the second, cash 

control was enforced by the Scottish Office in the form of the 

moratorium which was to be reviewed at the turn of the year.

The moratorium produced new uncertainties although 

associations were affected differently. Those with scheme 

submissions awaiting tender approval, which was required from the 

HC before work could start on site, were most immediately affected. 

Associations were informed by the HC that should they choose to 

deviate from the approvals procedure they would suffer the penalty 

of exclusion from loan funding which was a prerequisite to receipt 

°f grant. Also associations with Project Area submissions awaiting 
approval at the SDD, were faced with uncertainties regarding their 
longer-term development.

Against this background, committee members had to explain 

to their tenants why their homes were not being improved on 

schedule and their staff had to negotiate with builders and 

consultants to re-phase the building programme. In the event, 

some building firms chose to accept a hiatus without financially 

Penalising the association. Other contracts required re

negotiation.

The moratorium, therefore, had serious implications for the 

°ash flow situation of building firms. Inevitably, too, employment 

°Pportunities were severely reduced in a building industry which,



258.

as a result of government economic and housing policies, had become 

geared up to rehabilitation, against a background of general decline 

in the demand for new building. An Edinburgh Labour MP^~^ argued 

in parliamentary debate:

It is perverse that we should have a housing moratorium 
when one in four construction workers in Scotland is 
unemployed. Future generations will regard with 
bewilderment the economic policies of a Government 
who stop the housing work that is desperately needed 
when the skilled resources to complete the job are 
standing idle.

The response of most residents directly affected by delays 

was one of resigned acceptance of the inconvenience caused. Public 

meetings were held by several Glasgow CEHAs to ensure that.residents 

kiiew that the cause of the hiatus in the improvement programme was 

external to their local association, and to inform residents of the 
association's strategies for coping.

Different strategies were adopted by associations in the 

attempt to influence the funding context. Members of Parliament 

were contacted, as were local councillors, and the HC and SDD, 

Regarding delays in PA approval and the longer-term funding which 

was essential to sustain the programme. At public meetings and in 

individual communications with MPs and others, reference was made 

prior expressions of political support by the major parties. 

Politicians and government officials were reminded of the effects 

°f HA formation on local expectations.
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Associations' representatives stressed that delays carried 

serious implications for the housing stock programmed for 

improvement -  in particular where structural problems existed.

Further, it was argued by older associations that such delays 

were likely to cause future housing management problems. As 

described earlier, funding commitment since 1974 had been based 

hy the HC on approval of an annual programme of acquisition. By 

1980, many HAs had acquired a significant stock of unimproved 

Property. Committees, therefore, became concerned that inadequate 

resources would serve to establish them as slum landlords - a role 

which the local residents joining CBHA committees had never 

envisaged.

In this context, the SFHA Council and the Glasgow Forum 
embarked on a programme of lobbying, campaigning and public 
delations. The approach to lobbying differed in the West from that 

of established associations, mainly in the East, whose representatives 

held longest experience on the SFHA Council and within the national 

Political and planning context.

The 'establishment' used conventional British lobbying 

Methods, making both informal and unofficial approaches to 

Politicians and civil servants. The Glasgow Forum on the other 
hand was distanced both socially and geographically from centres 

of power and active participants resolved to develop an independent 

oampaign during 1981, while also supporting efforts of the SFEA.
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During 1980 the SFKA had developed its research and 

information base to ensure systematic presentation of the case 

for resources for Scottish HAs. This work culminated in the 

SFHA Report, 'Who Cares', 1981, and in the increased interest of 

the SFHA Council in extending the dialogue on resource allocation, 

both between the SFBA and government agencies and within the movement.

The Glasgow Forum resolved independently to publicise the 

bousing association case. The Forum organised a public exhibition 
which was opened by the Minister on 22 November 1980 and was 

attended by representatives of local and central government agencies 

^ d  the press. Ironically, the Minister from the Scottish Office 

had just announced the moratorium on expenditure in the West over 

the previous weekend. However, in his speech the Minister 

emphasised the benefits which HAs had brought to the areas in which 
they worked, and he referred to the importance of 'the teamwork' 

between the HC, HAs and the Glasgow District Council, which had 

Produced such effective results in Glasgow. The Minister also 

re~asserted the Conservative Government's support for the work of 

the HA movement and concluded that 'we intend to match that 

commitment with resources'

Another main speaker at the Exhibition opening was the Director 
oi> the Scottish CBI, who described the development of CBHAs as 

a Remarkable urban achievement:
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Glasgow has generally been identified with had 
housing stories. This is a good story ... .
It is now time to tell the world what Glasgow 
has achieved.

He then referred to the moratorium and to a recent prior government 

announcement of proposed £100 million public expenditure cuts:

I believe that there are now signs that cuts in 
public expenditure are being made in the wrong 
places. Private industry has taken measures to 
control inflation - the CBI supports the govern
ment here - but the latest measures are indeed 
misplaced.

The 1980 campaign on resources received extensive publicity, 

both locally and nationally, in November of 1980. ' A Guardian 

^ticle of 22 November 1980 stated:

Almost 700 flats earmarked for immediate renovation ... 
are now lying empty. And it is estimated that up to 
800 building jobs could be lost as a result of this 
cutback. Companies face bankruptcy and teams of 
craftsmen skilled in tenement renovation will be 
broken up ... .

The Times Planning Reporter commented on 24 November 1980:

A successful housing improvement programme in 
Clydeside, until recently the most deprived area 
in Britain, is in jeopardy ... . Associations 
claim that the ban is likely to mean that around 
700 flats and houses will be left empty and 
vandalised and will eventually cost much more to 
repair.
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The Glasgow Forum was invited to present the Exhibition at.

"the House of Commons and at the London headquarters of the HC and, 

during 1981, Forum participants gained experienced in lobbying 

politicians and officials.

The Forum’s first delegation to Westminster took place on 

20 January 1981. Its purpose was to make MPs aware of the 

consequences of insufficient funding for Glasgow's improvement 

Programme and for the work of HAs in Scotland. Three further 
'lobbies' were organised during 1981. Participants argued that it 

essential to sustain pressure on the Government to ensure an 

adequate resource allocation for 1982-1983, and several Glasgow 

associations supported the delegation.

Glasgow association representatives participating in the 
lobby of Mps stressed to those working in the 'East' that they 

Were not arguing solely in support of CSHAs in the West. Following 

'the March 18th delegation to Parliament, which included representation 

HAs involved in both rehabilitation and new build, an extra 

£3.8 million was allocated to special needs associations by the

Government.

The Minister met with the unofficial delegation in the House 

Commons despite his surprise discovering its arrival, as he had 

received the first Forum delegation only two months previously] In 

^he intervening period the resource allocation for 1981-82 had been 

bounced.
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On 12 May 1981, the Forum Exhibition was shown in the House

of Commons on the sponsorship of J. Craigen MP, the Chairman of the

Scottish All Party group of MPs. Delegates later attended a

reception at the London headquarters of the HC. The last delegation

°f 1981 took place in October, following a rally in Glasgow. The

delegation was met by George Younger MP at the Scottish Office

headquarters, Dover House. That same month the Government announced

an extra £7 million allocation to Scottish HAs which reputedly
( 27)Resulted from revenue from sales to sitting tenants. '

The approach of Glasgow CBHAs in campaigning may have 

surprised those who had perceived these locality-based associations 

as parochial in emphasis or as non-political. In November 1980, the 

development staff Forum and the main Glasgow Forum had formally 
outlined a position regarding the allocative and funding priorities 
°f the HC. This position supported the HC's previously established 

proportional allocation of resources between rehabilitation and new 

building. Further, the Forum argued that the HC should provide 

financial support for newly-formed HAs. This position, however,

Was not supported by all. Some participants were critical of the 

for registering new associations during a period of marked 

Public expenditure restraint, and in the January Parliamentary debate 

°he MP argued: ’Perhaps no new HAs should be established because
the (28)existing ones are already competing for a diminishing cake’.
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This statement did little to encourage the confidence of 

participants in the newest CEHA (Rutherglen) who had begun to doubt 

the future of the house improvement programme in their area. In 

this association's first Project Area (PA) the vast majority of 

People lived in tenements which were in an equivalent state of 

disrepair to that characterising Action Areas for Improvement 

throughout Glasgow, and 8CP/o of houses were without inside toilets.

In this context the approach of Forum participants was generally
(29)sympathetic and anything but parochial.

Those at the receiving end of Forum delegations faced large 

enthusiastic turnouts of staff and committee members, as well as 
some unconventional appeals. One committee member took the 

^bister's hand as he was about to leave the delegation. After 
^escribing in graphic detail the conditions she and others faced 
In her tenement, she said, 'Mr Rifkind, if you can't do anything 

Ihn us there is only God left'.

During 1981 the Glasgow Forum extended its campaign by 

Petitioning within Glasgow for more resources for HAs. In October 

II organised a colourful rally through the city centre, after which 

Ihe Forum Chairman and a member of the Executive rode on a Tandem 

fnom Glasgow to Downing Street, where the petition was delivered.
These efforts during 1980 and 1981 were rewarded by widespread 

me<lia coverage. There is no doubt that the Forum's campaigning 

Increased in effectiveness as a result of the input of new 

Participants who had previously worked for Shelter, as well as from an
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increased activism. Further, at national level, a ’Housing 

Association Week’ was co-ordinated by the SFHA in October 1981» 

during which various events and scheme openings were held in major 

Scottish cities.

Following the general experience of cuts in funding by local 

authorities, the SSHA and English associations, it is not surprising 

that uncertainty regarding future resource allocation was prevalent 

amongst Scottish associations. Against this background the SFHA 

Conference, June 1981, was titled 'It’s a new Ball Game, Players 

and Management must know the rules - are you aware?'. Between 1981 

and 1983, however, the overall resource allocation to Scottish 

associations had continued to increase to £100 million for 1982-83 

s^d £107 million for 1983-8A.

We have seen that in Scotland generally between 1980 and 1982 

housing associations adopted a multi-faceted approach to lobbying 

for increased resources necessary to sustain their housing 

Programmes. With regard to lobbying and its effects, one senior 

official commented:

Everyone lobbies. Those who say they don’t only mean 
that they lobby differently. The parallel of lobbying 
is advertising. It can serve to tip the balance in 
decisions towards one alternative rather than another.

As for the question of whether senior politicians or senior civil 

servants exercised greater control over resource allocation, it is 

difficult to say. However, in his address to the SFHA Conference
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If you know the programme 'Yes Minister', you'll 
know who is most important .... I am only a 
temporary aberration.

2.(c) Growing Resources, Growing Accountability

In Chapter Three I suggested that the growth of the housing 

association sector, and of the resources allocated to it, has been 
accompanied by the extension of state control to ensure public 

accountability. The 1974 Housing Act (Sections 19 and 20) had 
established the central role of the Housing Corporation in monitor

ing the affairs of housing associations. The Housing Act, 1980, 
expanded these powers. It promoted standardised accounting 

Procedures (Schedule 16, Sections 124 and 125); extended controls 
over committee membership, decision-making and procedures (Section 

i26); and strengthened the inquiry powers of the Housing

Corporation (Section 129).

I referred earlier in this chapter to the contradictory aspects 

of the role of the Housing Corporation. It was suggested that the 

Housing Corporation provides support to associations and shares 

certain organisational interests in common with them, as for 

example in relation to the flow of funding. However, the Corporation 
ia also charged with the responsibility of ensuring the proper 

Practice, efficiency and effectiveness of associations. It is, 

therefore, an agency of state control.
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During the period of major delays in approval between 1977 

and 1980 the volume of criticism directed by associations towards 

the HC reached a peak and during this time the Corporation's Glasgow 

office experienced markedly high staff turnover. However, since 

1980 there has been greater formality and clarity, with more clearly 

defined roles and relations. This development has served to diffuse 

criticism.

The extended statutory powers of the Corporation, the growth 

°f the housing association sector and of the SFHA, the policies 

of the HC Board and the role of key officials have all been 

JJtportant in affecting relations between the HC and associations, 

la general, there has been some distancing in relations between the 

3C and associations and I would suggest that the 'maternal' image of 
the Corporation in the West, where Glasgow's CBHAs were 'the baby', 

ls most definitely in decline. Secondly, there has been an internal 

restructuring of the Corporation which has clearly segregated its 

functions of monitoring and inquiry from those of scheme supervision 

^ d  resource allocation and promotional work with new associations.

In 1982 a centralised Scottish monitoring unit was formed,

"this being ultimately responsible to the monitoring division in 

London. Finally, the SFHA has increasingly taken on board advisory, 
^raining and support functions in relation to associations. From 

associations' point of view I would suggest that the contra

dictory implications of the HC's role have been somewhat reduced
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and that relations between associations and the Corporation reflect 

awareness of mutual dependence and a considerable degree of mutual 

trust and respect. However, the control functions of the HC would 

also imply the inevitability of conflict I shall explore further

these relations in the case studies in Part Pour of the thesis.

Section Three : Party Ideologies and the Housing Association 
Experience

I have argued that central and local government planning 

Policies have influenced support for the growth of the housing 

association sector. In Part One I demonstrated that by 1974 there 

was significant convergence between the policies of. Conservative 

and Labour parties nationally regarding the role of housing 

associations. Since that time, and particularly since 1979» there 
has been a growing revival of party political ideological debate 

°n housing issues. However, we shall see that party ideologies 

at times place emphasis on contradictory values.

Scottish associations in their attempts to influence resource 

allocation were able to stress those ideological aspects which held 

direct appeal to Tory philosophy. Concepts of 'self-help', 

'voluntarism', 'community regeneration' were of import in the 
associations' emphasis on their housing contribution. Further,

111 Part One we have seen that the voluntary movement has historically 

^®en supported by Conservative and Liberal political values.
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Regarding the Labour Party I have suggested in Chapter Five 

that by the later 1970s Labour's approach to housing had become 

less centralist and bureaucratic. Therefore, at the present time, 

Glasgow's CBHAs represent less of a contradiction to mainstream 

developments in housing than they did during the 1970s. Also it 

Is evident that a key factor influencing their development was the 

practical constraints and uncertainties faced by the Labour party 

in office during the mid-1970s. However, by the early 1980s 
ihere was a significant all-party political support for 

institutionalised participation and for a partnership with the pri- 

vate sector. There was also recognition by Labour politicians 

that this approach could be construed as being as paternalistic as 

the traditionalist centralism of L a b o u r / ^

There are, therefore, contradictory aspects of Labour 
ideology, which have implications for housing associations. For 

example, in the Spring of 1983 associations learned of a lobby 

which aimed to influence the Scottish TUC and Scottish Labour Party 

Policy against housing associations, and to divert funds from the 

housing association sector towards local authorities/^ In the 

oontext of a declining direct building labour force and of 
^eductions in local authority new starts, this development was 

not really surprising. However, this pressure group did not 

Achieve sufficient political support during 1983 to make the 

Resource allocation to the housing association sector a public 

lsshe. on the question of resource allocation to Scottish HAs
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Conservative ideology have acted as a buffer between the voluntary 

bousing movement and the Government’s policy of public sector cuts 

to date. However, there are certain points to be made regarding 

political ideology as an intervening variable in relation to 

present and future resource allocation to HAs.

First, in the context of the current economic depression and 
the scope for political change, there can be no guarantee that the 

Si movement in Scotland will continue to be allowed to expand. 

Secondly, even if the resources allocated by central government are 

sufficient to sustain a programme, the housing plans of individual 

oouncils can significantly affect the take-up of resources in differ- 

e^t cities. Labour-controlled councils facing pressure from 
declining direct works departments, and in the context of house 

sales, may opt to expand their own building programmes. On the 

other hand Conservative-controlled councils may opt to extend 

opportunities to the private sector.

In Section Three I have emphasised that political values 

relating to housing provision and the role of different housing 

a§encies are both complex and contradictory. Between the late 1960s 
^ d  late 1970s I would suggest that there was a trend of growing 

Political convergence regarding the role of the voluntary sector 

planning strategies for meeting local housing needs and for 

^S-ckling housing obsolescence. The dominant planning approach

270.
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emphasised advantages in incorporating localised housing interests 

by institutionalising participation in planning and in working in 

partnership with the private sector. However, I would suggest 

that the policies of the Thatcher Government have stimulated a 

revival of traditional Conservative housing values,emphasising 

individual responsibility and private competition,in contradiction 

with "both the socialist emphasis on municipal care and provision 
and the tradition of emphasis on bourgeois philanthropy. Therefore, 

at the present time, housing associations operate in the context 

°f increasing ideological conflict.

¿action Four : Current Issues

b. The Outcomes of Tight Expenditure Control

We have seen that a major emphasis of the present Thatcher 

Government has been to enforce expenditure restraint. In this 

c°ntext it is important to note that despite an apparently growing 

Resource allocation to Scottish associations, the cash limit system 

bas been markedly effective in containing capital expenditure. In 

bhis respect housing associations have fared no differently from 

°bher public sector agencies producing housing.

For those working on the ground, the cash limit system demands 

911 unrealistic fine-tuning of expenditure on capital works which 

ehtail longer-term planning in the context of uncertainties. The 

ia,be of future production is indicated by the development pipeline -
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the backlog of projects approved in principle but not yet on site. 

For associations in England and Wales it has been argued that the 

current allocation is only sufficient to fund a capital programme 

of 20,000 homes, almost half that envisaged in the mid-1970s. 

Further, the growing decline of new approvals has occurred despite 

the apparent reversal of the trend of major reduction in the capital 

sxpenditure allocation which characterised the later 1970s. In 

Scotland the number of new schemes approved in 1982-83 was just 
over 2,000, its lowest level since the early 1970s. N.B. Between 

1977 and 1980, the average annual rate of new approvals was 5»600

units. This pattern has continued into 1983 and the reduced cash
( 35)allocation for 1983-84 can only reinforce the trend.

Clearly local authorities have been hit hard by cuts in their

allocation and by 1981 new starts on site comprised only 40% of 
the 1977 l e v e l . B y  1983 central government rules defining 

Penalties for overspending resulted in what The Guardian referred 

io as creative or 'alternative' accounting by some authorities, 

aa well as in a variety of expenditure schemes designed to avoid 

^d-er spending.

In the context of concerns that underspending would reduce 

building starts in the following financial year, the cash limit 
System served to encourage expenditure peaks in the months 

Mediately prior to the end of the financial year and there were 

frenzied attempts to find 'quick spend' projects. For example, 

in March 1983 in Glasgow there was a sudden rise in employment of
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joiners who were employed, by firms carrying out window replacement 

for both the local authority and housing associations. Against 

this background housing associations, like other public 

authorities, criticised the system of cash control and the restrictions 

it placed on effective longer-term planning. However, consciousness 

of cash controls, together with cumulative experience of rehabilitation 

in the city, have encouraged the HC and associations to programme 

area improvements on a 'worst first' basis, rather than according to 
where associations had gained majority ownership in tenements.

2- The Implications of Privatisation

In Part One, Chapter Three I suggested that the Conservative 

Government's emphasis on regenerating the private housing market 

has important consequences for the housing association sector. The 
Policies supporting public sector house sales and establishing 

favourable conditions for profit for private developers have both 

served to challenge the planning role of housing associations which 

was established during the 1970s.

( 38)We have seen that the Tenants' Rights (Scotland) Act 1980,w  

Allowing representations by the SPHA during 1979 » recognised the 

^derdeveloped state of the movement by establishing a 'Right to 
^ell' as opposed to the Right to Buy.

By 1983, however, government ministers were concerned about

alow take-up of sales opportunities by Scottish associations.
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The Minister for Home Affairs and the Environment stressed to the 

1982 SERA Conference that 'it is essential that associations adopt 

a positive stance to their sales policies'» and criticised 

associations which had adopted 'a wholly negative stance' despite 

the Voluntary Sales Code.^^

Further, in 1983 it became known to associations that there 

was interest in legislative amendment of exclusions from the Right 

to Buy for English associations,and in March 1983 a Private Bill 

was moved at the House of Commons by an Edinburgh Conservative MP 

who aimed to amend the Tenants' Rights Etc (Scotland) Act so as to 

extend the right to purchase to secure tenants of certain types of 

housing association. This Bill was defeated by only eight votes

thus causing concern that a future amendment on similar lines might 
Prove successful.

The major argument against sales by housing associations 

duplicates the general criticisms emphasised by Shelter, namely 

that public sector sales, by depleting mainly the higher amenity 

Public housing stock,will serve to worsen the plight of the poorly 

housed at a time when there are 180,000 households on Scotland's 

Public sector house waiting list.^2  ̂ For housing associations 
the impact of a compulsory sales policy would serve to directly 

contradict associations' objectives of increasing housing 

0Pportunities by expanding and improving the stock of housing 

Tor rent. From the perspective of the Conservative Government, 

however, housing associations have developed with the aid of
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government funds into major landlords in the inner areas. Further, 

alongside this development there has been overall decline of private 

housing ownership in inner area localities. The SFHA in this context 

has emphasised to government the varied ways in which CBHAs have 

supported owner-occupiers within area improvement programmes»despite 

difficulties faced by both parties in relation to insufficient levels 

of grant. Also in Scotland generally, some housing associations 

have embarked on rehabilitation for sale and shared ownership schemes 
and on new build for sale to the elderly. However, in Glasgow

rehabilitation for sale has largely been a last resort in the face 

°f the alternative of impending or probable demolition, and most 

associations are of the view that against the background of complex 

management and maintenance problems experienced with tenemental 

housing in the inner areas, the effect of sales would be to revive 
historic problems of housing obsolescence which many housing 

associations had been formed to counteract.

That housing associations are operating within a markedly 

changed economic and planning context is further evidenced by the 

favourable opportunities established for private profit under 

1980 legislation/44  ̂ The 1974 Housing Act had imposed restrictions 

011 profiteering by private owners improving with grant aid by apply
ing the implicit 'carrot and stick' method. In effect, owners 

SeUing improved houses within five years of uptake of grant were 

required to repay a proportion of the grant. This restriction 

was imposed by a Labour Government which intended to preclude
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speculative gain by private developers as well as threats to the 

security of tenants. In practice, however, the local authority in 

Glasgow applied conditions of repayment flexibly with regard to 

owner-occupiers.

This restriction was removed by the Local Government Act,

1981. Also developers had greater access to higher levels of grant. 

As a result, opportunities for speculative improvement increased.

By 1982 local authorities in Scottish cities had been approached 

By private developers aiming to build housing for sale. Increasing

ly associations with an interest in new build or in rehabilitation 

faced competition by private developers for planning approval 

from the local authority. In the context of uncertainty regarding 

future resource allocation for both local authority and HA capital 
expenditure, it is highly probable that private developers will 
Become more active agents of government policy, while the quality 

°f rehabilitation will be less subject to public scrutiny.

Apart from the implications of the new 'pragmatism' for the

role of the private sector, there are signs that the effectiveness

°f area improvement by HAs has served to stimulate local housing

Markets. In certain Glasgow localities (e.g. parts of Govanhill
n , (45)uud Partick) housing prices increased between 1974 and 1981 at a pace 
wBich exceeded the general rate of house price inflation and, in 

shch localities building societies and private developers have 

3hown renewed interest. Increasingly associations attempting to
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acquire property at District Valuer prices have been outbid by • 

private owners and by 1982-83 there was growing public criticism 

of the standards of improvement carried out by some private 

developers in these areas with the aid of government subsidy.

The main point of this discussion on privatisation is that 

early-formed expectations in Glasgow, that CBHAs would develop as 

^ajor partners in urban renewal, have been brought into question 

by the changing relationship between the state, housing 

associations and the private housing sector. Similar influences 

have affected associations in their role as landlord - in particular 

in relation to rents.

5* The Question of Rents

I referred in Chapter Three to the fact that housing 

association rents since 1972 have been determined by rents officers 

employed by the Rents Registration Service within the framework 

°f the Fair Rents system. Rent levels and rent increases

i°n housing association tenants have therefore been significantly 

influenced by legislation defining variables to be included in 

nent assessment; by policies of the rent registration service; by 

^he approach of individual rents officers and by assessments of the 
Rents Assessment Committees^^ to which appeals against rent 

°£ficers' decisions can be made by either landlord or tenant.

*
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Between 1974 and 1979 it is fair comment that Scottish 

associations were generally uncritical of the system. The Rents 

Registration office was an independent agency and its autonomy 

led associations to believe that rent setting was not subject 

to political control. Also, there was general acceptance of the 

legislative criteria defining rent determination, rents officers 

being required to take account of the 'age, character and locality 

of dwellings'.

CBHA participants also accepted the system of external rent 

setting. Committees had no desire for an alternative system vesting 

"them with the responsibility for determining rents for their neigh

bours or for themselves. However, by 1981 Glasgow associations had 

become increasingly critical of the system.

Criticisms focused on both the apparent anomalies in rents 

determined by rents officers and on the significant pace of rent 

increases for both unimproved and improved properties, between

1981 and 1983. Regarding the question of anomalies, there was 

concern that houses in the same state of decay were charged 

"Variable rents and that anomalies were apparent in rents set for 

■proved houses. Rents became a growing focus of discussion for 
housing management staff and committees and at the Forum. By

1982 the general view was that anomalies were produced by varying 

Objective perceptions held by Rents Officers regarding character 

^ d  locality/48^
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Farther there was the growing concern at trends affecting the 

level of rent increases and at the general ineffectiveness of 

appeals to the RAC, either by tenants, or jointly by the association 

and tenants, against the rents set by Rents Officers. New

build associations also expressed growing concern about anomalies. 

Fair rents determined for sheltered housing, produced to the same 

standard but located in different localities, varied at times 

significantly. Different groups within the SFHA, the area and staff 

forums therefore pressed the SFHA Council to initiate dialogue bet

ween key agencies.

Against this background representation was made to the Rents 

Registration Office and to the SDD and a Fair Rents Working Party 

was formed by the SFHA Council to investigate the problem. Also 
following an initiative by a Council member who argued that the 
Fair Rents system was designed for a housing sector characterised 

by goals of profitability, a Working Party was formed by the SFHA to 

examine the feasibility of alternatives to the present system.

It is significant that participants varied in approach to 

these questions. While all wanted to see anomalies removed, the 

questions of rent levels and the rate of rent increases were 
Object to differing views and interpretations. In fact, the issue 

of rents inevitably impinged on the varied political ideologies 

°f Participants. While by 1983 there was no open dialogue to 

this effect, it was evident to participants that some associations
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were favourably disposed towards rent increases, while in other' 

sectors of the movement there was a general concern that rent 

increases should be contained as far as possible within the bounds 

°f“ fairness and feasibility. However, by 1983 many associations 

were concerned about the levels of rent increases since 1979. In 

Glasgow, CBHA registered rents in 1978 were frequently higher than 

those set by the local authority for comparable housing. However, 

between 1979 and 1983 Conservative Government policy resulted in 
local authority rents increasing fast, to the extent that it was 

'lifficult to determine trends affecting differentials.

Associations have become increasingly aware that since 1979 

the role of the Rents Officers has been modified. In January 1979 

fhe independent government agency of the Rents Registration Office 
Was relocated within the offices of the SDD and its career structure 

Was integrated with that of the civil service. Further, the 1980 

tenants' Rights Act stressed the significance of market factors in 

rent assessment. Rent Officers were to continue to pay regard 

'to the age, character and locality of the dwelling house in 

Question and to its state of repair'. However, they also were 

to apply their 'knowledge and experience of current rents of 

comparable property in the area' and therefore to take account of 
housing market factors.

By 1983 there was a growing view that the Rents Registration 

Office was less autonomous from Government control than its statutory
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position implied and there was agreement that pressure should be 

exerted to reduce anomalies. In February 1983 representatives 

from the SDD and the Rent Registration Service agreed to attend 

the Glasgow Forum to explain recent developments to associations 

and to hear their point of view. At this meeting major concerns 

were expressed regarding the pace of rent increases and a 

representative from Govan described how rent levels had become a 

focus of a Tenants’ Association which was considering a rent strike 

against the three CBHAs operating in Govan. In general, from the 

CBHA position in Glasgow, it appears that the rate of increase of 

registered rents remains largely outwith the control of both 
associations and their tenants.

By 1983, moreover, there was evidence that the funding 
conditions within which associations operate were becoming more 

restrictive. Policy statements heralded that Revenue Deficit Grant, 

a discretionary payment, was likely to be gradually phased out; 

a Proposed Grant Redemption Fund implied that accumulated surplus 

was open to repossession by the state; and that rent appeals by 

associations, where these are effective and interpreted by the SDD 

as implicating 'non-maximisation' of rents by associations, could 

affect the payment of capital grant (HAG) by the SDD.

In conclusion the growing resource allocation to Scottish 

associations has been accompanied by policies of privatisation and 

increasing rents — developments which may have significant 

c°nsequences for the longer-term planning role of housing associations.
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Summary and Conclusions

Given the complexity of the material covered in Chapter Seven 

I shall summarise the four sections of the chapter. In Section One 

I concentrated on two "bureaucratic mechanisms operated by central 

government and by the Housing Corporation in order to control 

housing association capital expenditure. Also in Section One I 

documented the housing association lobbying which focused on 
modifying these constraints. Section Two concentrated on the flow 

of resources to the housing association sector; on the system of 

cash control; on associations' campaigning for increased funding;

^ d  finally on the growing emphasis on the Housing Corporation's 

monitoring and supervisory functions which accompanied the growth 

°f the housing association sector. Section Three considered the 
significance of party ideologies, both nationally and locally, for 
"the development of housing associations and emphasised that 

different aspects of party ideologies have been contradictory in 

^erms of their outcomes for different housing sectors. Finally, 

Section Four focused on three selected aspects of government housing 

Policy which have important consequences for housing production and 

Ittanagement by housing associations.

Therefore, Chapters Six and Seven have both emphasised the 
®ffects of political and economic developments and of government 

°ontrols on the housing association movement, between 1975 and 1983.

have seen that certain controls affected all associations in a 

similar pattern to that experienced by other public sector housing
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agencies (for example, the system of cash limits and the policy of 

privatisation); other controls were specific to the housing 

association sector (such as the monitoring and supervisory role 

of the Housing Corporation); in certain aspects associations were 

treated by Government as part of the private housing sector (the 

system of rent determination); and finally that certain controls 

had outcomes which were peculiar to the planning role and 

circumstances of CEHAs.

In some instances constraints were experienced as being so 

complex and nebulous that collective action by associations lacked 

érection and focus - for example regarding delays in approval and 

"the issue of rents. Also the diversity of objectives and values 

housing association participants had similar outcomes. Further, 
between 1978 and 1983 there were increasing demands by representative 

°£ganisations on state agencies for consultation and negotiation 

over issues affecting housing association interests, and by 1982-83 

bhere was evidence of growing regularity of these practices. I 

shall consider the implications of incorporation in Part Five.
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(3) Interviews with SDD officials between 1978 and 1980.

(4) SPELA, 'Background Paper on Cost Limits Restructuring•'»SPELA 1981.
(5) SDD Comments on SPHA Submission (September 1980), on'Cost 
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and Society, Harmondsworth, Penguin, 1971.
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(15) Government Expenditure Plans, 1980-81 to 1985-84. Cmnd. 7841» 
Hansard, Table l.£ and Roof, March /April 1982 and 1985«

(16) I. Dyer, ’Housing Associations in Glasgow' in Making the City 
Work, Glasgow District Council, 1982, o p . cit., pp. 115-118.

(17) Scottish HC News, May 1980, Issue No. 1.

(18) The HC Annual Report, 1978-1977» illustrated a significant 
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(19) H.H. Heclo and A. Wildavsky, The Private Government of Public 
Money, Macmillan, 1974» pp. 216-217. ~

(20) Housing Corporation 'Circular to all registered housing 
associations in Scotland', 14 April 1978, p. 2.

(21) The Guardian, 5 December 1980, 'New Ban will hit housing 
associations', David Hencke.

(22) Letter from M. Rifkind MP, the Minister for Home Affairs to 
J. Craigen MP, 30 Judy 1980, quoted in Scottish Federation 
News, November 1980.

(23) SFHA Conference on New Legislation, 24 October 1980.

(24) Robin Cook MP (Edinburgh, Labour) in parliamentary debate 
following questions put by Jim Craigen MP (Maryhill, Labour) 
Chairman of the All-Party Housing Association Parliamentary 
Group. H.C. Debs 15 January 1981, Columns I644-I65O.
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(25) M. Rifkind MP, quoted in Scottish Federation News. December
1980.

(26) The 1980 campaign was covered in 14 articles in various 
newspapers between 22 November 1980 and 25 November 1980.

(27) By this time the SFHA was arguing that £100 million a year 
was necessary to meet the previously committed annual 
programme, Who Cares: A Report on Scotland’s Neglected 
Housing Problems, by David Clark, Research Officer, SPHA, 
October 1981.

(28) Jim Craigen MP, Maryhill, H.C. Debs 15 January 1981, Glasgow
1644«

(29) The Glasgow Development Forum's 'Interim Paper on Allocation 
of Resources to Housing Associations working in Strathclyde', 
was adopted as official policy at the Glasgow Forum meeting 
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(30) Interview, November 1981.
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experience and in associations' perceptions of local offices 
of the HC. See also the account of political appointment of 
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longer-term experience of cuts and of privatisation policies.

(32) Making the City Work, Glasgow District Council, on. cit., 
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(33) Proposal for resolution to Perth Labour Party Conference,
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(34) 'Association Tendering Grinds to a Halt', Roof, November/ 
December 1982, p. 9*

(35) SFHA, A Housing Programme for the 1980s, on. cit., p. 34> 
and Housing Cash Limit 'Cause for Concern' - Additional 
£20 million needed, SFHA Press Statement, 15 December 1982.
See also The Scotsman, Thursday 19

(36) S. Hilditch, 'Build Homes Build Hope', Roof, November/ 
December 1981, pp. 16-17.

(37) The Guardian, Home News, 25 January 1983.
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(38) Tenants'Rights Etc (Scotland) Act 1980, Chapter 52, Part I, 
Sections 9 - H  identify housing agencies for which sales are 
enforceable; Part II, Section 11 defines the principles 
excluding association tenants from security of-tenure as 
defined by other housing agencies. N.B. The Right to Buy 
was established for public sector and housing association 
tenants under the Housing Act 1980.

(39) Allan Stewart MP in his address to the SPHA Annual Conference,1982.
(40) The Housing Corporation in Scotland, Circular 14/1980, 

'Voluntary Sales by Housing Associations'.

(41) Debate in House of Commons on Housing Association Tenants' 
Rights (Scotland), 16 March 1973«

(42) 'Disastrous Warning on Sales', Roof, September /October 1981, 
p. 6, and 'The Great Divide', Roof, Vol. 7» No. 6, November/ 
December 1982.
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SEHA Advice Note, 'Housing Associations Sales Policies No. 1'/ 
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the range of initiatives by associations in support of the 
voluntary code, Paper by David Clark, SPHA Research Officer, 
'Home Ownership Initiatives and Sales of Association Houses'.

(44) See S. Merrett, Owner Occupation in Britain, 1982, op. cit., 
Chapter 16.

(45) Interviews with CBHA Staff, 1982.

(46) See J.B. Cullingworth, Essays on Housing Policy, Chapter 4 , 
George Allen and Unwin, 1979» pp. 61-73» for an analysis of 
relevant legislation.

(47) Rent Assessment Committees are appeal bodies which have a 
membership drawn from a panel of lawyers, valuers and laymen.

(48) A Glasgow Housing Management staff forum produced a paper 
on anomalies for Information, Consideration and Reaction,
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SDD and the SPHA in October 1981.

(49) Rutherglen HA Ltd and West Motherwell HA Ltd which carried 
out appeals to reduce rents established by the rents officers, 
were surprised at the statements of concern by both the SDD 
and the Housing Corporation which followed their appeals 
(1982-83).



CHAPTER EIGHT

CBHAs AI1D THE EMERGENCE OF IMPRESTS

In Chapters Six and Seven I concentrated on the dynamics of 

relations between CBHAs, housing associations nationally, and state 

agencies. We have seen that inter-relations involved, on the one 

hand, significant power inequalities and related conflicts (mainly 

in relation to state agencies) and, on the other, transactions 

characterised by reciprocity and exchange^(both in terms of relations 

with state agencies and housing association pressure groups).

In this chapter I shall explore the evolving relations between 

CBHAs in Glasgow and certain other groups, whose work and financial 

interests have been linked with the development of CBHAs and 

Rehabilitation in Glasgow. First, I shall examine the relations 

between building related professionals and CBHAs (Section One). 
Secondly, I shall consider how different commercial interests - 

building contractors, landlords and property factors, and shop

keepers - have been affected by rehabilitation and the development of 

CBHAs (Sections Two and Three). Thirdly, I shall focus on interest 

groups which have stemmed from the divergent employment interests 

°f employers and employees in CBHAs (Section Four).

In attempting to explain the development of these intergroup 
and interorganisational relationships, I shall emphasise here that 

Professional and commercial interest groups control varying resources 

(knowledge, skills, labour, technology and property) which are 

s°ught by CBHA participants in pursuing their organisational 

objectives. Also we must remember that the private, commercial

288.
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enterprises, which I shall discuss in Sections Two and Three, are 

oriented to profitability and competition in the capitalist system 

of housing production and housing consumption. Further, with respect 

to the employment interest groups we shall see that the institution

alisation of conflict over industrial relations issues, on a city

wide scale, has served to establish a further external influence on 

work relations in CBHAs. Finally, we shall see that all these 

different types of interest groups have been influenced by the 
Political, economic, legislative and administrative context of 

CBHA development.

Before I turn to examine these different interest groups, I 

shall remind the reader that, while this and preceding chapters 

emphasise the importance of external influences for the CBHA experi
ence, my overview of that experience should not imply that CBHA 
Participants respond similarly to external constraints. Therefore,

I recognise that my generalised account of the development of CBHAs 

cannot do full justice to the range of strategies adopted by CBHA 

Committees or officials. However, the case studies in Part Four 

should go some way towards illustrating this diversity of approach.

.The Urban Professionals

CBHA objectives emphasise their role in co-ordinating the 

improvement of sub-tolerable housing in their areas. Each improve

ment contract requires local committees to employ the skills of 

architects and quantity surveyors for the design, costing and
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and submission of schemes to the Housing Corporation. These 

professionals are also responsible for monitoring the progress of 

schemes on site. Also, where the structural instability of buildings 

is suspected as a problem, the expertise of Structural Engineers may 

be required to make recommendations on special measures necessary 

to ensure the long-term viability of tenement buildings.

The role of the architects connected with Assist between 1969 
and 1974, has already been discussed in Chapter Five. Their commit

ment to rehabilitation, to tenants' and residents' participation in 

design, and to local accountability, all reflected a professional 

ideology, or set of values, which established them as minority critics 

on radicals within their profession. The values that were demonstrated

during that period were aligned to those held by radical planners and
( 2 )social critics. ' The radical critique of architecture embodied a 

view of the average architect as accepting of, and constrained by,

"the career structure and dominant values of the profession, as well 

as by the economic, political and bureaucratic context within which 

Planning and architecture typically operate.

In general, during the early stages, rehabilitation did not 

P^ove attractive to the architectural profession. The dominant 

emphasis in architecture views professional achievement as related 

to excellence in formal aspects of d e s i g n . S o c i a l  constraints 

®®d considerations and technological constraints are viewed, in some 

aïchitectural schools, as knowledge to be absorbed through practical
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training and experience after design skills have been learnt. It 

is perhaps not surprising that Assist developed in a school in which 

students were encouraged to think in terms of such constraints on 

the design process - an approach which was not always liked by 

students, or by the wider profession. Members of Assist in the early 

stages at times experienced rejection of the value of their contri

bution by the profession's establishment. After the Director of 

Assist had delivered a paper at a conference, one Professor said,
'It was not worth travelling all the way from Birmingham to hear a 

talk about the conversion of flats', and another establishment 

figure commented, 'rehabilitation - all that you need is a good 

Clerk of Works and a Social Worker'.^  So, during a period of boom 

new building work, rehabilitation was clearly viewed as a less 
attractive, second rate activity within the profession - despite the 
fact that architects' fees for rehabilitation have been proportionately 

higher than those for new building (10% for rehabilitation as compared 

with 5.8% for new building).

During the 1970s, there was a steady decline in the volume of 

hew-building in both public and private sectors. By the late 1970s 

the policy of rehabilitation had become well established at local 

aUthority level,  ̂̂  and rehabilitation and environmental improvement 
had become the major work involvement for many architectural firms 

fh the City. Also, the 1978 Biousing Repairs (Scotland) Act has 

aHowed the local authority to develop repairs schemes in tenement 

ai©as where the majority of housing is above tolerable standard,



thus reinforcing the emphasis on improvement in architectural

work.

In general, architects have "been encouraged by CBHAs to 

establish local offices and to get involved in consultation with 

residents over their preferences in design, however restricted their 

choices might be. Also, they have experienced more direct 

accountability to both their client (the CBHA) and the user (tenant 
or owner-occupier). For example, it is not unusual for local 

residents who are members of the relevant sub-committee to interview 

architects regarding delays in a contract on site, or to emphasise 

"the approach required of the architect in relation to local 

residents.

There has been an interesting consequence of the experience 
°f rehabilitation in the C!BHA context for the architects and 

structural engineers whose skills have increasingly been drawn on 

111 rehabilitation. Individual professionals have described how they 

have gradually become aware of the extent to which technical decisions 

are made within a social context and therefore have social implications. 

^°r example, at a 1979 conference it was argued by one structural 

eit?ineer that decisions relating to the future life of tenement 

Properties could not be based purely on technical and economic 

°riteria:

t
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Yalue judgments are inherent in such decisions, as is 
risk-taking .... I'm prepared to put my reputation 
at stake. So should Housing Associations and the 
Housing Corporation if two hundred residents want to 
remain in the locality. They must he prepared to 
take risks with public money and should pressure the 
Scottish Development Department to do so. (7)

The structural engineer was referring to cases where under

lining had been identified as implying the need for costly structural 

engineering solutions as a precondition of rehabilitation. His 
comments serve to illustrate that professional ideologies and 

Practice in the City have been affected by the participation of 

Professionals in the process of rehabilitation; by their involvement 

with CEHAs; and by their growing recognition and understanding of 

Ihe problems faced by working class inner area residents.

Within Assist in the early stages there was no consensus view 
negarding the form of organisation, or the role of the architect, 

aPpropriate to locality-based rehabilitation. Some assumed that the 

^chitect would occupy a central role in servicing the Management 

Committee in their policy-making functions, in liaising with 

individual residents and in co-ordinating the development of the 

(*®SA» as well as in providing architectural services. This was the 

®odel adopted at both Govan and Govanhill, and in Tollcross (where 

National Building Agency carried out development work) in the 
early stages.

On the other hand, the model which was encouraged through the 

housing Corporation's advice to new CBHAs established the Development
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Officer's role as central to the organisational structure in its 

early development phase. Architects were therefore placed in the 

role of consultants with a more conventional professional remit. 

Therefore, some architects who were attracted by the more generalist 

role described above have to some extent experienced decreasing job 

satisfaction.

It was also the case that, at the time the local authority was 
considering alternative approaches to the implementation of 
rehabilitation, one member of Assist strongly favoured the establish

ment of a city-wide Assist type operation which would provide 
■technical and administrative services for locally-based Management 

Committees. The formation of Thenew Housing Association in 1979

incorporates this model in providing services to associations which
( 8)cannot afford to employ staff themselves. '

After seven years of growth of the rehabilitation 'industry', 

tenement rehabilitation had developed into a major aspect of the work 

many architectural practices in the City. By 1982, the recession 

4m the building industry had ensured that CBHAs were able to select 

^chitects who had gained considerable experience in rehabilitation 

w°rk. Therefore policy developments, the economic context of 
building and the growth of CBHAs have affected the work of building 

Professionals in Glasgow. However, in turn, developments within the 

Professions have had import for CEHAs and their relations with 

government agencies.
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For example, as architects have gained experience in the 

complex technology of rehabilitation and in dealing with wide 

ranging structural problems of old tenements, there have been changes 

in the architectural approach to rehabilitation. It is interesting 

that many architects who favoured improvement rather than clearance 

of Glasgow's older tenements, identified with intentions of 

conserving buildings and communities and of providing opportunities 
for resident participation in the process of house improvement.

The experience of CEHAs and their architects to date, within the 

context of current planning conditions, has been influenced by 

inherent contradictions stemming from different objectives relating 

io locally-co-ordinated rehabilitation. For instance, there is a 

continuous tension between resident choice, the speedy co-ordination 

of improvement and CBHA control of improvement standards in the long
term interests of people and housing in their areas. Further, some 

of these tensions are evident in relation to the position of owner- 

occupiers whose 'choice' has been restricted by grant levels which 

have regularly been inadequate to cover the costs of both repair 

levels favoured by CBHAs and the local residents on their committees; 

Cttd improvement standards preferred by the owner-occupiers.

In the context of the administrative requirements of CBHA 
Rehabilitation, the constraints of funding and of the tenement 

structure, the role of architects in the process of rehabilitation 

has become more clearly defined. The architect's role is now 

Recognised as requiring an enlightened approach to design; technical



296.

expertise relating to the specification and monitoring of building 

work on the tenemental site; consultation and adaptability regarding 

resident requirements and preferences within the bounds of planning, 

economic and technical constraints; advice-giving with regard to 

policy-making by the CBHA committee; and finally, working in 

partnership with other building professionals where specialised 

advice is required for specific contracts.

One major area in which architects have influenced CBHA 

rehabilitation is that of building standards. Even those firms 

which in the mid-1970s favoured a •conservation’ approach have 

discovered that in many areas the extent of disrepair of common 

parts of the tenement, as well as of the internal condition of 

houses, demands an emphasis on extensive replacement and renewal of 

the building. At the present time there is less arbitrary emphasis 

°n the validity of conservationism or the 'patch and repair' approach 

and more firms are favourably disposed towards what is now termed 

the 'gut approach' which produces the fact and feeling of being in 

a new house through rehabilitation.

Despite this changing emphasis, efforts are generally made to 

r®tain aesthetically pleasing features, internal or external to 

tenement buildings. The overall trend towards what can only be 

d-efined as higher standards of repair, has in my experience been 

generally favoured by Management Committees and local residents 

throughout the city. Finally, regarding architects and the CBHA
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approach to rehabilitation standards, it should be noted that some

films have acted as ‘pace-setters' influencing both architectural
( q )practices and CBHAs throughout the city.'

As for the role of structural engineers, they too have 

influenced both government policy and the approach of CBHAs to 

the technical problems experienced in rehabilitation. Structural 

engineers have over time convinced architects, CBHAs and government 
agencies of the need to provide additional stabilisation to certain 

tenements, and to apply a variety of methods in order to counteract 

structural deficiencies and problems, such as risks associated with 

the unstable ground conditions which have stemmed from past under- 

JBining in areas like Govanhill to the South, Partick and Queens 

Cross to the West, and Shettleston, Tollcross and Parkhead to the 
East of the City. Finally, the growing experience of such problems 

by CBHAs has led to the increasing regularity of their employment 

of structural engineers in rehabilitation contracts.

In this section I have pointed to the reciprocity and mutual 

influence between CBHAs and their professional consultants. On 

the one hand, CBEA policy-making and its outcomes are dependent 

°h the skills and advice offered by their professional consultants.
°n the other hand, I have argued that the local accountability 

dimension of CBHAs has had implications for professional orientations 

and decision-making. In the case studies we shall see that the 

dynamics of local accountability have led CBHA participants, and 

their consultant professionals, to question established guidelines
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about aspects of risk and of housing standards in rehabilitation - 

an outcome which has been expressed in mutual criticism, by CEHAs 

and professionals, of government policies. In general, professional 

standards are evolving against a background of local pressure and 

of the increasing knowledge of urban professionals about inner area 

housing conditions and residents' preferences. CEHAs, as the official 

'client' of architects and structural engineers, serve as a vehicle 

through which professionals gain information about the locality and 
local housing conditions, and about residents' concerns and 

preferences. However it must be remembered that, despite this 

reciprocal influence, in the last resort architects and quantity 

surveyors are dependent for future work on the continuing goodwill 

and future workload of the CEHA Committees which employ them.

In the following sections of Chapter Eight I shall examine 
the relations between CEHAs and certain commercial interests which 

further influence CBHA policies, activities, and their local housing 

environment. The interest groups which will be discussed here are 

building contractors; landlords and property factors (property 

Management agents) and shopkeepers.

2» Commercial Interests and CBHAs 

2*a. The building contractor

Interest in rehabilitation was slow to develop amongst 

contractors in the West of Scotland. We have seen that during the
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1960s public sector new building was at a peak and new building was 

considerably less complex organisationally, less uncertain, and 

therefore almost certainly more profitable than rehabilitation.

The early experience of area rehabilitation in Glasgow served 

to highlight the instability and unpredictability which has long been 

characteristic of the industry. A large firm working on a local 

authority scheme in the early 1970s went into liquidation, while the 

firm which took over gathered expertise, expanded rapidly and became 

extensively involved in rehabilitation throughout the city. In general 

the decline in new building during the 1970s, the growing emphasis 

on rehabilitation in government policy and the formation of CBHAs 

have meant that rehabilitation became a significant source of work 

for many building firms in Glasgow.

Many contractors were unhappy about these developments. CEHA 

Rehabilitation required contractors to learn new administrative 

Rules and to develop new organisation structures. For example, while 

Rehabilitation requires fewer crafts than new build (e.g. brick

layers) , other skills become more important (e.g. plumbing,

Plastering and joinering). In general, the work process is more 

°omplex than new build and in some ways the skills are more exacting, 

demanding 'cut and fit' techniques rather than the assembling of 

standardised units, as in new build. A senior official of the 

Scottish Construction Industry Group commented in interview:
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Contract management in rehabilitation is far more 
complex than in new build where the contractor 
starts with a 'virgin site'. Some firms could 
not cope and they got their fingers burnt.
Organisationally they were deficient and 
obviously this resulted in delays on site etc.
However others became masters of the game and 
expanded almost into monopolies. (10)

Rehabilitation as a work process is inherently uncertain.

Both CBHAs and contractors learn through experience that the full 
extent of structural problems can only be determined after work has 

Begun on site. For example, it is not until after the tenement 

Building is stripped out that the extent of wet and dry rot or 

plaster repair can Be gauged. Therefore builders much prefer to 

w°rk in tenements from which people have been decanted, to carrying 

out modernisation work with tenants 'in-house'.

Particularly in their early stages of growth, CBHAs organised 

small-scale contracts of one or two tenements. The size of contract 

is restricted by the number of empty houses available for housing 

Residents while work is in process (Decant Houses) and by the 

availability of tenements with no acquisition problems, and Both 

"these requirements cause problems for young CBHAs. The organisation 

°£ work, manpower and equipment is therefore particularly complicated 

for contractors operating in rehabilitation on small contracts which 
*ay te spread throughout the city. Also, where owner-occupier 

improvements are involved, the contractor may have to cope with 

variations in the specifications for different flats.
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CBHAs and contractors relate on the basis of different sets 

of expectations and so conflict is at times inevitable. This is 

reflected in the content of the Building Contract. Once a contract 

between a CBHA and the contractor concerned is approved by the 

Housing Corporation, it is likely that the builder's aims are to 

complete the job, according to the architect - drawn specification, 

within a reasonable time-scale, and to maximise economic returns.

The CBHA. is concerned that the job should be completed within the 
proposed time period, while ensuring a good standard of workmanship. 

The association's aim here is to minimise future maintenance costs.

The contractor is also interested in speedy payment of work completed.

Regarding the contractors' conception of CBHAs, the Director 

of the Scottish Building Employers' Federation suggested that 
'housing associations are small businesses yet one gets the 

impression that they don't always see themselves that way'. At one 

stage, contractors had experienced difficulties over the promptness 

°f progress payments, and attempts to tackle the problem seemed to 

contractors to result in 'buck passing' between associations and 

iHe HC. However he suggested that such difficulties had largely been 

ironed out. He emphasised that by the 1980s there was evidence of 

more respect amongst contractors for CBHAs.

On the whole relations between builders and housing 
associations are good. As clients I would say they 
have a slight edge on local authorities. There is 
far less bureaucracy and it is usually possible to 
get to the people who make the decisions. The main 
thing we like is that everyone is ready to talk.
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2.b. Some influences on contract delays

At times CBHAs and contractors recognise that they are mutually 

disadvantaged by external influences on delays, while at others 

there are conflicts of interest and disputed assessments regarding 

which party to the contract is to blame for delays. Delays on site 

can be caused by a multitude of factors, e.g. structural problems 

(particularly dry rot), industrial conflict, bad weather, unclear 
architect's instructions, workmanship which requires correction or 

re-doing by the Association. The building contract allows for the 

offsetting of certain costs to the injured party, in the form of 

liquidated damages which are borne by the contractor where the 

architect as arbitrator decides he was responsible for delays (e.g. 

disorganisation on site). Compensation is claimed by the contractor 
from the CHELA if he can argue that delays were caused by the 
^sociation, its professional consultants, or by unforeseen 

circumstances. The Building Contract negates the contractor's 

responsibility on a range of criteria, e.g. inclement weather,

Unforeseen structural problems, shortages of material. More recently, 

^ H A s have been faced with claims for extra payment by contractors 

a long time after contract completion.

In general, associations' staff and committees view CBHAs 

as the more vulnerable party to the Building Contract, being 

extensively dependent on the contractor's commitment and efficiency.

Some staff have suggested that certain firms, which are administratively 

s°Phisticated and which stress their economic efficiency, may apply
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considerable managerial expertise in analysing the progress of 

contracts on site in the financial interest of the building firm, 

and in claiming compensation. Associations have also been concerned 

about the shortage of contractors willing to tender for their 

contracts. In 1979 five contractors were involved in 3 %  of 

rehabilitation work in G l a s g o w . B y  1982, when associations 

in the city were striving to meet expenditure targets, there was 
concern that if any large contractor was to go bust, of the half 

dozen or so working in several areas of the city, this would have 

major repercussions for expenditure on rehabilitation in the West 

for 1982-83. The general pattern is the same at the present time 

(January 1984) despite the fact that associations have made 

several attempts to involve new contractors in Glasgow's rehabili
tation programme. For example, one large firm, experienced in 
District Council modernisation and new build outwith the city, 

won several tenders in 1982 in different CBHA areas. This firm 

soon gathered a reputation of being fast, efficient and as having a 

capacity for good workmanship. In 1983 the same firm resolved to 

withdraw from housing association rehabilitation in Glasgow, having 

concluded that its earlier expectations had been too optimistic.

The current pattern is that approximately 12 large contractors 
dominate the rehabilitation scene in the West of Scotland, while 

at random other firms win single contracts.
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2.c. Two examples of contract delays

Both CBHAs which I have observed most closely, over the period 

of the research (Reidvale and Govanhill), have experienced a 

particularly problem fraught contract. These contracts involved the 

discovery of a severe structural problem after work had started on 

site/12)

The Reidvale contract was a six close contract for which the 
contract period was originally estimated at six months. In all, 

the time taken to complete was about 17 months. Five months after 

the start of work, while stonecleaning was in progress, the 

association was informed of suspected faulty stonework at a rear 

wall. A stone expert was consulted and recommended that at least 
two tenements required part demolition and rebuilding. Having gained 

"the necessary approvals for the extra work and costs, work continued 

°r site and a revised completion date was established between the 

^chitects and the association. Eleven months after the start of 

"the contract the contractors submitted a claim for disruption and 

disturbance, and requested it should be met in the form of an Interim 

Payment to account. The association requested fuller information as 

a precondition of payment. This claim was settled at a later date, 
"the Housing Corporation agreeing to provide loan finance, but a 

further claim was later received. Contract completion was there

fore 12 months later than had been originally estimated.
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In Govanhill, one six close phased contract involved a 

tenement which had taken 18 months to completion, while three others 

took "between nine months and one year. By the time the second close 

was completed, the Management Committee were "becoming increasingly 

concerned about standards of workmanship and regular occurrences of 

delays. At this stage in one of the tenements, which was already 

three months behind schedule but near to completion, the stairwell 

collapsed and required temporary shoring up. After the necessary 
approvals of additional costs for rebuilding, work continued on site. 

However three months later further problems ensued: a plumbing 

sub-contraetor went into liquidation causing substantial delays 

and later other sub-contractors went into liquidation; the main 

sub-contractor asked for a time extension; and finally claims were 
made against the association for materials and abortive work.

In both these cases of delay, the responses and interpretation 

of events by the association and the local residents affected showed 

these similarities: first, at certain stages, both Management 

Committees reacted to their growing concerns by attempting to 

determine where blame for certain aspects of delay should be 

apportioned, and by ensuring that further guarantees of completion 

were requested of the contractor; secondly, as new completion dates 
were given and then by-passed, the residents affected became 

distressed and very resentful; thirdly, both associations were 

aware that during the contract period, turnover of technical staff

,
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served to inhibit consistent control over the contractors; 

fourthly, administrative problems were experienced in terms of 

restriction on the flow of decant houses and other contracts had 

to be put back as a result.

At Reidvale, an Action Group was formed by the affected 

residents, led by a resident who has been consistently active in 

local politics. The Action Group brought press attention to the 
issue, while denying that they blamed the association. Later 

they demanded a meeting with the Directors of the building firm, 

who declined the invitation, but broke precedent by agreeing to 

meet with the Management Committee to give some account of the 

reasons for delay and to suggest further completion dates. The 

Directors sat through this meeting, knowing that members of the 
Action Group, together with their District and Regional Councillors, 

■were waiting to hear its outcome. When work was still not complete, 

after four months on site, some 20 or so residents staged a demon

stration at the Contractor's office and demanded to see the Directors. 

The Directors agreed to meet the group on the building site that 

afternoon, although later it turned out that even the assurances 

given at that point proved to be unfounded.

The Reidvale case was an untypical instance of resident 

reaction to the experience of delays. However, it highlights the 

extent of bitterness, frustration and anger which may be associated 

with the experience. It also would appear to suggest that local 

accountability may have certain consequences for building contractorsJ
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Another important aspect of CBHA life is that conflict of 

interests is at times part of the experience of Management 

Committee Members and is significantly related to the different 

social roles which they occupy. The Reidvale example illustrates 

this point as three of the Management Committee Members including 

the Chairman of the association were residents of the closes 

affected by the delays, and the Chairman’s close had been one of 
the first to be completed.

The Committee Members, who were also tenants, took a serious 

view of the Committee's managerial responsibilities in relation to 

delays in general. However, in this extreme example, their families 

were personally affected by the experience. Like the other 

residents of the six closes, their expectations were not realised 
and they were disappointed with and critical of the contractor. 

However, when the other residents chose to demonstrate at the 

contractor's office and demanded a meeting on site, the Chairman 

argued that the Management Committee members, who were legally 

the building firm's employers, should not participate, despite 

their support for the Action Group.

The Action Group, on the other hand, was critical of this 
response and perceived it in terms of the Management Committee's 
unwillingness to express solidarity with the residents' case.

This would suggest that the Action Group members did not make any 

distinction between the social and formal organisational roles and
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obligations of Management Committee members, in contrast with the 

Committee members who responded by emphasising their role obligations 

in relation to the association. However, it was evident that some 

Committee members experienced emotional conflict and personal 

disturbance in the context of contradictory pressures.

Such delays have been a common experience. It is now believed 

that contract periods estimated were too ambitious in the early 

stages, when 8-12 weeks was the aim. At present, six months is the 

general expectation but several contracts have taken much longer to 

complete. Consequences for local residents temporarily living in 

decant houses involve, at a minimum, disturbance of plans (e.g. 

holidays, new furniture), and at their most extreme, severe distress. 

Family crises or nervous conditions are obviously exacerbated by 

the experience of delays.

Finally, these examples have served to emphasise the 

implications of role conflict for CBHAs, which will be further 

illustrated in Part Pour, in relation to housing management in 

CBHAs . It is, however, worth noting here that in interview some 

officials raised the point that conventional housing associations 

have increasingly been criticised for the 'conflict of interests' 
which ensues from situations where Management Committee members 

are professionals (e.g. architects or lawyers), who may gain in 

economic terms from acting as paid consultants to the association. 

However, in CBHAs, Management Committee members are frequently

individuals whose housing interests are directly affected by the 
association.
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(JBHA staff and Management Committees in the early stages have 

limited knowledge of the organisational problems on site. Further, 

in Chapter Five I emphasised the frustrations experienced due to 

government controls, which at times have constrained the structure 

and process of work to a significant degree. As one experienced 

architect commented: ’Contractors are sometimes confused as to whom 

they are employed by, whether it is central government or the hous

ing association'.

Regarding government controls, there is an area of common 

ground between contractors, CBHA staff and committees, and architects, 

although at times for different reasons. At Conference and Seminars 

all parties voiced- criticisms of the effects of different controls 

where these appeared to be the cause of delays.

Contractors, CBHAs and architects at the present time are 

generally committed to a high degree of renewal in order to achieve 

a better standard of improvement, the reduction of future 

^intenance costs and greater ease in the organisation and process 

of work. Finally, building contractors have lobbied government 

for more funds in partnership with the Glasgow Forum (1981), as well 

as regularly through the SCIG, which is a body representing building 
oontractors, the building professions, civil engineering contractors, 
building materials producers, sub-contractors and trade unions.

A similar inter-related strategy of lobbying was adopted in December 

1983, when Scottish associations were faced by their first cut in
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resource allocation, and the Glasgow Forum of CEHAs attempted to 

co-ordinate a concerted lobby in the Vest of Scotland to press for 

more resources.

For the CBHA and its consultants, the persistent problem is 

how to control contractors in the context of the range of 

uncertainties built in to the process of rehabilitation and the 

existing form of the building contract. A common strategy has been 
that many CBHAs have chosen to incrementally incorporate technical 

and financial expertise within their organisations. Finally, for 

contractors it would appear that, where choice is available, new 

building or local authority rehabilitation - which involve bigger 

and/or more repetitive contracts; a more flexible system of approval; 

and a greater emphasis on renewal - will be a preferable source 
of work and income.

3. The Owners of Sub-Tolerable Property

3.a. Private landlords and -property factors

Landlords of tenement property in the inner areas were 

clearly affected by legislation which placed an obligation on owners 

°f housing within action areas to execute improvements. When locally 
based housing associations were approved as agents operating within 

Treatment Areas (under 1969 Act), and within Action Areas (1974 

Act), some landlords were glad of the opportunity to dispose of 

"their property. They had experienced a freeze on rents (19 7 1), and
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increasing costs of repair and maintenance, so decreasing 

profitability and even losses were important in influencing their 

definition of the situation. Heavy insurance costs and management 

fees reinforced these trends. Also, many landlords were elderly 

small-scale owners who saw no value in bearing the costs of 

improvement, despite the alternative of accepting a low 'tenanted' 

value for their property.

In some instances there were defunct trusts, where the owners 

had died, thus leaving property factors with the administrative and 

financial burden of maintaining the property. Factors were generally 

happy to forego their management fees in these situations. There

fore, in the context of uncertainties in relation to the future 

role of housing associations and the effects of legislation on 
their position, many landlords chose to sell and some CBHAs acquired 

large portfolios of property in their early stages. Others were 

more interested in retaining ownership. Some landlords had already 

executed improvements under the 1969 legislation - for example, 

in Treatment Areas in Govanhill and Govan - although these improve

ments were to a significantly lower standard than required by 1974 

legislation, and did not generally include common repairs.

As landlords became more informed as to the implications of 

legislation, and of the role of CBHAs, the pattern changed. Some 

landlords who owned tenements in relatively good structural repair, 

or which were located in the areas with a favourable position in 

the housing market, chose to bear the costs of improvement themselves.
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After the system of rent registration was established, some land

lords were able to increase their rents according to the facilities 

offered by their properties. Also, as they became more aware of 

loan, and even grant facilities available from the local authority, 

these landlords were more likely to identify their interests with 

the retention of ownership.

However, some landlords who have chosen not to sell have 
also shown an unwillingness to improve, when approached by the 

housing association regarding rehabilitation of their properties.

More recently, since 1979» the local authority has been prepared to 

exercise compulsory purchase in this situation. However, the 

lengthiness of this process has made it a less favoured option for 

CBHAs. Therefore, CBHAs have experienced considerable problems 
and uncertainty in co-ordinating improvements, due to the landlords' 

Responses. At times landlords expressed interest in selling, then 

changed or delayed their decision. Clearly, in financial terms from 

the landlord's perspective, the price of sale will increase as the 

Property market inflates, so there may be little advantage in selling 

quickly. In fact, in the rare recent cases where the CPO process 

has been set in motion landlords have generally sold up prior to 

implementation.

Finally we have seen that 1981 legislation served to establish 

more flexible conditions of grant, thus encouraging private landlord 

development. As a result, housing associations increasingly compete
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directly with private developers for even derelict buildings, and 

private developers 'are being subsidised directly and substantially 

from public resources'. However the extent of this varies with the 

politics of individual local authorities.

3.b. The property factors - Glasgow's private sector housing 
management specialists

Glasgow's property factors deserve special mention as they 
have been so central to the experience of tenement living in the 

city's inner areas. There is no doubt that some firms of property 

factors would have preferred to halt the deterioration of Glasgow's 
tenements and even to attempt large-scale improvement. From the 

factors' point of view, however, they were inhibited both by the 

costs of improvement, and by the absence of political support in the 
local authority. During the 1930s, the Property Owners and Factors 

Association had acquired a tenement on Tollcross Road, which included 

12 two apartment flats, with the sole intention of demonstrating 

the feasibility of comprehensive improvement. A representative of 

the Association commented that the 'experiment' had depended on the 

co-operation and support of the Glasgow Corporation. In the 1930s, 

ah attempt to develop the scheme failed due to the by-laws of the 

Corporation. The Association tried again in the early 1960s when the= 

scheme was progressed to the stage of inviting tenders from six 

contractors. However, the Corporation was unable to provide adequate 

grant or loan funding. Nor was the Corporation prepared to meet 

"tile Association's request for rehousing of existing tenants, although
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the Association had proposed to offer eight improved houses to people 

on the GDC Waiting List.

Apart from this prototype scheme, several factors had, since

1945» independently developed plans for tenement improvement, which

were similarly scrapped due to lack of available funds. The Property

Owners and Factors Association has long argued that rent levels in

Glasgow have been too low to allow slack for adequate maintenance.
A representative of the Association stressed the Francis Committee's

comments in 1971 on a table of registered rents which emphasised

that rents fixed by ROs and by RACs were 'modest' in comparison

with English rents, but suggested that the Rents Registration
( IS'iservice was operating in a 'somewhat hostile climate'. '

Therefore, the property factors recognised that tenement 

rehabilitation in the private sector would require public subsidy, 

arid in the late 1960s and early 1970s some property factors had 

"become interested in forming housing associations. The final irony, 

therefore, for the Property Owners and Factors Association occurred 

when their 'prototype' tenement was sold to Tollcross Housing 

Association in 1974» their own scheme having failed previously due 

to the absence of political support. Against this background it is 
not surprising that the factors held reservations about the expansion 

of CBHAs with the aid of extensive government funding.

Clearly the growth of CBHAs has served to contract the 

Potential market for a professionalised property management service.
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However, the factors were well aware of the co-ordination problems 

faced by CBHAs in the context of mixed ownership rehabilitation.

As CBHAs have grown, the majority have chosen to develop housing 

management as an 'in-house' function. This policy has aimed at 

ensuring control over future standards of property maintenance, and 

increasing the accessibility of management services to local 

residents. As this trend has progressed and rent collection and 
cyclical maintenance programmes have been taken over by CBHAs 

from the factors, the latter have had to bear some loss of income. 

Some associations have attempted to rationalise the number of 

factors operating in relation to housing in their ownership with the 

co-operation of the factors themselves. Their intention was to 

employ the services of those they defined as the 'better', more 
efficient factors in order to increase their control over the 

quality of housing management.

One might have expected a hostile response to these 

developments. However, there was no attempt at concerted opposition 

by the Property Owners and Factors Association in the city. I 

would suggest that lack of concerted opposition to a development 

which clearly was adversely to affect their interests, could be 

attributed to three main reasons. First, historically, factors 
worked competitively in relation to each other within local 

Property markets in the city, and this may have restricted the 

development of a common and concerted approach to the issue. 

Secondly, we have seen that the earlier efforts by the property 

factors to gain local authority funding and support for their
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role in tenement house improvements, had proved unsuccessful.

Thirdly, some experienced property factors had "become involved on 

the Steering Group of certain GBHAs in the early stages (Govanhill, 

Tollcross, Govan). Also the general approach of Assist, the 

Housing Corporation and the Scottish Federation emphasised the 

importance of developing a co-operative relationship with factors 

and drawing on their experience and services, so that initially 
CBHAs did not in fact threaten the factors' position. Therefore, 

it was only "by 1976, when Reidvale, Elderpark and Queens Cross HAs 

began at an early stage to develop a Housing Management function that 
factors were fully aware of their potential loss of income, and even 

of staff to CBHAs/1^  I would suggest, however, that despite the 

lack of concerted opposition by the property factors, the confidence 
of CEHAs about their ability to provide a more efficient and 

sensitive housing management than the factors, and the factors' 

communications with young CBHA staff, who apparently lacked 

experience in the property market, must have been a source of 

irritation to long-established family firms.

It is interesting that in different Scottish cities the 

relations between housing associations, landlords and property factors
('17')have developed differently. 1 In Dundee, factors have been 

involved with two of the larger housing associations' management 

committees and there has been little emphasis on developing an 

internal housing management function. In Edinburgh and Aberdeen, 

where there has been less emphasis on comprehensive and co-ordinated
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area improvements and more on conservation of buildings and private 

ownership, landlords have tended to retain ownership and improve 

themselves. Also in Edinburgh and Aberdeen, property management did 

not develop as an independent commercial function as the legal 

profession traditionally carried out management services for tene

ment owners. Further, while Glasgow District Council has historically 

been viewed as authoritarian, it is interesting that the Conservative-
controlled Edinburgh District Council has applied powers of compulsion

t 18)forcing private owners to carry out repairs. ' Thus the co-ordin

ation necessary due to the multiple ownership of tenements, served 

to stimulate local government control over private owners in the 

absence of private co-ordinating agencies. The key role of the 

property factors is therefore largely peculiar to the West of 
Scotland (Glasgow, Paisley, Greenock), and to Dundee where property 
management has frequently been a family business crossing the 

generations.

Therefore, urban differences would appear to have stemmed 

from the dominant approach of associations' committees and staff,

°f the Regional Office of the Housing Corporation and of the local 

authority. From the landlord's point of-view, assessment of the 

extent to which improvement may increase the value of their 

investment in property, has clearly been a key consideration.

Finally we have seen that as profit-seeking agencies, the 

Property factors, private landlords and private developers have 

interests in common which have clearly been affected by the
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development of housing associations and hy local and central 

government policies.

3-c. Shop owners and other owners of non-residential properties
in CBHA areas

Like landlords, the owners of commercial properties in CBHA 

areas vary significantly in their characteristics. They range 

from small family concerns (e.g. comer shops), which may earn a 
relatively low income and rely heavily on low overhead costs, to 

large national concerns, some of which operate financially by 

subsidising low-income branches from the earnings of more profitable 

ones.

Legislation relating to area rehabilitation only concerns 

itself with housing, yet in Scotland, to a far greater extent than in 
England, the inter-dependence of housing and commercial properties 

is a function of the structure of tenement buildings and of the legal 

context of ownership of tenement property. Title Deeds specify the 

proportional financial responsibilities attributable to the owners of 

tenement property for maintaining the common parts of the building. 

Commercial owners, therefore, are legally obliged to pay a share of 

the cost of common repair, yet they may gain no direct advantage 

from the expenditure on common repairs required of them. It has 

teen argued, however, that in some areas the alternative for shop- 

owners would have been demolition and significant loss of clientele 

^ d  income, or even dislocation.
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CEEA improvement of tenements involves extensive consultation 

and negotiation between CBHA staff and commercial owners. Until 

1979» no facilities were available offering access to loan and grant 

by central government or by the local authority, and this led to 

continuous pressure by CEHAs and the Scottish Federation on the 

government agencies. Commercial properties, large and small, were 

not favourably disposed towards accepting the required expenditure.

In 1979, Glasgow District Council proposed a scheme involving 

loan and even grant facilities in extreme cases in order to 

alleviate the situation affecting the small shopkeeper, many of whom 

had begun to take legal advice on their rights. The scheme proved 

enormously complex administratively as had been expected by the 

GDC officials who developed the scheme by 'cobbling together bits 
and pieces of a number of Acts and powers'. ' The Shops (Repair) 

Scheme was unable to solve the problem and the vast majority of 

commercial properties did not meet the criteria of grant. It, 

therefore, did little to minimise the resentment of shopkeepers 

towards CBHAs.

The GDC officials who designed the scheme were well aware 

of potential implementation problems. They were, however, hopeful 
that their attempt would serve to increase recognition within the 

SDD of the severity of the problem.
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The SFELA and the Glasgow Forum raised the issue of grant 

funding for commercial properties at every opportunity. At one 

meeting of the Glasgow Forum, attended by representatives from SDD, 

the Forum spokesman explained the problems facing CBHAs and shop

keepers in action areas. In response, a senior official at SDD 

who had only recently become responsible for housing association 

affairs, was heard to exclaim, ’My goodness, this sounds like a 

"dogs dinner"1.

A variety of strategies was adopted by CBHAs in relation to

commercial properties. In some districts with vast shopping areas

(e.g. Duke Street, Partick, Govan), CBHAs concentrated on improving

housing in the side streets first. This option was not necessarily
contradictory to an emphasis on tackling housing with least amenity
first, as housing on main shopping streets frequently had internal

toilets, and secondly, was generally more spacious. However,

concerned that there might be no forthcoming resolution of the

funding problem, several CBHAs began to proceed on a piecemeal

basis, by consulting and negotiating with non-residential property

owners regarding their chare of costs for common works and for

improvement to their own property. Where shopowners refused to
co-operate, a minority of CBHAs proceeded to take them to arbitration

( 21)to resolve their share of costs.v ' However, the legal wrangles 

likely to ensue from such proceedings had not been confronted fully 

by 1982-83.
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Some CBHAs have adopted a strategy of acquiring shops to 

speed up the process of improvement. At the pre-improvement stage 

the association's costs are in excess of rents, and after improve

ment economic rents would be prohibitive to small shopkeepters. 

'Therefore, if the CBHA Management Committee is committed to retaining 

small shopkeepers and the service they provide to local residents, 

then they may have to build up an overdraft as they have no access 
to grant facilities if local shopkeepers cannot afford the costs 
of improvement themselves. While the Housing Corporation did not 

favour a policy of acquiring non-residential properties, they were 

appreciative of the problem. Therefore, when there was no 

alternative means of carrying out comprehensive improvements, the 

HC approved loan funding for the acquisition of shops by CEHAs.
By 1983» one CEHA had acquired and improved over 12 shops and the 
majority of associations had acquired a scattering of shops in 

their areas.

In some areas where CBHAs operate, residents, shopowners 

and the association are all aware that on the other side of the 

street where a GDC Improvement Scheme has taken place, shops have 

Been acquired and internally improved. In these instances 

committees view the process of CBHA area rehabilitation as unreasonab

ly constrained by the bureaucratic system of funding, and shop

keepers hold low regard for the credibility of CBHAs.

Shopowners have discussed their situation in Action Areas 

at meetings of the Glasgow Federation of the Self-Employed.
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Exchange of experiences has served to highlight the different approahec

of CEHAs to shops in their areas. Recognition of varying common

repair specifications stimulated an approach on the part of shops

which stressed their divergent interests in relations to CEHAs,
( 2 2 )and resulted in increasing uptake of legal advice.v '

Against this convoluted background to the 'shops' question,

the SDD commissioned a research project in Spring 1981 to be

co-ordinated by the Steering Group on which the SEHA and the HC

were represented. Therefore, after some six years of representations

and accumulated experience of the problem, the SDD Research Project

symbolised central government's recognition of its implications for

housing association tenement rehabilitation. In mid-1982, the

historic pattern of non-decision-making (based on the SDD assertion
that subsidy to non-residential properties in Action Areas was not

possible within the existing legislative framework), was overturned

when the SDD announced that from 1 April 1983> grants and loans
(23)would be available to non-residential properties in tenements. '

While this development establishes a more constructive 

funding framework for the co-ordination of comprehensive area 

improvements, CEHAs are still left to operate within 'a dogs 
dinner'. Knowledge of access to forthcoming grants meant that 

CBHA negotiations with shopkeepers continued to be highly sensitive 

in 1983, particularly in schemes affecting several private 

owners. I would suggest that the new conditions are likely to



323.

reinforce the awareness of shopkeepers that they have faced unequal 

conditions over time, and between and within CHELA, areas. Further, 

some CEHAs are concerned that proposed grant levels are inadequate 

in relation to actual costs of repair work. However, the 50% 

grant means that genuine cases of hardship are more likely to be 

resolved.

Finally, the shops question illustrates further the tensions 
between central government policy and the scope for local authority 

discretion. For example, the GDC Housing Committee questioned 

(5 May 1983) that grant should be allocated indiscriminately as 
this would benefit multiple chains, for example, pubs, as well as 

small shopkeepers.facing hardship. The Committee demanded further 

investigation of procedures for implementation. Also the SDD has 
specified that local authorities have discretion regarding the 

back-dating of grant.

Preceding sections have focused on the ways in which the 

development of CEHAs has affected certain urban interest groups 

which have been significantly connected with the CEHA work process 

and its environment. These interests have been seen to control 

different resources required by CEHAs. Architects and related 
building professionals control essential skills; building firms 

control labour, machinery and technical skills required by the 

technology of rehabilitation; and the property factors, landlords 

and shopkeepers exercise varying forms of economic control over the 

Properties which CBHAs seek to improve.
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Regarding the relations between CBHAs and these external 

interests, there is evidently a multi-directional process of 

influence. The development of CBHAs and rehabilitation has clearly 

served to influence the fortunes and work of private interests such 

as architects and property factors. However, such groups operate 

within the same political, economic, technological and planning 

environment, within which CBHAs attempt to seek their organisational 
interests and objectives, and have therefore experienced similar 

constraints. At times, however, different urban interests have 

independently exerted considerable influence on the speed and 
quality of CBHA rehabilitation. Finally, we have seen that an 

important influence on relations between certain business interests 

and CBHAs has been the contradiction between, on the one hand, 
their orientation to profit and on the other hand, the local 

accountability and social objectives of CBHAs.

A central aim of Chapter Eight has been to provide a 

generalised account of the development of CBHAs as neighbourhood- 

based agencies involved in local housing reproduction. We have seen 

that CBHA rehabilitation has developed in the context of techno

logical uncertainty and complexity; central state bureaucratic 

controls and funding and a range of political uncertainties 
(governmental, institutional and local). Against this background, 

it would appear that efficient and speedy rehabilitation (the 

Development work of associations) may be enhanced by an 

entrepreneurial approach involving the taking of initiative by
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staff and committee.

The discussion so far has pointed to tensions and conflicts 

between CBHAs and external agencies. It could be taken to suggest 

that CBHAs are characterised by a consensus of interests amongst 

their participants. However, we shall see in the final section 

that like all organisations the CEHA employment relationship is 

characterised by conflicting interests of employers and employees; 
and that industrial relations conflicts affecting CBHAs as 'young', 

innovative and ideological organisations have reflected the early 

expectations of participants about the nature of work and 

participation in CBHAs.

4. The CBHA Employment Relationship and the Institutionalisation 
of Conflict

In this section I shall discuss industrial relations 
, (25')developments affecting Glasgow's CBHAs. ' I shall describe how the 

■unionisation of staff and the federation of CBHA committees in their 

role as employers stemmed from participants' growing awareness of 

divergent work interests on the employment front; and how the 

development of an embryonic city-wide system of industrial relations 

affected CBHAs. Following this, I shall attempt to explain these 

developments, first, by highlighting aspects of the employment 

relationship which are unique to CBHAs and, secondly, by pointing 

bo similarities with patterns of work conflict and industrial 

relations which have been identified by research on industrial

relations.
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4.a. An evolving system of industrial relations

In 1976 when there were only six CBHAs in Glasgow, some staff 

began to raise questions about pay differentials between associations 

in relation to the same jobs. Also at that time some officials 

were of the view that personalised negotiations over pay and work 

conditions were harmful to staff and Committee relations which were 

significantly based on mutual trust.

This group of CBHA employees decided to unionise and formed 

a branch of the T&GWTJ. While some Management Committee members 

favoured this development, preferring a depersonalised context for 

such negotiations, others saw unionisation as inappropriate to the 

CBHA context, as did some association staff members. Some 
Management Committee members who were committed trade unionists 
in their place of work believed that trust and personalised relations 

should be the basis for resolving employment issues in CEHAs.

However, the majority of Management Committees decided to form an 

organisation which would provide a forum for discussion of a range 

of issues affecting Management Committees of CBHAs. The Glasgow 

Federation of Community-Based Housing Associations was formed 

early in 19 7 7-

While the T&GWU branch worked at developing proposals for 

regularising pay differentials and job definitions, the employers 

within the Glasgow Federation became concerned that the efforts 

of the union branch were in effect resulting in a situation where
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employees were collectively taking the initiative in influencing 

the developing organisational structures and the allocation of 

work and responsibilities in CBHAs. The union was also exerting 

pressure on the Federation to establish a negotiating committee 

over their pay proposals. As a result, the Glasgow Federation by 

the end of 1977> had become essentially a body representing the 

interests of employers on matters of employment in CBHAs.

Six years later, negotiations have become increasingly 

routinised between the Federation and the union, although certain 

CBHA committees have opted not to affiliate to the Federation or 

have left the Federation. These CBHAs today carry out direct 

negotiations with union or staff representatives. However, it is 

an interesting reflection of the characteristics of CBHAs that the 
negotiating committee of the Glasgow Federation incorporates some 

experienced trade union members and negotiatorsJ The Housing 

Association branch of the T&JWTJ in 1980 had a membership of over 150 

employees and the level of unionisation in housing associations was 

around 90 per cent. In 1985 the branch membership is over 180.

The level of unionisation has decreased somewhat although frequently 

branch meetings involve over 50 members.

4.b. Aspects of conflict

Negotiations have centred on work conditions (maternity 

leave, paternity leave and time off in lieu) as well as on proposed 

changes in organisational structure and pay awards.
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For example, during 1979 discussions centred on the employers' 

proposal to establish a job description for the post of Director.

At that time a large proportion of branch members opposed 

hierarchical centralisation of internal control and in particular 

rejected the authoritarian connotations of the title of Director.

The branch suggested that an alternative post of Co-ordinator was 

more appropriate to CBHAs. However, by 1980, the branch resolved 
that where staff in an association supported the establishment of 
a post of Director, the branch would not oppose any such appoint

ment. Such senior appointments are now commonplace in CBHAs.

Union-employer conflict arose in relation to two instances 

of what the union defined as unfair dismissals in 1977 and in 1980.

In response to the 1977 case of dismissal of a development officer, 
pressure was put by the branch on the Management Committee concerned 

to reconsider its decision, and on the Housing Corporation to inter

vene in its 'monitoring' role. The branch worked at publicising 

the issue amongst local residents of the area in which the CBHA 

was based. The area was leafleted and union members demonstrated 

at the association's AGM. The case was taken to an Industrial 

Tribunal and finally an appeal was made and lost. The branch

strategy, in effect, was an attempt to emphasise the local
(2 6)accountability dimension of CBHAs.

A p a r t from the issues of work conditions and local (or 

Plant level) conflicts, a major area of conflicting interests between 

the union and Federation has concerned wage increases and salary
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structures. In this respect, CBHAs have reflected typical processes 

of collective bargaining - the employers' side generally favouring 

a lower increase than that demanded by the union. For example, in 

May 1980, the union proposed an inflation-linked increase (19.8%) 

which was rejected by the employers and the final settlement was 18%. 

The 1981 round of negotiations involved an element for compara

bility in the staff claim of 13% and the negotiations were resolved 
at 11%. In 1982 the claim again involved an element for compara

bility. However, this time there was marked disparity between the 

initial claim by the union branch of 19.8% and the employers' side's 

subsequent offer of 4%.

In 1982, prior to the settlement of 9%» the tensions which 
already characterised relations between employers and employees 
escalacted into a classic industrial dispute. The union branch 

called on its members to implement phased industrial action.

Several committees of 'federated' associations then served notice 

on staff who were not fully performing their contracts. In effect, 

there was a widespread 'lock out' although subsequently parties to 

the dispute disagreed as to whether strike action or a lock out 

had been the case. At any rate the dispute reached such 
proportions in some CBHAs that confused residents and tenants 

observed picketing and heated exchanges outside their local

association's office.
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Following the dispute it was notable that its continued effects

were most marked in associations where staff-committee conflicts
( 2 7 )had been the pattern prior to these more recent developments. '  

However, some participants on both sides have since criticised the 

approach of their representative organisations, and both the 

Employers' Federation and the Union branch lost some members 

following the dispute.

During the 1982 dispute, both the Federation and the union 

appeared to be dominated by attitudes which perhaps can best be 

described as distortions of more general employer and staff concerns 

and ideologies within CDHAs. On the employers' side there was 

emphasis on 'showing them who is in control' and on the importance 

of 'demonstrating a responsible approach to pay settlements'. On 
the staff side, the issues were comparable rates of pay, the right 

to a 'cost of living' award', alongside general concerns that 

committees in some associations were giving insufficient recognition 

to the contribution of their staff. However, in effect, the staff 

claim requested financial recognition by mainly working class 

committees at a time of public sector restraint, generally low 

pay settlements and high unemployment. The outcome was hardening 
of attitudes, escalation and non-compromise. As for the nine or 

ten associations which settled prior to the city-wide agreement, 

participants in the dispute interpreted their approach in terms 

of seeking the easy option.
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Many participants feared that the intense conflict of that 

period would have long-term harmful effects on work relations in 

their associations. However, hy the autumn of 1982, the intensity 

had declined, although it was evident that the system of industrial 

relations was in some flux. The union branch was aware that the 

T&GWU officialdom would not necessarily offer support in the case 

of a repeat performance, and some members left the branch. Also, 
the employers' body was aware that its approach had not been 

supported by a number of associations. Perhaps coincidentally there 

was a later turnover of chairpeople in both bodies. Secondly, 

there was evidence of the desire of both employers and staff to 

minimise the hassles o’f the annual pay round, and even before the 

1982 settlement, some staff and committee members were considering 
ways in which the established pattern of annual negotiations might 

be modified. Between 1982 and 1983» negotiations centred on the 

conduct and implementation of an extensive comparability study 

which was proposed by the Employers' Federation and which was 

eventually funded jointly by the Housing Corporation and the District 

Council - a clear expression by these government agencies of their 

interest in management and work relations in CBHAs.

It is interesting that, following the progress of the 
comparability study, the employers' body appears to be 
'll versifying its goals. At the present time, the Federation 

operates as a 'mini-CBI', inviting government and politicians to 

apeak to its members, and co-ordinating educational and training
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events. Increasingly, the Glasgow Federation's objectives and 

functions would seem to coincide with those of the SFELA and its 

regional forum, the Glasgow Forum, on which are represented 

both staff and committee.

Thirdly, in 1983 unaffiliated associations' Committees 

entered into joint discussion. Their aim was to prevent random pay 

settlements in 1983 and to exchange ideas on work issues. The 

'1983 Group' has invited staff representation from participating 
associations and discussions with Employers' Federation and union 

representatives. At present, the group has no formal constitution 
or long-term objectives and appears likely to continue with this 

informal approach.

In conclusion, the system of industrial relations was still 

in flux some nine years after the formation of CEHAs. However, 

by 1983, there were signs of increasing routinisation and 

standardisation on the pay front and of the will of Committees 

and staff to further these processes following a period of intense 

industrial strife. Finally, the developments which I have 

documented here were peculiar to Glasgow. Neither the extent of 

unionisation in Glasgow nor the development of an employers' associ
ation was duplicated elsewhere, and in no other city was there such 

intense conflict on the industrial relations front, as was the case 

in Glasgow in 1982. In the East, associations chose to base their 

pay scales on local government or civil service scales and to tie 

annual increments to national negotiations. Local bargaining
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focused only on regrading and special work conditions. Also Glasgow 

associations by the early 1980s had established higher rates of pay 

through collective bargaining for middle and lower grades than had 

associations in the East, which paid higher rates for senior positions.

4.c. Some influences on conflict in CBHAs

In following chapters we shall see how the organisational 
growth of CEHAs has served to absorb within their offices a variety 

of staff backgrounds, and thus to increase the complexity of the 

Committee^ role as a collective employer and manager. We shall 

also see that many early participants assumed that CBHAs would differ 

from other types of work organisations; that their work relations 

would reflect the extensive commitment (moral involvement) of 
participants, and a style of relations based on trust and co-operative 

work effort. However, the preceding account suggests that C3HA 

growth has been associated with a variety of tensions and conflicts, 

both within the staffing organisation, and between staff and Commi

ttees. Conflict has stemmed from divergent perceptions and 

expectations about the roles of groups in decision-making and 

about the structuring of internal control (the distribution of power). 

Also, CBHAs have experienced conflicts over pay and work conditions.
In these respects CBHAs reflect patterns of conflict and the causes 

of conflict which have been documented and debated by writers on 

industrial relations in different work and organisational contexts.
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I have described the evolving system of industrial

relations which originated out of a growing consciousness amongst

CHELA staff of their common interests as employees (in selling

their labour), and amongst CHELA Committees of their common interests

as employers (as the buyers of labour power). Industrial Relations

theorists have emphasised that an Industrial Relations system,

although demonstrating elements of consensus, ’is fundamentally one
of conflict' and that the negotiated rules and regulations applying

(28)to the workplace are means of regulating conflict. ' They have

also stressed that industrial conflicts are not simply about

economic stakes. Thus Flanders suggests that we should view

negotiated settlements as 'compromise settlements of power
( 09)conflicts'. ' Hyman in his classic study of Strikes, describes the 

'mainsprings of conflict' as income distribution, job security,

Power and control, and social a l i e n a t i o n . I  have suggested that 

such issues were reflected in the CHELA experience. Also Fox has 

emphasised that many disputes are not in the deepest sense about 

money, but rather about 'justice' and 'fairness*.

Studies of industrial disputes have largely focused on business 

firms yet their conclusions clearly have relevance to the experience 
°f CHHAs. We have seen that prior to 1982 conflicts centred on 
Pay structures, perceptions of injustice (dismissals) and expectations 

about control (hierarchy). However, in 1982, conflict focused more 

specifically on money, although I would suggest that underlying 

'the dispute were concerns about control, trust and fairness. '



For example, I have referred to the emphasis on »committee control’ 

and 'responsibility' which was common to the frame of reference 

of committee members. These concerns stem from their account

ability both to the neighbourhood and to government agencies, 

and Committees' conceptions of responsible action are partly 

derived from their understanding of the expectations of local 

residents, staff and statutory bodies. On the pay issue, reference 

points are drawn from the work experience of Committee members 
and their knowledge of publicly-known awards - a frame of reference 

which is likely to generate lower pay offers than are desired 

by those union members whose reference points are the branch's 
aims and conceptions of 'fair' remuneration, comparability and 

maintaining members' living standards.

Finally, on the industrial relations front, I have been 
particularly conscious of how developments in Glasgow's CEEAs 

have shown similarities to other high trust, explicitly ideological 

organisations, such as trade u n i o n s p r o f e s s i o n a l  organisations 

voluntary organisations^^ and co-operatives. ̂ ̂  Such organi

sations are associated with expectations about the moral commitment 

of their participants; with varying aspects and degrees of 

bureaucracy; and with control by lay Committees. I would also 
suggest that there are certain parallels between CEHAs and other 

public sector organisations which are characterised by an official 

distinction (and practical structural tension) between on the one 

hand, policy-making and control by a lay elected collective and,
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on the other, administration by paid, permanent officials.v ■ '

In Chapter Nine, I shall relate these tensions to two sets of 

structural contradictions - those between bureaucratic and 

democratic and bureaucratic and professional principles of 

organisation. However, I would argue that tensions and conflicts 

must also be seen as related to the interplay between normative 

commitments, and the more instrumental work orientations and inter

ests which characterise work organisations in capitalist society, 
in which remunerative control is a significant dimension. J  '

( 77')

b.
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CHAPTER NIUE

A PERSPECTIVE ON THE ORGANISATIONAL 
DEVELOPMENT OF CBHAs

Introduction

It is now time to pause for a moment in order to remind the 

reader of the key questions which have guided the account so far.

My main focus is on Glasgow's CEHAs and we have seen that CBHAs 

represented an experimental form of organisation in Glasgow's 

planning context, which offered new opportunities for local 
residents to influence housing developments in their localities.

In describing their origins and development I have first attempted 

to answer such questions as: 'What were the major influences on the 

shift in local and national housing policy from slum clearance 

towards rehabilitation?' 'In what ways, and to what extent, do 
Glasgow's CBHAs reflect characteristics of the voluntary housing 
movement, in terms of goals and ideology, and the wider political 

and economic influences on the development of housing associations?' 

'What has been the impact of DBHAs on Glasgow's housing and planning 

context and within the Scottish housing association movement?'

I therefore embarked on a historical account of the voluntary 

housing movement; of the goals and ideology of its participant 

organisations; and of the wider political and economic influences 
on its development (Part One). In Part Two of the thesis I focused 

historically on developments in housing and politics in Glasgow 

which have influenced the evolving role of the voluntary housing 

movement in the city.

342.
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In Part Three I focused on post-1974 developments and I have 

attempted to illustrate the various and interacting influences 

on the experience of CBHAs. These influences included national 

political and economic developments, relations between government 

agencies and the experience of governmental controls by Scottish 

associations in general, and by CBHAs in particular (Chapters Six 

and Seven); the actions of external groups and organisations whose 

interests were affected by the development of CBHAs and of 
rehabilitation (Chapter Eight). Also, throughout I have taken 

account of the objectives and interests of housing association 

participants which have influenced their approach to external 

constraints and to wider developments. The key questions which 

have guided this account have been: 'To what extent, and in what 
ways, do housing association participants have control, as housing 
developers and as landlords?1 And in the case of CBHAs I am also 

interested in how far they are able to influence the rate and quality 

of housing production, and other aspects of housing provision in 

the interests of the working class residents of the tenement areas 

in which they operate. In the concluding section of the thesis 

I shall return to these questions about control.

Chapter Nine is intended to serve two main purposes. First, 
before the case studies in Part Pour, I want to introduce some 

theoretical propositions which have been developed through the 

analysis of different types of organisations. The concepts and 

theories which I shall discuss in this first section have been
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selected on the grounds of their relevance to our understanding 

of the organisational development of CBHAs, and to the questions 

about control to which I shall return in Part Five. In the second 

section I shall apply selected concepts and themes in order to 

highlight certain common organisational features and issues and 

tensions which have characterised the CBHA experience to date.

Section One : Organisational Environment, Structure and Goals

An important theme in the work of classical social scientists 

like Marx, ̂ ̂  Weber^-  ̂ and Veblen,^^ has been their focus on power 

relations and control in capitalist society. The exploration of 

this theme led Marx, to focus on the economic structure of capitalist 

society and Weber to focus on the growth of rationalisation and 
bureaucracy in Western societies, as significant influences on the 

experience of work, on power relations in and between organisations, 

and on relations between the state and civil society. ̂  These 

concerns are today reflected in the social science schools of 

organisational analysis, of public administration and of the 

sociology of organisations.

In turning to the work of writers identified with these 
schools I shall first point out that the organisational focus has 

at times reflected contradictory concerns. For instance, writers 

on organisations have demonstrated considerable interest in increasing 

organisational effectiveness and efficiency, or a 'managerialist 

approach^ and it has been argued that researchers frequently
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identify with the goals and ideology of organisations under focus,

without making their own values explicit. ^  Also different

critiques have suggested that organisational studies have frequently

"been restrictive in terms of the range of questions pursued and

in terms of the variables explored through research. The focus of

many studies has been limited to the 'boundaries' of particular

work groups or organisational sub-sections, or it has ended at 'the
(7)factory gates'. ' The sociological perspective, however, has 

been more generally associated with the exploration of extra-

organisational influences in the attempt to increase understanding
( 8)of organisational processes. ‘ Also the more radical critics of

organisational analysis have generally stressed an approach which
(q )focuses on the dynamics of power, control and conflict. J  

l.a. Organisational environment and organisational structure

Increasingly research on organisations has attempted 

systematically to analyse the different ways in which organisations 

are influenced by their environments; to conceptualise different 

aspects of the environment of work; and to assess the extent to 

which the autonomy and discretion of organisational participants

are delimited by environmental factors. (10) The organisational
environment has been defined as 'the total political, social and
economic surroundings of the organisation'/11  ̂ and it has been

argued that the environment is both a threat and a resource to
(12)organisational participants. On the one hand, organisations

ore shaped by their environments while, on the other, organisational
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participants act in order to regulate or to assert control over 

external influences/1^  Further it is today well recognised that 

a key aspect of the environment of organisations is that of other 

organisations which control resources sought by organisational 

participants. It is argued that in pursuing their objectives, 

organisations enter into relations with other organisations which 

may be characterised by reciprocity, in situations of mutual 

advantage and, by competition and conflict, for example where 
organisations are under threat, or where organisational interests 

and purposes are contradictory, and where control over resources 

is concentrated/11^

In general, studies have pointed to these different contextual 

influences on organisations: technological factors (the ideas, 
techniques and mechanical systems which influence the organisation 
of work); the power of other organisations and of state agencies; 

market conditions; the legal system; location and related cultural 

factors, such as attitudes to work and towards authority, which 

are reflected in the work behaviour of organisational participants; and 

finally, wider political and economic influences, such as class 

relationships, the dominant beliefs in a society and how these are 

mediated by powerful groups in the context of changing economic 

conditions. ̂

Following this general discussion of the organisational 

environment I shall now turn to a body of research which has attempted 

to establish the relationship between specific aspects of the environ-
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ment and characteristics of organisational structure. In using

the term organisational structure I am not simply referring to

the official structure of organisations (as identified hy the

organisational chart and in official statements). I am more generally

referring to those regular, continuous and patterned features which
(l6)characterise organisations over time. ' It follows that the

concept of organisational structure refers, on the one hand, to an

officially sanctioned system of rules, controls, relations and
behaviour and, on the other, to unofficial practices which have

(17)become established over time. '

One school of organisational theory, the Aston School, has 

attempted to empirically assess and to measure the significance 

of different environmental factors and contingencies in 
influencing aspects of organisational structure. They have explored 
the influence of contextual variables such as the origin and history 

of the organisation; location; ownership and control; size; 

official goals and ideology; technology; resources and interdependence. 

Also these contingencies have been examined in terms of their 

influence on these dimensions of organisational structure: 

specialisation, standardisation, formalisation, centralisation and 

configuration (as illustrated in the organisational chart). In 
general the key influences on organisational structure have been 

identified as technology, size and location. ' Also, the outcomes 

°f organisational growth have been shown to be increasing specialisation, 

the development of hierarchy, and the formalisation and standardisation

i
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of procedures, all being trends which have been identified as
(19)characteristics of bureaucracy. ~  '

One influential finding, which I shall explore further here, 

has stressed the impact of technology and of uncertainty on 

organisational structure and power relations. For example, Bums 

and S t a l k e r ^ h a v e  identified two main types of organisational 

structure from their study of the Scottish electronics industry - 
the mechanistic or bureaucratic type; and the organic structure, 

which is characterised by an emphasis on professional authority, 

and a network structure of control and communication which enables 

a greater flexibility of action and of decision-making. The study 

led Bums and Stalker to conclude that electronics firms, all of 

which operated in a highly uncertain, competitive and changing 
technological and economic environment, were more effective and 

adaptable if they operated with an organic rather than a mechanistic 

structure.

(21)In the same vein, Child^ ' has summarised research which 

points to three types of environmental conditions in which organi

sations operate. First, environmental variability refers to 'the 

degree of change which characterises environmental activities 

relevant to an organisation's operations', and several writers have

argued that uncertainty and change have become common characteristics
( 22)of the environment of modem organisations.
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Child also emphasises that variability produces uncertainty,

which is most effectively responded to in organisations characterised

by adaptive, and flexible, or organic, rather than mechanistic,

structures. The second environmental characteristic to which Child

refers is that of complexity, and several studies have illustrated,

how complex tasks and environments influence organisational role
( 2 ^)specialisation and related problems of internal coordination. '

Child terms the third type of environmental variation 'environmental 

illiberality', which refers to 'the degree of threat that faces 

organisational decision-makers in the achievement of their goals 

from external competition, hostility or even indifference'.

Regarding this variable, studies have suggested that the more 

illiberal the environment, the more organisational participants

tend to concentrate on survival - an emphasis which may result in
(2 4)centralised decision-making and tighter controls. Also, studies

have suggested that when key organisational decision-makers are 

concerned about organisational survival, in the context of external 

threats or hostilities, they may resolve to incorporate or co-opt

potentially hostile groups into the organisational structure of
(25)control and decision-making.

For the moment I shall suggest here that these findings 
involve a mixture of prescriptive and descriptive statements about 

organisational structure. On the one hand, writers are referring 

to influences on organisational structure which have been identified 

through research. On the other hand, they are suggesting that certain
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types of organisational structure are most conducive to organisational 

effectiveness in the context of specific environmental conditions.

Also, the view that organisational decision-makers may opt for a 

management structure v/hich is more or less appropriate to environ

mental conditions, clearly raises further important questions about 

control. For example, 'To what extent do organisational elites 

or key decision-makers have the power and discretion to influence 

organisational structure and behaviour?' Also, 'To what extent 
are organisational characteristics simply determined by environmental 

constraints and contingencies?' Later in this section I shall 

examine Child's contribution to this question, which I believe helps 

in providing a necessary balance to a deterministic view of 

constraints. However at this point I shall select certain 

propositions which are relevant to our focus on CBHAs, from the 
studies on which I have drawn so far.

We have seen in previous chapters that she environment of CBHAs 

is characterised by a high degree of uncertainty about funding and 

authority and that uncertainty characterises the technology of 

rehabilitation. Further, it is evident that all housing associations 

have experienced marked changes (variability) in economic, political 

and planning developments, as has been the case for state agencies 

generally. We have also seen that CBHAs have experienced opposition 
to certain of their housing objectives from central state agencies 

(for example, regarding the provision of general needs housing)
(27)and to some extent from other interests which are focused on housing^ '

l;
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('illiberality' in Child's terms). On the other hand, we have 

seen that CBHAs have experienced cooperation and support from 

certain external groups and agencies; that there have developed 

certain routinised, standardised relations with interest groups 

and organisations in the Glasgow housing context and with state 

agencies (for example, in terms of relations of external 

accountability and control). '

Therefore, from the discussion in this section we can assume 
that the organisational structure of CBHAs is likely to reflect 

conflicting structural tendencies - tendencies towards flexibility 

but also towards centralisation and bureaucracy. Also, in Section 

Two of this chapter we shall see that the complex goals of CBHAs 

imply the growth and complexity of organisational structure. Having 
pointed to such competing tendencies in CBHAs, I shall now concentrate 
on a further theme in the literature - a perspective which emphasises 

that organisational tensions may stem from the coexistence of differing 

patterns of organisational structure. In general these tensions 

reflect contradictory aspects of internal and external control.

l.b. Contradictory aspects of organisational structure

Several studies of organisation and bureaucracy have pointed
to the significance of tensions and open conflict stemming from

( 29)contradictory aspects of organisational structure. ' First, 

following Weber, studies of bureaucracy have identified the trend 

towards growing specialisation, hierarchical control, an emphasis
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on rules and regulations and impersonal criteria of decision-making 

which has paralleled the increasing scale and complexity of 

organisational tasks. However aspects of hureaucracy have been 

identified as conflicting with the principles of democratic 

organisation.

l.b.l. Bureaucracy and democracy

Weber suggested that the emphasis in bureaucratic organisation 
on impersonal criteria of decision-making is complementary to 

political aims of egalitarianism. However he argued that certain 

structural tendencies of bureaucracy are in conflict with democratic 

principles. For example, while democratic organisation and 

accountability imply that those affected by organisational policies 

should have access to sharing in organisational control and decision
making, bureaucracy, on the other hand, stresses the value of 

accumulating expertise amongst officials.

Michels' and Selznick's studies, of political parties and 

a trade union respectively, have pointed to the tendencies of 

increasing bureaucracy and oligarchy (self-perpetuating, professional 

and stable leadership) in democratic organisations.^1  ̂ However, 

Lipset et al's study of the ITU, a large American printing union, 
illustrates that for the ITU the outcome of union growth, increasing 

organisational complexity and internal power politics was the

institutionalisation of a two-party system and other democratic
( 3 2 )methods such as referenda. The writers conclude that the



353

ITU, in contrast with tendencies to oligarchy in other unions, is 

a deviant case which suggests that 'men's wills through action can 

shape institutions and events Thus, like Gouldner/^

Lipset et al reject the mood of pessimism implicit in conclusions 
about the inevitability of bureaucracy.

Like Gouldner and others I would suggest that, in the face of

organisational growth and complexity, key decision-makers in

organisations may choose to establish aspects of bureaucracy, such
as specialisation and standardisation in order to increase

organisational effectiveness. I would argue that in the same vein,

organisational decision-makers make choices about democratic

procedures and external accountability/^ However, it should

be recognised that such choices are likely to be influenced by
participants' perceptions about 'clients, holders of political power,

or other prominent groups' in the organisation's environment/

Further, the take-up of democratic procedures and demands for

citizen participation are likely to reflect important aspects of

the wider political environment, such as dominant political

ideologies, patterns of ideological control and political consciousness.

As Westergaard and Resler have commented, 'there is power inherent

in anonymous social mechanisms and assumptions' and 'Power is to
be found more in uneventful routine than in conscious and active

(36)exercise of will'.
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Following these propositions about power and control, I would 

argue that we cannot simply explain aspects of organisational 

control hy reference to organisational structure or to participants* 

perceptions, or by relying on empirical research, such as my case 

studies of CBHAs.

I shall return to these questions about power and control in 

the concluding section of the thesis. However, I shall now discuss 
a different structural tension which has been pointed to in the 

literature on organisations, namely that between bureaucracy and 

professionalism.

l.b.2. Bureaucracy and professionalism

Bureaucratisation and professionalisation have been identified 
as parallel outcomes of increased organisational growth and 

complexity. Studies have suggested that bureaucracy and professionalism 

imply contradictory patterns of control and coordination; and 

secondly that role conflict is common to the situation of professionals
(37)employed in bureaucratic organisations.

The occupational groups which I shall term 'professions' are 

those characterised by a distinguishable body of knowledge, 

expectations, aspirations and values. While doctors, lawyers and 
teachers are traditional professionals, sociologists have analysed 

the process of structural and attitudinal change through which 

historically many occupations have achieved professional status.
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The professionalisation of occupational groups involves, first, 

the institutionalisation of a system of formal education, training 

and examination; and secondly, the establishment of an ethical 

code defining attitudes appropriate to internal (colleague) 

relations and external relations with clients and the public.

In relation to this code of behaviour writers like Gouldner^^ 

and H a l l ^ ^  have stressed professional autonomy or self-control 
as a key aspect of the ideology (belief system) of the professions. 
Self-control and adherence to common standards are two of the 

central aims of professional socialisation and education. A further 

aim is to enable professionals to apply their skills to 'highly 

non-routine problems and tasks involving complex technology and 

variable and unstable raw materials'. Gouldner has also stressed 
that the main reference points for professionals in assessing 
their performance are frequently external to the organisation in 

which they work. Professionals are the 'cosmopolitans' rather than 

the 'locals'. Also, it is argued that professional control is 
significantly based on trust.

In contrast, bureaucratic control emphasises centralised 

decision-making and hierarchical control which is mediated through 

rules, regulations and instructions. The central contradiction 
for professionals in organisations has therefore been identified 

as that between professional autonomy and hierarchical dependence.
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Later in this chapter, and in the case studies in Part Pour, 

we shall consider the implications of these structural tensions 

for the development of CBHAs. However, to conclude this discussion 

of organisational structure I shall now focus further on the ways 

in which sociologists have emphasised, on the one hand, constraints 

and determinism, and on the other, the scope for choice and action 

in organisations.

1.c. Constraints and choice

The preceding discussion has focused on environmental influences 

and on internal structural tensions. We are left with these central 

questions. 'To what extent should we view organisational developments 

as the direct outcomes of such influences and tensions?' Or 

conversely 'Do organisational participants have access to exercising 
discretion and choice in ways that produce significant organisational, 

and even environmental, outcomes?' In response to these questions 

I shall draw on Child's discussion of 'strategic choice', which 

emphasises the scope for political action and for choice, and which 

denies that constraints are necessarily 'acute or immutable'.

In general the concept of strategic choice implies that 

organisational participants make choices in respect of both 

contextual and structural factors, and Child builds on Chandler's 

emphasis on 'strategy' which stresses the capacity of powerful 

elite groups in organisations to determine:
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the basic long-term goals and objectives of an 
enterprise, and the adoption of courses of action a-nri the 
allocation of resources necessary for carrying out these 
goals. (43)

Child's approach therefore emphasises that there are power 

inequalities in organisations, and that a minority of organisational 

participants normally have the power to take initiatives on key 

issues.

Child argues that while environmental conditions and structural 
factors impinge on organisational decision-making, we must recognise 

the scope for the 'dominant coalition' (power group, or power elite) 

to influence organisational outcomes by making choices about 

organisational goals, structure and external relations. Child 

states:

Incorporation of the process whereby strategic decisions 
are made directs attention on to the degree of choice which 
can be exercised in respect of organisational design, 
whereas many available models direct attention exclusively 
onto the constraints involved. They imply in this way that 
organisational behaviour can be understood by reference to 
functional imperatives rather than to political action. (44)

Therefore, the role of strategic choice is to emphasise areas of 

discretion in the 'planning and ordering of work, together with its 

meaning for those involved'. It leads us to examine processes 
of organisational politics, and power inequalities and conflicts 

in organisations, as well as decision outcomes. Further, it leads 

us to consider how the actions of powerful groups in organisations 

(dominant coalitions) are frequently political actions which are
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aimed, at influencing or modifying environmental constraints and 

contingencies.

It should be clearly evident by this stage that Child's 

perspective has been reflected in my approach to the developments 

which have been documented in preceding sections. However, I 

shall raise certain questions here about Child's approach. First, 

Child is both a sociologist and a management theorist who is 
interested in questions about the effectiveness of organisational 

design and management policy-making (strategy). How while I agree 

with his emphasis on the significance of social and political action, 

and with his rejection of a simplistic determinism, and associated 

pessimism about constraints, I would suggest that his approach could 

lead to the converse of an underemphasis on the significance of 
constraints and of overoptimism regarding the scope for choice and 

political action.

Child stresses that while we have no means of measuring 

political factors, we must examine both political processes and 

choice in order to assess their effects on organisational developments. 

I have argued earlier, however, that the complexities of power and 

control cannot be adequately explained through the empirical analysis 
of intra- and inter-organisational relations and of constraints and 

contingencies and I shall return to this point following the case 

studies, through which I shall explore the interplay of constraint 

and choice in CBHAs. Finally, Child's emphasis on choice and 

strategy is clearly relevant to the analysis of organisational
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intentions or goals, and to the organisational inequalities and 

tensions which influence their evolution. In the following section 

I shall therefore focus more specifically on organisational goals.

l.d. Power, Conflict and Organisational goals

(45)

So far I have mainly focused on the interface between organi

sations and their environments. I shall now focus more specifically 

on internal relations, although I would argue that we cannot 
realistically discuss internal aspects of organisations without 

reference to external factors. Studies of intra-organisational 

relations have been informed by different ideological standpoints.

For example, one school of organisation theory suggests that 

organisations should be conceived in terms of ’a social contract-like 
consensus between the members of a co-operative group who agree to 
work together in order to achieve their goal'^“^  - a conception 

which we shall see was held by early participants in dBHAs. The 

alternative approach to analysing organisations has stressed the 

inevitability of organisational conflict, while recognising that 

many aspects of work behaviour may reflect consensus rather than 

c o n f l i c t we have already seen tendencies to conflict in 

CBHAs.

These different perspectives are therefore associated with 

different types of focus and models of explanation in the study of 

organisational behaviour. The approach which assumes an implicit 

consensus has focused on the dominant, shared value system of

i
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organisations which are seen as microcosms of the wider society.

On the other hand the conflict approach has emphasised that such 

consensus cannot he taken for granted and that organisational 

participants occupy different class positions in society, and their 

divergent economic interests and prior work and social experience 

influence both work attitudes and organisational power relations.

Studies of organisational power relations have focused on 
organisational tensions and conflicts and on the attempts hy 

interest groups to exercise control over their work environment.

They have shown that sectional interests develop within organisations 

as the result of specialisation, hierarchical divisions and economic 

interests, and that organisational groups differ in their ability 

to control key organisational resources, such as expertise, funding 
and support, and to respond to uncertainties.^"^ Further, they 
have demonstrated that power inequalities in organisations stem 

from internal influences such as the official distribution of 

authority, as well as from external influences such as technological 

uncertainties and the actions of external agencies. Finally 

organisational conflicts have been shown to be influenced by the 

differing frame of reference of participant groups, and power 

struggles and conflicts have been identified as a significant source 
of organisational c h a n g e . W e  have seen some of their outcomes 

in the sphere of ŒBHA industrial relations in Chapter Eight.
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I shall stress here that my approach to analysing work relations 

in CBHAs emphasises power relations, or the dynamics of control, 

and the inevitability of organisational tensions and conflict, as 

important aspects of the organisational development of CBHAs.

Having briefly introduced the concepts of organisation structure 

and control and outlined a perspective on organisational conflict,

I shall now develop a perspective on organisational goals.

l.d.l. The complex evolution of organisational goals

Definitions of organisational goals frequently imply that

there is a consensus amongst participants about organisational goals.

For example, Etzioni's frequently quoted definition implies that

organisational goals are collective intentions or objectives which
shape the activities of organisations. Etzioni states that by
organisational goal we mean 'a desired state of affairs which the

organisation attempts to r e a l i s e ' . T h i s  definition carries the
f 51)connotation of an 'explicit or tacit a g r e e m e n t ' about 

organisational practices. However current wisdom in organisational 

analysis emphasises that we cannot take such consensus for granted, 

but must examine the practical pursuit of organisational goals

in order to assess the significance of consensus and conflict amongst
( 52)participants in influencing organisational goals.w  ' Further,

Perrow and others have stressed the role of powerful groups in
( 53)influencing goal priorities.
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The main contribution of goal analysis has been to emphasise 

the diversity of organisational goals and the complexity of 

influences on their evolution. However goal analysis has included 

a number of perspectives on organisational behaviour. For example, 

Silverman, from the social action perspective, conceives of any 

organisation as 'the outcome of the interaction of motivated 

people attempting to resolve their own problems', and therefore
as an instrument or means for attaining a multiplicity of goals. (54)

For Simon, a decision-making theorist, goal-setting involves purposive, 

rational behaviour .^However for Thompson and McEwen (contingency 

theorists) 'goal-setting behaviour is purposive, but not necessarily 

rational'.^ ^  They state that goals may be the outcome of 

'accident' or 'blundering', and 'the most calculated and careful

determination of goals may be negated by developments outside the
(57)control of organisation members'.

My approach to the evolution of organisational goals in CBHAs

denies that there is any serious contradiction between, on the one

hand, the social action approach which emphasises the influence of

participants' intentions and interests on organisational goals and,

on the other, that which emphasises the significance of contingencies

and external constraints. Like Hall and Perrow I shall stress the
significance of the interplay of internal and external influences;

of participants' intentions and interests which influence organisational

attempts to regulate environmental effects; and the impact of
( 58}constraints and contingencies. This approach has already been

applied in Chapter Five where we saw that the official goals of
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CBHAs were influenced by the problems, intentions and concerns of 

the different groups interested in the issue of inner area housing 

obsolescence and in working class housing opportunities in Glasgow. 

Also we have seen that the extensive formation of CBHAs was enabled 

by the institutionalisation of relations between government agencies 

which focused on promoting housing associations and on ensuring 

their public accountability. If we consider this evolving background 

of complexity and institutionalised controls, we can simply conclude 
here that the practical pursuit of CBHA goals will be inevitably 

influenced by external factors, as well as by participants' 

intentions. In the case studies I shall illustrate a further 

aspect of the external relations of CBHAs, which stems from aspects 

of their local base and local accountability. Also, in Part Pour, 
my focus on the processual development of my case study associations 
will allow me to identify the significance of the interplay between 

individual and group orientations and environmental contingencies 

and constraints, in influencing the evolution of CBHA goals or 

policies.

l.d.2. The multiplicity of goals in organisations

A further conclusion of goal analysis has been that 
organisational participants may pursue a multiplicity of goals, 

and Perrow comments that 'organisational goals are not only

multiple, but may also be conflicting, and that they can be pursued
( 59)all at once or in sequence'. ' Perrow identifies five categories

of goals. These are societal goals which specify the goals and
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goals, which are defined in terms of consumption groups for which 

the organisation provides goods or services, e.g. consumer goods, 

health or educational provision; system goals which specify 

intentions about internal organisational characteristics, such 

as internal growth, organisational structure, profit levels; 

product characteristic goals such as quantity or quality, style, 

variety or uniqueness; and finally, derived goals which stem from 
participants' awareness of the organisation's potentialities 

developed through activities oriented to seeking official organisational 

goals.

I would argue that Perrow's categorisation identifies 

qualitatively different types of goals which have varying significance 
for organisations. However, the categorisation's main utility is 

to help us recognise and describe different groups towards which 

organisational goals are oriented, and Perrow and others have 

stressed that organisational goals may be internally and/or 

externally oriented.

l.d.3. Official and unofficial goals

A more important point which emerges from goal analysis is 
the argument that we cannot simply identify organisational goals 

by reference to official statements about goals, which imply a 

consensus of organisational intent. Perrow uses the term 'operative 

goals' to refer to 'the ends sought through the actual operating
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policies of the organisation*. ' Also Mohr distinguishes between 

'true organisational goals' which are supported by a consensus of 

intent amongst participants and operative goals which may simply 

be supported by powerful individuals, for example by chief 

executives who 'commonly are able to impose their wills upon much 

of the behaviour of their organisations'.^^ To Mohr's case of 

the powerful chief executive, I would add that we must also take 
account of powerful external groups or agencies which have the 
capacity to influence operative goals.

Por example, Gouldner's famous case study^0^  of the entrance 

of a new manager into a gypsum plant showed how the new manager's 

authoritarian style contravened the established expectations of 

both miners and the former manager who had favoured an informal, 
consultative and lenient management style. However the change in 
management style was not simply the outcome of the personality 

and approach of the new manager, nor did it mainly reflect problems 

relating to managerial succession, as Gouldner implies. I would 

suggest that it may also have been the outcome of head office 

emphases on tightening up control against the background of the 

high rate of managerial succession experienced by the plant.

Guest's study^ '  of a car plant has suggested that the
appointment of a new chief executive can have different outcomes.

In Guest's car plant the predominant orientation to work on the part 

of assembly line workers was instrumental or calculative, rather
(67)than moral. The appointment of a new manager with a more open,
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industrial and interpersonal relations in the plant. However 

Perrow argues that the old (ineffective) manager in Guest's case 

study had faced continual interference by headquarters in the 

administration of the plant which also lacked proper facilities, 

while the new manager was vested with trust by his superiors. 

Therefore in neither study was managerial style an independent 

variable in influencing internal goals and outcomes.

Also, Selznick's study of the Tennessee Valley Authority (the 

TVA) has shown that the actions of powerful groups outwith the TVA 

served significantly to affect its operative policies. The TVA 

was formed following Roosevelt's New Deal legislation (1933). as 

an experiment in devolving control and in extending opportunities 
for local participation in the implementation of new policies.

However at times local community leaders were resistant to proposed 

changes and Selznick defined the administrator's strategy in the 

face of such opposition as that of co-optation, an approach involving 

bargaining, buying-off and the incorporation of dissenting groups 

into the leadership of the TVA.

I shall suggest here that both Gouldner's and Selznick's 

case studies of very different types of organisation, and of differ
ing organisational issues, are relevant to our understanding of 

CBHAs. In the case studies I shall consider the outcomes of 

appointments of senior officials or chief executives in the context 

of institutionalised expectations about internal control and about
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management style. Further we shall see that, just as in the case 

of the TVA, CBHAs may he faced by local opposition and dissent 

in relation to which influential participants are likely to develop 

coping strategies and to modify policies in order to sustain local 
support.

The main thrust of this discussion is that we should expect 

that organisational goals will be subject to modification over time. 
Goal analysis has suggested two further concepts which focus our 

attention on the evolution and modification of organisational goals - 

these being the 'succession of goals', and 'goal displacement'.

Both these concepts emphasise varied influences on goals and serve 

to support Mohr's statement that 'no goal is the goal' in an 

organisation.

l.d.4. Goal displacement and succession

The concept of goal displacement was developed through the

study of bureaucratic organisations. Following Weber's classic

analysis of bureaucratic authority as one of three types of legitimate 
( 71)authority/ ' writers have pointed to the prevalence of rigid 

adherence to organisational rules, work methods and structures 

which were designed to ensure rationality and efficiency in 
bureaucratic organisations. Blau concludes from his study of two 

civil service departments (an Employment Agency and an Agency 

implementing Roosevelt's New Deal legislation) that 'ritualistic 

conformity with established rules and regulations' stems from
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varying influences. ' The main point is that the rules and 

regulations, which were established as official organisational 

strategies to ensure the efficient and effective pursuance of 

official goals, may end up being treated by participants as ends in 

themselves.

Regarding the concept of goal succession, Blau stated that:

the succession of organisational goals is most 
conspicuous in innovating organisations, since 
some of their initial objectives tend to become 
obsolete, but it is not confined to them. (73)

A clear example of goal succession was illustrated in Sills' 

study of the Foundation for Infantile Paralysis. Following

the discovery of the Salk vaccine and the potential of achieving 
its initial goal, the Foundation's voluntary members became interested 
in applying the innovatory skills developed within the Foundation 

in furthering other causes. Sills concludes that due to the fact 

that many Foundation volunteers were able to assess and articulate 
the longer-term implications of their work, the Foundation became

an organisation as deeply committed to its mode of
operation as to its current purposes ....  it is an
organisation which is as committed to a means as it is 
to an end. (75)

Similarly Selznick describes the TVA's strategy of co-opting the 

representatives of critical groups as displacing the TVA's official 

objective of grass roots participation and he concludes that 

'organisations are moulded by forces which are tangential to their
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rationally ordered structures and stated goals. (76)

What is the relevance of these concepts of goal succession

and goal displacement for our understanding of housing associations?

I would remind the reader that in the historical account of the

voluntary housing movement (Chapters One and Two) we have already

seen how the initial objectives of different types of association

were modified and changed as the result of entrepreneurial!sm and
management choices to diversify objectives. (Associations providing

general family housing began to produce housing for special needs

or vice versa.) However, the significant factors which have

influenced a succession of goals or a shift in policies have been

access to government funding and changing government policies.

(Cost rent societies changed to co-ownership societies in the
1970s; and in the 1980s co-ownership societies affected by the

imposition of the right to sell have begun to develop housing for

sale or for shared ownership.) In the case of CBHAs it is evident

that their organisational goals have multiplied and diversified

over time. Only one CEKA has completed its original area
(77)rehabilitation programme ' and the majority of CBHAs have several 

years ahead before completing their initially specified housing 

objectives. Already however the majority of associations have 
officially specified their interest in new building and redefined 

their overall objective as more generally that of area renewal.

Also I have already argued in Chapter Seven that the longer-term 

role and objectives of CBHAs will depend on strategic choices by
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participants about goals and resource deployment, as well as on the 

housing policies of, and resource allocation, by local and central 

government agencies.

In the final part of this first section I shall consider the 

implications of this discussion for our understanding of the 

evolution of goals in CBHAs and of similarities and differences between 

them.

1.e. Similarities and differences

A final point to be drawn from studies of organisations is 

that they have illustrated marked differences in the character and 

style of organisations, as well as shared characteristics which 

reflect common influences such as organisational growth, professional
isation and environmental constraints. While much of the preceding 

discussion highlights common organisational characteristics, a 

concept which serves to highlight organisational differences is 

that of 'organisational culture'. Eldridge and Crombie have 

commented:

The culture of an organisation refers to the unique 
configuration of norms, values, beliefs, ways of 
behaving 'and so on that characterises the manner in 
which individuals and groups combine to get things 
done. The distinctiveness of a particular organisation 
is intimately bound up with its history and the 
character-building effects of past decisions and past 
leaders. It is manifested in the folkways, mores, and 
the ideology to which members defer, as well as in the 
strategic choices made by the organisation as a whole. (78)
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They further emphasise that it is the constant exercise of choice 

hy organisational participants which is the most significant influence 

on the distinctiveness of organisations. In conclusion we are again 

reminded of the organisational tensions between, on the one hand, 

the influence of personalities, of choice and action by key groups 

of participants and, on the other, the influence of external 

contingencies and constraints which affect organisations similarly, 

either by limiting the scope of discretionary decision-making or 
by encouraging common strategies which generate similar organisational 

tendencies.

In the case studies I shall explore further these tensions 

between constraint.and the scope for discretion in CBHAs.

In the following section I shall discuss how certain common 
aspects of the CBHA experience reflect some of the themes which 

have been theoretically approached in the first section. Section 

Two is divided into three parts. First, I shall provide a general 

description of how young CBHAs in Glasgow developed in the context 

of economic, political and interorganisational uncertainties and 

constraints. I shall also attempt to illustrate how, despite 

these common circumstances of CBEAs, participants' choices have 

affected organisational differences between CBHAs. Following this,

I shall focus on two important aspects of organisational structure 

in CBHAs which have been influenced both by external factors and 

by participants' intentions - these being elements of bureaucracy 

in the official structure of CBHAs and the trend of increasing
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professionalisation. Finally, I shall characterise the official 

goals of CBEAs, which I have determined through analysis of official 

reports and statements. The purpose of this characterisation is 

to highlight ideological aspects of CBHA goals, as well as their 

complexity and diversity, some ten years after the formation of 

Glasgow's first CBHAs.

Section Two s The Organisational Development of CBHAs

2.a. Environmental uncertainties, complexities and choices 
affecting young CBHAs

There were many similarities between the local residents who 

joined the Steering Committees of CBHAs and the working class 

residents of the inner areas of other cities who became involved in
(79)public participation strategies of the 1970s. They were mainly 

working class people who had not generally been active in mainstream 

politics; who were distanced from and often suspicious of state 

planning agencies; and who had no prior management experience or 

experience in the workings and interrelations of state agencies. 

However in several cases, in the early stages, CBHA Steering 

Committees involved or were supported by professional people, by 

community workers or by local councillors.' 1

(80)

The Steering Committees faced significant uncertainties. For 

example, initial funding came in the form of an 'establishment grant' 

provided by the local authority, and bank overdraft facility 

guaranteed by the Housing Corporation. This financial framework
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enabled, young CBHAs to set up office. A further important factor 

was the understanding of local hank managers, some of whom had 

not heard of housing associations in the early stages. Guaranteed 

debt and uncertainties about future income therefore represented 

the financial basis which enabled local Committees to employ staff - 

a situation about which many participants were very unhappy.( 82)As Child has suggested' ' we can view the process of 
organisational growth in CBHAs as representing a series of attempts 

to acquire organisational expertise and to increase participants' 

control over environmental complexities and uncertainties. We have 

seen that CBSA Committees have become collective employers, and 

generally following registration the associations have appointed 

their first Development Officer (DO ) to plan and co-ordinate the 
house improvement programme and to service the Committee in its 

policy-making and monitoring functions.

The first DO has tended to be a person of all trades: 

establishing office organisation and systems for information 

collection; carrying out a residents' survey in the locality and 

answering queries in the office; filling in the appropriate forms, 

where owner-occupiers wish to sell to the association,or in 
connection with gaining the necessary approval for improvement 
schemes; liaising with government agencies on different issues and 

with the consultants appointed to develop the first scheme. It is 

the DO's work in acquiring properties and in advancing improvement
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contracts which has generated the initial flow of income to the 

association in the form of allowances. Further, to the extent

that he/she is a central point of contact between the CBHA and 

local residents, the first DO's approach to local residents has been 

an important factor influencing residents' attitudes to the CBHA.

Other early staff appointments have generally included a 

secretary/receptionist, a second DO (depending on the scale of the 
initial project area approved by the GDC, the HC and the SDD), 

a Housing Officer, a Maintenance Officer/Clerk of Works and an 

Administrative Officer cum Bookkeeper. The Housing Officer is 

responsible for assisting the Committee in developing a Lettings 

or Allocations Policy, for establishing administrative systems 

required by the association's growing role as landlord (for example, 
a rent-collection system) and for ensuring effective written and 

personal communications with tenants. The technical appointment 

reflects the association's interest in monitoring building standards 

on site and in maintaining flats in association ownership.

Finally, associations formed after 1977 were advised by HC 

officials to employ an Administrative/Finance Officer as their 

second or third senior appointment. In general, therefore, since 

1977 there has been increased awareness of the administrative 
complexity of housing association work and of the need for systems 

of financial control and monitoring. After 1980 other environmental 

constraints influenced staff appointments. For example, government 

funding restraint resulted in the approval of smaller project areas
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by the SDD, and served to lower participants' confidence in the 

future pace of the improvement programme. As a result the expansion 

of Development staff was restricted.

There are further similarities in the organisational structure 

and style of young CBHAs. In the first year or so the CBHA office 

has usually been a single tenement flat occupied by between three 

and six staff. Lines of authority, specialisation and office 

routine have generally not been very apparent and responsibility 

has been shared to the extent that secretarial staff have often 

played an important role in providing information to local residents.

A further pattern has been that Committee members in many 

CBHAs have paid frequent visits to their office. In some associations 
Committee members have become involved in day-to-day affairs as 
well as in official Committee business. To illustrate the range of 

participation here are some examples! in several associations 

Committee members have produced discussion papers and requested 

meetings on different issues; in others Committee members have 

helped staff in conducting a survey on a particular topic; they have 

assisted staff with transporting items, e.g. during decanting, when 

they have helped elderly residents with moves and have boarded up 
empty houses which were vulnerable to vandalism. Also, Committee 

members have attended staff meetings with consultants on specific 

contracts as well as meetings with HC officials, and certain 

secretaries have become involved in routine correspondence. Not
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surprisingly, however, extensive involvement characterised only a 

minority of CBHAs in the early stages, e.g. Yoker and Reidvale, 

and patterns of involvement have varied with staff attitudes and 

the approach, employment and family circumstances of Committee 

members/8̂

Apart from these unofficial patterns, ŒBHA business has been 

carried out according to the complex rules which govern their 
official procedures and the decision-making roles of association 

personnel. Also increasingly associations have added to the general 

guidelines of their Model Rules by increasing their Sub-Committees; 

by recording new policies; and by formalising the distribution of 

responsibilities between staff and Committee and within the official 

staff structure.

Therefore, as I have suggested earlier, CBHAs can be seen to 

reflect both bureaucratic tendencies and the characteristics of a 

more organic, flexible type of organisational structure.^8^  In 

general the organisational culture of CBHAs is influenced by 

participants' expectations and by the nature of organisational 

tasks. On the one hand, participants have expected flexibility, 

informality, normative involvement, trust and discretion to 

characterise CBHAs. On the other hand, they have emphasised 
Committee control, administrative efficiency and the employment 

of staff with practical skills and building trade experience, who 

are not necessarily morally committed to the goals of CBHAs. However 

in the case studies we shall see that participants hold contradictory
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values and expectations which serve to generate organisational 

conflicts, and that different types of control coexist as persistent, 

interrelated features of the organisational structure of CBHAs.

A further point about the organisational structure of CBHAs 

is that these 2 7 associations in Glasgow have experienced a faster 

rate of organisational growth than the majority of associations in 

Britain. Also, as an experiment in neighbourhood-based housing
agencies, CBHAs are unique in their scale and complexity, features 

resulting from the CBHA area improvement programme which was 

resolved as a corporate strategy between the regional office of 

the Housing Corporation, the local authority and the SDD. While 

many housing associations in Britain operate without staff, Glasgow's 

CBHAs, five years after their formation, have employed on average 
between eight and fifteen staff, depending on the scale and progress 

of their housing improvement programme and on the extent to which 

they have chosen to provide housing management services for their 

tenants.

I have now described some of the variations between young 

CBHAs in terms of organisational structure, work relations and 

operative goals. I have also pointed to certain similarities between 

CBHAs, which following their initial 'gearing up’ phase, had 
incorporated within their organisations a noticeable variety of 

expertise, of work orientations and types of commitment and of 

social backgrounds of participants. Also, I have described CBHAs 

as innovative work organisations which have been characterised by
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an unusual employment relationship between local residents and their 

professional staff. We have seen that this employment relationship 

affected city-wide industrial relations developments. In Chapter 

Eight I argued that, on the one hand, CBHA work and employment 

relations have reflected patterns which have been found to characterise 

different types of work organisations in capitalist society while, 

on the other, CBHA developments were the outcome of the heightened 

expectations for involvement during the formative phase of ŒBHA 
development. I have also suggested that participants' early expecta

tions about the ŒBHA workplace are most likely to reflect the pattern 

in other types of normative or ideological organisations, in which 

participants seek to realise certain values, and j.n which participants 

are not simply concerned about instrumental or economic rewards from 
their involvement. Finally, we have seen that work expectations and 
relations in CBHAs evolved on the basis of cumulative experience, 

which was communicated both within and between associations.

I shall now discuss some further contextual influences on the 

organisational structure and work relations characterising CBHAs, 

and at the end of this chapter I shall return to the question of 

how strategic choices have influenced differences between CBHAs.

2.b. Contextual influences and structural tensions in CBHAs

From the preceding theoretical discussion in Section One I shall 

abstract certain points about bureaucracy and professionalism which I 

believe are relevant to our understanding of CBHAs. First, aspects 

of bureaucracy have been found to stem from increasing organisational
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growth and from the complexity of tasks and of organisational 

environment. Also, it has "been argued that non-bureaucratic structures 

are both more likely to evolve, and to be more effective, in the 

context of environments characterised by extensive uncertainties and 

change. On the other hand, it has been shown that organisational 

groups may attempt to control uncertainties and external threats by 

standardising procedures or by incorporating dissenting groups into 
the policy-making structure of their organisation. Finally in Section 
One, I have outlined some of the debates on the tensions between

bureaucracy and democracy, and between bureaucratic and professional
. ( 88)forms of control in organisations.

I have suggested that young CBHAs involve aspects of bureaucracy 

in parallel with non-routine, flexible and unique patterns of work 
relations. In the rest of this section I shall explore certain 

common external influences on bureaucracy and professionalism in 

CBHAs, and through the case studies I shall consider how far, and 

in what ways, the tendencies to bureaucracy and professionalism 

conflict with the goals of CBHAs and are reflected in tensions 

within them.

2.b.l. The tendency to bureaucracy in CBHAs

It is important to note that aspects of bureaucracy in CBHAs 

in the first instance stem from the Model Rules of housing 

associations. These specify the basic official structure of control 

of housing associations, which is approved by the Housing
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Corporation. J  These aspects of bureaucracy are clearly designed to 

ensure the public accountability of associations by clarifying and 

centralising the location of responsibility and authority in the 

collective executive body. Moreover, they imply a markedly 

hierarchical model of Committee control over staff which is therefore 

implicit in CBHAs even at the stage of their first staff appointment. 

The organisational assumptions implicit in external guides are suggest
ive of a centralised, hierarchical and routinised system of internal 

control. It is a model of control which reflects the prescriptions 

of the classical management theorists, and which has been shown 

to contradict with forms of control which characterise both 

professional and organic types of organisation.

A further point is that the model of formal control which is 
implicit in the official structure of housing associations assumes 

a division of labour whereby the Committee retains responsibility 

for policy and officials are responsible for implementation. For 

example, an NFHA guide states that:

The Committee of Management acts for and in the name of 
the Association. The Committee must retain the ultimate 
control of all aspects of the association's work and must 
ensure that its financial and legal responsibilities are 
properly fulfilled. The powers of the Committee are very 
wide and although particular functions may be delegated 
to sub-committees, the Committee of Management retains 
the responsibility for ensuring that these functions are 
properly carried out. The Model Rules allow little power 
to be delegated entirely to staff and although many 
functions may be given to employees by those associations 
that are employers, responsibility for these aspects of the 
associations work still remains firmly with the Committee. (9l)
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However the NIHA guide implies there may be contradictory aspects 

of control in associations. Having argued that in theory, Committees 

can delegate little to their staff, on the question of staff 

appointments it suggests that:

Since the senior executive is to be held responsible 
for the success of the organisation - his or her 
opinion is likely to be paramount in this selection 
process. (92)

These tensions, and the dynamics of control in practice, are not how

ever recognised in the model of organisational control which is 

implicit in Housing Corporation (Monitoring Division) statements 

about Committee control. In its supervisory role the Monitoring 

Division is concerned with two main questions. 'Are the Committee 

of Management in control of the association?' And 'Are the
activities of the association consistent with the objects of a non-

( 93)profit-making housing body in receipt of public f u n d s ? N o w  

while associations generally accept the legitimacy of monitoring, 

and are interested in improving their operations and procedures in 

the name of increasing effectiveness and accountability, it is 

worth commenting that the framework of monitoring serves to emphasise 

an internal focus on procedures and on hierarchical control. More

over, we have seen that scheme approvals procedures operated by the 
Housing Corporation inevitably serve to accumulate associations' 

dependence on bureaucratic procedures.
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As a result some participants have become concerned that there 

are pressures to increasingly involve Committee members in 

administrative details - a trend which carries the risk of diverting 

them from policy issues and from the prime objectives of their 

involvement. Therefore, many participants face the contradiction 

that while they are committed to improving local housing opportunities 

and provision and, while they are concerned with ensuring that their 
association effectively pursues policies which further these aims, 
the pursuit of efficiency and effectiveness in practice may result 

in goal displacement. I shall return to these tensions in the 

concluding section of the thesis.

In the first section of this chapter we have seen that organi

sational behaviour and decision-making practices may not necessarily 
reflect the official and stated goals and structure of organisations. 

The studies to which I referred in that section have implied that 

organisational behaviour and decision-making are influenced by the 

differing expectations, backgrounds and intentions of participants, 

the actions of powerful groups in organisations and their reactions 

to external controls and constraints. Further, many studies have 

illustrated that the influence of individuals and groups on 

organisational practices may reflect their capacity to control 
organisational uncertainties (by virtue of their leadership qualities, 

their expertise or their unofficial work contacts) rather than the 

responsibility and authority vested in them by their position in the 

official structure of control.
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These points have also been illustrated in the literature on 

public sector bureaucratic organisations where a key focus has been 

on the respective powers of bureaucratic officials and elected members 

in decision-making. Several writers on local government have

questioned the assumptions of a clear role division in policy-making
(95)between councillors and officials. ' ' Dearlove states:

First, the policy-administration dichotomy is a quite 
inadequate way to describe the working of public bodies 
and the division of labour between elected and official 
participants. Second, the issue is not whether officials 
have power but to what extent they have power. Third 
it is not possible to generalise over time, place and 
issue as to the relationship between councillors and 
officers. (96)

And Self argues that 'it will always remain impractical to put 

"questions of policy and questions of detail" into insulated
(97)compartments1.

In the case studies we shall see that contradictory aspects of 

control in CBHAs have served to influence tensions in relationships 

and, in this respect, there are similarities between ŒBHAs and other 

types of organisations. In the following section I shall concentrate 

on a further organisational contradiction - that between bureaucracy 

and professionalisation.

2.b.2. Organisational learning and professionalisation

From the preceding discussion I shall suggest that the 

evolution of CBHA policies has been influenced by internal reflection 

on local experiences as well as by external relationships. CBHA
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participants in Glasgow exchange attitudes, experience and advice 

through informal contacts and through involvement in common 

organisations. Alongside the influence of government agencies, 

these "exchanges" have served as an important influence on the 

organisational development of CEHAs.

I have discussed how increasing hierarchy and bureaucracy 

characterised the first phase of CBHA growth. Professionalisation 
has been a parallel phenomenon in two senses of the word. First, 

while many housing associations operate without staff the scale of 

the housing programme of individual CBHAs made it inevitable that 

implementation would be dependent on paid officials. Secondly, 

there has been a growing emphasis on advantages of specialised train

ing focused on different staff functions.^8'* Since 1980 there has 
been a steady increase in the provision of training for Committee 

members by the Scottish Federation of Housing Associations (SFHA), 

the Glasgow Forum and the Glasgow Federation of CBHA employers. Also, 

while individual CBHAs have established "in-house" training to varying 

degrees, since 1978 CBHA staff have established city-wide forums to 

discuss specialist issues and to hold training events. At the present 

time there are specialist forums for Development, Housing Management, 

Maintenance and Finance staff, and in 1982 senior staff formed a 
Management Development forum to focus on management issues in CBHAs. 

These forums meet on a regular basis in the Glasgow office of the

SFHA.
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In relation to staff growth and professionalisation, some 

Committees initially responded by questioning the time spent in staff 

discussions outwith the office and the value of internal staff 

meetings. However, a dominant view held by staff in associations 

formed prior to 1977 was that neither staff nor Committees had 

appreciated the administrative complexity of the tasks at hand.

These comments made in interview by long-experienced DOs are
(99)representative of such views.

I now see myself as having been part of an organisation 
which was responsible and being paid for a sensible approach 
to house renovation and for giving residents a good deal.

I joined the association with positive expectations. The 
job seemed to be an unlikely kind of crack in the way the 
world works. It was a chance to keep out of technocratic 
circles. It seemed to involve community action but also 
the fluke of resources to spend, however I was sceptical 
because of my past work experience. In practice, the 
key aspect of the job has been coordination and adminis
tration.

What we didn't realise at the start was the importance of 
efficient administration and of the non-patemalist aspects 
of professionalism.

Prom the point of view of Committee members, many referred in 

interview to the discrepancy between their early assumptions about 

Committee control and their experience of organisational growth, 
complexity and external controls.
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When we were formed the Housing Corporation told us 
'you're in control'. We believed that. None of us 
understood how our associations would grow, that we 
would be held responsible as employers and managers 
and how much training was needed for us to accept 
these responsibilities. We were naive and we were thrown 
in at the deep end.

And a past chairman commented in interview on the expectations of 

Committees which are implied by Housing Corporation monitoring.

The Committee is expected to be in control of policy and 
of the association's affairs. We are in a cleft stick. 
How do we develop policy without working in partnership 
with staff? We have to rely on staff to guide us as to 
how and what we should monitor. The Housing Corporation 
and the Federation haven't recognised that or haven't 
worked out how to help. And what happens when we have 
management problems with staff? Maybe it's easier for 
the Glasgow associations which were formed later. When 
we were formed no-one had considered these questions.

These views were still being expressed within individual 
associations, and at meetings of the SFHA and the Glasgow Forum in 

1982-83. There were different influences on these trends of 

professionalisation and of increasing questioning about Committee 

control and related training requirements. First, we have seen that 

the experience of growth and complexity served to generate increasing
4

demands for training and support. Secondly, there was the scepticism 

and concern within government agencies about devolving control to 

local groups in working class localities. A Tory councillor who has 
long supported CBHAs provided an account of such scepticism.
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This type of indifference was mirrored in some areas 
of the Civil Service. One elevated civil servant, with 
polystyrene injected into his veins, wrote about housing 
associations, 'what is the basis on which unemployed glaziers 
will be able to run a housing association?'. (100)

Perhaps more significant than such scepticism was a third influence 

the emphasis on public accountability of housing associations by HC 

and SDH officials. For example, a former Chairman of the Board of
i

the HC stated at the 1981 SFHA Conference which was titled 'It's 
a New Ball Game, Players and Management - Are you aware of the rules?'.

The movement requires increasing professionalisation at all 
levels ... Volunteers are now directors of multi-million 
pound businesses. If you had realised what you had let 
yourself in for when you started, you might have given up. (101)

Against this background the SFHA has attempted to help 
associations cope with the implications of their public accountability. 
In 1980 a Personnel Manager from ICI carried out a study commissioned 

by the SFHA through the offices of the Scottish Action Resource Centre, 

on the training needs of CBHAs. His r e p o r t , w h i l e  recognising 

variations between associations, emphasised the lack of management 

and administrative skills and 'organisational, structural and 

attitudinal' problems in CBHAs. It recommended a variety of training 

strategies. The initial response to the report amongst Glasgow 

associations was aggressive and defensive, however in later discussions 

it was commented at the Forum that 'it only told us what we all know 

anyway'. Its recommendations have been increasingly incorporated with

in the training policy of the SFHA, and the active interest of 

Committee members in educational aspects of their involvement was
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still a distinctive characteristic of many of Glasgow's CBHAs by

1984.

In conclusion I would suggest that professionalism and 

bureaucracy in CBHAs have been trends influenced by central and local 

accountability. Local residents want a professional housing manage

ment service and are concerned that their local association should 

operate fair and systematic allocative procedures. Moreover, local 
people are interested in knowing that associations pursue correct 
procedures in distributing public funds, for example in the tendering 

of contracts, and this interest in public accountability coincides 

with the approach of central government agencies. However, as well 

as extending accountability, the trends of professionalism and 

aspects of bureaucracy represent means through which association 
participants gain confidence in the face of uncertainties and of 
complex goals and tasks. Bureaucracy - the establishment of records, 

systems and routine procedures - provides a point of reference to 

past decisions, to an accumulated stock of knowledge, and to the 

logic of policy development. Professionalism also should serve to 

generate a reasoned approach to the multifarious problems, situations 

and special cases which are a normal part of the CBHA work process.

In the case studies I shall consider these developments as they 
have affected two CBHAs in Glasgow and I shall return to draw some 

conclusions about the tensions relating to bureaucratic, professional 

and democratic aspects of CBHAs in Part Five, the final section of

the thesis.
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2. c. CBHA : Goals, ideology and strategic choice

In this section I shall discuss the goals and ideology of 

CBHAs. First I shall present a classification of CBHA goals which 

is intended to describe and clarify the main goals pursued by CRH A 

participants. This classification is based on statements about 

goals in official reports and in interviews, as well as on my observa

tion of CBHA activities. In general it should serve to characterise 
the official, rather than the operative goals of CBHAs^10^  and, 

therefore, I shall attempt to highlight some aspects of operative 

goals following the classification. I shall conclude the section by 

focusing on ideological aspects of CBHA goals which serve to highlight 
their distinctive organisational character.

2.c.l. A classification of the official goals of CBHAs

In classifying the goals of CBHAs I am abstracting and 

simplifying reality, and therefore the classification cannot represent 

the complex of goals pursued in any particular CBHA, at any one time^10^  

It distinguishes between four categories of goals: first, those which 

relate to housing production; secondly, those relating to housing 

management and allocation; thirdly, those relating to public 

participation, local accountability and to neighbourhood provision; 
and, fourthly those which are more internally oriented.
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Housing Production

1. To establish and administer a sensitive approach to 

rehabilitation in a planning-defined locality.

2. To acquire property from landlords and owner-occupiers who do 

not wish to carry out improvements themselves, thus establishing 

a new form of tenure in the locality; to take responsibility for 
the required organisation of improvement, management and 
maintenance of property in the association's ownership.

3. To coordinate owner-occupier improvements on behalf of the local 

authority with the aim of administering comprehensive tenement 

improvement s.

4. To develop, or to organise the development of, new building
in the locality in relation to defined needs (e.g. large families, 

the elderly, the handicapped), sometimes in conjunction with 

specialist housing associations.

5. To employ and to monitor the work of professional consultants 

(architects, quantity surveyors, etc.) in implementing the 

association's policies about standards and approach to local 

residents.

6. To ensure the efficiency and effectiveness of the building 

programme - recognising its implications for the association's 

role in maintaining properties, and for the longer-term housing

mix in the area.
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Housing Management and Allocation

1. To provide and implement a lettings system which takes account 

of the interests of residents in the locality in the context 

of housing needs and provision in the City of Glasgow.

2. To implement policies sensitively in the context of knowledge 

relating to local conditions and to individual family 

circumstances.

3. To ensure the effective coordination of rent collection and of 

housing maintenance, independently, or in partnership with 

property factors.

4. To coordinate local authority rehousing in partnership with the 
Housing Management Department at Glasgow District Council, for 
those residents who do not wish to remain in the locality.

Public Participation, Local Accountability and Neighbourhood Provision

1. To involve local residents in decisions relating to housing as a 

process - as they are affected as individual family units (through 

means of consultative design and close/block representation),

and in relation to the broader housing interests of local residents 
(e.g. through means of information provision, public meetings).

2. A related objective is to encourage local residents to participate 

in the Committee structure of the association, and in CEHAs the 

majority of Committee members reside in or near the project area

of the association.
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5. To increase confidence in the locality and its future, through 

both house and environmental improvement, and to ensure that 

the area becomes, or remains as, an attractive base for living 

by improving neighbourhood facilities.

NB While the funding and administrative provisions of the 1974 

Act are focused purely on housing provision, in several CBHAs 

participants have become involved in generating neighbourhood 
services.

Internal or System Goals

■ v The goals which I have discussed so far are primarily both 

official and externally oriented. However, CBHA participants also 

pursue internally-oriented goals, or systems goals in Perrow's 
terms. For example, goals of efficiency and effectiveness and the 

proper conduct of association affairs are aims which are relevant 

both to internal systems and to public accountability. Other 

internally oriented goals relate to the administrative organisation 

and its structure, to the structure and process of staff pay and work 

conditions and finally to the criteria for defining access to 

association membership.

2.c.2. CBHAs and operative goals

The operative goals pursued by dBHA participants are more complex 

and diverse than my characterisation of official goals would suggest. 

In discussing the official goals of CBHAs I have generalised from



393.

official statements about goals in different associations. While 

there are variations to be found in the official goals pursued by 

CBHAs (for example in relation to policies about membership; 

housing provision for special needs, new building; and on the criteria 

for allocations) the operative goals of associations are inevitably 

more varied and diverse as these reflect cumulative and on-going 

choices by CBHA participants as well as contextual influences.

For example, on the production side since 1978 several CBHAs have 
become actively involved in lobbying and campaigning strategies 

in order to increase the quality and speed of area rehabilitation, 

while other associations have not chosen to become involved in such 

strategies. Secondly, the evolution of housing standards reflects, 

on the one hand, associations' cumulative and shared experience 
with housing maintenance problems and, on the other, advice by 
professional consultants.

As landlords, CBHAs vary in their allocations policies and in 

their practices of allocating houses. For example, in certain 

associations, the allocation of houses has been depersonalised to 

ensure objectivity by the implementation of a "points" system, while 

in others it has been argued that the special circumstances of house 

applicants should be considered within the framework of a more 
flexible allocations policy. Further, in some associations, Committee 

members choose to know the names of applicants in their sub-committee 

discussions, while in many associations this practice is not pursued. 

In general, all such issues have been the subject of internal
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disagreements and debate (between staff and Committee, and amongst 

staff) which have influenced the evolution of policies, as we shall 

see in the case studies which follow.

I have suggested in earlier c h a p t e r s ^ t h a t  control over 

certain housing issues rests primarily outwith the framework of housing 

association policies. I shall explore this argument by focusing on 

the evolution of operative goals (policies) in Part Pour and by 
considering aspects of power and control which have been reflected 

in the housing association experience in Chapter Thirteen.

Finally, on questions of public participation, local account

ability and neighbourhood provision, there are again notable differ

ences between CBHAs. The majority of CBHAs have become involved in 
some form of neighbourhood provision (e.g. for the elderly). Also, 
certain associations have been notably committed to working with other 

local groups, such as Community Councils, and on local initiatives, 

such as neighbourhood centres (Reidvale and Yoker) and more recently 

co-operatives (Yoker). A further general pattern is that when 

associations have pursued such objectives it has been a minority of 

staff and Committee members who have been initiators and who have 

been most active on these fronts. Also following the discussion in 

Section One of this chapter, this "minority" may coincide with the 
power group or dominant coalition in the association.
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Finally, on the question of local accountability, associations 

have differing policies about access to membership (for example, 

while Elderpark and Reidvale HAs draw their membership from within 

their Action Areas, the membership zone of others like Central Govan 

and Rutherglen is wider than their action areas). Also, to different 

degrees, associations have attempted to communicate with local 

residents about housing issues affecting the association and its work. 
For example, in some CBHAs participants have published regular news
letters, they have supported the publication of a newspaper for 

housing association tenants, they have held regular public meetings 

and/or they have regularly attended meetings of other local groups, 

e.g. residents' and tenants' associations. On the other hand, the 

main concern in most associations has been to improve the tenements 
anH to become fair and efficient landlords, so that the extension 
of local participation in association affairs has not always been a 

dominant objective. It is interesting that having speedily and 

effectively completed its initial area rehabilitation programme, 

Elderpark HA is now focusing on discussions about devolving control 

by establishing housing co-operatives.

All these examples serve to illustrate zones of discretion or 

areas of choice through which participants have influenced their 
associations' operative goals. In the case studies we shall see 

how strategic choices by dominant groups have influenced the goals 

of two CBHAs over time. Finally I have emphasised earlier that the 

evolution of operative goals is influenced by internal and external
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contextual factors as well as by participants' choices. Through the 

medium of the case studies I shall illustrate this interplay of 

internal and external factors and its effects on the evolution of 

specific goals.

2-c.3. The ideological distinctiveness of CBHAs

Following this discussion of the goals of CBHAs I shall now 

point to certain ideological aspects of the goals of CBHAs and I 
shall suggest here that these ideological aspects serve to influence 

the distinctiveness of the organisational culture of CBHAs.

In Chapter Three I suggested that certain goals of CBHAs are 

similar to those of tenant co-operatives, while others are 

similar to those pursued by conventional housing associations and even 
by local authorities. There are, however, certain values which are 

implicit in the goals of CBHAs which distinguish them from these other 

agencies which are interested in housing provision. In general the 

official ideology of CBHAs emphasises values of community and of 

community development; local control of housing production and 

allocation; and the retention of inner area neighbourhoods through 

both rehabilitation and new building. The ideology of CBHAs also 

implies that housing provision should be administered differently 
from traditional practices of the local authority by involving an 

approach which takes account of resident requirements and which is 

locally accountable. These values were expressed by Glasgow CBHAs 

in a collective statement to MPs:



397.

The Committee members are all volunteers, many first-time 
volunteers, who have given a lot of time and effort to 
recruit members, to convince neighbours of the value of 
preserving their community by their own efforts. By 
their work they have made and are making an act of faith 
in the future of their local community. ... The social 
and political implications of alienating so many 
potential and actual opinion leaders in the Inner City 
ought to be disturbing to the government.

And, on the reasons why GDC and the HC encouraged the formation of 

CBHAs, the statement continues:

(a) Here was a way to provide alternative forms of tenure 
and expand the small non-council sector of housing.

(b) Here was a way to revitalise the deprived tenemental 
areas of Glasgow with the aid of Central Government funds.

(c) Here was a way of involving local residents in decision
making and the management of their areas.

(d) Here was a way to improve Glasgow's sub-standard 
tenements without municipalisation and with the 
retention of the owner-occupier.

(e) Here was a way for the local authority to carry out 
their new responsibilities under the Housing Act
in a more sensitive and successful manner than had 
been achieved on schemes such as the Old Swan at 
Pollockshaws. (108)

This collective statement illustrates the dominant values which 

are emphasised by CBHA participants in legitimising their associations' 

role and activities to both government agencies and to local people.

It also serves to highlight expectations about the distinctive style 
of CBHAs as organisations, and we have seen some consequences of these 

expectations in this and the previous chapter.
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In general the second section of Chapter Nine has attempted 

to apply to the organisational development of CBHAs some of the 

theoretical themes and perspectives which were outlined in the first 

part of the chapter. In doing so, my intention has been to highlight 

some of the influences on similarities and differences between CBHAs. 

These influences have included, first, external constraints and 

structural influences which may be reflected in organisational 

tensions and problems; and secondly, the role of powerful groups »
in influencing organisational outcomes. I shall explore the interplay 

of these influences on the evolution of two CBHAs in Chapters Eleven 

and Twelve. However, prior to the case studies of Govanhill and 

Reidvale Housing Associations, in Chapter Ten, I shall focus on a 

different aspect of the environment of CBHAs, that of the neighbour

hoods in which the local associations were formed in 1973 and 1978 

respectively.

In discussing these two localities I shall take account of the 

historical, political, economic and social characteristics which 

provided the local context of CBHA formation and early development.
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