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ABSTRACT

CENTRAL LONDON UNDER RECONSTRUCTION POLICY AND PLAN-
NING, 1840-1959

The thesis deals with the formation of the post-Second
World War reconstruction and planning machinery in
Great Britain on the one hand, and on the other, with
the replanning efforts undertaken in London and espe-
cially the redevelopment programme regarding its cen-
tral area in the form of the comprehensive development
projects.

The central hypothesis is that, although the planning
thought, legislation and technique realised significant
evolutionary steps b& introducing important innovatory
instruments and bold planning concepts, the rebuilding
of Central London was not a success to &a comparable
extent. This divergence between concept, plan and out-
come was mainly due to the difficulties faced during
the implementation stage as a result of financial prob-
lems and, in addition, to the way that the application
of aspects of Modern Architecture in some of the new
buildings were carried out.

The work is structured in three parts. The first one,
under the title "Reconstruction and Planning Machin-
ery”, explores the administrative and statutory devel-
opments in town planning matters during the period
18940-1858. The conclusion of this analysis 1is that,
because of the sweeping character of the new planning
system which was introduced, a contradiction had
emerged due to the pluralistic character of the British

socio-economic system. The second part has the title
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"Replanning London” and deals with the plans proposed
for London as a whole during the 1940s. The main fin-
ding was that the six plans which were proposed could
be considered as sections of one planning endeavour.
These plans have &a unified and continuous character,
although each one had been prepared by a different team
of planners. Finally, the third part, under the title
"Redeveloping Central London”, examines the proposals
for the rebuilding of the City of London and for spe-
clfic areas of Central London located on both sides of
the Thames. The main conclusion of this analysis is
that, although these projects 1introduced 1innovations
concerning the control of wurban dencities, and the
hygiene of residence and office accommodation 1in the
city <centre, they failed to achieve one of their main
tergets. This was the unification of both parts of Cen-
tral London located at the north and south banks of the

Thames.
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I. INTRODUCTION

Town planning, as a set of concepts, ideas and legisla-
tive rules, 1s tested and effectively developed through
the given opportunities of implementation in real con-
ditions. Among such opportunities are those which arise
after a great disaster in a country. In fact, the
effects of a physical calamity or war destruction will

requlre a great national reconstruction effort.

In 1ts widest sense, the term reconstruction refers to
the economic, as well as to the “social, moral and
physical™! revival of a country. As a consequence, the
establishment of a central machinery must be considered
as a basic necessity in order to realize an extensive
reconstruction programme. In this context, the re-
planning and re-building of the cities of this country

becomes a majJor component of this total reconstruction
activity.

The OSecond World War was undoubtedly the most disas-
trous event 1n twentieth century European History. The
need for reconstruction of the European countries imme-
diately after the end of the hostilities was evident.
I'his reconstruction, of course, took place, but the
manner by which each country responded to the problem
was different from the others; mainly, because of its

economic capabilities, as well as the local conditions,
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which prevailled. Among these post-war reconstruction

cases, the British one presented an additional particu-
larity, in that the reconstruction machlinery was orga-

nised more or less entirely during the wartime period.

This could be explained by the fact that Britain was
one of the few European countries which participated

throughout the war and at the same time, remained unoc-
cupied during this period. Additionally, thils country
had the experience of the First World War, when British
reconstruction planning had also started before the end
of the war. As a result, it had been possible to pre-
pare the reconstruction plans systematically and in an
uninterrupted way. The advantages were significant when
peace came, for the machinery of the whole reconstruc-
tion activity was available. Particularly, in town and
country planning terms the developments which occurred
led to the establishment of the famous post-war British
Planning System. But, as this process was very close to
the political developments of that period, the J.B.
Cullingworth’'s view that "the essence is political even
when issues are defined in technical terms”2, it 1s
accepted as the crucial methodological basis in order

to be approached the above planning developments.

Admittedly, there is a general agreement among histo-
rians and practitioners that the Second World War
marked an important new stage in the development of
urban and regional planning in Britain. Indications of
a new enthusiasm for planning coincided with the first
heavy air raids on London and the big provincial
centres, in the autumn and early winter of 1840. How-
ever, the main stimulus to new planning thought was the
destruction caused by the raids. It was widely felt
that extensive urban areas, particularly in the city
centres, would need reconstruction, &and there was
almost universal agreement that this reconstruction

would need to be planned under the aegis of central
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and/or local government, rather than left to the free
play of the market. Quite quickly, the debate broadened
out from the simple reconstruction of bombed buildinds
and dlstricts to the re-planning of the citlies as a

whole, and even of the regions around them.

In the above context, the re-planning and re-building
of London became a burning question of the British
political and social scene. Especially, the debate on
Central London concentrated very soon, on the one hand,
the interest of the private sector, which aimed to par-
ticipate i1n the speculative opportunities generated by
reconstruction activity, and on the other, the attempts
of the various collective institutions and bodies to
bring about, in some way, the "rational” development of
Central London. By this was understood an intervention
conforming to the ideology and procedures accepted as
necessary by the more advanced elements of the town
planning circles of that time. This clash of approaches
was typified in the endeavour, undertaken mainly by the
London County Council, to up-grade the south part of
London’'s central area, that is the central districts
located on the South Bank of the Thames. This signifi-

cant but neglected episode will receive particular

attention in this thesis.

The research 1in this thesis focuses on the 1840-13858
period, and it deals with the formation of the British
reconstruction and planning machinery on the one hand,
and on the other, with the re-planning efforts under-
taken 1n London and especially the redevelopment pro-

gramme which developed in its central area in the form

of the comprehensive development project.

Our central hypothesis is that, although the planning
thought, leglislation and technique realised significant

evolutionary steps by introducing important innovatory

-7 -



1struments and bold planning concepts, the re-building
of Central London was not a success to a comparable
degree. This divergence between concept, plan and
result was mainly due to the difficulties faced during
the 1mplementation stage as a result of financial prob-
lems, and, in addition, to the adoption of elements of
the architecture of Modern Movement in some of the new
buillding carried out. Actually, referring to the latter
point, modernism, though originating in Europe 1in the
1820s, came partly from USA after 1845 in the form of
the International Style, an architectural style which
was strengthened by the arrival to the USA in the 1830s
of some of the leading architects of Europe as refu-
gees, including Walter Gropius, Mies van der Rohe, Mar-
cel Breuer, Jose Luis Sert and Moholy-Nagy, who had
years of struggle on behalf of Modern Architecture
behind them. Both these sides of modernism were, 1n a
degree, accepted by the young British architects and
became their main instrument in expressing the form of

the new building structures.

In order to assess the value of post-war British recon-

struction activity, this will be examined at two lev-
els: primarily, as a system of conceptualization and

implementation in the context of the historical circum-

stances, and secondly in each of the above sectors sep-

arately. It is expected that through this examination

will occur the proper arguments to understand the phe-
nomenon of the reconstruction of Central London durilng
the first post-war yvears. Indeed, this principle will
be the methodological basis of this research work. In
practical terms, the present work 1is structured 1in
three Parts, under the following titles: “Reconstruc-

tion and Planning Machinery"”, “"Re-planning London" and

"Re-developing Central London'.

Fart 1 consists of seven Chapters, which respond to the
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following questions: first, what were the main problems
ralsed 1n the bilg British urban agglomerations in town
planning terms? secondly, what were the main arguments
used on the debate on the necessary urban reconstruc-
tion and the formation of a new planning machinery in
the pre-war and the war years? thirdly, what were the
most 1mportant administrative and statutory develop-
ments which occurred during the wartime period?
fourthly, what was the town planning legislative work
produced by the Coalition Government of the 1840-1945
period? fifthly, what were the legislative innovations
introduced by the highly innovative Town and Country
Flanning Act, 1947, passed by the first post-war Labour
Government, and what were the reactions to them by the
Varilious organised 1nterests of British society?
sixthly, which were the needs that 1led to redevelop-
ment, especially of the central urban areas? and
lastly, what were the main innovations of planning

technique which facilitated the redevelopment of the

central areas?

Part 2 consists of six Chapters, which respond to the
following questions: first, what was the general frame-
Wwork of central governmental policy in relation to the
re-planning of the London area? secondly, how did the
various private institutions react to the need to
replan Londen? thirdly, what were the main features and

s of the London County Council prepared by J.H.
rorznaw  and P, Abercrombie? fourthly, what were the
important points of the Greater London Plan prepared by
Fatrick Abtercrombie? fifthly, what were the main pro-
posals contained in the County of London Plan prepared
by the Town Planning Committee of the London County
Counci1l? and lastly, what were the influences and the
consequences of the above planning proposals on the

reconstruction of London?



Finally, Part 3 consists of three Chapters, which
sddress the following questions: first, what were the
first ideas and proposals prepared 1in the post-13840
period regarding the re-planning of the City of London?
secondly, what were the main proposals of the Holden-
Holford Plan for the City of London published in 189477
and lastly, what were the main projects and the degree

of their successful implementation for comprehensive
redevelopment of central areas in London sited on both

banks of the Thames?

The thesis ends with a conclusion summing up the
British reconstruction experience of the 1940s and
1850s, and the general characteristics of this acti-

vity, considered from a town planning and architectural

viewpoint.

The main sources of material upon, which the research
work 1s Dbased can be divided into three major catego-
ries. The first of them is the archives of the Public
Record Office (PRO); 225 PRO files were investigated
referring to urban and economic reconstruction of
British <cities, and especially of London. The second
source is the contemporary specialist press, and nota-
bly: The Architects  Journal, for the time period from
1938 to 1959; The Journal of the Town Planning Insti-
tute, for the time period from 1854 to 1963; and The
Town Planning Review, for the time period from 1837 to
Sol. The third source is composed of books and other
literature, most of them published 1in the 1340-13853
period but including later material published up to the
present day. A full list of sources is provided in the

Bibliography of Works Cited (pp. 414 - 432).
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Part 1

RECONSTRUCTION AND PLANNING MACHINERY







II. BRITISH TOWN PLANNING ON THE EVE OF THE SECOND
WORLD WAR

Our aim here is to identify the condition of British
town planning on the eve of the Second World War. The
analysis is based on the view that town planning is
both, an expression of an utopian idealism which
attempts to achieve the "perfect world” and the "ideal
city 1, and the product of an effort to minimize fric-
tional effects in the land and building market, achiev-
ing at the same time minimum environmental standards.
It follows from this definition, and 1its historical
context, that a summary of the ideas of the pioneering
planners on the one hand, and on the other, of the
procedure of the "Planning Acts"” as it had developed by

1838 will provide a satisfactory foundation for a con-
sideration of the British town planning inheritance on
the eve of the Second World War.

Ebenezer Howard's concept of the self-financing,
medium-sized cities of about 30.000 people, sited in
open countryslide and surrounded by a large '"green
belt”, was published in his book Tomorrow in 1898 and
re-issued 1n 1802 as Garden Cities of Tomorrow, 1s
often regarded as the most influential 1dea and the
most declsive contribution in the <c¢reation of the
British Planning System in the twentieth century?.
Besides the foundation in 1803 of the first Garden City
at Letchworth, and the adaptation of the village-1like
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residential scale to the creation of a conventional
suburb3 by the establishment of the Garden Suburb at
Hampstead in North-West London between 1805 and 1808,
the major influence of Howard’'s ideas lay more 1in grow-

ing concern about land use, urban 1layout and house

design4. So, according John Stevenson, architects and
planners, such as Raymond Unwin, Barry Parker, Patrick
Abercrombie, Frederick Osborn and Patrick Geddes,

expanded and applied the Garden City concept and com-
bined it with foreign ideas to produce a distinctive
British planning movement, although it is considered by
Patrick Abercrombie as the implementation of the
English ideal of low-density garden and house type of
residential planning®. Anyway, as Anthony Sutcliffe
argues the Garden City idea prompted enough achievement

in Britain to justify the survival and further develop-

ment of the idea into 1840s8.

At the same time, the foundation of the British Urban
and Regional Planning System could be considered as an
accumulating corpus of legislation contained 1n a
series of "Planning Acts", beginning with the Housing,
Town Planning, Etc., Act, 18087. According to Anthony

Sutcliffe, this Act was a moderate and realistic mea-
sure which made town planning powers available to local
government within four years of the coinage of the termn
"town planning’ and within less than a decade of the
first importation of the town planning idea from Ger-
many®. In practice, and although Parliament and the
people expected the Act of 1908 to be used to promote
development of the “garden city type"®, it Dbasically
allowed urban authorities to lay down the pattern of
main streets, to designate industrial and residential
areas, to set aside 1land for open space and public

buildings, and to fix densities and house types 1n the

residential districtsio.
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The Housing and Town Planning Act, 1318 followed. Even-
though, it was made national and compulsory, it did
little 1in practice to broaden the basis of the town
planning. As a matter of fact, town planning was exer-
cised on only a small scale, though since 1820, it had
been supervised by a special Department of the Ministry
of Health?l, It is to be noted here, that town planning
was not formally separated from housing until the pas-
sage of the Town Planning Act, 1825, which was a conso-
lidating measurel2, [t was succeeded by the Town and
Country Planning Act, 1832, in which the aspect that
the countryside needed planning as much as towns, and
the resulting concept of "town and country planning”,
was embodied. This important Act made it possible in
principle for all building development in England and
Wales, whether in town or country, to be made subject
to planning control1®, However, effective control was
dependent on the existence of statutory plans, and in
this respect there were serious deficiencies as late as
1838. For example, there is no question that the fail-
ure to relieve the problems created or aggravated by
suburban development was largely due to inadequate town
planning!4. According to Harry Richardson and Derek
Aldcroft, this failure can be attributed to two fac-
tors: defective legislation and the apathy of the plan-

ning authoritiesis

At this point it is necessary to examine the conditions
which 1nfluenced positively or negatively the actual
use of the new planning powers in the 1830s. For this,
two subJects must be analysed in a more detailed way;
the first one is housing needs, and the second, 1is the
road traffic question in the Jlarge urban agglomer-

ations.

As far as housing is concerned a corpus of legislation

had built up since the middle of the nineteenth cen-
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tury. Well in advance of the passing of the 1808 "Plan-
ning Act”, local authorities had been provided with
extensive powers to clear and replace slum housing, and
eventually to provide new housing, unconnected with
clearance schemes, to meet "general housing needs . The
outstanding statutes were the Artisans’ and Labourers’
Dwellings Improvement Act,1875, which permitted the
demolition of entire districts of slums and their
reconstruction with new housing, and the Housing of the
Working Classes Act, 1880, which permitted the con-
struction of housing for general needs1®. Indeed, town
planning was at first seen, in legislative terms, as an
extension of the housing power, which explains why the
1808 planning powers were presented to Parliament as
part of a housing Bill. However, since 1818, and after
the passing of the Housing and Town Planning Act, a new
impetus had been given to the production of housing
schemes, mainly through a system of central government
subsidies and a requirement that local authorities for-
mally assess their housing needs. It was estimated that
at least 800,000 houses were needed to replace the
slums and make up arrears of house-building from the

First World War years, while in 1818 there were 610,000

fewer houses than familiesi”.

In 1924, the Wheatley Housing Act increased the oState
subsidy for houses built for rentl®, However, little

had been done to tackle the twin ‘“"evils” of that

period, that is of slum clearance and overcrowding. 1t
is estimated that between 1875 and 1830 probably less
than 200,000 people had been removed from slum areas
and rehoused1®. The main attempt to face the above twin
housing problem started after the passing of the Hous-
ing Act, 1930, which introduced a new subsidy system
specifically for slum clearance. The subsidy was
related not to the number of houses built but to the

number of persons displaced and rehoused20. This boost
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for slum clearance was supplemented by a policy for the
relief of overcrowding, initiated by the Housing Act,
1835212, On the basis of local authority returns, it was
estimated that 3.8% (341,000) of the dwellings
inspected were overcrowded and that the worst areas 1in
England and Wales were in the East End of London and in
North-east England22,.

As Harry Richardson and Derek Aldcroft argue that the
achievements of the new policy in the 1830s were hardly
spectacular, and by 1838 only the fringe of the problem
had been attacked22, Altogether barely 375,000 new
houses had been built specifically for the purpose of
abolishing the slums and overcrowded dwellings24, Most
of the houses were built in the form of quite extensive
suburban council housing estates, which needed - though
they did not always receive - careful planning. Whether
the building of housing estates reinforced or under-
mined town planning as such depended on local circum-
stances. Normally, the housing estates were planned and
built by architects from the Public Works Department,
and not by the - usually very small - town planning
staffs. Sometimes 1liaison between the two groups was
close, but in other cases the town planners found that
they were virtually excluded of essential information.
The potential dissension was exacerbated after 1830,
when local authorities in the large urban areas turned
to slum clearance and reconstruction under the
encouragement of the Housing Act, 1830. According to
Alison Ravetz, this Act facilitated procedures for
clearance and introduced a new Exchequer subsidy which
was attached to the number of people displaced rather
than the number of new dwellings provided; this subsidy
was 1ncreased when rehousing was done 1n flats over

three storeys on expensive sites2Ss,.

Regarding the road planning question and its legisla-
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tive correlation with town planning, the affinity 1s
comparable to that between housing and town planning.
Actually, since the arrival of the railways 1in the
1830s, road traffic had been so reduced that roads out-

side the urban areas had scarcely attracted the atten-
tion of the legislator. Suddenly, all this began to

change with the arrival of the motor vehicle from about
1800. The development of statistical data referring to
the production of motor vehicles during the inter-war
vears indicates the rapid rate of change. Britain had
produced just 34,000 motor vehicles of all kinds 1in
1813; however, by 1824 the figure had risen to 146,000,
and by 1837 it had reached 507,00028, At the same time,
in 1914 there were only 140,000 motor vehicles of all
kinds in Britain, by 19831 the figure was 1.5 million,
and by 19838 three million, two million of which were

private vehicles27,

In administrative terms, in the early 1800s the county
authorities were still weak and inexperienced, and road
problems in the countryside were tackled by a powerful
central government department, the Board of Trade. In

this context, the government set up the Royal Commis-
sion on London Traffic which deliberated from 1303 to

1305. The Commission emphasized the need for road wide-
ning, for uniformity of building laws and bye-laws to
control new development, and for local authorities to
define frontages and ensure that new development did
not hamper the provision of new roads2®. Next, the Lon-
don Traffic Branch of the Board of Trade was set up 1n
1308, to advise the government on all matters concer-
ning "locomotion, transport and traffic”2@. The problen
in London was that many of the outer suburbs, and the
outlying free-standing towns, lay outside the boundar-
ies of the London County Council (LCC), making effec-
tive road planning by the LCC impossible.
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Thus, very early in the twentieth century, the Board of
Trade came to take the initiative in road planning for
the whole London area, including the County of London.
A number of major improvement schemes were suggested
for the central area as well; an East to West avenue on
the line Bayswater Road - City - Whitechapel and a sim-
1lar north-south route from Holloway to the Elephant
and Castle were the most important ones30, However,
Board of Trade intervention was not normally direct,
for the county authorities were statutorily responsible
for mailn roads within their areas until 1837, when the
Trunk Roads Act transferred 4,500 miles of main roads
from the 1local authorities to the Ministry of Trans-
port, which had been established as a new Ministry 1in
1318, assuming the Board of Trade’'s road responsibili-
ties31, According to J. Michael Thomson, at that time
one could find the following pattern of progress which
occurred regularly in road planning 1in London: (a)
growling complaints about traffic congestion; (b) pro-

duction of an ambitious plan; (c¢) modification of the
plan to meet objections on grounds of cost and amenity,

and (d) 1mplementation of the modified plan3=<.

The above road traffic situation had variable implica-
tions for town planning. Normally, the county authori-
tles could be relied on to ensure that a major radial
artery running out of a county borough was continued
beyond the city boundary by a compatible road, and the
coordination of wurban and county road plans was often
assured by the regional planning machinery which could
be set up under the Housing, Town Planning Act, 1318
and later enactments33. In areas where the Jjoint town
planning committee was 1in existence, or where 1t was
ineffective, the Ministry of Transport was willing to

intervene directly to bring the county and county
borough authorities together, to secure the coordina-

tion of their road plans. However, the national frame-
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work of road planning helped to keep road planning in
the urban areas in the hands of the City Engineer, with
the detailed work being done by staff in the Public
Works Department, rather than by the town planners.
With council housing and roads thus 1in the hands of
others, the town planners found the scope of their work
severely circumscripted. Admittedly, it promoted effec-
tively the idea that town and country would be better

1f they were planned as an entity, or as a systen.

However, in addition to both of these factors, one of
the greatest environmental disasters of the inter-war
years occurred in the form of an urban phenomenon,
which was in a way a combination of the traffic and
housing developments of that period. This was ribbon
development, that is the building of houses along the
entire length of the frontages of new main roads, usu-
ally by-passes, designed to remove through-traffic from
congested urban areas and pretty country towns. These
by-passes Wwere normally built by the county road
authorities through rural areas to which no town plan-
ning powers applied. Thus, there was nothing to stop
developers buying up the frontage sites and erecting
houses which, because they faced onto an established
road, did not incur road charges. The resulting 1long
ribbons of housing, entirely closing in new roads which
might otherwise have been landscaped as parkways on the
American model, were regarded as undesirable from the
soclal, aesthetic and traffic points of wview. Eventu-
ally, in 19835, Parliament passed the Restriction of
Ribbon Development Act®4. This statute required all new
development within 68 metres of the middle of a "clas-
sified" road to have the approval of the highway
authority, together with the creation of any new access
to the classified road. These powers prevented the
worst ribbon development, but still did not amount to

effective, comprehensive planning in the wvicinity of
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major roads, as there were uncertainties between the
Ministries of Transport and Health, delay over neces-

sary action and ineffectiveness once 1t had been

taken35.

Besides the above developments, a very uneven distribu-
tion of town planning schemes across the country had
been established, as a product of the approach to plan-
ning adopted 1in the 1808 Act, and enshrined without
essential modification in later enactments. In prac-
tice, planning schemes were more 1likely to be in
existence for suburban residential districts developed
since 138308 than they were for districts built before
1803, and for industrial districts. Under the 1808 Act,
urban authorities were allowed to prepare schemes for
individual sectors of their peripheries deemed to be
undeveloped or in the process of development, while
already developed districts were deliberately excluded.
However, the 1832 Act set out to remedy this defect by
allowing local authorities to plan the whole of the
land within their boundaries. On paper, this was a
great step forward, which appeared to compensate 1n
some degree for the abolition of the compulsory plan-
ning of peripheral schemes required by the 1818 Act,
which had never been enforced in any case®8., However,
in practice the planning of developed areas raised
serious difficulties, and only the most courageous of
authorities attempted it, such as ©Sheffield from
183827, As late as 1837, Sir Gwilym Gibbon, a&a senior

planning official at the Ministry of Health, was wri-

ting:
"Indeed, 1t 1s not an exaggeration to say that the
biggest, and the most difficult, problem before
planners today 1is that of the replanning of

exlsting towns.'38

The explanation for this uneven and disappointing prog-

-21-



ress 1is to be found principally in the failure of the
legislature to deal effectively with the perennial
problem of compensation. It has to be recognized that
compensation, together with the related issue of bet-
terment, was a complex question, both technically and

politically. It was related to a long-running strand of
land-reform rhetoric which stretched back through John

Stuart Mill to Thomas Spence, and which had received a

new injection from across the Atlantic 1n the later
nineteenth century in the form of Henry George s
"single tax'" proposal3®, The land-reform idea was taken
up principally by the Liberal Party and 1t became part
of the ambitious reform programme of the Liberal admin-

istration which came to power in December 13805. It was
this reformist atmosphere which helped to ease the path
of the 1808 planning Act, but it also had the paradoxi-
cal effect of weakening the planning clauses. This
weakening occurred because when John Burns, the Presi-
dent of the Local Government Board who was the first
man of working-class origins to sit in the Cabinet4?®,
and his officials at the Board sought advice, princi-
pally from the Treasury, on the “compensation and bet-
terment” aspects of town planning schemes, they were

told that the broader context of the problem would be
tackled in a separate land taxation measure to be

brought forward by the Chancellor of the Exchequer<?l.
Indeed, a series of land taxes were included in the

1908 Finance Bill, which precipitated the notorious
show-down with the House of Lords in 13810.

Meanwhile, the Burns Planning Bill made concessions
during its passage through the House of Lords, and the
upshot was that local authorities were empowered (by
Section 58[3]) to recover half the value of any better-
ment resulting from a planning scheme, and were

required to compensate fully for any "worsenent <42, Not

only was the arrangement fundamentally unfavourable to
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the authorities, but the valuation problem was virtu-
ally ignored. In practice, the betterment levy proved
impossible to enforce, and the threat of compensation
undermined the position of the authorities in dealing
with the private property owners. The matter was not
taken up again to any effect until the Labour adminis-
tration of 1828-1831, which led to the 1832 Planning
Act under the National Government of Ramsay Macdonald.
In general terms, the “compensation and betterment’
provisions were still essentially defective 1n 1832,
and the whole attempt could be characterized as a fail-
ure to resolve the fundamental issues of the whole

problem.

The "compensation and betterment"” question was per-
ceived to be most difficult in the central districts of
towns, where the established capital values were at
their highest. In the average British city in 1838, the
suburbs were normally partially planned under planning
schemes approved since 1808. The inner residential dis-
tricts of early nineteenth century slums were being
cleared and rebuilt under the housing legislation. QOut-
side them lay the pre-1808 middle-class suburbs and the
monotonous terraced housing built under the bye-laws of
the 1870-1814 period. Planning schemes were not nor-
mally 1in force in these areas, but the housing was so
new that no redevelopment could as yet be envisaged.
The 1ndustrial areas were gradually consolidating them-
selves as factory expansions demolished adjacent hous-
ing. This left the city centres, which were not nor-
mally subject to planning schemes, but which 1in the
1820s, and particularly in the 1930s, were being
redeveloped by private enterprise to meet the growing
demand for shopping and office accommodation43. The
result was entirely piecemeal and concern grew about
the quality of the British townscape. For instance,

powers to control the elevations of buildings were
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inserted in the 1932 planning Act, and a Ministry of
Health circular suggested that they should be used to

prevent the building of "monstrosities 44,

At the same time, traffic congestion became a serious
problem in central streets, which had not benefited
from extensive improvement in the nineteenth century.
There was no gquestion of major street-building schemes
in the 1920s and 1830s, and palliatives were intro-
duced, such as Birmingham's central area one-way traf-
fic scheme of 1834, the biggest in the country at that
time. Also, between the wars Birmingham acquired sites
for its Inner Ring Road, planned in 1817, as and when
they became available, and required new buildings along
the 1line of the road to be set back to a building
line48, Similar schemes existed, or were under study,
in other c¢ities, and embryonic outer ring roads were
coming into being on the 1lines pioneered by Queen’s
Drive, Liverpool, by the City Engineer, J.A. Brodie,
before the First World War. By 1938, Leeds had built 17
miles of (outer) ring road, and was looking forward to
a big reduction of through-traffic 1in the city
centre48. In fact, the utility of ring roads was

already reaching the status of planning orthodoxy by
the later 1830s, as reflected in the writings on road

planning of the London police traffic expert, H. Alker

Tripp47. However, if the road schemes reguired compul-

sory purchase of city-centre properties, they were very

unlikely to be carried out in the straltened municipal

circumstaces of the 1920s, and 1830s, even though part

of the cost could in theory be recouped by the sale of

frontage sites.

By 19839, the city centres were well on the way O
becoming the principal problem, and this state of
affairs helps to explain why the planning debate sprang

up WwWith such force once the German bombers started to
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damage precisely those areas. A heaven-sent opportu-
nity, both figuratively and literally, had presented
1tself. In the revived planning debate, a collective
euphoria was generated in which it was assumed that
even the thorniest problems of the past, such as “com-
pensation and betterment”, could find radical solu-

tions. This debate 1s the subject of the following
Chapter.
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ITI. THE URBAN RECONSTRUCTION MACHINERY QUESTION

The need for the re-organisation of Britain in economilc
and physical terms was apparent many years before the
outbreak of the Second World War. As we have seen,
Peter Hall supports the view that "the need for
national/regional planning only became fully evident 1n
the aftermath of the Great Depression of 1829-32"1.
However, the great opportunity was absent from the
British scene, although a systematic consideration of
post-war problems first began under the War Aims Com-
mittee of the Cabinet, which was set up on 23 August
1840, having as a primary object to produce a statement
on war aims which could be used publicly as counter-
propaganda to the Nazi New Order in Europe?. The neces-
sary strong impetus was given by the undesirable fact

of the bombing of the most important British citiles and

towns from the autumn of 138403.

To some extent, the above development 1s reflected 1in

the voluminous work of the Royal Commission on the Dis-

tribution of the Industrial Population4, which sat
under the chairmanship of Sir Montague Barlow from July
1937 - that is more than two years before the actual

cutbreak of the war between Britain and Germany on 3

September 1838 - to January 18405, that 1s some months
later than the first air raids on naval targets in the

Firth of Forth, Orkney and Shetland in October and

November 19398. The main recommendations of the Commis-
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sion were threefold: first, 8 Central Planning
Authority “"national in scope and character”? should be
created; secondly, congested urban areas should be
redeveloped, and 1industries and industrial population
should be dispersed frqm them; and lastly, a reasonable
balance of industrial development should be encouraged
throughout the regions of the country. In addition, and
particularly, the continued drift of the industrial
population to London and the Home Counties was held to
constitute "a social, economic and strategical problem
which demands immediate attention"®8.

The publication of the Barlow Commission’s report
prompted during the wartime years an extensive debate
on urban reconstruction, which had as its final result
the establishment of a new planning machinery, although
the Commission itself merely made a general suggestion
in this respect. For the above reasons, this report has
often been regarded by historians as heralding the new,
post-1840 approach to urban and regional planning.
According to Gordon Cherry, “"the importance of the
report has been that many of its policy recommendations
were accepted by all post-war governments, up to the
present time"®., The aim of this Chapter 1is to examine
this public debate, stimulated by the circulation of
the Barlow Commission’s report, and especially its con-
tributlion to the formulation of ideas concerning the
questions of the Central Planning Authority, the dis-
tribution of the industrial population, and the related

subject of the control of urban land.

However, before pursuing the debate on the above three
matters, we have to make clear that the term recon-
struction, 1in 1its widest sense, refers, as has been
already demonstrated in the Introduction to this the-
S1s, to the economic, as well as to the “"soclal, moral

and physical”"10 revival of a country. As a consequence,
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the objectives of post-Second World War British recon-

struction were very wide. On the one hand, they con-
tained the organisation of external affairs, such as
commerclal relations with other countries, war compen-
sation from enemy countries, and the negotiation of
loans, mainly from the United States of America. While
on the other, 1t included the management of internsal
problems, such as employment, education, social secu-
rity, and public works. It is necessary here to distin-
guish, among the 1latter problems, between the non-
physical and the physical aspects of reconstruction.
The non-physical aspects included labour and employ-
ment, health and social security, education and to some
extent, food supply and distribution; the physical
aspects included all works and buildings, and town and
country planning in its widest sensell, In the follow-
ing analysis, we shall be concerned with those inter-
nal, primarily physical, aspects of reconstruction

which are most c¢learly expressed by the term urban

reconstruction.

At this point, it must be made alsoc clear that the term
“urban reconstruction” lost 1its initial wide meaning
very soon, and in the vocabulary of the wartime period
it was used with regard to the rebuilding of specifac
sites in bombed areas. This narrowing 1led Lord John

Reith, the Minister of Works and Buildings, to declare

in a press conference on 8 August 1341:
"I wish we could call it "planning and not "recon-

struction”, because that 1is a word that 1s being
used with regard to the League of Nations, and all

sorts of things, and it 1is wused in a limited

sense., 12

Returning to the debate caused by the recommendations
of the Barlow Commission’ s report, the multiplying con-

tributions to the planning literature, and the involve-
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ment of various political parties, organisations and

other lobbies produced a lively and complex discussion.

Outstanding among these contributions were the follow-
ing books: Town PFPlanning, by Thomas Sharp, which had
been published in 1840 by Penguin Books Ltd., and sold
1/4 million coples13; When We Build Again, published by
the Bournville Village Trust in 1841, which was based
on research into housing conditions and the environment
in Birmingham; Overture to Planning, written by Freder-
ick J. Osborn and published in 1841 by Faber and Faber
Ltd., which was the first booklet in the "Rebuilding
Britaln" series edited also by F.J. Osborn; Ground Plan
of Britain, published by "The 13940 Council”14 in 1842,
chaired by Lord Balfour of Burleigh, in which fourteen
maps of Britain were presented, selected so as to "a
factual criterion for testing the feasibility and
soundness of any proposed broad scheme of planning and
reconstruction”1%; and, The Machinery of Town and Coun-
try Planning, by Michael P. Fogarty, which was pub-
lished 1n 1844 by the Catholic Social Guild. Addition-
ally, the political parties produced a number of panm-
phlets, as well as the various propaganda and technical
assocliations, such as the Association for Planning and
Regional Reconstruction, and The Town and Country Plan-
ning Associlation. Furthermore, it 1is to be referred

here the professional associations, such as RIBA, TPI,
AMCE and AMCS.

At the same time, large numbers of individuals partici-
pated 1n 1t, through public debates, the pages of the
scientific Journals, newspapers, radio programmes, and
films. Lastly, special reference should be made to the
plans which were produced during the war for the
blitzed cities, and especially the following: The
County of London Flan, by J.H. Forshaw and P. Aber-
crombie, 1n 1843; The PReplanning of Southampton, by
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S.D. Adshead and H.T. Cook, in 1842; The Plan for Fly-
mouth, by J. Paton Watson and P. Abercrombie, in 1843;
and, The Plan for Kingston-upon-Hull, also by P. Aber-
crombie, in 1845. These were mainly admonitory plans
but they were all prepared with a view to 1implementa-

tion after the war.

The above scurces have been used, as well as the later
published literature, as the main primary research

material for the following investigation.

a. The Central Planning Authority: The case and the
debate

The issue of the establishment of a Central Planning
Authority was one of the central ones of the Barlow
Commission. The Commission in order to face the prob-
lems mainly of the industrial relocation recommended as
necessary the planned control of it. An indication of
this view comes from the following quotation from the
Barlow Commission’ s report:
“"The problems of location of industry are national
in character - they touch and indeed tend to over-

lap those of agriculture, land, water, transport,
roads, amenities and many of the major activities
of the national 1ife. The solution of the problems
of location, therefore, must be sought along the
lines of national inguiry and national guidance. 5o

far as any 1inquiry or guidance by Government is
available at present, it is departmental and not

national in character' 18,

However, an essential divergence emerged among the mem-
bers of the Commission concerning the nature of the
Authority. This was the reason why, finally, two

reports were submitted on this crucial 1item. According
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to the majority opinion, a National Authority should be
established, taking

"the form of a Board comprising a Chairman and three

other Members chosen by reason of their eminence in

public life, regard being had to their experience

in 1industry and business from the side of both

employers and employed. The Board to be called the

"National Industrial Board"'"17.

The minority view, expressed by three members of the
Commission 1including Patrick Abercrombie, Professor of
Town Planning at University College, London, and the
leading British authority on town and country planning
of his day, was that a new Ministry was needed "to be
fitted into the scheme of central and local government,
if it is to function properly”, and that it would "take
over the town planning functions now vested in the Min-
1stry of Health”, "some part of the planning functions
of the Ministry of Transport"”, and “possibly some parts
of the housing functions of the Ministry of Health"1®,
The explanation for this divergence between the two
groups of Commissioners is to be found mainly in the
fact that the executive powers proposed Ffor the

National Industrial Board were considered inadequate by

the minority. The general obgective was, however,
agreed by all.

In 1842, Arthur Greenwood, the Minister of Reconstruc-
tion, put before the House of Commons a third possibil-
ity for the Central Authority. He said:

"In my wview it ought not to reside in a single
Department. There should be a National Development
Board presided over by a Minister free from depart-
mental responsibilities and composed of the Minis-
ters whose Departments are concerned with various
aspects of national development'"19,

This third proposal could be considered as a synthesis
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of the previous ones, as it combined the characteris-

tics of a Board and its chairmanship by a Minister.

In addition to the above three suggestions, some plan-
ning writers supported similar proposals for the form

of the Central Planning Authority. In 1840, Thomas
Sharp, the distinguished town-planner who became widely

known as the advocate of compact planning and of a real
urban character in town building, 1in opposition to the
low-density garden-city type of planning, wrote that
the planning activity should be in the charge of a Min-
ister directly responsible to Parliament. This Minister
and his Department should take over all the land-

planning functions, which were scattered among other

Ministries, and other governmental departments<0.

Soon after, in 1841, the Bournville Village Trust,

which intended to promote the provision of “improved
dwellings, with gardens and open spaces to be enjoyed
therewith”, for the "working-class and labouring popu-

lation in and around Birmingham and elsewhere in Great
Britain"21, referring to the rebuilding of Birmingham,
argued that the creation of a National Planning Author-
ity, on the lines of the Barlow Commission’s recommend-

ations, was needed. The Trust considered that under the
aegis of this Authority local planning could be carried

out without restriction by existing administrative

boundaries=22,

Also in 1941, Frederick J. 0Osborn, who had with some
persistence advocated the policy of dispersal, green
belts and new towns by writings, lectures, broadcasts,
"1obbying", evidence to Government committees, etc.29,
supported that there might be a Ministry of State pri-

marily concerned with securing the best use of the land

in the national interests, which should take over the

central administretion of statutory planning, housing
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and (on the construction side) of highways, and which
should have stronger powers to prescribe planning stan-
dards in all schemes, new powers to guide the location
of industry by localized restrictions and inducements,
and increased powers to promote the building of satel-

lite towns and trading estates and the rebuilding of

town centres<4

A more sophisticated suggestion was submitted by
Michael Fogarty in 1844. He recommended the creation of
an Inter-Ministerial Committee, which would be composed
of all the senior Ministers concerned with the forms of
development covered by planning. The Committee would be
presided over by a Minister for National Development.
The business of the Minister for National Development
and the Committee as a whole

"would be to take a general view over the whole

field of planning, to settle the main 1lines of

advance, and to decide differences of opinion

between the various executive departments”2%,

The machinery suggested by Fogarty for the regional
level was more complicated. The body responsible for

actually making regional plans would be the directly or
indirectly elected regional planning authority. The

latter authority would work under the supervision of
the central Departments concerned with different
aspects of policy28, As a consequence, the national
plan would be drawn in very broad outline, while the
regional directions would set detailed recommendations
for a particular area. The detailed work, such as the
zoning of land for industry and housing, decisions
about the layout of minor roads, or the action to be
taken locally about health services or 1industrial
development, would be 1left to the 1local planning
authorities<7?,
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b. The distribution of the industrial population: The

case and the debate

The Barlow Commission among the other suggestions
recommended the decentralisation or dispersal of both
industry and the industrial population from such
centres. The Barlow Commission argued that the best
method of achieving dispersal should be studied by
their proposed Central Authority2e. However, very soon
the following question was raised:

"What would happen to agriculture, the countryside,

and rural life in general, should these recommend-

ations be adopted as an official policy?"2e

Partly in response to this issue, the Government set up
the Committee on Land Utilisation in Rural Areas under
the chairmanship of Lord Justice Scott in October 1941.
Lord Justice Scott was chairman of the Acquisition of
Land Committee, 1917-1919, whose reports led to the
Acquisition of Land (Compensation) Act, and the Agri-
cultural Organization Society, 1817-1922, whilst he was
also a member of the Executive Committee of the Council
for the Preservation of Rural England®°. The Scott Com-
mittee had the following terms of reference:

"To consider the conditions which should govern
building and other constructional development in
country areas consistently with the maintenance of
agriculture, and in particular the factors affect-
ing the location of industry, having regard to eco-
nomic operation, part-time and seasonal employment,

the well-being of rural communitles and the preser-

vation of rural amenities' 3%,

The Scott Committee s report, presented in August 1842,

distinguished seven broad categories, recognising at

the same time that there were no hard and fast lines

between these categories32, It recommended that indus-
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try should be encouraged first to make use of vacant or
derellct sites in towns and that where 1industries were
brought 1nto country areas they should be located in
exlsting or new small towns and not villages or the

open country33d,

In addition to the industrial location question, the
Scott Committee returned to the question of the needed
machinery and procedure for planning and development.
In other words, they noted the essential distinction
between the formulation of a national plan and its
execution®4, Indeed, they visualised the governmental
machinery as consisting of the following parts:

"(a) A standing Committee of the Ministers con-
cerned, under the chairmanship of a non-
departmental Minister of Cabinet rank.

(b) Government Departments concerned with develop-
ment.
(c¢c) A Central Planning Commission.
(d) Such ad hoc bodies as might be needed to carry
out functions not already covered by existing Min-
istries or other authorities or bodies”38,
For the success of national planning, they considered
that 1t was essential to maintain local 1initiative and
enterprise and that, subject to the general guildance to
be afforded by the directions of the Commission

"by which national policy will be interpreted, local

authorities will continue to exercise their func-

tions as planning suthorities'38,

The criticism which developed of the above suggestion
was related to the difficulty of establishing such a

scheme of national planning. We can summarise it in the

aspects of the anonymous commentator, "Astragal 38, 1in
The Architects’ Journal, who pointed out in December
1342

"To set up a body which can satisfactorily, conti-
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nuously and with reasonable speed, combine the
recostruction schemes of various ministries into a
workable national plan: for such a body must be
empowered, at times, to secure the modification or
rejection of part of the proposals of one or

another Ministry 39,

c. The control of urban land:@ The case and the debate

With regard to the control of land question, the con-
slderations of the Barlow Commission were based on the
provisions of the Town and Country Planning Act, 1832,
under which in certain conditions:

"(1) A person whose property is injuriously affected
by the operation of a planning scheme may claim
compensation from the planning authority, and
(2) The planning authority may claim betterment
from a person whose property is increased in value
by the operation of a planning schema”38,

It also pointed out that there were the following three
difficulties in equating compensation with betterment

under the existing system:
“(a) If the potential development valu<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>