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The Pol1t1cs or Le1sure and Le1sure Pol1cy 

1n Loca 1 Governrnen t 

Synopsis 

The period since 1974, when major reorganisation led to the development of new 

local government structures In most parts of England and Wales, has seen the 

growing polltlclsatlon of local government activities, and the emergence of 

leisure policy as a slgnlf Icant - concern for local authorl ties. This thesis 

examines the Impllcat Ions of party poll tics at the local level for leisure 

policy by reviewing expendl ture on leisure by all English local author I tles,and 

by undertaking a case study of the development of leisure policy In a 

Metropolitan District. 

The analysis of leisure expenditure seeks to identify whether significant 

differences exist in the net revenue investment on leisure services by local 

authorities controlled by different party groups and with different histories of 

pol i tical control. Regression analysis is the principal technique employed for 

this purpose. 

The case study of a Metropolitan District involves analysis of qualitative data 

derived from Interviews conducted with a sample of councillors and officers 

drawn from a range of committees and departments of the local authori ty. In 

addition an analysis Is also undertaken of one area of leisure policy_ making, 

that of grant aid to voluntary organisations, identifying policy 'outcomes' and 

comparing them with the expressed Intentions of those involved in the decision

making process, and with formal statements of council policy. 

The findings of the statistical analysis suggest significant differences In the 

relationship between Indicators of leisure need and net revenue investment In 

leisure services for Labour and Conservative controlled Metropolitan Districts. 

However the case study highlights the fact that, in at least one Metropolitan 

District, Intra-party differences on leisure policy may, In some instances, be 

as significant as those between parties, while the analysis of leisure spending 

for all authorities indicates relatively little difference in the response to 



Indicators of local need between authorities of different political hues In 

Non-metropolitan Districts and Counties. The qualitative case study material 

also highlights the importance of understanding the values, structure and 

relative influence of member and officer groups if one is to explain the 

emergence of specific leisure policies at particular times. 

The difficulties experienced by local government in the last decade have brought 

pressure for further change in local government structures and policy practices. 

The final chapter therefore reviews the implications for leisure pol icy of 

alternative models of local government and seeks to explain the consonance or 

dissonance between particular policy orientations identified in the empirical 

analysis and these models which constitute alternative futures for local 

governmen t. 
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Chapter 1: The Politics of Leisure 

and Leisure Policy: a brief D~er~ie~ 

1.1 IBTRODUCT 1011 

Perhaps the most remarkable feature of the leisure studies literature of the 

1970's which dealt with leisure in the public sector, is the absence of 

substantive analysis of the political dimension of leisure policy <e.g. Travis 

1979; Blackie et a1. 1979). If anything this is even more marked in the 

material relating to leisure policy in local government <e.g. Dower et. a1. 

1979; Lewes and Mennell 1976; Veal 1979), However, in the politically charged 

atmosphere of the 1980's, it would be difficult to focus on any aspect of 

public policy without giving full ,consideration to the role and influence of 

inter and intra-party politics. The domination of national politics in the 

1980 's by an ideologically inspired leadership in the Conservative Party, and 

its attempts to control public expenditure, have been key factors in the 

politicisation of the national scene. Much of the energy of the Conservative 

administration has been concentrated in attempts to control local government 

expenditure, with the introduction of spending penalties <in the Local 

Government Planning and Land Act 1980), and rate-capping <in the Local 

Government Finance Act 1982) reflecting increasing tension between local 

authorities and central government. Since public sector leisure services are 

predominantly funded by local government, they have inevitably been drawn into 

the political arena. However, 'it is not simply that leisure has become 

politicised because leisure services have been subject to financial cuts, 

Cultural policy'and cultural activities have been used to to promote political 

goals, for example by the G.L.C. in its Fare's Fair programme and other 

campaigns <Bianchini 1987), in the Labour Party's use of Red \ledge, a group 

of performers who aim to cultivate the youth vote, and' in the socialist 

inspired 'Rock Against Racism' campaign. In contemporary Britain, leisure as an 

issue, a'nd specifically public. sector leisure services are on the political 

agenda, even though this may be seen as a matter of regret by some 

politicians. 

The Politics of Leisure and Leisure Policy in Local GoverJlJJ1ent Page 2 
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Chapter 1: The l'blitics of Le1sure lUId Le1sure PDlicy: A Brief Overview 

12 DHFIBDfG KEY THR1IS: 'POLITICS', 'POLICY', ABD 'LBISIJRB'. 

In order to clarify the nature of the approach to be adopted in this thesis 

some preliminary points should be made about the interpretation and extension 

of key terms employed in the analysis, specifically 'politics', 'policy' and 

'leisure'. The study focuses specifically on 'the politics of government and the 

consequences for leisure policy', rather than on 'the politics of society and 

the consequences for leisure policy' <though clearly there is considerable 

overlap between these approaches). This is not to deny that political activity, 

the exercise of cooperation and control in the distribution of resources 

<Leftwich 1983), takes place in areas of social life other than government 

<e.g. sexual politiCS, the politics of the family, organisational politics etc.) 

but rather defines the starting point for this analysis and an element in the 

rationale for the areas investigated. 

The concept of policy employed in this study follows the injunction of 

Goldsmith (1980) that it should "include all actions of governments, not just 

stated intentions .... as well as an understanding of why governments sometimes 

choose to do nothing about a particular question" <p.22). Analysis of public 

policy which deals solely with the policy statements or intentions of 

politicians or officials will fail to address a number of important questions 

relating to, for example, the unintended consequences of policies adopted, the 

policies rejected, the process of selection of policy options for consideration, 

and the related question of 'non-decisions'. 

Lowi (1972) outlines four types or categories of public policy; distributive 

policies - benefitting all or most citizens indiscriminately; redistributive 

. policies - generally favouring a segment of the population at the cost of 

other segments; constituent policies - which define procedures in a democratic 

society such as election laws; and finally, regulative policies - controlling 

the behaviour of members of the community. Leisure policies take predominantly 

one of three forms. They may be intended to be distributive, as for example in 

the funding of sports to foster morale through national success, or 

redistributive, in leisure provision aimed at particular groups or geographical 

areas, such as leisure for the unemployed. Finally, they may be regulative, in 

The l'blitics of Le1sure lUId Le1sure PDlicy in Local GovernJllent 3 



Chllpter 1: The Politics of Leisure lJnd Leisure Policy: A Br'ief Overvie., 

for instance, the banning of the use of recreational drugs. Local government 

leisure policy, however, tends to be involved primarily with redistributive and 

distributive policies, and analysis will be concentrated predominantly on the 

construction (or failure to construct) these kinds of policy. This is not to 

say that regulative policies are not developed within the local state, but 

simply reflects the focus of this study which is not on policing, planning or 

other regulative frameworks that generally fall outwith the boundaries of local 

government leisure services. 

Following in the recent tradition of policy analysis, this thesis ranges over 

the disciplinary boundaries of mainstream politics, sociology, and economics. A 

number of typologies of policy analysis· have emerged over the last decade 

attempting to conceptualise the wider range of >;du~ies which policy '!-nalysis 

should incorporate (cf. Hogwood arid Gunn 1981; Breton 1977). Perhaps the most 

influential of these h~s been that of Gordon, Lewis and Young (977) who 

employed the five-fold typology illustrated in figure 1.1. 

Figure 1.1 TYNlogy "f ~pproa,hBs to Policy ~naly5i5 (after 6,'rdon, Le,is and Young /.971.1 

Ana I ys i sfor' Poli cy c =======================================""===============1 Anal ys i s of Po I icy 

Policy 
Advocacy 

Infonation for 
Policy 

Policy Monitoring 
and Evaluation 

Analysis of Policy 
Deter~ination 

Analysis of Policy 
Content 

Although the description of categories of analysis as falling along a 

continuum is somewhat misleading, the characterisation of a range of 

approaches to analysis serves to illustrate the different foci which might be 

adopted in any given study. The distinction between analysis for policy, and 

analysis of policy, is not necessarily substantive in that many policy studies 

incorporate both forms of analysis .. Nevertheless the distinction represents a 

useful heuristic device, and highlights the point which has been made elsewhere 

(Henry 1984 d) that since most leisure policy analysis is funded by policy-

The Politics of Leisure llnd Leisure Policy in Local Government Page 4 
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Chapter 1: The Politics of Leisure lIDd Leisure Policy: A Brief Overview 

making bodies such as the leisure quangos, research effort has invariably been 

concentrated in the area of analysis for policy. 

The primary concerns of this study are, however, with 'analysis of pOlicy 

content' and 'analysis of policy determination' in local government leisure 

services. Issues which are typical of the former include for example. 

clarifying the relationship between policy goals and political or professional 

values, identifying the consequences of organisational context for the content 

of leisure policies, or establishing the interests served by different types of 

leisure policy: The 'analysis of policy determination' encompasses a different 

but related set of issues, such as, identification of how policy statements are 

"(or are not) translated into policy outcomes, investigation of the way 

interests are fostered or suppressed in the policy process, or identification 

of the individuals or groups which exert most influence in the policy process. 

Such approaches to policy analysis generated knowledge of the policy process 

(rather than applying knowledge in the process) but the insights gained from 

these approaches will have practical implications for those responsible for 

policy development. 

In summary then, the analysis of leisure policy developed in this study draws 

on 'a broad characterisation of policy as the actions of government. The study 

focuses predominantly on redistributive and distributive policies, and is 

concerned principally with the analysis of the content of such policies, and 

the way in which those policies are determined in local government settings. 

One final definitional point should be made about the meanings of the term 

'leisure' to be employed in this context. The literature abounds with attempts 

to deflne the essential features of leisure <cf. Kaplan 1975; Murphy 1981; 

Neulinger 1974; Parker 1971; Roberts 1978; Shivers 198)) which invariably 

report the difficulty of providing definitions that incorporate. all that is 

'leisure' while excluding all that is not. Leisure is defined' in· terms of 

'residual time', or of its 'function' (typically in opposition to work), in terms 

of its 'content' <leisure activities), or as an 'ideal state of mind'. Many of 

these authors follow the approach of Kaplan in adopting a composite definition 

The Politics of Leisure lIDd .Leisure Policy in Local GoverDll/ent Page 5 



Chapter 1: The Politics of Leisure and Leisure Policy: A Brief Overview 

which incorporates aspects of the time / function / content / state of mind 

approaches. 

Leisure ... consists of relatively self determined activity / experience 

that falls into one's economically free-time roles, that is seen as 

leisure by participants, that is psychologically pleasant in anticipation 

or recollection, that potentially covers the whole range of commitment 

and intensity, that contains characteristic norms and constraints, and 

that provides opportunities for recreation, personal growth, and service 

to others. 

(Kaplan 1975: p. 26) 

Clearly virtually no application of the term leisure incorporates all elements 

of this definition, and therefore the constituent elements of the definition 

cannot be said to constitute necessary conditions for the application of the 

term leisure. However such elements can be regarded as sufficient conditions 

for the application of the term. We can explain this more clearly by reference 

to the philosophy of language, and specifically to Wittgenstein's theory of 

meaning. 

Vittgenstein (1970) points out that definitions are rarely coextensive with 

their objects, that is the definition of a term cannot necessarily be 

substituted for its object on all (or even most) occasions. This point may be 

illustrated if we think of a definition even for a simple physical object such 

as a 'curtain' and then attempt to replace the term with the derived definition 

in all occurences, e.g. 'shower curtain', 'iron curtain I etc. The p~oblem is 

usually compounded when the term to· be defined represents an 'intangible', 

rather than a physical object. There may be exceptions to this rule, for 

instance defining a bachelor as 'an unmarried man', but it is rare for the 

meaning of a term be captured in a single inclusive definition. This state of 

affairs leaves us with something of a conundrum. If we cannot captur'e the 

meaning of a term in a single inclusive definition, how can we communicate 

meaningfully? In response to this problem Wittgenstein argues that the use of 

a term is like a rope with overlapping fibres (or interrelated meanings). No 

single fibre runs through the rope as a whole; a cross-section of the rope at 

The Politics of Leisure and Leisure Policy in Local GavenJJJlent Page 6 



Chapter 1: The Politics of Leisure and Leisure Policy: A Brief Overview 

any two given points may well reveal completely distinct sets of fibres which 

are only connected by intermediate strands. However we are still able to 

identify the two distinct cross-sections as part of the same rope by reference 

to those intermediate strands. He uses another analogy, that of 'family 

resemblance' to make the point. Members of a family may share similarly 

distinctive features e.g. the hair line, the shape of the nose and other facial 

and physical features. Vie recognise any two individuals as members of a 

particular family by their possession of such family traits, despite the fact 

that they may not share any single given family feature (one may have the 

distinctive family hairline and eyes close together, the other the family nose 

and protruding ears), The point is that we are able to classify individuals as 

members of the same family, even though they may not share the same features 

of that family. Thus it is with our recognition of the meanings of terms. Most 

terms will convey slightly different meanings in different contexts, drawing in 

different ways on the 'family' of nuances, or characteristics for which it 

stands. 

There are perhaps three major implications of this explanation of the nature 

of meaning for our use of the term leisure in the context of this study The 

first is a recognition that leisure policy will imply slightly different 

emphases in different contexts, and that we should therefore specify the 

family of applications of the term we wish to adopt. Thus leisure policy may 

be associated with· policies for free time, for passive or active recreations 

(in sport, the arts, popular culture, or informal recreation), or with policies 

aimed at compensating for the alienation of work (or of unemployment), or at 

fostering personal fulfilment through non-work activities. The second 

implication is that there may well be overlap with the application of other 

terms such as 'education I or 'education policy I in certain contexts, but our 

definitions should not seek to exclude all that is not leisure. It is quite 

legitimate ·for individuals to be members of more than one family. Finally it 

should be . ..::.ecognised that different theoretical positions imply emphasis on 

different family features of the same term. Thus structural marxist 

explanations emphasise the key feature of leisur& as its function in providing 

relief from the alienation of work or non-work, while conservative theorists, 

arguing for the sepAration of cultural life from the material concerns of 
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existence, stress the notion of leisure as non-utilitarian activity, or as a 

state of mind. Such treatments of the concept of leisure must inevitably be 

partial. 

1.3 AJJALYSIBG LOCAL GOVERB](EHT LEISURE POLICY: THE STRUCTURE OF THE STUDY 

There are four parts or stages to the analysis represented in this study. Part 

one introduces the framework to be employed in the analysis of local 

government leisure policy and consists of the first two chapters. This 

introductory chapter, in addition to clarifying key terms and concepts seeks 

to locate the analysis within the literature relating to the politics of 

leisure, and to identify the some theoretical premises of the study by 

reference to explanations of the nature of the local state. Chapter two deals 

with generic methodological issues which recur throughout the study, and seeks 

to explain the interrelationship between the quantitative and qualitative 

analyses adopted in different facets of the empirical research. 

Part two consists of a single chapter which focuses on the ideological context 

of leisure policy, in order to clarify the nature of the relationship between 

the sets of values which represent the dominant ideologies of contemporary 

British politics, and leisure policy goals. 

Part three of this study contains the analysis of empirical research into the 

dynamics of local government leisure policy-making. The first chapter in the 

section develops an analysis of local government leisure expenditure, and seeks 

to identify whether significant differences exist in the net revenue investment 

on leisure services by local authorities controlled by different party groups 

and with different histories of political control. Regression analysis is the 

principal technique employed for this purpose. Chapters five and 'six develop a 

case study ofa Metropolitan District involving analysis of qualitative data 

derived from interviews with a sample of councillors and officers drawn from a 

range of committees and departments of the local authority. In addition, the 

final chapter in this section focuses on one specific area of leisure policy

making, that of grant aid to voluntary organisations, identifying policy 
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'outcomes' and comparing them with the expressed intentions of those involved 

in the decision-making process, and with formal statements of council policy. 

The difficulties experienced by local government in the last decade have 

brought pressure for further change in structures and practices., not simply. 

for leisure services but for local government as a whole. The final section, 

therefore, reviews the implications for leisure policy of alternative models of 

local government. 

1.4 THE RELATIOllSHIP OF THE STUDY TO THE 'POLITICS OF LEISURE' LITERATURE. 

There is a great deal of leisure studies material which has implications for 

political practice, and similarly much material in the field of politics has 

consequences for leisure policy. Many of these contributions to the literature 

will be reviewed or dra.wn upon in ensuing. chapters. However, this section will 

be primarily concer.ned with the relationship of the present study to literature 

which explicitly addresses issues in the politics of government and leisure 

policy. The framework adopted for this purpose is illustrated in figure 1.2, 

and employs four main headings, political philosophy, structures, process and 

outcomes. Studies of leisure politics and policy will frequently range across 

these headings, however the headings are intended to indicate the primary 

(rather than the exclusive) focus of the material discussed. 

POllueAL 
PHilOSOPHY 

Discussion of values I 
ideologies under
pinning leisure 
goals. 

Figure 1.2 The Politics of Leisure 

POllUeAl 
SlRVeTVRE 

Nor .. tive auounts of 
governMent structures 
J their operation in 
the leisure field. 

POI 1llCt11 

fBD!m 

['pi r i c al lanalyti cal 
auounts of the 
fo"al structure in 
operation. 
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(a) Political Philosophy and Leisure Policy 

There are two major types of contribution to the literature which fall under 

this heading. The first relates to material which promotes particular policy 

programmes based on favoured political values, and which usually takes the 

form of party political manifestos and party policy documents, or policy 

programmes advocated by individual commentators adopting a particular value 

stance. The second type of contribution involves the analysis of the 

relationship between political values and policy goals. In other words, the 

first type of contribution derives from the field of political practice, the 

second from the field of political analysis. 

The interest of political parties in leisure policy has been spasmodic, and has 

related, perhaps disproportionately, to the arts <viz Central Office of 

Information 1975; Conservative Political Centre 1962, 1978; Elsom 1978; Labour 

Party 1975, 1977, 1986; Liberal Party 1981, 1986; Office of Arts and Libraries 

1980; Social Democratic Party 1986; Thomas 1967; Treasury 1958; Wesker 1960 a 

& b). The thrust of most of the party policy statements in the post-war period 

up to the late 1960's is broadly. consensual. For example the Labour Party 

policy document Leisure for Living was able to claim that 

the principle that public money ought to be spent in encouraging the 

arts, and in providing for many kinds of recreation is universally 

accepted. 

<Labour Party 1959: p. 7; my emphasis) 

Furthermore, the notion of the 'insulation' of leisure from the political 

sphere, an argument most commonly associated with traditional Conservatism, is 

also evident in the Labour Party document in its outright rejection of a 

Ministry for Sport, and its contention that "public support for the arts should 

not be an issue for party politics," <p.4). 

There are, nevertheless, certain nuances which distinguish particular party 

political stances, even during this period of policy consensus. Amery provides 

an example of Tory paternalism in a post war election manifesto. 
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Last but not least, in any scheme of social policy comes the problem of 

the right opportunities for leisure. To gUide and elevate the pleasure of 

the people, to enrich their lives, as well as to increase their livelihood, 

is surely not outside the duties of an enlightened state. 

(Amery 1945: p. 20) 

This paternalistic note is echoed in the Conservative policy document The -Challenge of Leisure. 

it is the state's clear duty to encourage the true leisure of the subject, 

as it has for long been its duty to ensure his liberty for leisure. For 

leisure, wrongly used, especially.)y young. people, constitutes a real 

threat to society 

(Ken et al. 1959: pp. 7/8) 

The growing concern of the Labour Party to ensure access to the arts <DES 

1965), to the countryside (DOE 1966) and to recreation generally (DOE 1975) is 

paralleled by the Conservative concern with the costs of failing to provide 

such access. 

Quite suddenly, all around the world, governments are at work on policies 

to reshape the environment and to put new life into the arts. Their 

enthusiasm has behind it a compelling thrust. It arises from the 

experience common to them all of awkward, discontented individuals and 

minorities within their SOCieties, who are showing themselves bored, 

sulking, frustrated or angry at the unexpected inhumanities of the 

technological revolution. And these governments are trying , for the sake 

of social harmony, to do what we said we would do in our election 

manifesto, to raise the quality of life. 

(Eccles 1970: p. 5) 

Such concerns may mean emphasis both on particular target groups (rather than 

sport for all) and on particular activities, as the then Shadow Minister for 

Sport, Hector Monro argued. 
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There has recently been an upsurge of interest in physical combat sports. 

The spread of judo, wrestling ~nd fencing is helping to channel the 

energy and frustration which of~n cause teenage delinquency in our 

larger towns and cities. I am convinced that much of the problem of 

soccer hooliganism could be alleviated if, through schools, youth clubs 

and football clubs themselves, we can encourage bored and aggressive 

youngsters to take up sport. 

(Monro 1974: p. 1) -.'" .... 

By the second half of the decade, Conservative policy documents and advisers 

had shifted their emphasis from state intervention to privatE!' patronage, 

business sponsorship and voluntary effort (Monro 1977, Brough 1978~" Selsdon 

Group 1978). Meanwhile discontent with aspects of state int~r:vention in the 

leisure field was also evident in the Labour Party (Labour Party 1978, 1986), 

and among its supporters (TUC 1977, 1980, IVhannel 1983) and among Liberals 

(Liberal Party 1981). However this concern took the form of advocating, not 

the rejection of state intervention, but its reshaping to facilitate 

participation and to ensure the relevance of service provision to those seen 

as most in need. 

The relationship between leisure policy and political philosophy is the subject 

matter of chapter 3, which develops earlier discussions in Henry (1984 a, b, c) 

and Bramham and Henry (1985). However, analysis of political philosophy 

(rather than 

underdeveloped 

explanation of 

its practical application in policy advocacy) is 

in the leisure studies field. Hargreaves (1985) 

shifts in leisure policy within the context of 

relatively 

locates an 

hegemonic 

struggle, with new policy orientations reflecting the emergent dominance of 

'authori tarian populism' (popular support for a strongly centralist, 

libertarian, nationalistic politics) over the mild reformism of post-war 

'social delllocracy'. Butterfield (1984) also discusses the implications of New 

Right politics !£r. leisure policy, while TOllllinson (1984) reviews the Labour 

Party's 1983 election manifesto, seeking to identify the main features of 

Labour's leisure policy programllle. The sparsity of British literature on 

leisure is in part explained by Hoberman (1984) in his wide ranging discussion 
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of ideologies of sport in a variety of political systems. Hoberman draws most 

of his examples relating to liberal democracies from continental Europe. 

arguing that in the United States and Great Britain the ideology of sport as 

apolitical is so strong that it has resulted in relatively little discussion of 

sport and political values. The current politicisation of government and social 

and economic policy seems likely to foster discussion of ideological issues in 

a range of policy areas including sport and leisure. 

(b) Political Structures: NDI7llative A=ounts of the state Fra1Jlework far Leisure 

"fulicy 

Until relatively recently one of. the difficulties associated with conducting 

research in the politics of leisure has been the generally hazy picture of the 
- --.-~~-

complex formal system of governmental responsibilities for leisure which was 

available to researchers. This problem has in part been overcome by the Sports 

Council / E.S.R.C. studies by Blackie et al. (1979) and Travis (1979) which set 

out to trace the history and structure of governmental responsibilities for 

leisure. These studies share, however, a limiting feature in that they adopt a 

predominantly managerialist perspective, focusing on 'technical', 'rational' 

managerial solutions to identified problems within the system of provision. 

One of the principal shortcomings of such a perspective is that interests 

which may be incompatible with those of the policy maker tend to be 

discounted. 

The lodging of responstbility for public sector leisure services with local 

government was a function of the traditional view of leisure and indeed local 

administration as largely outside the poll tical sphere. Similarly the 

establishment of the quasi-autonomous Sports and Arts Councils reflected the 

view of leisure as apolitical, to be dealt with by government at arm's length. 

The emergence of comprehensive leisure services departments in local 

government in the 1970's was a function of the economies of scale antiCipated 

from large organisational units at local level <Bains 1972, Redcliffe-Maud 

1969). Such units, it was argued, would by dint of their size,' resources and 

responsibilities, attract better qualified staff, be able to address large-scale 
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problems (especially in the inner city), and would adopt a more policy-oriented 

(rather than ad hoc) approach to service provision. Recent critiques in 

particular by the New Right but also by other groups have led to a questioning 

of the wisdom of this rationale for the structure of governmental 

responsibilities. Both leisure quangos and local government have been subject 

to attack as too costly to be supported by Britain's ailing economy (Bacon and 

Eltis 1978), as dominated by budget maximising bureaucrats <Holland 1982), and 

as failing to represent working class interests (lIhannel 1983), Discussion of 

these critiques is taken up in chapter 3. 

Concern about the effects of an increasingly hostile environment on local 

government prompted the local authority associations to commission a review'of 

the future of local government by the Institute of Local Government Studies at 

Birmingham University in 1985. This has resulted in a series of studies 

reviewing different service areas in local government and those for leisure 

services are summarised in Bennington and White (1986). A discussion of 

alternative strategies and structures for local government and their 

consequences for leisure services provides the subject matter for the final 

chapter of this study. 

(c) fulitical Process: analysis of the political fnmeworir in operation. 

Detailed empirical studies of the political process in action are remarkably 

rare in the leisure f.ield. This is in part attributable to the difficulty of 

gaining access to data which allows the researcher to go beyond merem 

description of the formal organisational structure and responsibilities. 

Hutchinson (1982) in his insightful account The Politics of the Arts Council, 

provides an exception. This analysis of how key individuals and interest 

groups influence the policy direction of a national organisation was made 

possible only by Hutchinson's privileged access to information as an employee 

of that organisation. By contrast, Hargreaves's (1984) explanation of policy 

development in the Sports Council does not constitute an insider account. It 

draws on an analysis of the make-up of the Council over time {illustrating the -
lack of representation for working class or black people, women or those 
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reflecting the interests of non-elite sportsmen and women) and argues that the 

role of Sports Council policy is one of legitimation, reproducing competitive 

individualism, achievement orientation, national identity and other salient 

values'in 'Thatcherite Britain'. 
I , 

!lost of the public funds spent on leisure in Britain are disbursed by local 

government and yet only three detailed case studies of local government in 

action in the leisure field exist. The earliest, of these, by Lewes and !lennell 

(1976), was already dated by the late 1970's since it investigates local 

government prior to the major reorganisation of 1974, and was undertaken at a 

time of considerable inter-party political consensus and during a period of 

planned expansion of public sector spending. A later study by Dower et al 

(1981) was a product of research undertaken in a London Borough in the period 

1977-9. Even since this period the public sector financial squeeze has taken 

far greater effect, with the consequently increasing difficulty of dealing with 

political (resource allocation) leisure issues. In both these case studies it is 

argued that party politics played little part in the shaping of leisure policy. 

The study by Coalter et al (1986) however, sought to highlight any' 'such 

differences by reviewing policy in three local authorities, one Labour 

controlled, one 'Independent' controlled, and the third a Conservative 

administration. This stud'y employs interview data primarily to illustrate 

different political and professional attitudes to leisure policy, rather than to 

evaluate how such policy might be affected by these ideological differences. 

Interviews were undertaken predominantly with officers in key positions and 

with front bench politicians, so that the full range of political perspectives 

on leisure policy was not sought. 

The case study of local government policy-making within a metropolitan 

district described in chapters four and five seeks to clarify the process by 

which leisure policy is mediated by politicians and professionals. The 

fieldwork for this study was undertaken in the period 1983-1985, and therefore 

covers a period of intensification of the squeeze on local government 

expenditures. Given this context, the problems of the process of deciding 

spending priorities were particularly acute, and served to some extent to 

highlight inter and intra~party political differences. 
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Vhi tsun 's (1984) advocacy of the alignment of leisure professionals with 

dispossessed consumers of puhlic sector services is unusual in that it 

explores links between leisure issues and analysis of struggles relating to 

collective consumption, and because it recognises the pivotal role of 

professionals in the leisure policy process. Another paper, an analysis of the 

development of community recreation (and community policing) policy, promotes 

the argument that 'policy fashions' may be shaped by professional networks, 

but that implementation at grass roots level may be a stronger influence on 

actual policy outputs (Henry and Bramham 1986), However, with the exception of 

Coalter's discussion of different concepts of professionalism and value sets 

among local government professionals, little empirical work has focused on the 

professional's role in leisure policy. 

(dJ Political Outcomes 

Vhile considerable research effort has been made to evaluate some leisure 

policy outcomes, with the· plethora of user surveys and other forms of 

monitoring and evaluation which have been undertaken, there is a significant 

gap in the literature in terms of the identification of party political 

differences in policy outputs. There are a number of output studies relating to 

local government policy areas other tha.n leisure, and some which deal in 

passing, with aspects of leisure services such as parks and libraries (viz 

Sharpe and Newton 1984; Boaden 1971), though these relate to local government 

prior . to reorganisation. One British study which does focus on local 

government policy outputs in sport and recreation by Gratton (1984) does not 

attempt to evaluate differences between authorities of differing political 

complexions. Chapter four of this study therefore seeks to remedy this 

om .ission in evaluating the evidence for the existence of significant 

differences in the spending patterns of local authorities controlled by the two 

major ·parties. 

1.5 LEISURE, THE LOCAL STATE AND SOCIAL THEORY 

While the preceding discussion of the politics of leisure indicates the range 
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of the material in this field, it does not consider the theoretical context of 

the research. The major theoretical developments in understanding the nature of 

local pOlicy-making, and of the local and national state, have taken place in 

the mainstream urban politics literature, though clearly there are important 

implications for analysis of local authority leisure policy. It is important 

therefore that the empirical work which follows should be located in relation 

to these developments. 

The development of explanations of the local state has been accelerated in 

recent years by the fiscal crises of western economies, and the pressures 

experii'ed by local governments particularly since the middle 1970's. The 

received wisdom of local government as a neutral vehicle for local 

administration <which still features, though with less emphasis, in some texts 

f6r administrators cf. LLoyd 1985) was underpinned by the assumptions of 

democratic pluralism. These included the notion of free competition between 

interest groups across a range of issues, with local political parties 

representing shifting alliances of such interest groups in the political 

process. The classic statement of local pluralism is Dahl's <1961> analysis of 

politics in New Haven which examines a range of issues or decisions, and 

describes how no single interest group is able to dominate all such decisions. 

Although not all groups have equal access to resources, the nature of the local 

political process means that where an issue is sufficiently important to a 

group greater efforts may be made to lobby decision-makers and mobilise public 

opinion so that the desired outcome may be achieved by pressure politics. The 

principal role of the local state then in such an explanation, is one of 

ensuring that interest groups have a forum for expressing their preferences. 

State intervention in the form of social provision is restricted to those 

instances where a consensus exists supporting such intervention. These 

~·instances are likely to be rare and the democratic pluralist argument therefore 

implies a minimalist approach to state intervention in general and leisure 

provision specifically. 

This analysis is consistent with Roberts' (1978) account of leisure 

participation as reflecting a fragmented pattern of 'taste publics'. The state 
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should, he argues, therefore avoid positive involvement in leisure provision, 

limiting itself to generating the conditions under which indivuals and groups 

may meet their own needs. However where a consensus supporting state 

involvement does exist (perhaps for example in promotion of national fitness 

or conservation of art forms) or where the market operates inefficiently, the 

state may step in. Nevertheless, such state involvement is insulated from the 

competition of interest groups by employing 'neutral', 'technical' experts often 

in quangos, such as the Arts and Sports Councils, to make decisions about the 

precise nature of resource allocation. 
'. 

A number of difficulties with the premises of the pluralist argument have 

seriously undermined this explanation. It is by no means clear for example 

that local political parties are responsive to local pressures .. As Dunleavy 

(1980) has illustrated, the majority of local politicians represent 'safe' 

council seats, and, as Newton (1976) points out, voting patterns in local 

elections tend to reflect the popularity of the national parties rather than be 

influenced by local events. Local politicians are largely, therefore, insulated 

against local opinion and may not be 'penalised' for ignoring local pressure 

groups. Furthermore, the pluralist explanation of local policy ignores the 

pivotal role played by 'urban managers' <Pahl 1977) or local state bureaucrats 

in the setting of the policy agenda. Decision making and non-decision making 

occurs within the bureaucratic structures of public sector bodies which are 

even more insulated from public opinion than local politicians. Thus, as 

Bachrach and Baratz (1970) have illustrated, local bureaucrats are able to 

influence significantly the local political agenda, filtering out undesired 

policy options, and defining 'responsible' interest groups, and as such they 

are crucial gate-keepers, controlling access to public services. Pahl's analysis 

largely draws on examples from the field of housing and has been employed in 

the analysis of urban planning, but the establishment of the new, large leisure 

services departments since 1974, and the professionalisation of leisure 

services has given leisure professionals greater access' to resources, the 

opportunity to influence corporate planning, and has helped to develop a degree 

of autonomy in defining leisure needs. Such a situation invites analysis of 

leisure officers' influence on resource allocation decisions. 
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Marxist critiques of the pluralist and urban managerialist explanations of the 

local state point to their failure to locate the activities of interest groups 

and urban managers in the context of the structural demands of capitalism. 

Perhaps the most influential marxist account of this type, was developed by 

Castells (1976), who explains the crisis of the local state as a consequence of 

its contradictory functions, meeting the long term needs of capital while 

responding to working class demands (expressed through urban movements) for 

increased social expenditure. In seeking to sustain an increasing rate of 

profit, capital has traditionally socialised the costs of reproduction of 

labour power, with education, health, housing and even leisure provision 

becoming responsibilities of the state. However, as the rate of profit falls, 

capital seeks to reduce costs by pressing for lower taxation, while working 

class demands for social expenditure increase. Thus the costs of 'collective 

consumption' exceed revenues, and this basic contradiction of capitalism 

manifests itself in the form of struggles around consumption issues, many of 

which directly involve local government. 

This type of explanation of the welfare state (and of the role of the local 

state) has significant implications for leisure policy. If collective 

consumption is to be cut back, one might expect leisure to be one of the first 

service areas to suffer since resistance to cuts seems likely to be keenest in 

more 'basic' service areas such as health, housing, and education. However as 

social expenditure is reduced, social expenses may accrue with the need to 

secure public order in the face of resistance to cuts. Such social expenses may 

take the form of poliCing, vandalism repair, or even 'preventative recreation'. 

Opposition to the cuts may foster new alliances, for instance between local 

state professionals and client groups (viz Whitsun 1984), generating urban 

movements. 

There are a number of problems 'with the structural analysis of Castells and 

other functionalist marxist accounts of the local state (e.g. Cockburn 1977). 

Perhaps the two most important oL. these are the circularity implied in such 

functionalist explanations, and the 'problem of specificity'. Any forms of state 

intervention which might appear to benefit working class interests, such as 

the development of welfare services, are explained in the marxist account as 
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representing, in the final analysis, the interests of capital by buying off 

working class oppost.tion to capitai acc:uInUlation. However, such an argument 

will not allow of any realistic example of the state acting against the 

interests of capital. The conclusions of such marxist analysis are therefore 

built into the premises which underpin any empirical work in this field. The 

tautological nature of the argument and the impossibility of describing a state 

of affairs in which the state acts against the interests of capital serve, 

therefore, to devalue the marxist account. However even if the circularity of 

this argument is' ignored, the functionalist account explains state acti vi ty 

only by reference to general principles, such as the need to reproduce labour 

power, and fails to explain how and why particular .policies arise at particular 

points in time. Yet such explanation of detail must be a criterion of the 

.adequacy of social theory, and in this sense also the marxist explanation is 

inadequate. 

The shortcomings of structural marxist analysis of the local state as an 

undifferentiated element in a functional whole, has led Saunders (1984) to 

develop the 'dual state thesis'. The local .tier of government is regarded in 

this thesis as performing different and often conflicting functions to those of 

central governmen t. According to this account the allocation of 

responsibilities for various functions to different tiers of government 

represents the way in which the state 

Saunders describes four key tensions 

"" manages to acco1odate such conflicts. 

in government activity, the. need for 

centralized control of the economy, and for self determination on the part of 

communi ties; the maintenance of production, and the management of social 

consumption; the need for rational 'planning and the requirement of democratic 

accountability; the need to maintain profit while meeting needs. In each case 

the first item in each pair is the responsibility of central government while 

the second is undertaken by local government. Thus Saunders describes the 

operation of local government as essentially pluralist and concerned with 

consumption issues while central government is essentially corporatist in the 

way that it operates and is predominantly.cCHlcerned with production. 
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Not only- does Saunders wish to argue that the local state should be 

differentiated from the central state in its operation, he also argues that 

consumption issues should not be seen as a function of class membership. 

Class is not the be all and end all of polt tics and people's class 

interests, determined by their location in the social division of labour, 

do not exhaust the range of their material interests. On some issues -

incomes pOlicies, unemployment, trades union reform and so on - they will 

act as members of a particular class, but on others they will act 

according to their sectoral interests as determined by their particular 

mode of consuming the service in question. At the local level, where 

government activity is --aadressed primarily to provision of consumption, 

most political mobilisation will occur around such sectoral as opposed to 

class cleavages. 

<Saunders 1984: pp. 32-3). 

There are problems for this explanation of the operation of the local state. It 

should be noted for example, that some production issues <e.g. highways) are 

the responsibility of local gover-nment, while control of some consumption 

services is spread across more than one tier <e.g. the National Health 

Service). However, the sejliitratio)l of production and consumption functions 

between different tiers of government might perhaps be regarded as an 

organising tendency which will admit 6f some exceptions. A potentially more 

serious objection is -produced by Dunleavy (1984) who argues that, -if the 

operation of local government- were indeed best characterised as pluralist, one 

would expect to find a great variation in the level, quality, and variety of 

consumption pOlicies across local authorities. However, what is striking about 

such consumption policies is their uniformity in apparently disparate settings. 

POlicy determination in local authorities does not respond in any simple 

way to local political inputs. Rather policy over very large areas seems 

dominated by professionally promoted 'fashions' which are nationally 

produced and adapted with little variation from one local authority to 

another. 

<Dunleavy 1984: pp. 78-9) 
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Thus for Dunleavy, the major difficulty with the dual state thesis is its 

failure to acknowledge the pivotal role of the public sector professional in 

influencing policy. 

A major feature of the appeal of the dual2.s tate thesis is that it eschews 

description of the state as a monolith, seeking to capture the differential 

operation of the state machinery at different levels of government without 

-collaps1;;-g into atheoretical, anecdotal accounts. It should be said in defen~e X. 
of Saunders' argument that he promotes a thesis, rather than a theory. The 

significance of this distinction is that the thesis invites disconfirmation or 

support from empirical .. ",investigation rather than simply 'explaining' the 

phenomenon in question. Dunleavy's major objection to the thesis, the 

characterisation of local policy-making ,as professionally dominated, is a 

potentially serious problem, but it also is open to- evaluation in the light of 

empirical studies. Thus the dual state thesis offers a useful organising 

framework for considering the analysis of local government leisure policy. 

Each of the four dimensions of the dual state thesis along which the local and 

the central state are differentiated highlights strategic issues for research 

into local government leisure policy. 

,(a) Tbe Organisational Dil1Iension: the key tension here is between the 

need for centralised direction and for local self determination. A 

strategic concern, therefore, for leisure policy research is establishing 

the extent to which leisure policy is subject to non-local influences such 

as central government 'advice' or restrictions? 

(b) Tbe Functional Dilllension: the' functional division between central 

and _ local government,js such tha\ the former is allocated responsi bili ty 

for production while the latter is predominantly responsible for 

consumption services. Here the strategic concern for leisure policy 

research is one of clarifying whether there are important exceptions to 

this functional division in respect of leisure production and consumption. 
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(c) The Political Dimension: the key political tension identified by the 

dual state thesis is between the corporate mode of decision making at the 

national level and the competitive politics of the local state - rational 

planning requires the incorporation or exclusion of conflicting parties 

while democratic accountability implies open access to participation in 

the political process. The primary issue for analysis of leisure policy is 

the question of whether the politics of local go.ve,nment leisure policy 

can be accurately characterised as pluralist? 

(d) The Ideological Dimension: the key tension here is between central 

government's function in promoting conditions for the accumulation of 

profit, and local government's role in meeting local 'needs'. The major 

concern for leisure policy analysis is one of establishing whether the 

local politics of leisure are concerned solely with the meeting of needs. 

while the politics of leisure in the central- state are concerned 

predominantly with providing an appropriate infrastructure for capital 

accumulation. 

Thus although the primary emphasis of this study is on investigation of the 

political dimension of leisure altd local government, the dual state thesis 

serves to underline that political questions cannot be considered in isolation 

from other dimensions of local government, specifically the organisational. 

functional and ideological dimensions of the local state. The review of the 

empirical investigation of local government in section three of this study. 

therefore, considers the implications of the research findings in the contex:: 

of the dual state thesis as a whole. rather than simply for 

characterisation of local politics. 
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IIOTES TO CHAPTBR 1. 

The term 'cultural policy' is used in the literature with two principal 
meanings. One is broadly synonymous with 'policy for the arts', the other has a 
wider connotation of 'leisure policy'. The preference of the G.L.C. for the term 
'cultural policy' over 'leisure policy' is. respected here. This usage is a 
reflection of the influence of the sociology of culture on socialist thought 
about leisure <cf. Tomkins 1983). Yilliams <1981> povides an analysis of the 
meanings attributed to the term culture and their significance for social 
theory. 
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Methods 

2.1 IHTRODUCTIOH: IDEKTIFICATIOK OF KEY ISSUES AHD RESEARCH XETHODS 

In considering the literature relating to local government politics and leisure 

policy, it has been argued that politics at the local level, over the last decade, 

has exhibited a greater degree of party political influence than had hitherto 

been the case. This is evidenced, for example, by the diminishing numbers of 

independent councillors, the radicalisation of Labour dominated urban authorities 

such as Liverpool, South Yorkshire and Lambeth, and by the attempts of some 

Conservative local authorities to 'reduce the role of the local state through 

programmes of privatisation. At the same time as party political influences have 

grown, and the polarisation of party political stances has become accentuated, 

public sector leisure services have begun to establish their importance as an 

area of policy development. The recognition of the importance of leisure as a 

service area has been fuelled in part by (occasionally simplistic) notions of the 

relationship between profound industrial and urban problems and the leisure 

'needs' of urban populations. Indeed such problems have even given rise to 

fundamental questions about the future form and role of local government in this 

country. The research which is central to this study is therefore intended to 

investigate the emerging relationship between local government politics and 

leisure policy. 

More specifically ·the study seeks to address a number of key issues which are 

summarised in the following questions; 

(1) What types of leisure policy goals may be seen as (logically) 

consistent with the major political ideologies' or values of the political 

parties in English local government? How do the policy goals so identified 

relate to the leisure policy statements of the major parties? 
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(2) To what extent and in what ways does party political control of a local 

authority determine (or mediate) the leisure policies of that authority, and 

the resources which it allocates to leisure services? 

(3) What factors other than party politics might be influential in 

determining local authority leisure policy and resource decisions? lihat is 

the relative importance of such additional factors vis a vis party 

politics in determining such outcomes? In what ways might these factors 

interact with political variables? 

(4) In what ways do the rationales for leisure policy differ between local 

politicians of different parties? Are their rationales consistent with their 

ideological affiliations? In what ways do these rationales differ from those 

offered by professional local government officers? 

(5) How do local government politicians explain the process of initiation, 

formulation and implementation of leisure policy? What are the key factors 

in determining policy outcomes as perceived by politicians?, A\e these 

accounts consistent across parties? Are these accounts consistent with 

those.put forward by professional officers? 

(6) lihat is the relationship between policy intentions and outcomes for 

leisure policies? 

(7) "'hat directions might local authority leisure policy be expected to take 

in the future given the pressures for change currently experienced by local 

governmen t? 

The methods adopted in this study to generate answers to these core questions 
5 

fall into fvur categories. 

<A) In addressing the issues raised under (1) above, the first of these 

'methods' simply involves a review of the literature on political values to 

construct a set of coherent, ideal-typical ideologies in order to 'deduce' 

the nature of leisure policies which would be consistent with such sets of 
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political Qalues. An analysis of leisure policy statements and prescriptions 

of the major parties is: also undertaken in order to evaluate whether these 

are consistent with the ideological positions normally associated with 

these parties. 

(8) A statistical analysis of leisure expenditure patterns in English local 

authorities is undertaken in order to review the statistical association 

between measures of revenue expenditure on leisure services and political 

.yariables, demographic variables, and measures of available resources. This 

approach- allows comparison of local authority expenditures but not of 

leisure policies per se . 

. (Cl A case study of local government leisure policy in a Metropolitan 

District is undertaken. This involves detailed depth interviews with a 

stratified sample of members (n=45) and a small sample of local government 

officers in key positions (n= 14). The interviews focus on issues 

highlighted in (4) and (5) above. 

<D) An analysis of grant aid to local voluntary leisure organisations, in 

the metropolitan district selected, is undertaken in order to identify the 

relationship between policy intentions and policy outcomes. This ·approach 

involved. conducting a relatively. large number of structured interview~ 

(n=192) with successful and unsuccessful applicants for grant aid (for the 

period 1981-4) to ascertain whether the characteristics of successful and 

unsuccessful applicants were consistent with the criteria for grant aid 

adopted by the local authority. 

(E) Finally. five ideal typical models of local government are constructed 

as a vehicle for discussion of projected change in local government, and of 

the consequences of such change for public sector leisure services . 
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2.2 RATIONALE FOR SELECTION OF AHTHODS 

Detailed accounts of individual methods, their application, and the limitations of 

the data generated are provided in the ensuing chapters which deal with the 

separate aspects of the research. Nevertheless there are a number of strategic 

concerns, about the nature of the project as a whole and some of the assumptions 

which underpin it, which will be addressed here. 

In view of the lack of existing material on the politics of leisure in general 

and the relationship between political values and leisure policy in particular, 

the adoption of idea I types of the major ideologies 'is useful for the purposes of 

clarification. The use of such 'ideal typical accounts of ideologies and the 

leisure policies consistent with them, is methodologically defensible in the 

sense that they are employed not as oversimplified representations of the 

complex I)i).ture of individuals' value sets, but rather are used to highlight the 

complex <and occasionally inconsistent) nature of the political values and policy 

advocacy of real actors. Similarly ideal types of future local government forms 
", 

" are constructed in the final chapter of the study, not as predictions, but as a 

vehicle for discussion of the consequences for leisure services of the influences 

on policy identified in the empirical research. 

The mix of qualitative and quantitative empirical methods adopted in this study 

reflects a recognition of some of the strengths and weaknesses of the individual 

approaches applied in isolation. In particular the use of both qualitative case 

study material and statistical output analysis generates related but independent 

insights into the processes by which leisure policies are determined and the 

pattern of policies, so derived. 

Case studies of policy-making in individual local authorities run the risk 

of producing unique, non-comparable accounts of policy determination, which 

are so immersed in the 'specifics of one authority..... that valid inter

authority generalisations cannot be made. By contrast, statistical output 

studies, despite their theoretical immaturity, specifically aim to establish 

inter-authority generalisations about the determinants of variations in 

local pOlicy. Unfortunately these generalisations cannot readily be compared 
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wi th the results of case studies, since these research designs focus on 

different phenomena. 

<Hoggart 1983: p. 57) 

IIhat is being attempted here should not, therefore, be construed as a form of 

methodological triangulation in Denzin's (1978) sense, since one method, the 

qualitative case study approach, attempts to identify actors' explanations, values 

and perceptions relating tu the leisure policy process (in a single authority) 

while the other method, output analysis, attempts to identify (though not to 

explain) statistical associations between relevant variables. In essence then, the 

case study and statistical analysis address different key issues in the research 

schema. 

2.2.1 THEORETICAL ASSUJ(PTIONS ABD THEIR RELATIONSHIP TO JrnTHODS SELECTED 

The explanation of the r:elationship between politics and local authority leisure 

policy which is developed in this study represents a species of 'middle range' 

theory (Merton 1967), This does not imply a set of open ended hypotheses, 

uninformed by fundamental concerns of epistemology and theoretical adequacy. 

Rather it is a recognition that although the selection of particular research 

methods is premised on logically prior theoretical and epistemological 

assumptions, these assumptions are not themselves directly evaluated in the 

context of the empiri,:"l analysis undertaken. The way in which such research 

methods draw upon prior assumptions is illustrated in the hierarchy of issues in 

table 2.1. 

Although therefore it would not be appropriate to embark upon a fully articulated 

analysis of the major theoretical traditions, and their roots within the 

philosophies of knowledge, action and language, it is nevertheless important to 

identify the major theoretical assumptions on which decisions about method in 

this study are based. It should be noted therefore that the ensuing discussion is 

premised upon a realist epistemology, that is the explanations developed aim to 

'reveal social reality' rather than simply to provide a useful way of summarising 

The Politics of Leisure aDd Local Government Leisure Policy Page 29 



Chapter 2: Research Strategy and Xethods 

IABLE 2.1; QUESTIONS OF THIlORIITICAL ADEQUACY. VALIDITY OF RESEARCH XEIHODS. DATA 
RELIABII.IIY AND THEIR RELATIONSHIP TO ISSllES OF OIUDI.QGY AND EPISTEIIOI.OGY 

Level of Analysis 

Ontological/Epistemological 
Concerns 

Adequacy of Theory 

Validity of Method 

Reliability of Data 

Key Issues 

What is the nature of social reality? 

What is the status of knowledge of 
social phew Jmena? 

Is the theory employed conSistent with 
an appropriate set of ontological and 
epistemological assumptions? 

What are the values 
theoretical perspective 
explicitly premised? 

on which the 
is implicitly or 

Is the theory internally consistent? 

Is the theory honest (or is there an 
attempt to mislead)? 

Is the theory 'testable'? 

What are the implications of the 
knowledge gained for power relations 
between social groups (is the theory 
emanCipatory)? 

Are the methods selected consistent ·,.;ith 
the theoretical arguments and ontological 
I epistemological assuID?tions? 

Do the methods selected generate data of 
the order intended? 

Are the methods optimal to the situarion 
under analysis? 

Were the methods selected appropriately 
adapted to the situation? 

Were the methods stringently applied? 

Do the results obtained reflect the 
nature of the phenomenon under analysis? 
(What factors might count as corrupting 
the data?) 
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the 'particulars' which go to make up the social world (Johnson et a1. 1984>' 

This is complemented by an assumption that social life exists within a set of 

structures which are both the context of (and give meaning to) and are the 

product of, social action. These premises combine to define a core task of this 

study as one of generating explanations which will identify the structures which 

produce, and are produced by, the local government leisure policy process. 

The empirical research which provides the focus of this study, investigates the 

nature and development of a specific set of identified social practices or 

'regularised, acts', that is those which constitute the construction of leisure 

policy in local government. Assumptions, therefore, relating to the nature of 

social practices will prescribe the parameters for selection of methods of 

investigation since I as Denzin argues; 

Each theory demands and produces a special view of the research' act. 

(Denzin 1978: p. 6) 

As a precursor to any discussion in detail of the methods adopted, some 

clarification of the conceptualisation of 'social practice' which informs the 

choice of method in this study is required. In the same way as Denzin locates 

his own research procedures in a particular theoretical tradition, symbolic 

interaction, so this study will draw upon the 

structuration (Giddens 1979) in highlighting 

theoretical framework of 

the following specific 

characteristics of social practices which are germane to decisions about 

selection of methods. 

(1) Social practices cannot be explained solely by reference to the 

intentipns of actors. 

Social practices, or regularised acts, are subject to 'rules' (in the sense 

traditionally employed by Wittgenstein 1970, and lIinch 1958) ,or to 'tacit 

knowledge' (Garfinkel 1967). That is to say that in the context of any 

given social practice there is an implied set of appropriate behaviours 

from which a participant in .that social practice will draw. It is important 
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to note that the notion of rule-governed behaviour employed here does not 

infer the existence of a set of formal articulated rules <in the sense for 

example of the rules of a game - whether they be codified or not) but 

rather 'rule' is meant to infer shared knowledge of how to proceed (and how 

not to proceed) under certain conditions. Thus it may be the case that 

someone involved in a particular practice is not able to say what the rules 

are. It is sufficient for them to be said to know the rule if they know how 

to proceed in the situation governed by that rule (Wittgenstein 1970). 

Wittgenstein, Winch, Sear le (1969) and Giddens (1979) together constitute a 

tradition in a range of theoretical fields which has adopted language as a 

paradigm example of a set of social practices. Language is characterised in 

this tradition, not simply as a means of communication, but rather as a set 

of 'regularised acts' in itself. Tb understand these acts we need to refer 

to the rules which apply to them and it is impossible to explain the 

significance of any given speech act simply by reference to the intentions 

of the speaker. Werds and expressions are given their meaning by their 

context within a language, with its own semantic rules and 'graml!latical 

structure. However, it is not possible to explain the significance of what 

an individual is saying simply by reference to the structure of the 

language without consideration of the intentions of the speaker. The rules 

of the language (semantics and grammar) determine what what will count as 

a meaningful utterance without determining what is to be said. The speaker 

therefore draws upon, reproduces, and perhaps modifies (by innovative use 

of the language) the structure of the language itself in ordinary usage. 

Research which aims to generate insights into the- nature of social 

practices therefore will be required to identify both the rules which govern 

those practices and the intentions and understandings of the actors 

involved. 
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<i1> Actors' ynderstanding of the n11es governing sociaJ practices can be 

said to operate at the level of either practical or discurs1ve. knowledge. 

The knowledge and understanding of the rules governing social action may 

involve Simply knowing how to act appropriately, what Giddens terms 

'practical knowledge'. However actors are also often able to discuss their 

reasons for acting in a particular way in terms of the rules which apply in 

a given situation. In doing so they exhibit 'discursive knowledge' of the 

rules governing that social practice. 

The set of research instruments employed should normally therefore seek to 

identify knowledge of the rules governing social practices along each of 

these dimensions. Thus in the case study for example, councillors are asked 

to supply information about specific policy decisions taken in their party 

group, and also more generally about the procedures adopted by the group 

for deciSion-making. This is intended to provide the opportunity to gain 

insights into what counts as appropriate behaviour in such settings either 

through respondents' descriptions of how people actually proceeded- or 

through their discursive knowledge of what the tacit rules are which apply 

in such situations. 

{liiJ Social practlc.ea may incorporate certain regularly produced but 

unintended consequences. 

The literature on bureaucracies and bureaucratic dysfunctions illustrates 

ways in which unintended consequences (such as goal displacement, lack of 

responsiveness, lack of performance incentives: cf. Haynes 1980) result from 

the setting up of rules and procedures designed to ensure accountability 

and efficiency. Such dysfunctions are among the set of unintended 

consequences of the social practices embedded in 'bureaucracy'. It is clear 

therefore that any research investigation which aims to identify the 

salient features of a social practice should consider such unintended (and 
"~,:' .•. -

often unperceived) effects. For this reason it will be important to employ 

methods other than those which focus solely on the perceptions and 
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knowledge of the actors invol"ed ..• Thus in this study statistical analyses 

of leisure policy outputs complement the interview material generated as 

one potential means of identifying some unintended consequences of policy 

decisions. 

(iv) Unaclrnowledged conditions Of action may significantly affect the 

nature of social practices. 

In the same way as effects of social practices may be opaque to the actors 

involved, so the conditions which give rise to such practices may be 

similarly obscure to those concerned. Principal among these 'unacknowledged 

conditions of action' are, Giddens (1979: pp. 116,7) argues, the unconscious 

motives of individuals. Giddens points out that there are times when we are 

. motivated to act for reasons which we are unable· to specify (as is the case 

for example with young children). Thus, politicians may be motivated to act 

in ways which ensure their political survival, but which are inconsistent 

with the political values they espouse. Such unconscious motives may 

therefore form an important element in any explanation of political 

behaviour. 

In order to develop this line of argument some clarification is requ.1red of 

the nature of the relationship between 'wants', 'interests' and 'motives', 

Although only individuals may be said to have wants, explanations of group 

behaviour may draw upon notions of 'objective interests'. The distinction 

between wants and interests is summarised by Giddens in the following way; 

Wants (or wanting) are the 'basis' of interests: to say that A has an 

interest in a given course of action, occurence or state of affairs, is 

to say that the course of action etc. facilitates the possibility of A 

achieving his or her wants. To be aware of one's interests, therefore, 

is more than to be aware of a ·want or· wants; it is to know how one 

can set· about trying to realise them. 

(Giddens 1979: p. 189) 
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Although wants are subjective, and only individuals can be said to have 

interests, it does make sense to talk of objective interests since 

actors have interests by virtue of their membership of particular 

groups, communities, classes etc. A person shares certain 

interests in common with others (given also the assumption of common 

wants), for example by virtue of being a member of the working class; 

there are conflicts of interest between capitalists and workers which 

are integral to capitalist production. 

(Giddens 1979: p. 189) 

However, as we have noted Giddens goes on to argue that not only may 

.. actors be unaware of their interests <in the sense that they are aware of 

situations or means by which to realise their wants) but also that actors 

may not be conscious of their motives in particular situations. He stops 

short of referring to 'unconscious wants' and does not explicitly define 

'moti ves', . the nearest formulation. being; 

I shall use 'motivation' to refer to the wants which prompt action. 

(Giddens 1976: p. 85) 

This represents an important difficulty with this element of Giddens' 

argument. What is posited here is the exis,tence of 'hidden' phenomena (i.e. 

unconscious motives and unperceived interests) which might be dismissed as 

merely con'/enient heuristic fictions in the same way as Giddens himself 

wishes to dismiss the Althusserian appeal to 'real', unperceived structures. 

He appears to be sensitive to this potential criticism for he argues that, 

we must .... avoid a reductive theory of consciousness: that is, one 

which, in emphasising the role of the unconscious, is able to grasp 

the reflexive features of action, only as a pale cast of unconscious 

processes which really determine them. 

(Giddens 1979: p. 58) 
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Unconscious motives may therefore he hypothesised but their existence, some 

might claim, cannot be demonstrated by any empirical reference. The 

testahility of theoretical claims (in the limited sense articulated by 

Saunders [1983; pp. 344-61 for example) is. identified as a criterion of 

theoretical adequacy (see table 2.1>. In this case however we may argue that 

our claims relating to hypothesised unconscious motives may in principle be 

open to test in one of two ways. The first is through the actor's post hoc 

analysis of his / her own motives 'I did not think about it at the time but 

I must have opted for th'!t course of action because ... '. The second form of 

empirical validation is to compare the actions of the actor said to be 

influenced by unconscious motives, with those of an actor exhibiting 

similar patterns of activity but who is able to clarify and identify his / 

her motives. Clearly for example in the case of a child who has ,a limited 

vocabulary, we would wish to argue that apparently purposeful behaviour 

(e.g. stretching out 'for a toy or for food) does have just such a purpose, 

and we would tend to validate such claims by pointing to other such 

instances of behaviour where the actor did account for his / her actions by 

reference to just such motives. Such claims seem reasonable and this type 

of validation of claims about unconscious motives is likely to be accepted 

in practice. Indeed just such a process of validation is implied in the way 

we evaluate the reasonableness of explanations of motives given in evidence 

in a court of law. This is not to say that in court or in social analysis, 

further evidence will not be required, since the criterion or 'test' 

described here constitutes a necessary but not a sufficient condition of the 

attribution of unconscious motives. 

The relationship between wants, interests and motives articulated here 

'carries significant· implications for the investigation of social action at 

the individual level since it implies that in addition to empirical 

observation and reference to the individual's explanation of his / her own 

behaviour there is a requirement of inductive, abstract analysis of 

unconscious motives which may serve to explain .the nature of the action in 

question. Similarly in investigating the nature of social practices 

(regularised actions) it will also be necessary to look beyond empirical 

observation and actors' accounts, to the abstract, inductive analysis of the 
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interests of actors which derive from their membership of groups (as 

politicians, professionals, client groups). Thus for example a consideration 

of models of the state, and the accounts of interests of relevant groups of 

actors constituent of such models, performs a crucial role in explaining the 

phenomenon of leisure policy formulation and implementation. 

Finally, it is worth noting that the rationale for policy analysis, whether 

it be 'analysis of policy' or 'analysis for policy' will be (in part at 

least) that such analysis should inform our understanding of the policy 

process. The attempt to identify unintended consequences and the 

unacknowledged conditions of action should therefore be construed as 

reformist, in Bett's terms, in that it aims "to help people make sense of 

their own circumstances' and realise their own. goals" .. by trying to .. 

"draw a wider scope of social life into a widening circle of discursive 

knowledge and human agency· (Betts 1986: p. 49) 

(v) The conceptual1sation of Power as Relation rather than Property, and 

the Relationship of Power to Social Structure 

In reviewing the methods employed in an empirical analysis of leisure 

policy formulation and implementation the concept of power will be a 

central concern. The questions of who exercises power in the initiation of 

policy, in influencing policy outcomes and in setting policy agendae, for 

example, are key issues in the study. It is important therefore to clarify 

how power has been conceptualised in the study and how it has been 

operationalised in empirical contexts. 

In his seminal review of concepts of power, Stephen Lukes (1974) identifies 

the three principal ways in which power has been treated in the literature, 

and characterises these as the three 'dimensions' of. power. The first 

dimension is evident in the pluralist writings of Dahl (1961> and others 

who, in local government contexts, locate power by focusing on decisions 

across a range of issues to establish who is influencing policy. This 

The Politics of Leisure and Local Government Leisure Policy Page 37 



Chapt8r 2: Research stratsgy and lletbods 

approach, in the 'feberian tradition, views power as the ability of an actor 

or group to 'realise their own will even against the opposition of others'. 

The second dimension of power, for Lukes, is exemplified in the work of 

Bachrach and Baratz (1970) who focus not simply on struggles around 

particular issues, but also on the logically prior concern of how policy 

issues find their way onto the policy agenda (and how many do not) - the 

exercise of power in 'non-decisions I. In particular poli ticians, 

professionals and others may act as gatekeepers to the formal agendae of 

local authority policy debate, and thereby exclude issues of relevance to 

the needs of particular groups. As with Lukes' first dimension, this notion 

of power is voluntaristic in the sense that it locates power at the level of 

indi vidual action (whether this be in making decisions or in agenda 

control) rather.than deriving an explanation of power as the product of the 

social structures within which it is exercised. 

The third dimension of power which Lukes goes on to identify, in contrast 

reflects not the exercise of individual or collective. will, but rather 

invokes the notion of 'interests' arguing that an individual or group can be 

said to have power (irrespective of its actions) when it is able to secure 

economic, political or social outcomes which are consistent with its 'real' 

·interests. Structural marxist theorists, such as Althusser (1969) and 

Poulantzas (1973) have argued that individuals in a capitalist society are 

unlikely to be aware of their 'real' interests, a state of affairs which is 

explained by reference to the effects of ideology generating 'false 

consciousness', and therefore are unable to struggle to realise "''those 

interests. Power is conceptualised in this tradition as a function of the 

systemic needs of capital. 'Culturalist' marxist accounts, however, focus 

upon classes and class fractions which do in theory have the ability to 
- . 

break down ideological barriers, to recognise their own interests, and have 

the power to act to realise those interests. Nevertheless, in practice this 

may rar.ely happen. As Gramsci (1971) argues, so complete is the political 

and economic hegemony of the dominant group in capitalist society, that 

workers will only come to appreciate their real interests under conditions 

of overt struggle with capital. Lukes draws on this argument to promote the 
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view that the insistence on identifying power in the context of individual 

andlor group behaviour is unduly limiting. 

The trouble seems to be that both Bachrach and Baratz and the 

pluralists suppose that because power, as they conceptualise it, only 

shows up in cases of actual conflict, it follows that actual conflict 

is necessary to power. But this is to ignore the point that the most 

effective and insidious use of power is to prevent such conflict 

arising in the first place. 

(Lukes 1974: p. 23) 

There is however a fundamental difficulty with this marxist concept Df 

power. This is particularly evident in the structural marxists, such as 

Althusser and the early CasteUs (1976), whose writings imply a tautologous 

position. In this literature power is refe(ed to in terms of the ability of 

dominant groups to meet their own needs (interests) through the operation 

of the social I political I economic system of capitalism. An action or an 
. --,' 

element of the system, is, however, characterised as operating .. in the 

interests of the dominant group if it reinforces the dominant position 

(power) of that group. Power in other words is defined in terms of 

interests and interests in terms of power. This circularity of argument is 

illustrated if we consider the classic difficulty for Marxist theory of 

explaining the advances made by working peDple in terms of state provision 

of welfare in advanced industrial economies. Such policies are normally 

explained as the result of capital "buying off" pDtential working- class 

resistance. However this line' of argument implies that no state policies in 

a capitalist system can ever be said to be in the interests of working 

people since they will always be in the long run interests of capital, 

ensuring as they do the compliance of workers. As Saunders (1984) points 

out, however, taking this argument to its logical extreme, no state policy 

will ever count as being in the interests of labDur except a policy by 

which such a capitalist state overthrew .. itself. In practical terms (though 

not strictly in terms of formal logic) this theory dDes not therefore allDw 

'testability' since it will admit of no counterexample other than the rather 

spurious case cited. 
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The conceptualisation of power as uniquely a function of structural factors 

without reference to individual wants, needs, or action is one which is 

rejected in this study. Indeed, as Giddens argues, there would seem to be no 

logical connection between power and interests. Lukes' formulation of the 

third dimension of power as the ability of an actor or party to influence 

another in a manner contrary to that other's interests, presumes that power 

may not be used for example to influence people to act in their own 

interests, or to act in ways neutral to their interests. 

Mennell (1979), drawing on Lukes' analysis of power, has attempted to draw 

parallels between the three dimensions of political/economic power and 

three dimensions of cultural need. The first category of cultural need 

identified as the equivalent of Lukes' first dimension of power is what 

Mennell terms 'adminstrative cultural democracy'. The cultural democracy

approach involves identifying what people want (rather than what experts 

say they 'need') and. ensuring that such experiences are made available 

either by publicly provided facilities and services or through the voluntary 

or commercial sectors. Such an approach is essentially what Roberts (1978) 

refers to in his description of socio-cultural pluralism. Mennell is able to 

cite examples of this approach in practice from a number of EEC countries, 

drawn from an earlier comparative policy study (Mennell 1976) 

The second dimension of cultural need identified is what )[ennell terms 

'animation'. Here, however, the parallel with Lukes becomes more problematic 

than he acknowledges. In discussing the shortcomings of the first dimension 

of cultural need, Mennell points out that pluralism presupposes that 

. cultural needs will be expressed either through through participation or 

through the articulation of requests for provision. Socio-cultural animation 

however is aimed at identifying needs which are not expressed (principally 

because certain groups are unable to articulate their wants) and with 

stimulating demand among such groups. 

Animateurs ..... may not seem so different from traditional attempts to 

popularise the arts, except that animateurs try particularly to involve 
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people actively, not just as spectators, and in trying to find out what 

appeals most to people, modify their activities accordingly, whether or 

not that conforms to prior cultural standards. 

(Mennell 1979: p. 25) 

This characterisation of cultural policy glosses over a tension in cultural 

democracy concerning the role of the professional. Professionals can be a 

positive factor in promoting pluralism, or they can operate as a barrier, 

reflecting their own values or preferences through their control of access 

to the policy agenda. Power in defining and meeting cultural needs at this 

second level is therefore seen either in professionals acting as 

facilitators (animateurs) helping people to recognise their interests (i.e. 

to discover ways of realiSing their wants) or in professionals controlling 

the policy agenda, promoting policies consistent with their own values. 

While the former is evidenced in the socio-cultural animation movement, the 

latter is illustrated in, for example, Robert Hutchinson's (1982) account of 

the development of Arts Council poliCY, which represents a form of 

professionally determined analysis of need, and may well result in some 

form of policy for the 'democratisation of culture'. 

The third 'dimension of cultural need' specified by Mennell employs the 

concept of 'real need' identified by the theorists of the Frankfurt school. 

Here the parallel with Lukes is clearly drawn. In the same way as 

Althusser, Poulantzas and Gramsci argue that we are normally unable to 

perceive our real poltical and economic interests, so critical theorists 

such as lIarcuse, Adorno and Horkheimer contend that capitalist societies 

engender in their members false needs, which are evident in mass culture 

with its commodity fetishism, and its cultural forms which are crassly 

repetitive and unoriginal (e.g. soap operas) and often degenerate (e.g. video 

nasties). The critical theorists do not reject all bourgeois cultural forms 

and indeed Adorno, as Mennell points out, maintained a form of personal 

cultural elitism. What is being promoted here is the notion of a form of 

cultural elitism which is not a reflection of professional values, but 

rather is a function of the 'real interests' of SOCiety (as identified by 

critical theorists). 
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However the advocacy of elite cultural forms which meet 'real cultural 

needs' suffers from a difficulty which is analogous to that identified 

earlier in relation to the claims for 'real' poli tical and economic 

interests. Although some criticisms of mass culture may be admissible, the 

implied and sometimes explicit claims of superiority for other cultural 

forms have not been supported. Roberts (1978) promotes a cogent argument 

against such claims for the high arts. He cites "right's (1975) argument 

that all aesthetic judgements are culturally relative, and goes on to point 

out that even if aesthetic judgements were not culturally relative, the case 

for the superiority of certain art forms- -would have to be evaluated, and 

that such ,a case has not been satisfactorily constructed; 

it is-unnecessary to insist that objective aesthetic judgements were 

possible in principle, the fact would remain that we have no objective 

evidence Whatsoever, in the ordinary meaning of the term, proving that 

high culture is especially effective in promoting well-being. Critics 

of popular culture offer only opinions 

convincing evidence that the quality of 

Nobne has yet 
I experience at 

concerts is superior to that obtained at pop festivals. 

<Roberts 1978: p.56) 

offered " , 
symphony 

This argument highlights the central difficulty for critical theorists (and 

structural marxists) in relation to their claims about false needs and 

interests. Both have manifestly failed to demonstrate how it is that they 

as intellectuals are able to break through the 'ideological blind' of 

capi talism to identify such needs and interests, while the rest of the 

population remain cultural and economic _ 'dupes'. The empirical research 

reported in this study therefore rejects the notion of real needs or 

interests as a basis of the analysis of power in the policy process, in 

favour of focussing on needs as defined by those actors who are involved in 

the process <professionals and public). 
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T.ble 2.2 The fiel.ti"nship bet~een C,lncepls of P,,~er .nd the Oefining of 'Cultur.l Needs' 

LUKES DIMENSIONS OF 
POWER 

Po~er exercised in 
decision-making. 

Power exercised in the 
mobilisation of bias, 
unquestioned practices, 
and non-decision making. 

Power as a function of 
the ability of one group 
to influence another 
to act contrary to its 
own ('real ') interests 

GIDDENS' EXPLANATION OF 
POWER & DOMINATION 

Power as transformative 
capacity. 

Power exercised in 
controlling access to 
resources required for 
transformative 
capacity 

Domination: resources 
required for transform
ative capacity unavailable 
to some groups because of 
their structural location. 

MENNELL'S DEFINITION OF 
CULTURAL NEED 

The ability of the individual 
or group to define own 
cultural needs; socio-cultural 
pluralism I administrative 
cultural democracy. 

(i) Socio-cultural animation; 
professionals facilitate the 
recognition of ways of 
realising wants - facilitating 
cultural democracy. 

(ii) Professionals control 
policy agenda - adminstrative 
democratisation of culture. 

People's perception of their 
cultural needs shaped by 
capitalism (false 
consciousness). 'Real cultural 
needs can be identified by 
'critical reasoning' 

Table 2.2 illustrates the nature of the relationship between Lukes' 

explanation of the three dimensions of power and an amended version of 

Mennell's account of cultural needs. It also highlights the nature of the 

relationship of these two acounts to the explanation of power in the 

account of structuration offered by Giddens <1976, 1979). Giddens wishes to 

distinguish two related but different types of application of the concept of 

power which are intended to fuse agency and structure, voluntarism and 

determinacy. 

power in the sense of the transformative capacity of human agency is 

the capability of the actor to intervene in a series of events so as 

to alter their course; as such it is the 'can' which mediates between 

intentions or wants and the actual realization 'of the outcomes sought 
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after. 'Power' in the narrower, relational sense is a property of 

interaction, and may be defined as the capability to secure outcomes 

where the realization of those outcomes depends upon the agency of 

another. It is in this sense that we can have power over others: this 

is power as domination. 

<Giddens 1979: p. 111) 

A corollary of this line of argument is that power cannot be seen as a 

property, something which individuals or groups possess. 

It is mistaken to treat power as itself a resource as many theorists 

of power do. Resources are the media through which power is exercised 

and structures of domination reproduced. 

<Giddens 1979: p. '91) 

Giddens' major objection to the Lukes analysis derives from the latter's 

treatment of agency' and structure as a dichotomous relationship. 

he [Lukesl talks of 'where structural determinism ends and power 

begins' and is unable satisfactorily to deal with structure as 

implicated in power relations and power relations in structure. 

<Giddens 1979: p. 91> 

If, as Lukes appears to argue, the power of groups is to be seen as their 

freedom from social structure, then structure is being explained as a set of 

constraints. However, Giddens contends that to characterise social structure 

as constraining is mistaken, since social action is only made possible by 

the social structures within which it takes place. Structures are the 

necessary conditions of social action. 

This point is illustrated by reference to language as a species of social 

action. The semantic and grammatical structures of language do not 

constrain our ability to speak, but rather make our utterances meaningful. 

Furthermore the structures of language do not exist independently of our 

speech which reproduces and modifies as well as draws upon such structures. 
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Structures provide the resources which actors draw upon in their social 

interaction, and therefore in the exercise of power. To locate this 

discusion within the context of the empirical concerns of this research, let 

us consider the example of local government professionals. Under certain 

circumstances, it is claimed, local government professionals have the power 

to influence policy decisions. This is a function of their position within 

political, organisational and social structures, which provides them with 

access to resources within the policy arena, such as access to 

communication channels with pol i ticians, fellow professionals and 

significant groups within the community, access to detailed information on 

procedures and budgets and access to skills <through training) in writing 

and presentation of reports. It is in the deployment of such resources that 

professionals exercise power. 

The practical implications for the current research of the 

structurational1st explanation of power principally relate to the need to 

explain power by reference both to the intentions and motives of the actor 

and by - reference to the actor's location within social structures and 

his/her resultant access to resources which can be employed to realise 

his/her intended outcomes. 

The discussion of key characteristics of social practices is intended to 

illustrate the relationship between research methods and theoretical assumptions. 

Of necessity this has been selective, the criterion of inclusion being the 

centrality of the theoretical assumptions considered to the selection of research 

methods. The citing of aspects of the structuration argument however, should not 

be taken to signify acceptance of Giddens' theoretical project in toto <indeed 

there are fundamental and unresolved difficulties with his argumenF) nor should 

it be taken to infer the irrelevance of other aspects of the structuration 

argument which are not cited here. Nevertheless it is the case that these five 

strategic issues are indicative of, and central to the relationship between 

theoretical considerations and the selection and management of research methods. 
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2.2.2 THE SE!.RCIIOI OF RESEARCH !EIHODS; VALIDITY ISSUES 

Questions of the validity of method and reliability of data are separated here 

(analytically if not substantively) in the following manner; questions of 

methodological validity are concerned with whether a particular research method 

can, in principle, generate appropriate and reliable data; while questions of 

reliability of data are concerned with whether or not a 'valid' method once 

selected and applied has, in practice, generated sufficiently reliable and 

appropriate data in the context of the specific application under scrutiny. The 

validity question is treated here as a strategic issue, while questions of the 

reliability of data are the subject of commentary in those chapters which report 

the results of individual elements of the study. 

The selection of the two major research approaches, the case study and the 

statistical output analysis, is premised upon considerations rehearsed in the 

earlier sections of this chapter, particularly in relation to the concern to 

identify both the intended and the unintended consequences of policy. However 

assessment of the specific methods adopted in both these approaches are 

considered below. 

Vith reference to the case study, perhaps the first validity issue to consider is 

that of selection of the particular 'c'ase for analysis. The decision to focus on 

a 'single local, authority rather than on a small number of local authorities to 

allow comparison, was taken on the basis of the research effort required, and the 

resources available. The field work was conducted over a 27 month period. As 

Ball (1981) points out case study work is oriented to 'discovery' rather than 

'verification' and therefore requires particular sensitivity in data collection 

(since it is by definition not clear initially what one is looking for in the 

data). In this case the wide range of categories of subject to be interviewed and 

the rewards anticipated in concentrating effort on one case, outweighed the 

anticipated benefits of a comparative approach. 

The selection of the particular local authority to be the subject of the case 

study was made on the basis of a number of criteria. It was antiCipated that a 

metropoli tan district would . provide a more interesting focus than other 
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categories of local authority, principally because of its larger budget and wider 

range of services, and the complexity of policy issues which occur at this level 

of local government. The authority finally selected was chosen in part for the 

pragmatic reasons of geography and access - essential given the part time nature 

of the data collection. However three further criteria informed the selection. The 

authori ty concerned was of interest in terms of leisure policy, because of the 

major problems it was experiencing with local unemployment (15% of the workfDrce 

unemployed in 1982) and because of the diversity of ethnic backgrounds among 

the population (8.3% estimated population in 1982 of Pakistan / Bangladesh and 

other New Commonwealth origin). It was anticipated that this would allow the 

research to focus on leisure policy responses to unemplDyment and to the multi

cultural needs of the district. The authority was also chosen because it 

encompassed inner city, suburban and semi -rural communities. The resolution of 

tensions and priorities within and between communities with different needs was 

therefore a further consideration in the study. Finally the political history of 

the District was highly significant given the primary fDcus of the study on the 

politics of leisure. The District selected came into being as a local authority in 

1974,,-following local government reorganisation. Since 1974 it has experienced 

. periods of Conservative overall majority control <1974-80), of Labour overall 

majority control <1980-1982) and of a hung council with Conservative minority 

control <1982-5). Such a pattern of party political control seemed likely to have 

generated policy debates, and political differences within and between the 

political parties represented on the council in a manner which would not have 

seemed likely in an authority with a history of single party control. 

The options Dpen in terms of methods to be employed within the case study range 

along a continuum from those based on researcher initiated categories Df 

analysis (e.g. structured interviewing techniques) through semi' and unstructured 

(or non-directed) interviewing, to those based on 'respondent initiated' 

categories of analysis (e.g. participant observation). As exploratory research 

aimed at uncovering the rationales for leisure policy emplDyed by politicians and 

officers, and the 'rules and resources' used in constructing leisure policy, 

participant observation would have been consonant with the aim of identifying 

categories of experience as ordered 

option was rejected partly because 

by the actors themselves. However this 

of pragmatic considerations and partly 
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because of difficulties relating to research ethics. The practical problems were 

those of participating regularly in the work of the local authority which was 

the subject of the study. Access to some groups was simply not possible. For 

example the meetings of the party political groups which discussed the agendae 

of committees prior to committee meetings were closed to all but councillors and 

coopted members. (Green 1981 provides one of the few first hand accounts of the 

work of party groups in a study of Newcastle, but he gained access as politician 

rather than a researcher.) Where access was possible the researcher could not 

schedule other commitments to allow regular participation. The researcher did 

have access to a working group within the authority which was initially brought 

together to consider policy in relation to central government grant aid to local 

voluntary and statutory leisure organisations but which subsequently went on to 

provide a forum for consideration of wider leisure 

invitation to join this group predated and was 

policy issues. However 
... 

entirely sepaate from 

the 

the X. 
research study reported here, and therefore to use this opportunity to collect 

data for the research clearly required the permission of those participating in 

the group (politicians, officers and representatives of the voluntary sector and 

a leisure quango). It was felt that to request the opportunity to conduct a 

participant observation study might both inhibit the group in its work, and 

perhaps also set up some resistance to probing in subsequent interviews which 

would be needed to supplement the material from the participant observation 

study. For these reasons it was decided not to employ material gained in the 

researcher's work with this group (although insights gained here clearly 

informed other aspects of the study indirectly) and as far as possible an 

attempt was made to separate .. out the roles of researcher and contributor .to 

policy discussion. 

It should also be emphasised that the adoption of interviewing as the primary 

research method in the case study, reflects a recognition of the strengths of 

this method. As Cockburn (1984) notes, there are a number of factors involved in 

the collection of data which make interviewing a more appropriate research tool 

than participant observation in certain contexts. Interviews allowed the research 

to focus on policy decisions which had already been taken and identified as 

significant by some of the individuals involved, and probing and recall generated 

interesting information. The interviews. also allowed the use of questions 
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relating to the subjects' experience of situations and roles where, even with a 

participant observation research strategy, such roles could not be assumed by a 

researcher. Finally, interviews allowed access to information from a range of 

departments or committees, and from sporadic contexts which was essential in 

piecing together the policy context and process. 

Denzin (1978) identifies three types of interview. The first is that of the 

'schedule standardised interview', where wording and order of questions are 

common across interviews. The 'non-schedule standardised interview' differs in 

that although th~._ 'same' questions are asked, the phrasing or wording of the 

questions is adapted in ways appropriate to the vocabulary and understanding of 

the individual respondents. Questions here share their meaning (have meaning 

equivalence) but ·not their wording or their order. Finally the 'non-standardised 

interview' typically employs a check list of issues to be discussed with the 

respondents rather than a predetermined list of questions to be asked. 

A number of commentators point out that the use of schedule standardised 

interviews presumes a set of assumptions relating to the identical stimulation 

which researchers should provide for each respondent (Richardson et aI., 1965; 

Denzin, 1978; Cockburn, 1984). These assumptions include the following; 

- that respondents have a sufficiently common vocabulary such that the 

same question wording carries the same meaning for all; 

- that an optimum and uniform wording can be found for all respondents 

(normally through pre-testing and piloting); 

- that the context of each question is as far as possible identical, hence 

questions should be asked in identical order on each occasion. 

In fact· as Denzin points out the rules for applying schedule standardised 

interviews are almost invariably violated because these assumptions are naive. 
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These ...... assumptions of the schedule. standardised interview are largely 

untested articles of faith. They are - ideal gUidelines which are seldom in 

fact met in any empirical investigation. 

(Denzin 1978: pp. 114,5) 

The interviews conducted therefore did not employ a wholly fixed schedule. Some 

comparison of responses across interview subjects was clearly essential and the 

areas to be investigated were preselected and _ a schedule of questions drawn up, 

but this schedule was treated as a flexible base for questioning and amended 

where necessary. For example where respondents appeared not to understand the 

nature of the question, questions were reworded in terms deemed by the 

researcher to be more familiar to the respondent concerned. Invariably also some 

information was provided by respondents 'out of sequence' so that answers to 

questions asked early on in the schedule obviated the need to ask some of those 

in the later sections. Furthermore new, unanticipated and interesting areas for 

discussion were pursued when responses to open questions were developed. As 

Simmons (1981) points out, a highly structured interview schedule is 

inappropriate in much case study work and the researcher has to be prepared to 

recognise and develop interesting data on appearance. 

In essence the interviewing strategy adopted is most closely related to Denzin's 

'non-schedule standardised interview'. The assumptions Denzin associates with 

this approach are as follows; 

- where the meanings are to be standardised this has to be in words 

familiar to the interviewee; 

- no fixed sequence of questions is appropriate to all respondents, the 

appropriateness of a sequence will depend on the respondent's readiness and 

willingness to take up a topic at a given point in the interview; 

- meaning equivalence can be achieved by the skilled researcher. 

Though clearly some elements of each interview were 'non-standardised' in the 

sense that unantiCipated responses were pursued, and 'non-schedule standardised' 
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in the sense that questions were reworded as the situation demanded, 

nevertheless much of the data generated was in fact prompted by questions in a 

common format. The interview schedules employed as the basis for interviews with 

politicians and officers in the study are given in appendix 2, and further 

commentary on the selection and use of questions is given in subsequent 

chapters. 

Interviews, however, were not the only research tools employed in the case study. 

One of the issues to be considered in the analysis of leisure policy in the 

District was the relationship of the rationales for leisure policy articulated by 

politicians and professionals to the actual policy outcomes. In order to 

accommodate this aim (at least in a limited way) evaluation of policy outcomes 

in relation to grants to voluntary organisations, was undertaken. This assessment 

involved a statistcal analysis of expenditures on such grants under various 

grant aid schemes sponsored by the authority for the three financial years 1981-

1984. This issue specific approach to output analysis raises similar 

methodological issues to those raised by the ouput study .for all English local 

authorities. In both cases there are important problems of data reliability which 

will also be considered later in the text, however both also share a problem 

which relates to validity of method. 

Output studies are essentially positivist in approach, seeking to identify 

statistical relationships between socio-demographic and other 'independent' 

variables and local government 'outputs' (usually per capita expenditures). The 

major epistemological criticism levelled against such positivist approaches is 

that they purport to generate theoretical insights on the basis of 'neutral 

observation'. Claims of theory-neutral observation have of course been seriously 

undermined (cf. Kuhn 1970). However while claims of theory-neutrality are perhaps 

naive, it is important to note that the theoretical framework within which 

science (natural or social) operates does not determine ., what is observed. 

Thus the observation of social structures (in this case the structures which 

constitute the local government policy system) while influenced by theoretical 

premises, will nevertheless generate data which the theoretical project will have 

to accommodate. 
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The output analyses undertaken in this study are intended to identify 

unanticipated or unacknowledged conditions and consequences of action for those 

involved in the policy process. As such they move beyond the consideration of 

actors' own accounts to measure indices of the effects or the contexts of their 

actions. As such output studies identify statistical relationships between 

variables. The identification of such relationships and the description of their 

relative strengths, does not constitute 'explanation', though statistical analysis 

can for example involve 'causal modelling', in effect the testing of causal 

explanations. In seeking to employ statistical analysis the researcher is 

invariably involved in selecting relevant variables and excluding others. Such 

choices are of course informed by logically . prior theorising (and by the 

availability of data) and the selection criteria involved may lead to the 

rejection of significant data. Nevertheless statistical analyses have the dual 

benefi t of allowing the researcher to 'test' certain generalised hypotheses, and 

requiring her / him to explain unanticipated results. 

Perhaps the key difficulty in undertaking output studies is the selection of 

measures of output. In both the output analyses undertaken here, the study of 

local government spending patterns and the local voluntary organisation grant 

aid policy study, the output measures employed were expenditure related. In both 

cases the measures represent imperfect surrogates of policy outputs. Sharpe 

<1981: p. 26) for example illustrates that radical policy change can take place 

at local authority level without necessarily involving significant change in the 

aggregate level of local authority expenditure. Pinch (1985) also points out that 

levels of expenditure may be a poor indicator of the quality of provision and 

may for example simply reflect variations in local costs. Nevertheless despite 

such weaknesses the output analysis does complement the case study approach in 

supporting some wider ranging, though less detailed, explanation of the 

distribution of resources in the field of local government leisure policy. 
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The output approach .. .... has many shortcomings, but if it lacks the 

. detailed precision and the certainty of the one-off study, it does enable us 

to look at the broad canvas and make statistically valid generalizations 

about the local government system as a a whole. Both research modes are 

after all inextricably linked, in the sense that, as one wag has noted, the 

plural of anecdote is 'data. 

(Newton and Sharpe 1984: p. 2) 
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CHAPTER 2 - BOTES 

For a discussion of the use of the term ideology in this study see chapter 3, 

pages 56 - 57. 

2 Johnson et al. <1984, pp. 212-214), for example, highlight difficulties 

associated with Giddens' justification of a realist epistemology, which have 

important implications for his theoretical project as a whole . 
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Political Ideology and 

' .. Leisure Policy 

3.1.,'INTRODUCTl0!1 

The relationship between political values and leisure policy has received scant . ' . 

attention in the leisure studies literature until relatively recently (viz, Bramham 

and Henry 1985; Coalter 1986; Hargreaves 1984, 1985; and Henry 1984 a,b,cl. 

'Furthermore the significance of leisure as a political issue has also been 

neglected, though there are signs that the legitimacy of political pronouncements 

on leisure is now admitted, at least by Labour politicians (Kinnock 1987) though 

other parties remain more diffident about government involvement in leisure'.' 

However, if politics is concerned with the allocation of scarce nfuurces, then ... 
clearly leisure is a political issue, even if only in terms of governmental 

decisions about the aims, level, and ~propriateness of investment in leisure from 

the public purse, Such decisions are at least in part a function of value 

judgements about the appropriateness -of particular leisure forms, and the role and 

fUnction of the state in social life, that is they are a function of political 

ideology. 

The term 'ideology' is treated in this study as consistent with Hugman's 

formulation. 

ideology is to be seen as the systematic expression of socially rooted ideas, 

which are experienced by historical individuals as members of classes or 

groups, which arise within the structural conditions of such classes or 

groups and which provide a social framework or world view as a basis 

for action. 

(Hugman 1983: p,B7) 

This treatment of ideology rejects the structural marxist distinction between 

'real' and 'phenomenal' conceptions of the social world. Such marxist explanations 

are treated 'as an element in a particular (radical> ideology, rather than as 

exempt from ideological influence, Similarly Mannheim's (1936) distinction between 
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ideology (which supports the status quo) and utopian programmes of ideas (which 

promote social change) is regarded as misleading, since both emancipatory and 

conservati ve ideas are partisan and therefore ideological. The second point to 

emphasise is that although ideal types of ideologies are constructed in this 

chapter, this does not signify acceptance of an idealist conception of such 

systems of ideas. Ideologies, political or professional, are shaped by (and can 

shape) the social practices within which they are embedded. They cannot therefore 

be regarded as independent of those practices. Finally, although this definition 

. stresses coherence, the systematic nature of ideologies, it should be noted that 

not all members of a social or political class or group will give conscious 

expression to all features of an ideology, which may be regarded as a. 'family' set 

of ideas or valueG2 , 

The aims of this chapter are, therefore, first, to clarify the relationships 

between particular value sets or political ideologies and leisure policy, and, 

secondly, to evaluate the influence of ideological thinking on the policy practices 

of . central government. It thus provides a context for the analysis of local 

authority leisure policy which follows in ensuing chapters'''. 

The absence of a developed body of literature on political ideology and leisure 

policy is reflected in the approach adopted here. The key ideologies of 

contemporary British politics are outlined, those of the New Right <liberalism) , 

'tradi tional conservatism I! and socialism. Commentary is focused on their 

historical development in post war Britain, their core values and their 

implications for social policy and the role of the state. Subsequently a set of 

leisure policies is identified or constructed which is consistent with each of the 

ideological positions identified. Finally, the relationship of post war central 

government leisure policy and political ideology is considered. 

Two preliminary points should however be emphasised. The first is that although 

for ease of reference the terms 'left' and 'right' may be used in the. discussion of 

political values, this should not be seen as an unqualified acceptance of this 

common metaphor employed in political commentary. The relationships between 

political ideologies are multi-faceted, and cannot be acconffidated on a single, 

simple, unidimensional continuum in the manner advocated by some political 

The Politics of Leisure and Leisure POlicy in Local Government Page 57 



Chapror 3: Political Ideology and Leisure Policy 

theorists <e.g. Lipset 1960), The second issue relates to the terminology employed. 

The terms 'liberalism' and 'social democracy' are employed rather differently by 

writers in different traditions. In the context of this chapter they are employed 

to define, ·in the case of 'liberalism' the family of values or propositions 

associated with the New Right, and in the case of 'social democracy' to define the 

area of ideological and policy compromise which characterised the period from the 

immediate post war years to the mid-seventies. As a consequence, social democracy 

is not treated as an ideological position in its own right but rather as a 

compromise between competing ideologies. Furthermore, the labels 'liberal' and 

'social democratic' should not be seen as synonymous with values espoused within 

the Liberal or Social Democratic parties. 

3.2 LIBERALIS)( - THE POLITICAL PHILOSOPHY OF THE NEW RIGHT 

Contemporary liberalism draws on the intellectual tradition represented in the 

moral philosophy of Locke and the political economy of Adam Smith. From Locke is 

derived the notion of society as a set· of rational, self interested individuals 

who have fundamental, universal rights to life, property and freedom, and who 

consent to be governed <making a 'contract' with the state) ... with a minimum of 

rules, applicable to all, to guarantee those universal rights. Individuals have no 

special rights <e.g. to work, to education, to leisure) and the state therefore has 

no role to play in making such provision. Smith, writing in the same 

epistemological and moral tradition, sees the free market as the vehicle for 

allowing individuals to maximise their own self interest, and the role of the 

state is therefore simply one of ensuring the stability of free markets. 

The political philosophies included under the New Right banner in contemporary 

society vary principally in their advocacy of a role for the state. Anarcho

libertarians, such as Rothbard (1978) conclude that if the natural rights of the 

individual are to be respected, there is no role for the state to play, and that 

even poliCing, administration of justice and national defence should be provided 

by private enterprise <Green 1987), Nozick, however, while accepting the premises 

of the anarchist argument, concludes that a minimalist state will be required to 

guarantee individual rights by "protection against force, theft, fraud, enforcement 
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of contracts, and so on" (Nozick 1974: p. ix). Nevertheless all other public 

benefits and disbenefits, will be dealt with by the private sector. However such 

radical New Right thinking is not generally evident in the dominant New Right 

group within the Parliamentary Conservative Party. This group, in forming its 

political philosophy, has drawn predominantly on arguments consistent with the 

economics of Milton Friedman and the 'conservative liberalism' of Friedrich Hayek. 

Both Friedman (1962) and Hayek (1946, 1976) acknowledge that there is some scope 

for government intervention in addition to that of maintaining public order for 

individuals to pursue their private concerns, but· such scope is still severely 

limited. In order to understand the nature of policy change under the Thatcher 

administration it will be necessary to familiarise ourselves with the major 

argum~nts concerning state involvement in social and economic life which are 

rehearsed by mainstream writers in the New Right tradition. 

Monetarism, the economic philosophy espoused by both the Thatcher and Reagan 

administrations, reflects a reaction to the failure of state intervention in the 

1960's and 1970's to deal with the major problems of western economies, 

unemployment and inflation. The root cause of these two features, monetarists 

argue 1 is the tinkering with the economy for which successive post-war 

governments (of both parties) have been responsible. Monetar-ists point out that 

money has been pumped· into the economy principally on two pretexts, either to 

protect uncompetitive industry , or to provide for the disbursement of benefits 

from the public purse. In both cases this leads inevitably to higher rates of 

inflation, since industrial subsidy or social benefits are funded ultimately 

through taxation or the printing of money. The latter devalues currency and thus 

induces inflation directly, the former raises price levels by imposing greater tax 

burdens on producers and thereby fuels inflation indirectly. Monetarists, 

therefore, argue that the only way of making industry competitive is to control 

inflation and to allow the market to 'kill off' those areas of industry which are 

incapable of competing successfully. This accelerates unemployment but 

unemployment is seen as inevitable in the long run given the failure to control 

inflation. 

IIhat recent British governments have tried to do is to keep unemployment 

below the natural rate, and to do so they have had to accelerate the rate of 
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inflation from 3.9% in 1964 to 16% in 1974, according to official 

statistics ... the higher the rate of inflation, the more widespread is likely 

to be the government interference in the market. In effect such interference 

is equivalent to increasing the amounts of frictions and obstacles in the 

labour market, and therefore does tend to create a higher level of 

unemployment .... Given the way in which the political and economic structure 

will adapt itself to the rate of inflation, if you continue to let inflation 

accelerate you are going to have higher unemployment either way. So you only 

have a choice about which way you want unemployment to come. Do you want it 

to come while you are getting sicker, or do you want it to come while you 

are getting better? 

(Friedman 1976: quoted in Jordan 1982) 

The opposition of the New Right to state intervention in the economy is not based 

solely on the claim that it is inefficient. State intervention is also regarded as 

unjust. Subsidy for failing industries is seen as penalising, through taxation, 

those industries which are competitive. Similarly, state intervention in terms of 

subsidised or free social provision is seen as undermining the self reliance of 

the individual, and creating artificially high demand for such provision. 

Furthermore, the liberals argue, it is erroneous to suggest that the state can 

act in the public interest in promoting either industrial subsidy or increased 

social provision. The state cannot act in the public interest (except· in very 

limited circumstances) firstly because many of the interests of members of a 

society are incompatible, and therefore there is a problem in principle of 

defining 'the common ·good' or 'the public interest'; and secondly, even were there 

no problem in principle, there would still be the practical problem of calculating 

accurately what collective interests are, in any complex social structure. As a 

consequence of this argument, Hayek (1976) suggests that the expression 'social 

justice', which is based on the notion of recognised and sanctioned collective 

interests, is dangerously misleading and should be expunged from the language. 

The key values espoused by the New Right are therefore 'freedom' of the individual 

to pursue his or her interests, and 'ind·ividual responsibility' for one's own well 

being. For mainstream liberal theorists such as Hayek and Friedman, these values 

imply a reduced role for the state in the economy and in social provision rather 
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than no role at all, and this, as we shall see, has particular consequences both 

for the function and form of local government and for the state's role in leisure 

provision. 

3.3 CONSERVATISM 

Perhaps the key characteristic of conservatism is its resistance to recipes for 

social change based on utopian ideals, whether these be socialist or liberal in 

origin. Many of the key arguments of modern conservatism derive from the 

political philosophy of Hobbes and Burke. For example, the former argues in 

Leviathan <Hobbes 1968) that loyalty to the monarch under all circumstances is 

essential because the overthrow of the monarchy may lead to unforeseen anarchy 

and chaos. Burke, in his RefleCtions on the Revolution in France <Burke 1969) 

refines this argument, suggesting that the present set of institutional 

arrangements represent the lessons of history, and that tradition should therefore 

be respected in its own right and not simply for fear of change. 

It is from the sub-title of Sybll, Disraeli's novel which deals with the need to 

preserve social unity in the industrialising and urbanising society of nineteenth 

century England, that we gain the term 'one nation conservatism'. The concerns of 

Disraeli's political novels, fear of social instability and the responsibilities of 

the state and of the individual in sustaining social cohesion are key themes in 

the writings of twentieth century commentators, such as Gilmour (1979), Macmillan 

(1938),Oakeshott (1976), Pym (1984), and Scruton (1980). 

It has been argued that conservatism is not an ideology per se but rather an 

intuition (Goodwin 1982) or simply a reactionary response to any ideology of 

change. However Scruton's (1980) account of The Jleaning of ConservatisJII 

represents an attempt to develop a systematic explanation of the relationship 

between the values inherent in the conservative position and the actions (or 

inaction) 'which the conservative advocates. In opposition to the core values of 

liberalism, those of freedom and individual responsibility, Scruton promotes the 

values of tradition, allegiance and authority as the key to social stability. 
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For the conservative, hierarchies in society are inevitable, they represent the 

results of historical and present day struggles, with the more able generally 

achieving positions of advantage. However hierarchies are not simply inevitable 

features of society, they are also desirable in that they allow the most able to 

gain positions of authority in our society. Authority, nevertheless, brings with it 

a responsibility for those less fortunate. Those who are brought up to wield 

authority, and those who achieve positions of authority through their own efforts, 

must act responsibly and caringly if they are to engender allegiance in others. In 

the eighteenth century this took the idealised form of a 'caring squirearchy', in 

the nineteenth century it was evidenced in the responsi ble and benign 

industrialist providing for the needs of his work force. In the twentieth century, 

for some conservatives (though notably not Roger Scruton) allegiance 1s 

engendered by mild Keynesian policies of social reform. 

For Scruton the function of government is to preserve civil order, and to bind 

individuals into the traditional networks of the family the community and the 

nation. The state should not be used to achieve other ends of providing welfare, 

promoting individual freedom or controlling the economy. For Pym (1984), Gilmour 

(1978) and members of the. Tory Reform Group, however, the ends may be the same 

but the means differ. Gilmour, for example, promotes a Keynesian approach and is 

willing to accept the modest collectivism, corporatism and elite management of the 

economy which were a characteristic feature of the Conservative governments of 

)!acKillan and Heath. He opposes the monetarist poliCies of the New Right on the 

grounds that they foster divisiveness in society. 

if people are not to be seduced by other attractions they must at least feel 

loyalty to the sta~e. This loyalty will not be deep unless they gain from the 

state protection and other benefits. Complete economic freedom is not, 

therefore. an insurance of political freedom. Economic liberalism because of 

its starkness and its failure to create a sense of community is likely to 

repel people from the rest of liberalism. 

(Gilmour 1978: p. 118) 
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Such support for moderate state intervention has not endeared 'one nation 

conservatives' to the Party leadership, and Tory 'wets' have therefore tended to be 

excluded from positions within the Cabinet in the Thatcher governments. 

3.4 SOCIALISJ( 

The core values espoused in the writings of the socialist movement in Britain are 

those of equality, freedom and fellowship (or collective responsibility). There are 

perhaps two principal differences which encapsulate the contrast between 

socialism and the liberal tradition. TIle first relates to the liberal argument 

that inequalities in society are inevitable and that therefore the socialist aim 

of ridding society of such inequalities is both unachievable and, in its methods, 

undesirable since any such attempt will inevitably cut across the freedom of 

individuals to pursue their own interests. For socialists however, freedom of the 

individual is impossible without equality of access to the resources through which 

the individual may pursue his or her own interests. Secondly, while liberalism 

argues that the notion of the public interest or public good is severely limited 

in its application (and applies largely to issues such as law and order which 

guarantee conditions for the individual to pursue those interests through the 

market) the notion of collective interests is central to socialist thinking. Thus, 

whereas the dominant role in the allocation of welfare, for liberals and 

conservatives is played by the market, socialists see private 

generating and satisfying demand without necessarily meeting 

r 
enterRise 

the needs 

as 

of 

individuals, communities or classes. Collective action is therefore regarded by 

socialists as a necessary corrective to the inequalities generated and perpetuated 

in capitalism. 

The nature of the collective action to be undertaken by SOCialists, however, has 

traditionally been the subject of debates and divisions in the Labour Party. There 

are two principal interrelated themes evident in the tensions within British 

socialism. The first concerns the desirability of the strategy of 'public 

ownership and control of the means of production, distribution. and exchange', the 

debate between 'fundamentalists' and 'revisionists' and their present day 

eqUivalents (viz. Greenleaf 1983) and is linked to the traditional marxist 
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adherence to the principle of economic determinism. The second such d!-mension 

relates to the role of the state in achievement of socialist goals, specifically 

whether such goals can be pursued through the state apparatus or whether that 

apparatus is itself a contributory factor in the inequalities which socialism 

seeks to counter. 

The first of' these themes is exemplified in the writings of Cole (1976) who 

makes the distinction between 'utopian socialism' and 'scientific socialism' (or 

'scientific JoIarxism '). The former offers a vision of a socialist SOCiety based on 

mutual cooperation, equality and social justice, to be achieved by incremental 

reductions of inequalities in a mixed economy. The latter grows out of a 

traditional JoIarxist, class based analysis of social inequalities which results in 

tjle politics of class and class struggle. Both of these ideal typical brands of 

socialism share egalitarian goals and an opposition to the free market economics 

of the right, yet both are founded on very different analyses of society and the 

economy and both offer very different political programmes for the achievement of 

socialism. If these are regarded as the major traditional positions in post war 

British Labour politicS, a third position has been identified as emerging more 

recently in the politics of the New Left. 

The 'lineage' of utopian socialism can be traced through the early Fabians, the 

revisionist strategy of Crosland (1956), to the politics of the 'breakaway' Social 

Democrats (Owen 1981; Williams 1981>. It rejects the class based analysis of 

traditional socialism and its programme of large scale public ownership to be 

achieved by mobilisation of trades union support, and opts instead for 

achievement of goals through parliamentary action. Redistribution of wealth and 

income and the reduction of inequalities in health, education and welfare are to 

be achieved in a mixed economy through legislative control of capital. The Labour 

Party (1983), the Trades Union Congress <1979,. 1981a, 1981b) and leading Labour 

politicians (ct. Hattersley 1987) in their advocacy of 'market socialism' and 

Keynesian economic strategies, have implied a continuing faith in limited state 

intervention and .the restoration of growth as prerequisite to the extension of 

social benefits. 
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The tradition of scientific socialism encompasses a range of explanations of 

society and the state which are consonant with the economic determinism of 

structural marxist accounts of society and the state. According to such accounts, 

for any reform to provide real benefits for working class groups it must involve 

the socialisation of capital, either through struggle in the workplace <in the 

syndicalist tradition) or through the nationalisation of industries (which may 

take one of many forms). The lineage of scientific socialism can be traced 

through the 'fundamentalist' supporters of clause 4 in the Labour Party 

constitutional debates of the 1950's (those who opposed the removal of the clause 

which was seen by some as committing the Party to the dismantling of capitalism), 

and through the development in the 1960's and early 1970's of radical critiques of 

Labour Governments' compromise with capital (cf. Miliband 1973). However. the 

emergence of the New Urban Left (Gyford 1983) in the 1970's and 1980's, 

represents a break on the part of many radicals with the economic determinism of 

traditional marxist accounts. 

The loose coalition of interest groups and movements within the Labour Party, 

which Gyford identifies, has its roots in initiatives such as the Community 

Development Projects, the student politics of 1968, the women's movement, black 

organisations, protest groups, opposition to public service cuts, and the 

radicalisation of public sector professions (Boddy and Fudge 1984) . In these 

groups reform is sought on social as well as economic issues through political 

struggle. The New Urban Left are characterised as seeking to promote socialist 

policies at local level as a reaction to the frustration with the failure of post 

war Labour· governments to achieve socialist goals, and as a resistance to the 

Thatcherite reductions in state spending of the Conservative administration. The 

critique of the local state on which the Urban Left draws;/"is derived from the 

radical analyses of local government of writers such as Bennington (1976) and 

Cockburn (1977) and the political commentary of Gramsci (1971) whose concept of 

hegemony, domination by consent through intellectual and moral leadership, is 

employed to explain the separ~tion of political activity from the economic sphere, 

and to justify attempts at political reform through the local state. The New Urban 

Left is seen as seeking to undermine the hegemonic domination of capitalist ideas 

by providing concrete examples of effective socialism at .local level. It is at 

local level that the state apparatus can be most easily controlled and moulded for 
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socialist purposes because at local level the state can be made more directly 

accountable to its working class electorate, through the Labour Party rank and 

file. Examples of the influence of New Urban Left policies in action can be seen 

in some Labour controlled London Boroughs and Metropolitan Districts, such as 

Brent, Haringey and Sheffield, and in the work of the now defunct Greater London 

Council. 

'Both traditional marxist inspired analysis and that of the New Left have been 

severely critical of post war Labour governments and their failure to achieve 

socialist goals. The shortcomings of Labour governments with their utopian 

socialist ideological predispositions is seen as the result of their failure to 

recognise that the state remains an instrument of bourgeois domination and that 

concessions from the dominant class cannot therefore be obtained simply through 

legislation. Corporatist management of the economy in the sixties and seventies, 

had drawn trades unions into the management of a capitalist economy in crisis 

resulting in the control of wage levels but achieving no socialist advance. Links 

between the state and the establishment reveal a network of common interests 

Oliliband 1973) both the state and the establishment are anti-socialist (Benn 

1979), and therefore compromise with existing industrial and political structures 

is doomed to failure. In the circumstances of the seventies, with the British 

economy in decline, its currency under pressure, and the aftermath of the energy 

crisis, utopian socialism was seen as no longer viable. This was underlined by the 

acceptance by the Labour Government of the terms of an International Monetary 

Fund loan which meant the_imposition of spending limits and the cutting of social 

programmes. For radical socialist theorists and political activists, such as 

Jordan (1982) and Benn (1982), this sounded the death knell of revisionist 

policies. Vi th the failure of economic growth Marxist theorists awaited the attack 

on working class standards of living and on the welfare state, and socialist 

groups sought to resist that attack predominantly through the mechanism of local 

government opposition to central government policy. 

3.5 THE COIlSEQUEIlCES OF POLITICAL IDEOLOGIES FOR .LEISURE POLICY 

In this section, a set of leisure policies will be identified which are consistent 
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with each of the ideologies outlined. The purpose here is to provide a link 

between the discussion of what the major ideological positions represent and an 

explanation of the historical development of post war leisure policy, which will 

form the focus for the final section of the chapter. There is no suggestion here 

that ideology or even party pOlitical programmes are the major determinants of 

policy development. Rather the emphasis of the section is on demonstrating that 

there are consequences for leisure policy of holding to particular ideological 

pbsitions, and that the notion that leisure 1s somehow beyond the concerns of 

politics is in itself an ideological position. 

In the disussion of liberal ideology we made the distinction between the 

anarchistic liberalism of Rothbard and the minimalism of Nozick on the one hand, 

and on the other, the more mainstream political philosophies represented in the 

economics of Friedman and the 'conservative liberalism' of Hayek. Clearly, since 

the former leaves little or no room for state intervention, the consequences for 

public leisure policy of this brand of liberalism are severely limited. However 

Friedman does not wish to adopt the radically minimalist position and in 

Capitalis11I and FreedGJ11 sets out a statement of the criteria which justify the 

limited state intervention which he advocates. There are three types of argument 

which can be used to justify state intervention. The first is that the state 

should perform the role of impartial arbiter, ensuring <e.g. through the 

maintenance of a police force, the prevention of market monopolies) that 

individuals are able to pursue their own interests through the operation of the 

free market. The second type of situation in which state intervention is justified 

is when the free market works imperfectly. For example it may be the case that 

some industries can only operate profitably where a monopoly exists. \lhere such 

'natural' monopolies exist the state should regulate them to prevent abuse. A 

similar market· imperfection occurs where it is impractical or impossible to 

? charge those who benefit from a service in the case of public or merit goods or -.where externalities .occur. Friedman illustrates this aspect of his argument with 

an example drawn from the field of leisure services. 

For the city park, it is extremely difficult to identify those people who 

benefit from it and charge them for the benefits they receive. If there is a 
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park in the middle of the city the houses on all sides get the benefit of 

the green space and people who walk through it or by it also benefit. To 

maintain toll collections at the gate or to impose annual charges per window 

would be very difficult. 

(Friedman 1962: p. 20) 

The final criterion employed by Friedman to justify state involvement is that of 

paternalism. However he is reluctant to employ this argument beyond very limited 

circumstances. For example while he accepts that. in the case of the mentally ill 

(who cannot identify or pursue their own interests), the state has a legitimate 

role to play, in the case of provision of education for children he is prepared to 

consider this as a responsibility of the family rather than of the state. 

Such a limited view of the role of the state would seem to indicate a marked 

reduction in government activity in the leisure field. Indeed the rhetoric of some 

Conservative politicians illustrates their wish to see such a reduction. In a 

Commons debate for example on a motion recommending the formation of a unifying 

Ministry of Leisure with wide ranging responsibilities, John Page, the 

,Conservative spokesperson, indicated the government's total 'opposition to state 

expansion of this kind. 

The idea of a new Cabinet Minister and a Department of Leisure is totally 

unacceptable.... I believe that the Prime Minister would have nothing to do 

with a motion such as this. She believes in letting in the icy, gusty, lusty, 

thrusty winds of reality and competition to blow away the sleep from 

people's eyes and the cobwebs from the machinery of our industrial life. 

(Official Report, Commons 24/1/80: col. 815) 

Similarly Phillip Holland M.P., in a series of books and pamphlets published by 

the Conservative Party attacking quangos (Holland 1979; 1981; 1982), has 

recommended the abolition of a range of such organisations with responsibilities 

for leisure, and has also advocated that the activities of the Arts and Sports 

Councils be restricted. 
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In the field of arts provision the influence of the New Right is evidenced in a 

number of statements advocating a policy shift away from heavy reliance on public 

subsidy (Brough 1978, Selsdon Group 1978, Amis 1979). Of these Kingsley Amis's 

paper to a fringe meeting of the 1979 Conservative Conference is, in many ways, 

the most radical. Amis's attack is directed evenly against proposals for 

Conservative Party policy (in The Arts, the ~ay Fortfard, Conservative Party 1979) 

and proposals for Labour Party arts policy (represented in The Arts and the 

People: Labour's policy towards the arts, Labour Party 1977). 

I've said nothing so far about the Conservative document about arts policy 

... the first sentence goes "any government, whatever its political hue, 

should take some steps to encourage the arts". No. The arts ... have their 

own momentum and must be allowed to pursue it unmolested by encouragement 

as much as by censorship. 

(Amis 1979: p.g) 

This type of statement might be seen as consistent with traditional 'one nation' 

conservative views, but Amis goes on to identify classic liberal objections to 

state subsidy. His objections are based on the claim that such subsidy encourages 

the wasteful use of resources, particularly on experimental, avant:· garde projects 

which are valueless (in aesthetic and market terms). Aesthetic value and monetary 

value are equated here insofar as Amis wishes to argue that, if a work has value, 

it is unnecessary for the state to step in with subsidy (though it should be said 

that he does allow of some exceptions). By encouraging art through public subsidy, 

particularly experimental art of little or no value, the state, Amis argues, is 

damaging the cause of excellence in the arts. Liberalism can therefore be said to 

espouse a form of 'cultural democracy', allowing people to define and meet their 

own cultural wants and needs through the market place, in opposition to the 

'democratisation. of culture', a policy of educating the masses to appreciate 

superior art forms. This relatively minimalist liberal approach is not one which 

has characterised Conservative Party poliCY, though some features of liberal 

thinking are evidenced in more recent policy developments. This is a theme to 

which we shall return. 
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The consequences for leisure policy of 'one nation conservatism' are perhaps more 

complex than those associated with liberalism. There are however clear 

implications in the field of arts policy where conservative values of authority, 

allegiance and tradition are consistent with the promotion and protection of the 

high arts, the cultural trappings of tradition and social structure. Thus 

'democratisation of culture' might logically be expected to be the policy line 

promoted by the 'traditional conservative', advocating the protection of the 

nation's 'cultural heritage' and the education of the population to appreciate that 

heritage. 

Scruton provides an interesting illustration of a conservative view on the role of 

leisure in social life. Leisure in general, and sport in particular, he argues, are 

autonomous institutions with intrinsic goals which are to be valued for their own 

sake, "the truly satisfying activities are often those with no purpose" (1980: 

p .142). Thus if the state uses sport and leisure for extrinsic purposes such as 

the curbing' of delinquent behaviour among the young, it is likely to corrupt the 

very nature of these phenomena. Ironically, sport, when entered into for its own 

sake does have positive benefits for the community. Traditional team games in 

particular, Scruton argues, instil positive social values. 

The pursuit symbolises the social values which are inspired by it - loyalty, 

courage, competition, 

institution, which 

endurance. Here then is a 

in pursuing its internal 

simple and spontaneous 

purposes generates a· 

consciousness of social ends .... Every activity which allows men to value an 

activity for its own sake will also provide them with a paradigm through 

which to understand the ends of life. 

(Scruton 1980: pp. 143,155) 

Such values promote social solidarity and resist the instability inherent in the 

pursuit of the utopian ideals of left and right. 

Scruton's analysis draws on the same intellectual tradition as that of European 

conservative commentators on leisure, Huizinga (1938), .Pieper (1946) and Caillois 

(1961). Like Scruton, these writers reject the materialist arguments of the 

marxist tradition and identify the separateness of leisure and play from the 
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serious elements of economic, political and social life, as one of the primary 

defining features of these phenomena. Indeed, for Huizinga and Caillois, the 

treatment of sport as a serious pursuit, with its attendant professionalism and 

pressure to improve performance, for example by the use of drugs or other forms 

of cheating, is an indicator of degeneracy in our society. Leisure in such 

circumstances is no longer seen as autonomous, and becomes corrupted. The state 

therefore, apart from providing an infrastructure within which autonomous 

institutions such as leisure will flourish, should not actively involve itself in 

provision of leisure opportunities to further its own ends. Such an approach would 

be self defeating, destroying the very phenomenon it wished to employ. 

The role of the state is guardian and foster parent. It cannot invade the 

institutions of leisure without perverting them to its own uses and losing 

sight in the process of what those uses are. 

(Scruton 1980: p.168) 

The conservative prescription, therefore casts the state in an enabling role which 

avoids the directive approach associated with state socialism However, unlike the 

minimalist liberal prescription, it is consistent with the sort of indirect 

funding that is operated in the 'arm's length' approach to support for the arts 

and sport through quasi-autonomous bodies, such as the Arts and Sports Councils. 

In contrast to both liberal and conservative implications for leisure policy 

socialist interest in leisure is likely to reflect a central concern with achieving 

equality through collective action. However the place of leisure in the policy 

priorities of the socialist will depend to a great extent on the type of socialism 

with which one is dealing. 'vie have identified three branches of socialist 

political thought, each of which will have consequences for leisure policy -

traditional (structural) marxism, with its emphasis on the primacy of economic 

issues; the Marxist inspired analysis of the New Urban Left, centred on the 

Gramscian concept of hegenomy; and revisionist or utopian SOCialism, which rejects 

an analysis based on- class and advocates piecemeal reform financed out of 

economic growth in a mixed economy. 
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Since traditional Karxist accounts have premised the achievement of equality in 

areas of social policy (including leisure) on fundamental economic reform, concern 

with leisure on the part of this branch of socialist thought is likely to be 

limited and perhaps to be seen 

economic questionsd
, 

structural marxists 

The role 

as misdirected since primacy must be given to 

of competitive sport is viewed critically by 

in that it values of 

capitalism through its structure 

encapsulates and 

of apparently 

reinforces 

meritocratic, 

the 

goal oriented 

activity, involving division of labour, specialism and most importantly winning 

and losing (Gruneau 19'75). Lefebvre (19'71) argues that sport is a 'cultural 

illuSion', serving no other purpose than to act as a compensatory stratagem in 

industrialised societies, while Brohm (1978) also argues that, in its present 

form, sport simply performs an ideological function and predicts that, 

Sport is alienating. It will disappear in a universal communist society. 

(Brohm 19'78: p.52) 

Indeed for a short period in post-revolutionary Russia, attempts were made to ban 

sporting activities because of their bourgeOiS nature (Riordan 19'78). Nevertheless, 

most state socialist countries were later keen to promote state involvement in 

sport for military, political and social reasons, a strategy equally condemned by 

Brohm (19'78: pp. '79 - 87), whose critique of sport finds echoes in the work of 

other western Marxists such as Marcuse (1964) and Lefebvre (196'7) who describe 

the emergence of the modern individual respectively as 'a happy robot' and as 'le 

cybernathrope', a robotic type with an affinity for sport and other non

utilitarian pleasures. 

The role of art in structural marxist analysis one would also expect to be 

analogous to that for sport. However even Althusser himself wishes to accord some 

freedom from materialist forces for art, arguing that art has the potential to 

reflect and highlight the contradictions of capitalism. Such a move on his part 

however undermines the nature of his holistic, functionalist explanation. How 

artists are able to break through "ideology" to uncover the nature of real social 

relations is as difficult to explain as the abHi ty of intellectuals to gain such 

insights. In ideal typical terms therefore the role of leisure forms for 

tradi tional, structural marxist accounts should be seen as ideological. 
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"hile the function of sport, the arts and leisure for the structural marxist 

tradition may be 'ideological', its function for the New Urban Left has been 

'hegemonic'. The thinking which underlies this position involves a rejection of 

both the base - superstructure distinction of 'vulgar marxism', and cultural 

idealism which treats the material and the cultural as entirely independent 

spheres. The approach to cultural policy of the New Urban Left draws on the 

notion of the 'relative independence' of the material and the intellectual, a 

position reflected in the work of critical theorists of the Frankfurt school. Art 

was regarded by Frankfurt School theorists as a potentially powerful 

consciousness raising tool, though only if it is not deployed overtly for 

political ends. David Held illustrates this point in reviewing the work of Adorno. 

Adorno always insisted that art loses its significance if it tries to create 

specific political or didactic effects; art should compel rather than demand 

a change in attitude .... The truth value of art resides in its capacity to 

create awareness of, and thematize, social contradictions and antinomies. 

<Held 1980: pp. 82-3, 84) 

p .. tJ.,....~ .... ~l-S.J,... ... l. 
Of courseLart cah also perform an ideological function by presenting a vision of 

spurious harmony, but such art is valueless. 

One area of leisure policy, for example, which has interested some radicals is 

that of community arts and its potential role in developing working class 

consciousness and thus its usefulness in stimulating political action. The 

corollary of espousal of community arts, for some theorists, is that high arts are 

rejected as irrelevant to the experiences and interests of working class people 

<Brad en 1977, Clark 1980), In opposition to the commentators of the Frankfurt 

School who argue for the emancipatory potential of some works of high art, the 

role of the high arts in the critique of Braden and Clark is seen largely' as a 

matter of status conferral, through, for example the acquisition of 'cultural 

competence' or 'cultural capital' <Bourdieu and Passeron 1977). 

However such an approach to the high arts is not necessarily associated with the 

New Left. The Greater London Council, which presents perhaps the archetype of New 

Left cultural politics promoted both access to traditional art forms and radical 
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arts initiatives. Nevertheless, although access to the high arts was retained by 

the G.L.C. as a policy goal, there was a concern on the part of Tony Banks (the 

former G.L.C. Chair of the Arts and Recreation Committee) in particular, to move 

away from traditional definitions of culture as a site of individual excellence 

towards a definition focussed on collective experience, popular culture (including 

sport) and the media. 

The G .L.C. 's cultural policy involved three major policy strands (Bianchini 1987). 

The first was simply to use cultural events to promote a positive image of the 

authority itself. Events such as the Thamesday Festival, the South Bank Weekend 

and the London Marathon had little or no overt political content but Tony Banks 

has indicated they provided a vehicle "to project the GLC's image as a 

progressive, caring, socialist council" (quoted in Bianchini 1987: p .. 105). The 

second strand of cultural policy involved the use of cul~ural activity as a 

vehicle for promoting other policies, whether these be campaigns against racism, 

for jobs or for the survival of the G.L.C. itself. Banks explains this with 

reference particularly to the arts. 

"In all GLC policies there was an ingredient which involved the arts ...... We 

could use the arts, in away, to explain and have a better understanding of 

the other policies. We could, in other words, use the arts as a medium for a 

political message." 

(Quoted in Bianchini 1987: p.105) 

Particular emphasis was also placed not simply on addressing inequalities in 

provision for black communities, women, and gay and lesbian groups, but in the 

use of cultural activities to promote political awareness of the nature of 

disadvantage experienced by those groups. 

Finally, the third strand of the G.L.C. 's cultural policy involved intervention in 

the market for cultural activities, to provide some protection for new, small 

scale organisations competing._ in a market which has been dominated by large 

scale, often multi-national, capital. This policy strand owes much to the 

analysis of Nicholas Garnham who has argued that the key to fostering new 

cultural producers lies not in continuing subsidy of those who cannot compete in 
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the market place, but in the shaping of the market place to allow new, small 

scale, independent record producers, publishers, film and video companies etc. to 

establish a presence in the market without having to operate through (and provide 

profits for) the major distributors. By banding the activities of new cultural 

producers together under the umbrella of a large public body such as the G.L.C. or 

the Greater London Enterprise Board, economies of scale and strength of size can 

be achieved so that market opportunities can be used creatively. 

the cultural market as it has developed in the last 150 years as a 

substitute for patronage in all its forms, cannot be read either as a 

destruction of high culture by vulgar commercialism or as a suppression of 

authentic working class culture, but should be read as a complex, hegemonic 

dialectic of liberation and control .. ...... it needs to be said that the only 

alternative to the market which we have constructed, with the partial 

exception of broadcasting, has tended either simply to subsidize the existing 

tastes and habits of the better off or to create a new form of public 

culture which has no popular audience; cultural workers create for the only 

audience they know, namely the cultural bureaucrats who pay the bill and 

upon whom they become psychologically dependent even when reviling them. 

(Garnham 1987: p. 34) 

Garnham identifies the major problem to be tackled in a policy for the cultural 

industries as that of the concentration which has been experienced in the 

distribution of cultural products (the channels of access to audiences, within the 

film, print and music media>. Large scale, multi-national concerns dictate .the 

terms on which cultural products are to be distributed, and though they ultimately 

rely on small scale producers (independent film companies, freelance journalists, 

writers, actors etc.) it is these small scale producers that meet the costs of 

cultural research and development, with consistently high labour turnover and 

generally low profitability. Thus, Garnham argues, a socialist policy which will 

promote greater diversity of cultural products available in the market, will allow 

the consumer to shape cultural products, but will alleviate the exploitation of 

producers. Such a policy requires the provision of an infrastructure through which 

small independent producers can distribute their cultural products. The G.L.E.B. 

(n.d.) publication, Altered 11lIlIlf"S: Towards a strategy for London's Cultural 
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Ind/lStries, provides some illustration of how Garnham's recommendations have 

influenced policy. 

With the demise of the G.L.C., this exemplar of cultural politics is no longer 

available to us. However other Labour controlled authorities, like Sheffield, have 

begun to look towards the development of similar strategies for the cultural 

industries, and to rethink the role of cultural policy in local politics. 

The key difference between the cultural or leisure policy associated with the New 

Urban Left, and that of 'revisionist' or 'utopian' socialism is that while the 

former is used for overt political purposes to challenge the hegemonic dominance 

of capital and its economic dominance of the cultural industries, the leisure 

policies of the latter are rather more concerned with reducing inequalities in 

leisure opportunities. Concomitant with that aim is an improvement in the 

responsiveness and accountability of organisations providing and controlling 

leisure to the wishes of the workforce, consumers and the electorate. Although 

leisure is not to be used as a political tool, the promotion of leisure 

opportunities is seen by 'utopian' socialists as a political issue, and provision 

of leisure opportunities should not, therefore, rest in the hands of the 

professional groups of self interested technocrats or be left to market forces. 

Some 'socialist' arts policy documents (Labour Party 1977, 1986: TUC 197'7:) and the 

sports policy recommendations of IIhannel (1983) and the T.U.C. (1980) have 

focused on the need to democratise the system of control of arts and sports 

provision. The general formula promoted for democratising the Arts and Sports 

Councils, for example and other sporting organisations, is one of prOViding 

representation on such controlling bodies for worker interests (through unions 

and I or professional associations), users of the service, elected representatives 

and professional administratOrs. 

Despite a common ambivalence among socialists concerning the role of the state, 

there are those who advocate a greater state involvement in the leisure field 

arguing that this is a prerequisite for redressing existing inequalities. Dennis 

Howell for example has regularly raised the issue of reinforcing and unifying 

government control, advocating the formation of a new ministry of leisure and 
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cultural affairs. He has had some support in Labour ranks. James Callaghan M.P. 

(not the former Prime Minister) for example introduced a private member's bill in 

1980 advocating a similar move. However, the fact that this was a private 

member's bill and not a party motion, and the level of attendance at the debate on 

the motion, might be taken as an indication of the low priority accorded by the 

Parliamentary Labour Party to leisure policy generally and this issue specifically. 

Nevertheless the formation of a new ministry has subsequently been adopted as a 

policy goal for a future Labour government (Kinnock 1987). 

Gary Whannel articulates the fears of many socialists in respect of state 

intervention, in relation to sport. 

In the case of sport, proposals must avoid the danger of control by a 

faceless state. The idea should be to give power to those who work in and 

use the sports centres, recreation grounds and swimming baths, football 

clubs and so on. 

(Whannel 1983: p. 102) 

This fear of the corporate state is related to Liberal Party commitment to 

community politics, and is a primary bond in the Alliance, as well as being a 

concern of free marketeers. What is different about the socialist concern is the 

nature of the solutions proposed. 

Whannel promotes three further principles (in addition to that of democratic 

control of resources) which he argues should underpin a socialist sports policy. 

These are 

(a) an egalitarian intention; genuine sport for all, with positive 

discrimination to counter existing attitudes and structures; 

(b) adequate funding and facilities to make sport for all feasible; 

(c) social ownership of stadiums, sports centres, recreation land and 

subsidiary leisure industries. 
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The first two of these are broadly supported in the T.U.C. (1980) pamphlet Sport 

and Recreation. 

The Labour Party and T.U.C. policy documents on the arts adopt a less radical 

approach than that associated with the New Left. These documents support the 

view that it is important for the public sector to sustain the high arts and that 

there is a need to educate popular taste to understand and appreciate such art 

forms. Nevertheless the documents also advocate a greater emphasis on popular art 

forms and community arts. In contrast to the unitary view of cultural need 

associated with traditional conservatism, what is being presented here is a form 

of cultural pluralism, arguing that the range of tastes to be supported should be 

as wide as possible, with an attendant emphasis on widening access. This form of 

cultural pluralism represents an attempt to meet the cultural wants of a range of 

interest groups which are not met by the market, but falls short of the use of 

cultural policy to mount a hegemonic challenge. 

'Utopian' socialism does, however, have something to say not only about the kinds 

of art but also about the kinds of leisure forms which it is appropriate to 

foster through subsidy. Whannel argues that the public sector should discriminate 

positively in favour of activities which have relatively higher rates of 

participation among disadvantaged groups (such as women and ethnic minorities), 

and in particular the state should subsidise those activities which are cheap and 

accessible with demonstrable appeal. These are, Whannel claims, important 

parameters which should gUide policy thinking if such policies are to be 

successful in achieving egalitarian goals. In addition Whannel also sees certain 

sports and types of contest as alien to socialist ideals. Specifically, he 

questions the morality of boXing, the martial arts, hunting and fiShing. <In this 

sense his commentary has something in common with the New Left concerns about 

the role of sport in promoting particular political values.) Following Brohm, he 

sees international competition (though not all forms of sporting competition) in a 

negative light. 

National sport has proved a highly successful element of bourgeois ideology. 

It creates a largely artificial sense of national belongingness, an imaginary 

coherence. It masks social divisions and antagonisms, offering a unity which 
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we all too easily fall in with ... It helps to circulate unreal expectations 

of our own merit and derogatory stereotypes of everybody else. 

(Whannel 1983: p. 105) 

Despi te some differences about strategy, provision through state patronage or 

devolution of power to community groups, 'utopian' socialism is concerned to 

promote equality of opportunity and rejects leisure activities which are 

inconsistent with the notion of collective responsibility for the welfare of the 

. community. This implies a very· different policy prescription from those derived 

from liberalism and conservatism, and yet leisure policy- goals pursued by 

central governments over the last three decades have tended to be remarkably 

similar despite the erosion of political consensus in the 1970's. The final 

section of this chapter therefore attempts to identify and explain the nature of 

continuity and change in central government leisure policy. 

Tables 3.1a and 3.1b summarise the nature of the argument concerning the 

relationship between political ideologies and leisure policy developed in the 

current section. It should be noted that what have been described in this account 

are ideal types. The distinctions between for example utopian socialism and 

social democracy may in some instances be difficult to sustain, and individual 

authors may be drawn upon in different ways to support the arguments 

underpinning different ideological positions. Individual cases will always depart 

from ideal types in some way but the types themselves provide a benchmark 

against which to measure the direction and degree of that departure. 

3.6 THE DEVEWPJlEIIT OF LEISURE POLICY III POST WAR BR lTA flI: THE COIlSTRUCTIOII 

AIID EROSIOIl OF SOCIAL DEXOCRATIC COllSEIISUS. 

The emergence of leisure as an appropriate and significant area of state 

intervention is marked by a series of political pamphlets-, White Papers and 

government reports in the 1960's and early 1970's, culminating in the 

development of departments, in the newly reorganised local government system, 

with comprehensive responsibility for the provision of leisure services. As such 
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POLICY ANALYSIS 

ARTS POLICY 
GOALS 

PROPONENTS OR .' 
THEORISTS DRAWN 
UPON. 

TABLE 3.1 POLITICAL IDEOLOGY AND CULTURAL POLICY 

TRADITIONAL 
CONSERVATISM 

LIBERALISM I 
NEW RIGHT 

Democratl"atlon 
of Culture 

............ Cultural 

Tradition and 
Social Solidarity 

Eli Uom I 
Cultural ldeali~m 

1. National unity 
preserved by 
conserving our 
our national 
heritage 

2. Our cultural 
heritage consists 
of high arts 
evolved via 
tradition. 

3. Aesthetically 
superior art forms 
can be identified. 

4. Art 6!5 an 
autonomous insti
tution is perverted 
if used for other 
purposes. 

Promote traditional 
high arts: educate 
people to 
appreciate them, 

Scruton, Leavis 

Individual Freedom 

Free Market 
Pluralism 

1. Freedom of indi
vidual to choose 
cultural artefacts 
through market. 

2. State int'erven
tion distorts 
supply and demand, 
economic wastage. 

3. AVOid state 
paternalism dilu
tion of individual 
freedom and 
artistic expression 

4. State subsidy 
fosters poor taste: 
aesthetic judgement 
no different from 
market judgements. 

Allow market rather 
than state to judge 
people's cultural 
wants. 

Amis, Brough, 
Selsdon Group, 
Friedman. 

LABOURISM I 
UTOPIAN SOCIALISM 

Democracy ...... . 

Equality 

Mixed Market 
Pluralism 

1. No single 
cultural form inher 
-ently superior to 
any other. 

2. Inequalities 
deny individuals 
and groups cultural 
opportunities and 
resources. 

3. Role of the 
state to support 
uneconomic forms 
& protect minority 
tastes: education 
of people re cult
ural possibilities. 

Promote those art 
forms unable to 
survive in market: 
educate people to 
appreciate high 
arts: promote 
access. 

RaYmond Williams, 
William Morris 

NEW URBAN LEFT 

Provision to 
Facilitate Class 
Expression 

Hegemony 

Socialism through 
a Modified Market 

1. Arts policy can 
be highly visible 
means of demon
strating socialist 
ethos as caring & 
progressive. 

2. Art can be a 
medium for chall
enging hegemony. 

3. Cultural indust
ries source of 
exploitation ot 
labour. State can 
unify small scale 
cultural producers 
to give them power 
in market to combat 
stranglehold of 
multinationals on 
distribution. 

Promote arts with 
potential for 
raising conscious
ness. Control the 
market rather than 
circumvent it, 

STRUCTURAL MARXISM I 
SCIENTIFIC SOCIALISM 

Provision promotes 
False Consciousness 

Ideology 

Economic Determinism 

1. Function ot 
cultural forms is 
ideological, 
legitimating 
position / values 
of dominant group. 

2. Art cannot raise 
working class consc
iousness. because it 
is shaped by 
dominant group. 

3. Real cultural 
needs of working 
class people only 
if economy changes 
form. 

None - cultural 
policy secondary 
to economic policy . 

allowing consumers 
wider choice by 
combatting oligopolies. 

Sue Braden. 
Gramsci, Adorno. 
Nicholas Garnham 

Althu8ser, Bourdieu 



POLITICAL LABEL 

CULTURAL POLICY 

KEY CONCEPTS 

CULTURAL VALUES 

ARGUKENTS 
SUPPORTING 

SPORTS POLICY 
ANALYSIS 

SPORTS POLICY 

PROPONENTS OR 
THEORISTS DRAWN 
UPON 

TABLE 3.2 POLITICAL IDEOLOGY AND SPORTS POLICY 

TRADITIONAL 
CONSERVATISM 

LIBERALISM / 
NEW RIGHT 

Democratisation ............ Cultural 
of Culture 

Tradition and Individual Freedom 
Social Solidarity 

Elitism Free Market 
Pluralism 

1. Sport promotes 
positive social 
values e.g. courage 
endurance. 
cooperation, 
competitiveness 

2. Sport is 
corrupted if 
used for political 
purposes by the 
state or for other 
purposes by the 
indi vidual (e. g. 
body building 
linked to 
narcissism) 

3. Sport and 
leisure are separ
ate from material 
elements of life. 

Promote sport but 
at arm's length via 
independent sports 
bodies. 

Scruton, Huizings, 
Pleper 

1. Individual free 
to choose leisure 
forms.through 
market. State only 
acts where market 
imperfection~ occur 
e.g. neighbourhood 
effecte. 
externalitie~. 

2.Leisure forms / 
~ports experience~ 
which are 
• valuable'. are 
tho~e people will 
pay for. 

Market force~ 
dictate ~ports 
provision. State 
involvement limit
ed to in~trumental 
u~es of sport e.g. 
in inner city. 

Friedman. 
Ph1llip Holland 
Ken Robert~ 

LABOURISM / 
UTOPIAN SOCIALISM 

Democracy ...... . 

Equality 

Mixed Market 
Plurali~m 

1. No sport~ / 
leisure forms can 
be said to be 
.superior. 

2. Reduction of 
inequalities of 
acce~s a major 
goal. 

3. Some ~port~ 
uneconomic but 
contribute to 
individual/group 
well-being, and 
therefore should 
be supported. 

State supports 
uneconomic lei~ure 
form~ where a££ord 
-able. to maximi~e 
range of opportun
ities for all by 
.sub~idy .. 

Whannel 

NEW URBAN LEFT 

Provision to 
Facilitate Cla~s 
Expreasion 

Hegemony 

Sociali~m through 
a Modified Market 

1. Sport can be 
employed as a tool 
for promoting a 
positive image of 
socialism. or for 
other political 
purpOBes e.g. 
sanction.s against 
racist regimea. 

2. Sport can Ibe 
used for promoting 
po~itive self
image for disadv
antaged groupa, 
and challenging 
dominant views of 
such group~. 

3. Non-socialist 
sport forms (e.·g. 
boxing, hunting) to 
be ,challenged. 

Sports selected for 
state .support are 
tho!5e wh1.ch 
heighten social 
awareness (of self 
or other disadvant
aged individuals / 
or group~) or prom
ote positive image 
of political organ-
isation. f 

i 
Clarke & Critcher 

STRUCTURAL MARXISM / 
SCIENTIFIC SOCIALISM 

Proviaion promotes 
Falae Consciou~nesa 

Ideology 

Economic Determinism 

1. Sport forms 
reflect and 
reinforce 
dominant values 

2. Play and 
spontaneous fun 
lo~t in 
in.stitutionalised 
sport forms. 

3. Sport will 
wither in a 
.sociali.st society 

None 

Brohm, Lefebvre, 
Adorno 
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it represents perhaps the final item in the construction of a welfare apparatus 

in post-war Britain. However, ironically, it emerged at a time when the economic 

posi tion of the country and attendant political pressures began to threaten to 

reshape the nature of state welfare provision. Leisure, as 'the icing on the 

welfare cake', might have been expected to be most threatened by attempts to roll 

back the state. However it will be argued that, although local government is 

subject to financial stringency, and pressures for reductions in spending are 

being experienced,. such reductions are not consistently applied to all areas of 

leisure expenditure. Indeed, the role of the Urban Programme and Sports Council 

funding has meant that for some facets of the service. growth in leisure ... 
spending is being experienced. What has occu',('d is not a wholesale reduction of 

state spending but a 'restructuring of the welfare state' (Gough 1979). 

It is important to underline the similarity in policy stance of the two major 

political parties in respect of public sector leisure provision. Both the Labour 

Government after 1975. and the Conservative administration since 1979, have 

sought to reduce local government expenditure while both have also increased 

funding through the Urban Programme and the Sports Council. The difference 

between these governments is that while the Wilson / Callaghan administration 

promoted the spending squeeze as a reluctant concession to the economic 

situation, the Conservative government has embraced the task of controlling 

public expenditure as a central feature of their political programme. 

Nevertheless, the rationale behind increased funding of public recreation through 

the Urban Programme and the Sports Council reflects a view common to both 

governments that 'externalities' can be achieved through leisure spending in the 

inner city. 

The key features of post-war government in Britain until the/mid-1970's had been 

management of the economy based on Keynesian principles, the initiation and 

expansion of welfare provision funded from the increasing revenues derived from 

economic growth, and the incorporation of labour and capital with government in 

'rational' social and economic planning. The nature of this 'social democratic' 

compromise between competing ideologies is well documented in the literature, and 

dominated policy thinking in both parties <Drucker 1983, Hall and Jacques 1983, 

Loney et a1. 1983). Consensus, compromise politics it seemed was both possible 
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and desirable since the interests of the constituencies of both the major parties 

could be satisfied, with for business, a profitable private sector, economic 

growth and a strong currency, and for the working class an expanding network of 

welfare rights and services. 

Leisure policy was seen by both parties as enhancing the quality of life for 

participants. Both promoted expansionist policies for leisure as early as the 

1959 election (Conservative Party 1959, Labour Party 1959) and both expressed 

support for the establishment of a Sports Council following the recommendations 

of the lVolfenden Report (1960). The Labour Government finally established the 

Sports Council in 1965, and produced two IVhite Papers, A Policy for the Arts: the 

first steps (D.E.S. 1965) and Leisure in the Countryside <D.D.E. 1966), the former 

signalling a significant increase in financial support for the arts, the latter 

resulting in the establishment of the Countryside Commission. Although these 

policy initiatives were taken by a Labour government, not only did the Heath 

administration <1970-4) not attempt to rescind such arrangements, it continued 

to find increasing levels of finance for all three major leisure quangos (the 

Arts Council, the Countryside Commission, and the Sports Council). These were 

just part of a redesigned network of organisations which were intended to 

reshape and invigorate British politics. Traditional political structures were 

recast with the appearance of new quangos, the recasting of social services, the 

health service, and local government, which incorporated leisure as a unified 

policy area in most localities for the first time. Leisure policy and leisure 

departments were a logical extension of state welfare and economic planning. 

Consensual politics and social democratic values however, were subject to 

challenge in the deteriorating economic situation of the 1970's. The turbulent 

circumstances of that period, with the flotation of major currencies in 1971, 

British membership of the E.E.C., and the explosive growth of oil prices in 1974, 

together with Britain's outdated industrial structure, combined to generate 

'stagflation', a combination of factors, unemployment and infiation, which 

Keynesian theory had regarded as mutually incompatible. The Keynesian economic 

approach, therefore, with its emphasis on state spending to stimulate demand, and 

the social welfare institutions which such state spending supported, were soon 

under pressure, exposing the nature of the contradictory ideological positions 
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which had been subsumed within the pragmatic approach to social and economic 

policy which social democracy represented. 

The rise of the New Right in the Conservative Party in the 1970's and the 

capturing of the Tory leadership by Margaret Thatcher fuelled the liberal 

critique of social democratic practices and institutions. Centralised planning 

through the unwieldy mechanics of the corporate state was seen as a major factor 

in Britain's failure to respond effectively to the volatile economic environment 

of the seventies. If the economy was to be regenerated taxation burdens and 

government intervention generally would have to be reduced in order to allow the 

flexibility of the free market to facilitate adaptation and change to meet new 

market opportunities. The social democratic model of state policy was to be 

replaced by the minimalism of a Thatcherite administration which regarded social 

_____ democratic policies of universal welfare services and redistributive taxation as 

/ a form of 'creeping socialism'. 

The polarisation which was evident in the Conservative Party was evident also in 

the Labour Party. Marxist critiques of the failure of post war Labour 

administrations to achieve real socialist gains, to redistribute wealth and 

welfare, explained this failure as a function of the compromise with capital 

which the corporate arrangements of social democracy entailed. Such arrangements 

had failed to gain real concessions from capital and had even failed to avoid 

industrial conflict. Socialist economic strategies were sought by the left to 

combat deindustrialization, which meant control of the export of capital and the 

import of goods. However, it was not simply a dissatisfaction with economic 

strategy which marked the disenchantment of the left in the Labour Party. The 

institutions of the welfare state such as the health service, the education 

service and other local government services, were seen to have been ineffective 

in meeting the needs of those members of the community who were most 

disadvantaged. Large scale bureaucracies, staffed by white collar professionals, 

generated alienated clients receiving poor levels of service and having little 

opportunity to influence the decisions which affected them. Socialists looked to 

the development of alternative means of providing social services and advocated 

the abandonment of large scale social welfare organisations, in favour of 

smaller, client-centred units. Meanwhile Labour also began to lose some of its 
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traditional class based support, as sectoral cleavages, especially in the housing 

market began to appear (Dunleavy 1980). Home owners' employed in the private 

sector. it seemed. were more likely to be influenced by the critique of the New 

Right with its vision of the welfare state as undermining the principles of self 

help, the family and hard work. 

Attacks on the achievements of social democracy were not limited to Marxist or 

free market liberal thinkers. The S.D.P. I Liberal Alliance certainly maintained 

support for a mixed economy "not as a reluctant compromise, or as a temporary 

expedient but as the best way of reconciling human needs and capabilities" 

(Williams 1981: p. 4) but nevertheless recognised limitations in the centralised 

planning that social democratic practice had adopted. Sharing many of the 

arguments of the liberal right, the Alliance with its stress on community 

politics and popular participation has developed a critique of the large scale 

governmental units and quangos which are insulated from public influence (Dwen 

1981). Decentralization and devolution of powers to regions and communities 

therefore, are key features of the Alliance programme aimed at alleviating 

unresponsiveness of state bureaucracies, alienation on the part of individuals 

and communities, and at promoting the concept of 'active citizenship' (Plant 

1983) . 

The social democratic welfare state was also under attack by feminists who 

regarded the notion of 'welfarism' as grounded in the separation of public and 

private spheres. The framework of welfare services was built on differential 

treatment and role expectations of men and women and therefore served to 

reinforce the inequalities of the sexual division of labour. Moreo'Jer when 

welfare services were withdrawn to be replaced by 'community care' the 

consequence was seen to be that women were left with the burden of substituting 

for state provision. 

With.the welfare policies of the post war period under attack from all sides, one 

might have expected leisure, as the newest addition to the portfolio of welfare 

services, to be the service area most threatened by the economic difficulties of 

the 1970's and 1950's, and the general loss of faith in welfare practices. 

However leisure provides an interesting example of the changing face of the 

The Politics of Leisure and Leisure Policy in Local Governlllent Page 85 



Chapter 3: Political IdeolDlfY and Leisure Policy 

welfare system in the current decade. Leisure policy has not simply been 

expunged from the political agenda of the pUblic sector. As Gough (1979) has 

pOinted out. what has occurred is not the dismantling of the welfare state but 

rather its restructuring in particular ways. This shift has been characterised as 

the supplanting of the hegemony of social democracy . with its emphasis on 

rights of citizenship and increasing provision to combat social inequalities, by 

that of 'authoritarian populism' (Hall and Jacques 1983, Hargreaves 1985) which 

emphasises the use of a reduced state welfare expenditure to promote social 

order, and foster self reliance on the part of the individual the family and 

community groups. 

The 1975 IIhite Paper Sport and Recreation reflects the beginnings of this 

restructuring of state expenditure on leisure because it rehearses both the 

tradi tional social democratic rationale for leisure provision (i.e. that such 

services reflect 'one of the community's everyday needs') and also the pragmatic 

promotion of leisure services on the basis of the externalities which will 

accrue. This tension between leisure as an end and leisure as a means (1.e. of 

social control> is reflected also in the IIhite Paper Policy for the Inner cities 

which promotes the provision of leisure services in areas of deprivation as a 

means of off-setting expenditure on policing, and vandalism. The introduction of 

.such pragmatic forms of justification coincides with the introduction by the 

Labour administration of public spending limits, which marked the end of the 

expansion of welfare services. 

The Commons debates of 1977 and 1980 provide evidence of the similarity of 

thinking in both major parties with Labour and Conservative spokespersons 

alluding to the savings to be made in respect of inner city costs through. 

investment in leisure. However firm evidence to support the contention that such 

externalities do accrue is lacking <Bramham, Haywood. Henry 1982), yet 

government (e.g. in the 1975 and 1977 IIhite Papers). government departments 

<Department of Environment 197'7\) and politicians (Scarman 1981) have continued 

to make such assertions. As a result, governments of both political persuasions 

have tended since the mid- 1970's to fund recreation in similar ways. The 1976 

IIhite Paper The Government's Expenditure Plans outlines Labour's proposals to 

reduce local government reve_Due expenditure on 'other environmental services' 
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(which includes recreation) from i,971.9 million in 1975-6 to i,845 million in 

1978-9 at 1975 prices. The second of the Thatcher government's e"penditure White 

Papers (Treasury 1981) outlined similar reductions (see table 3.3). This is the 

last of the expenditure White Papers to give a detailed breakdown of recreation 

e"penditure and demonstrates both the success of the Labour government in 

containing recreation spending by local government and the Conservative 

government's intentions of sustaining that trend. However it also demonstrates 

the exponential growth of the Urban Programme (from £12 million in 1975-6 to 

i,203 million in 1981-2) which has become an important source of public sector 

investment in leisure services. The total investment in leisure through the Urban 

Programme is difficult to quantify though some indication is provided in recent 

White Papers. In 1985-6 approximately 20% of expenditure on Partnership 

Authorities (i,13 million) and 18% of expenditure on Programme Authorities (£10.9 

million) was spent on re~ation projects (Treasury 1987), while in 1984-5 i,84 

million was spent on 'social projects' including 495 community centres and 

buildings with 204,000 visits by users per week, 4,380 sport and recreation 

projects with 364,000 visits by users per week and 460 health projects with 

86,000 visits by users per week (Treasury 1986). Although the increase in Urban 

Programme leisure spending does not compensate in financial terms for the 

anticipated reduction in local government expenditure on leisure services, 

nevertheless it does represent a substantial investment. Despite subtle 

differences in the way the Urban Programme is administered under the 

Conservative regime, with greater emphasis on capital rather than revenue 

projects and on economic and environmental rather than social projects, it seems 

clear that public sector investment in leisure is not subject to cuts in all 

types of service. Particular kinds of leisure service, those which are 

appropriate for particular groups within the inner city are continuing to attract 

government funding. 

There is a further striking resemblance in approach between the Labour and 

Conservative governments of the seventies and eighties, and that is in their 

willingness to provide additional funds for the Sports Council, and to 'earmark' 

those funds (despit~ the Sports Council's quasi-autonomous status) for schemes 

to combat urban deprivation. In 1978, the Labour government, in addition to an 

increase in grant aid to the Council made a further £1.8 million available in 
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mid-financial year for the schemes aimed at the urban deprived. Subsequent 

Conservative 'ihite Papers on expenditure announcing the level of grant aid for 

the Sports Council have frequently stressed how funds should be used. The 1986 

White Paper for example points out that; 

Provision for 198617 has been increased from Cmnd. 9428 by £6 million to 

be devoted principally to support provision of facilities in the inner city 

areas. . ." 

(Treasury 1986: p. 167) 

The 'ihi te Paper for tbe following year highlights a willingness on the part .of 

government to make use of resources from other programmes to foster its 

recreation policy aims. 

In responding to Government priorities, the (Sports) Council is increasing 

its expenditure in the inner cities and other stress areas from 20% of 

grant-in-aid to 30% (some £11 million) in 198617. It is seeking with 

success to attract private sponsorship for its campaigns (e.g. to boost 

mass participation) and for sports generally .... Schemes to encourage an 

increase in participation have been further developed including the 

broadening of the Action Sport Programme (linked with the MSC's Community 

Programme) this will provide for 1100 sports leaders to work with 

disadvantaged groups particularly in the inner city. 

<Treasury 1987: p. 175) 

The restructuring of government support for sport and recreation has ;:>arallels 

also in arts funding. Shortly before the Conservatives gained power in 1979, the 

Chairman of the Arts Council wrote to Mrs. Thatcher asking for some reassurance 

that the arts would not he subject to reductions in government subsidy and 

specifically that the Arts Council should not have its grant reduced. Mrs. 

Thatcher replied in a letter to the Chairman that, when elected, the new 

Conservative administration would not be looking to achieve "candle end" 

economies by cutting spending on the arts which was relatively insignificant in 

terms of the overall public sector bill. However, the incoming government did 

reduce the Arts Council grant by £1.114 million with virtually immediate effect 
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(viz. Baldry 1981: p. 32), intending that the deficit be met by increases in 

private sponsorship. However, just as community recreation initiatives in the 

inner city benefi1i.\'d from increased urban programme funding, so community arts 

projects (particularly for the more volatile elements in the inner city) were 

more likely to receive funding from such sources. 

The process which was begun by the Labour administration of the mid-seventies 

with reluctant cuts, culminates not in the wholesale dismantling of the welfare 

state but in its restructuring. The nature of that restructuring is perhaps best 

captured by O'Connor's (1973) typology of state expenditures. O'Connor argues 

that all state expenditures fall into one of three primary categories. These are 

- social investment: expenditure to raise productivity, e.g. investment in a 

transport network; 

- social consumption: expenditure to lower the costs of reproducing labour" 

power, e.g. housing, educ"ation, leisure; 

- social expenses: expenditure to maintain social integration, e.g. policing. 

These categories are not of course discrete. Education, for example, is both an 

area of social consumption expenditure and of social investment, since an 

educated work force will be more productive. However the categories are intended 

to illustrate the dominant functions which public expenditures fulfil. The shift 

in government spending towards community recreation and community arts in the 

inner city represents a shift in the function of leisure spen<;iing away from 

'social consumption' and towards 'social expenses I. with leisure being seen as 

having the potential to be employed as a form of 'soft' policing. The rationale 

for growth in community recreation schemes is increasingly being couched in 

terms of externalities, rather than simply in terms of alleviating recreational 

disadvantage. The consequence of this form of justification is therefore that the 

emphasis in provision is placed on groups which are perceived as volatile and 

troublesome, typically young, male, unemployed, often black, inner city residents, 

while other equally disadvantaged groups are relatively neglected (e.g. elderly 
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people, 'housebound' mothers, single parents, the handicapped) because provision 

for such groups cannot be justified by reference to similar financial benefits. 

There are other types of benefits, in addition to those associated with social 

order, claimed for public sector leisure investment, and Which. are also being 
." -:.--

used to justify increased spending. These are economic and employment benefits 

which are seen to accrue from investment in tourism (Fenn 1985), and more 

broadly in the cultural industries (Greater London Enterprise Board n.d.). \lith 

traditional manufacturing industries in decline, the service sector experiencing 

growth, and leisure in particular being an area of increasing profitability for 

the private sector (Roberts 1986), local authorities have looked to this sector 

as a means of attracting jobs and income into their areas. Such investment 

strategies for the cultural industries and for tourism development are 

qualitatively different from the traditional local authority investment in a 

tourism infrastructure of parks, piers, theatres etc. Here the emphasis is on 

shared investment with the private sector, or on grants to attract private 

capital. 

Finally it should not be assumed that any reduction on net leisure expenditure in. 

the public sector reflects a reduction in public sector leisure spending of the 

same order. As Elcock (1986) has noted, cuts in the trading services of local 

government can be accommodated least painfully, in some instances, by increased 

revenue generation. This in itself may act as a factor in the restructuring of 

public sector leisure provision, or a restructuring of the market such provision 

serves (Henry 1985~. 

The great irony in the post war history of the development of leisure services 

is that at the very moment at which this final welfare service area was being 

recognised as a Iright of citizenship', in for example the recommendation <of the 

House of Lords Select Committee on Sport and Leisure) that local authorities be 

gi ven the statutory obligation to provide such services, the social democratic 

foundation on which those rights were constructed had begun to crumble. The 

rationale for public sector provision in the late 1980's is not simply a less 

ambitious form of that which obtained during more expansionist times but is 

qualitatively different. The social democratic strands in the leisure policy of 
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central government such as the concern to tackle recreation disadvantage, to 

'plug the gaps' in provision in the commercial and voluntary sectors in order to 

foster cultural democracy or 'recreation for all' (the slogan advocated by the 

House of Lords Select Committee, 1973), have given way to the pragmatic cost

benefit analysis of policies based largely on financial savings in other areas. 

This then is the backdrop against which local government leisure policies are 

being developed. 
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1975/76 

1976/77 

1977 /78 

1978/79 

1979/80 

1980/81 

1981/82 

TABLE 3.3: PUBLIC EXPENDITURE ON RECREATION ADD THE ARTS 1975 - 1982-

- - - - - -- . -

ARTS & LIBRARIES RECREATION-LOCAL GOVT. LOCAL ENVIRONMENTAL 
SERVICES 

Central Govt. Local Govt. Total Capital Current Total Total 

Capital 

12 

19 

9 

16 

10 

7 

7 

Current Capital Current 

107 

118 

126 

128 

143 

148 

139 

31 230 380 - - - 2836 

20 227 384 121 329 !450 2516 

14 226 375 95 338 433 2510 

12 234 389 97 343 440 2526 

16 234 404 72 373 445 2510 

14 212 381 82 349 431 2304 

13 199 358 - - - 2105 

a The figures provided are from the last public expenditure White. Paper to 
provide a detailed breakdown of local government expenditure on s,Port and 
recreation and the arts (Treasury 1981, pp. 86, 194-5). Figures quoted are at 
constant (1980) prices. 

URBAN 
PROGRAMME 

-
, 

12 

14 

21 

75 

101 

121 

203 
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.•. ~~~- Chapter 3 - Notes 

The Labour Leader, Neil Kinnock, for example in a recent speech in Cardiff 

argued that leisure policy should be regarded as a significant political issue, 

commenting, "politics of any kind that do not have a cultural programme and 
.~ .. 

"'-t· policies for leisure provision that is aCGessJ.ble to and affordable by all are a 

barren prospect."(quoted in The Leisure XaDager March 1987). The former Chairman 

of the G.L.C.'s Arts and Recreation Committee, Tony Banks, made a similar point, 

rather less reverently, specifically in relation to the arts in an interview 

reported in the Guardian, "I dislike the British hypocrisy of saying that the 

arts don't have anything to do with politics. I believe the idea of the 

government being at arm's length from the arts is absolute crap" (GuardiaD 25 

January 1983, p. 9) .Evidence of Conservative opposition to this line of argument 

is available in for example the Parliamentary debates and minutes of the 

Commons Committee sittings which have dealt with leisure and the arts. For 

example the Conservative M.P. Patrick Cormack commented at the meeting of 8 

March 1982 of the House of Commons Select Committee on Education, Science and 

the Arts during the examination of Tony Banks, "Here in the House of Commons we 

tend to pride ourselves that this is one of those areas - perhaps the only major 

area - of national life where we have succeeded in keeping party politics out 

Is it not possible to keep politics out of the arts in London? And if not, why 

not?" <quoted in Bianchini 1987: p. 104). 

The concept of family resemblance, discussed in chapter 1, is of relevance in 

this context. Hence a 'family' of philosophies identified under the banner of 

(say) the New Right, will contain related but not necesarily identical features. 

This chapter draws on earlier published material <Henry 1984 a,b,c; and 

Bramham and Henry 1985) in both the structure adopted and some of the arguments 

developed. The .«hapter extends. however, both the framework of ideal types 

employed in the earlier articles and the analysis of central government leisure 

policy which is developed. 
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• Although it has been argued here that structural marxism 'explains' the form 

and function of culture in terms simply of the base - superstructure metaphor, it 

should be pOinted out that even Althusser allows art some relative autonomy 

(Althusser .1969). However, given the epistemological premises of Al thusser's 

argument it is by no means clear how art (or indeed social theory) can penetrate 

'ideology' to reveal the contradictions of capitalism. The strength of Althusser's 

theoretical project is its comprehensive (if circular) functionalist account of 

social phenomena. Once exceptions are made (for art or social theory to be 

exempt from economic determinism) the explanation loses much of its power. and 

justification of other exceptions becomes possible. For this reason, in the ideal 

typical account of 

leisure which is 

consistent with 

the structural marxist explanation of the form and function of 

developed here. culture is described in terms which are 

the principle of economic determinism and its base-

superstructure analogy. 
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Chapter 4 Analysing Local Go~ern=ent 

Leisure Expenditure 

4.1 IIiTRODUCTIOIi 

Despite the relatively high profile, and ideological significance, of the leisure 

'quangos' (the Sports and Arts Councils, and the Coutryside Commission) in 

government policy pronouncements, any analysis of public sector expenditure on 

leisure will be primarily concerned with the activities of local government as 

the area of government primarily responsible for planning, funding and 

delivering leisure services. It is estimated that in excess of £1,000 million net, 

was spent by local government in 1985/6 (C.I.P.F.A. 1986) on leisure and 

recreation services, more than five times the combined expenditure of the leisure 

quangos' . 

In the last chapter the argument was promoted that, in terms of national 

politics, there was a concern, common to both the Labour and Conservative 

goyernments since the mid-seventies, to employ leisure as a 'tool of social 

engineering' in particular to combat the effects of urban deprivation on the 

young and thereby to reduce the potential for delinquency and social disorder. 

The political consensus of the post-war period may have given way to the more 

clearly ideological politics of the seventies and eighties, but in the prominence 

given to the use of leisure (and particularly sports) provision for such social 

policy purposes, leisure constitutes one area at least in which ideological 

differences have been diluted. However, as we ha'/e noted, the primary 

responsibility for public sector leisure sevices relates to local rather than 

central government. and given the discretionary powers which permit, but do not 

oblige. local govenment to make leisure service provision, leisure services is one 

of the policy areas which is perhaps least likely to be influenced directly by 

the intervention of central government in terms of the kinds of service provided. 

Conversely as a non-mandatory service area it might be expected to be more 

likely to be at risk from cuts resulting from cash limits imposed on local 

spending. 
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Radicalism has emerged in British politics in the seventies and eighties, and in 

the Labour Party this has perhaps been most evident in local rather than 

national politics. Some examples of such radicalism have enjoyed a relatively 

high profile. leading in some few instances to expulsion of 'Militants' by the 

National Executive of the Labour Party, and disqualification in the courts of 

Labour councillors from Lambeth and Liverpool. Bassett (1984) explains the 
0-;:.-

growth of local radicalism as a function of the frustration of rank and file 

members of the Labour movement with the parliamentary Labour Party and its 

failure to achieve socialist policy change in the Labour governments of the 

sixties and seventies. By contrast, radicalism in the Conservative Party has been 

rather more evident in national politics with the emergence of the New Right, the 

forging of 'Thatcherism' and, for example,the replacements of Tory moderates in 

the Cabinet - the so-called 'culling of the wets' - which took place in the 

1979-83 administration. Indeed the introduction of rate-capping and related 

legislation, policy initiatives associated with the New Right,. provoked 
'.~-

opposition from local authorities of all political persuasions. Some local 

authorities such as Wandsworth and Southend, which have pursued privatisation 

poliCies might be said to reflect New Right thinking, but in general terms 

Conservatism at the local level would seem to have been relatively less 

enthusiastic in promoting radical change. Given, then the discretionary nature of 

local leisure provision, the lack of central government reqUirements or standards 

of service, and the evidence of growing local radicalism in the Labour Party, it 

is at local level that one would antiCipate evidence of political differences in 

approach to leisure policy to be most acute. This chapter seeks to evaluate 

evidence for this argument by analysing the policy outputs of local authorities. 

42. STATISTICAL AIiALYSES OF LOCAL GOVERIIJ(EliT POLICY 'OUTPUTS' . 

. }nalyses of the pOlicy outputs for British local government services have grown -"- . 

in number and scope since the beginning of the seventies. These include, for 

example, studies relating to education (Alt 1971, Boaden 1971, Danziger 1978) 

housing (Alt 1971. Nicholson and Topham 1971, Danziger 1978) aspects of personal 

social services (Boaden 1971. Alt 1971, Davies et al 1971), libraries (Boaden 

1971), roads (Nicholson and Topham 1975) and sport and recreation (Gratton 

1984). In addition Sharpe and Newton (1984) review outputs for all of these 
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service areas (though in the case of sport they limit themselves to expenditure 

on baths and parks). In the context of the concerns of the research reported 

here these studies have two major limitations. The first is that (with the 

exception of Gratton's study) all relate to local government expenditures prior 

to local government reorganisation. Only the Gratton study and that of Sharpe 

and Newton focus on leisure expenditure. The former, however, does not attempt to 

distinguish the influence of political variables on sporting expenditure, while 

the latter deals predominantly with the spending of County Boroughs prior to 

their disappearance in 1974. Given the politicisation of local government since 

1974, and the growing significance of leisure services since that date, these 

studies are of limited relevance for the purposes of this review. 

Many output studies have been at least partially concerned to isolate the 

influence of political variables on policy outcomes generally. Fried (1975) for 

example reviews some fifty studies from a variety of countries but concludes 

that, 

The results of these studies show that almost any political variable 

can at some time be regularly related to urban policy outputs .... However 

these findings also suggest that political variables have less direct and 

independent impact than socio-economic variables. In many, probably most 

cases, some socio-economic variable has been found more useful in 

explaining the variance in outputs than any political variable. 

(Fried 1975; p. 337) 

However, some more recent studies relating to local political systems in Norway 

(Hansen 1981>, Denmark (Skovsgaard 1981), and Belgium (Aiken and Depre 1981> 

indicate that local socialist control is associated with increased local 

spending on consumption services, suggesting that political differences may be 

more significant in the late 1970's and early 1980's than was hitherto the case, 

in some European nations. Furthermore, studies of policy outputs in the English 

context have suggested that political variables may be more important in 

'determining' policy outcomes in this country, than may be the case for political 

systems (such as that of local government in the United States) which generally 

manifest less of an adversarial style in local politics (Pinch 1985). 
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However, support for the argument that political factors are important 

determinants of policy outputs in the English context is not universal. Nicholson 

and Topham <1971, 1975) for example argue that local housing and road conditions 

were more important in determining policy outputs for these service areas than 

the local political environment, while Oliver and Stanyer (1969) stress the 

marginality of local political influence on the local authority budget, a high 

proportion of which is 'committed' because of historical decisions. Nevertheless, 

the greater proportion of these studies report Significant associations between 

one or more political variables and policy outputs. Alt (1971) for example cites 

Labour Party control as significant in explaining per capita expenditure on 

housing, education and children's welfare services, while Boaden (1971) concludes 

that party control is a significant factor in explaining output measures for a 

range of services, with a similar conclusion being reached by Sharpe and Newton 

(1984). These studies tend to suggest that there is a positive association 

between Labour control of local authorities and their spending on 'redistributive' 

services. 

Notwithstanding these findings, the methods employed in output analyses have 

been subject to criticism on a number of grounds. Such criticism tends to fall 

into one or more of three categories, relating to the limitations in principle of 

quantitative studies of policy outputs, the structural position of local 

government in the policy system, or deficiencies in the way this method of 

analysis has been applied in practice. 

(a) Limitations of' quantitative approaches to the study of' policy outputs: 

One of the major difficulties of statistical analyses of policy outputs is 

the identification of appropriate operational measures of policy outputs. 

Perhaps the most frequently employed is that of per capita expenditure on a 

given service. However, high levels of expenditure on a given service area 

may simply reflect higher local costs, or other local factors and are not 

necessarily related to the quantity or quality of policy outputs .. Indeed 

there may be other measures <e.g. the number of professionals employed in 

the service area, the area of indoor sports space available per hour) which 

might be more appropriate than financial indicators as measures of policy 

output for many elements of leisure policy. However, this would not obviate 
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the difficulty that such quantitative indicators cannot be said to reflect 

the quality of policy outputs. 

Sharpe (1981) also notes that political policy differences which are 

fundamental may well not be represented in changes in the level of 

expenditure for a service. Redirection of spending rather than the changes 

in overall levels of. expenditure may indicate significant policy change. 

Furthermore ·as Danziger (1978) demonstrates one of the most powerful 

determinants of expenditure levels may be the previous year's spending 

since much expenditure is committed by previous policy decisions. 

(b) The Position of Local Government in the Structure of Public Policy: 

Adversarial politics in local government might be said to be a marginal 

phenomenon, in that local government spending is controlled more closely 

than ever by the economic policy requirements of central government since 

the advent of spending limits and rate-capping. Furthermore if, as Downs' 

(1957) suggests, politicians attempt to 'buy votes' by in,?reasing spending 

on services, regardless of party affiliation. inter-party differences may 

well be unimportant. 

(c) Deficiencies in the Application of statistical Xethods in Output 

Analysis: As critics of systems theory have pointed out, socio-economic 

variables employed as indicators of 'need' cannot. be said to 'cause' or 

'determine' variations in expenditure by local authorities, though they may 

be statistically associated with such variations. However output studies 

have paid little attention to the linkage between variations in socio

demographic variables and expenditure patterns (Hansen 1981). There is a 

need therefore to clarify the nature of the the link between 'needs' and 

·expenditure outcomes if output studies are to provide more than a 

description of correlated data. 

A number of statistical problems have been noted in respect of output 

studies which employ regression or partial correlation techniques to 

separate out the statistical influence of political variables on policy 
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outcomes. One of the crucial problems encountered in output studies in the 

attempt to isolate the influence of a single variable or a set of variables 

is that of 'collinearity'. In the context of the concerns of this chapter the 

problem is one of differentiating the effects of political variables from 

those of indicators of need \e.g. levels of unemployment) or of resources 

(e.g. rate base) when those areas of highest unemployment and low rate base 

are almost invariably in urban, often inner city locations. under Labour 

Party control. The problem is one of deciding whether high spending in 

these areas is a function of the recognition of needs, or of high levels of 

block grant, or of the political values of local decision makers. 

Further criticisms have referred to the failure of particular output studies 

to comment on whether data employed meet the 

statistical techniques adopted in analysis. 

requirements of the 

Most studies have used multiple partial correlations or multiple 

regression models but there is little recognition in these studies of 

the numerous statistical assumptions which must be satisfied in order 

to obtain reliable results. 

(Pinch 1985: p. 74) 

Pinch also goes on to point out that some studies which quote relatively 

low r 2 values do not consider the variance which is left unexplained by the 

analysis. which in some cases is a more significant factor than that which 

is explained. 

Some response to the kinds of criticism raised here is necessary. In undertaking 

the analysis of leisure policy this chapter employs regression analysis. However 

the shortcomings of output analysis are not ignored. In complementing the 

statistical analysis of this chapter with further qualitative case study material 

in ensuing chapters. there is a recognition that financial output measures are 

not necessarily sensitive indicators of policy outputs. Nevertheless the use of 

such dependent variables does permit legitimate generalisation about' patterns of 

leisure expenditure. The use of relatively insensitive output measures is the 

The Politics of Leisure and Local GovernlJ1ent Leisure Policy Page 101 



Chapter 4: "Analysilllf Local Government Leisure Expenditures. 

price to be paid for generalisable results. Moreover, although political 

differences are not necessarily reflected in expenditure levels, they are perhaps 

more likely to be reflected in expenditure levels in the current political 

climate, given the ideological commitment of the New Right to reduction of 

"public expenditure. It should also be noted that the political climate has 

changed considerably since Downs developed his explanation of political 

behaviour. Some contemporary Conservatives might, for example, be said to be 

'buying votes', not by increasing expenditure on services but by reducing 

individual tax and rates bills. 

The notion of local authorities as mere agents of central government is one 

which underestimates the level of discretion local governments enjoy, and their 

ingenui ty in evading central government control (Newton and Karran 1985). Even 

if central government can be said to be the major influence in determining 

overall levels of expenditure for individual authorities, the level of spending in 

particular service areas is less likely to be 'controlled', particularly where 

such services are not mandatory. 

Finally, in addressing some of the statistical deficiencies of output studies the 

method adopted in this chapter will follow Hansen (1981) who deals with the 

problem of collinearity of political and other variables, and with the problem of 

the failure to articulate the links between needs and output in the following 

way. Hansen argues that 'needs' variables should not be seen as determining 

policy outputs but rather as the criteria on which politicians base their 

decisions about what constitutes an appropriate level of funding, or an 

appropriate set of policy goals. 

How, then, are we to interpret the relationships between socio-economic 

variables and political factors? Rather than regarding socio-economic 

factors as causes of the decisions it seems more reasonable to regard them 

as decision-making criteria upon which public authorities may act. It is 

important to notice the difference between a causal factor and a decision

making criterion. While a causal factor is automatically related to the 

effect variables, the relationship between a decision-making criterion and 

the decision has to be established by the decision-making body. In other 
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words the decision makers select the criterion upon which the decision is 

going to be based, and this selection process will be determined by the 

political values of the decision-makers. 

(Hansen 1981: p.31). 

Hansen argues therefore that by evaluating how 'needs' variables are transformed 

into expenditure decisions in Conservative controlled authorities, and comparing 

them with the way in which 'needs' variables are transformed into expenditure 

decisions in Labour controlled authorities, a picture can be built up of the 

influence of political factors on expenditure decisions. Thus separate regression 

equations are obtained for Labour controlled authorities, for Conservative 

controlled authorities and for all authorities, and the regression coefficients 

and intercepts compared. If one hypothesises that, for example, Labour controlled 

authorities are likely to be more responsive to levels of unemployment than 

Conservative controlled authorities in terms of the amounts they are willing to 

spend per head on leisure services, one would expect to find the regression 

slopes of the relative dimensions indicated in figure 4.1, with steeper slopes 

illustrating greater sensitivity on the part of the dependent variable to changes 

in the independent variable. The model employed here obviates the need to enter 

correlated political and needs data in the same regression equation, since it 

employs simple regression analysis. Furthermore it provides a more rational, if 

idealised, explanation of the role of socio-economic variables in the policy 

decision-making process. 

4.3 JlETHODOLOGY 

Three categories of local authority are treated in the the statistical analysis 

of local government leisure expenditure Metropolitan Districts, Non

metropolitan Districts and Non-metropolitan Counties. In each case separate 

Simple regT·€:eslon equat10ns are obtained for all the local authorities in the 

category; for those which are Labour controlled; and for those which are 

Conservative controlled. The unstandardised regression coefficients and the 

slopes obtained for all three regression equations within a given category are 
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FIGURE 4.1: ANTICIPATED RELATIONSHIP BETWEEN SLOPES AND INTERCEPTS OF REGRESSION 

,EQUATIONS FOR LABOUR CONTROLLED, CONSERUATIUE CONTROLLED, AND ALL LOCAL AUTHORITIES. 
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then compared to establish whether the anticipated relationship is that which 

obtains. 

The variables employed in the analysis are listed in table 4.1. The dependent 

variables. measures of policy output. are financial measures drawn from the local 

government revenue expenditure estimates for the year 1982-3 published by the 

Chartered Institute of Public Finance and Accountancy. Data on financial outturn 

were not available for this analysis. However, estimates are likely to be a. more 

accurate reflection of the policy intentions of the party in power than the 

actual financial outturn, particularly when a party assumes power' in May and 

inherits the financial decisions of its predecessor. Changing expenditure plans 

in mid-financial year is a difficult manoeuvre,' and policy intentions may 

therefore be less clearly reflected in actual expenditure than in budgeted 

estimates for the following year. Revenue rather than capital estimates are 

employed because capital estimates vary from year to year in a way which clearly 

will not allow an accurate assessment in any given year of the relative 

commitment of an authority to spending in the leisure area. Finally, analysis is 

restricted to a single year because of the lack of consistency in acfounting 

practices across time. 

The dependent variables employed were those of net per capita expenditure on 

sport and recreation, on cultural services, and on all leisure services, on 

personal social services <for the purposes of comparison with another service 

area) and income-cost ratios for sport and recreation, and for cultural services. 

The use of income-cost ratios as dependent variables reflects the expectation 

that, in Conservative controlled authorities, greater emphasis will be given to 

the <partial) recovery of costs by revenue gen&ating services. 

The independent variables entered into the regreSSion equations fall into four 

categories, those af 'indicators of need', 'indicators of social disorganisation" 

'indicators of available resources' and 'political indicators', In the discussion 

of political ideologies and their relationship to leisure policy in the last 

chapter, the point was 

services was evident fn 

made that a 'dual rationale' for public sector leisure 
It 

the policy literature. The White PaIf Sport and 

Recreation m.O.E. 1975) illustrates this point when it argues that recreation 
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TABLE 4, I: VARIABLES ,MPLDYED iN THE REGRESSiON AliALYSIS 

(A) INDE?ENDENT VARIABLES 

jndicators of Leisyre indicators of 'Sot is i Indicator5 91 Need for 
~ Disorganisatioo cersonal $Qciaj Services 

I Econolically active .ales 
* * 

• , 
seeking .ork (unemploy.ent) 

I population aged 16 - 24 

I households .ith no access to car * 
I households lacking or share bathroom I I 

I households ) I person per room * I 

I heads of household born in Ne, Common,ealth * * or Pakistan 

I heads of household in social classes IV or V 
* 

lone parent families I 

I pensionable age * 
I aged 0 - 4 * 
Incidents of 'Criminal Damage' per 1,000 population' I 

Composite measures of 'Leisu" Need', 'Social Disorganisation', and 'Personal Social Services Need' are 
(onstruc\ed by summarising the ~cores for the variables asterisked, 

:odic~tnr5 nf LQcally Ayailahle ResQyrreS 

'Block grant and other non-local income per head', 'product of a lp, rate', and 'p,)pul,tion size', 

Indicators ~f political History and Oisp9Si\inp 

'% Labour Councillors 1981/2', and 'politicai history index', 

(8) DE?ENDENT VARIABLES 

Per capita expenditure on leisure services' 
Per capita expenditure on sport and recreation' 
Per capita expenditure on cultural services 
Per capita expenditure on personal social services' 

income-cost ratio for sport and recreation' 
Incom. cost ratio for cuitural services 

, Metropolitan Districts only , District authorities only 
, Non-metropolitan Counties and Metropolitan Districts only, 
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should be seen not only as a right of citizenship (Coalter et a1.1986), ·one of 

the community's everyday needs", but also as a means of combatting social 

disorganisation, the alienation (particularly of the urban young) which manifests 

itself in high levels of vandalism and sporadic bouts of social disorder. This 

distinction between 'needs' and 'indicators of social disorganisation' is 

operationalised in the statistical analysis by the inclusion of both categories 

of variables (see table 4.1). 

The concept of 'need' as it is applied here relates to the criteria of 'need' 

employed by the policy makers. The criteria adopted by the Sports Council in 

identifying areas of special need (to benefit from the grant aid scheme of the 

same name) are employed here - i.e. unemployment rate, housing density I car 

ownership, housing lacking amenities, concentration of heads of household born in 

the New Commonwealth Or Pakistan and those in social classes IV and V". Clearly 

some of these indicators are also indicators of 'social disorganisation'. Much of 

the concern shown by policy makers with high levels of unemployment and with 

concentrations of black minorities might be seen as a function of the potential 

for social disorder among the urban disadvantaged. These two independent 

variables are therefore treated as indicators of both 'need' and 'social 

disorganisation'. Other indicators of disorganiat1on are those of concentration 

of young people, of one parent families, and incidents of criminal damage per 

thousand population. Finally composite measures of 'leisure need' and 'social 

disorganisation I (as well as 'personal social services need ') are developed by 

summing the 'z scores' for the constituent variables. 

Three variables are employed as indicators of available resources, the product of 

a Ip. rate per head, the per capita size of block grant, and the size of 

population. The last of these is included to reflect the economies or 

diseconomies ,of scale which may result from serving larger populations. 

Finally two political variables are entered in the regression equations for the 

category 'all authorities'. These are the proportion of Labour councillors, and 

'political history index'. The proportion of Conservative councillors was not 

included as a political variable since this figure was often difficult to gUl'ge. 

Returns to the KUDicipal Year Book for example occasionally declared councillors 
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to be 'Independents' one year and 'Conservatives' or 'Independent Conservatives' 

the next. 

The variable 'political history index' was constructed to reflect the effects of 

political control over a period of years for any given authority. Financial 

estimates are made up in a way which is inevitably related to the expenditure of 

the previous year. Thus even if political control of a local authority was an 

important influence on per capita expenditure on leisure in the long run; this 

would not necessarily be reflected in measures of political disposition at any 

given point in time. Thus the index was constructed by taking 1974-5 as the base 

year, the first year of existence for most English local authorities, and for 

this and every subsequent year in which the Labour Party controlled the council, 

adding a score of one to the index for that authority. For every year of 

Conservative control a score of one was subtracted from the index and for every 

year of a hung council or Liberal or Independent control, a score of nought was 

added to the index. The possible scores of local authorities therefore ranged 

from minus eight for those authorities under Conservative control for all eight 

years, to one of plus eight for those authorities under continuous Labour control 

for the the same period. Measurement of the cumulative effect of party control is 

something which has been neglected in other analyses of service provision and 

inclusion of the index as an independent variable is therefore intended to 

provide an indication of the effect of political control over time on service 

expenditure. 

Before going on to discuss the results of the regression analysis, sOJDe 

preliminary remarks should be made about the sources and reliability of the data 

employed. Financial information relating to local authority expenditure is drawn 

from the publications of the Chartered Institute of Public Finance and 

Accountancy (C.I.P.F.A. 1982a, 1982b, 1982c), while demographic data are drawn 

from the reports of the 1981 census (O.P.C.S. 1982). Information relating to the 

political composition of local authorities for the period was obtained from The 

Kunicipal r .... r Book for each of the years 1975 to 1982. Details of rates of 

vandalism, or 'criminal damage'2 were drawn from information supplied to the 

author by individual Chief Constables of the English Police Authorities. A 

relatively full inventory of these crime statistics could only be obtained for 
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the Metropolitan Districts and London Boroughs, and this variable was therefore 

excluded from the analysis of Non-metropolitan Districts and Counties. 

In the case of both C.I.P.F.A. estimates and criminal statistics, some caution 

should be exercised in employing this data since both may be subject _~ 

variations in accounting procedures and other factors militating against 

comparison. It should, for example, be noted that police authority boundaries 

(and divisional boundaries) are not always strictly contiguous with local 

authority boundaries. Furthermore, C.I.P.F.A. estimates for leisure and recreation 

exclude expenditure which may appear in the education budget or under other 

committee heads. For this reason analysis of Non-metropolitan Counties' 

expenditure is restricted to expenditure on cultural services, on personal social 

services, and on the income-cost ratio for cultural services. Stabler (1985) also 

notes a range of further problems for comparability of local authority acounts 

including variation in accounting methods (e.g. dealing with the allocation of 

administrative overheads or recharges from other departments) and the treatment 

of taxes and subsidies (e.g. treatment of V.A.T. for trading services). It seems 

likely that these influences on the data set are random. and that therefore the 

net effect will be to make the coefficients of determination obtained (which are 

in effect measures of non-random distribution of the data) underestimates of the 

explained variance. They are unlikely therefore, if random, to affect 

systematically the relative proportions of variance explained, or the slopes and 

intercepts for Labour. Conservative and All Authorities. 

Regression analyis is 

Districts <N=68), of. 

employed here with the populations of Metropolitan 

Non-metropolitan Counti<J.S (N=39) and virtually the 

population of !lon-metropolitan Districts (n=291, data fcr seven districts being 

unavailable). The regression technique is in this case a descriptive rather than 

an inferential tool and the major concern in this type of application is 

therefore to ensure that the linear equations obtained are accurate summaries of 

the relationships between variables. Where non-linear relationships were 

suspected transformations were undertaken to ascertain whether an improved 

linear fit could be obtained". 
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<l.4 REGRESSIOII AIIALYSIS OF LOCAL AUTHORITY LEISURE EIPEIIDITURE: DISCUSSIOII OF 

FIBDIIIGS 

In order to structure the discussion of the major findings for this analysis 

seven hypotheses have been formulated indicating some expected outcomes. These 

are as follows; 

I Indicators of 'need' and 'social disorganisation' will explain greater 

variance in the case of per capita expenditure on leisure services, and 

on sport and recreation, than on cultural services. 

II Dependent variables will be more sensitive to increases in 'indicators 

of need' in the case of Labour controlled authorities than in the case 

of Conservative controlled authorities, 

III The differences between Conservative and Labour controlled authorities 

in coefficients of regression and intercepts ,.ill be greatest in the 

case of Metropolitan Districts, 

IV In the case of Conservative controlled authorities more variance in 

dependent variables relating to leisure services and to sport and 

recreation will be explained by 'indicators of social disorganisation' 

than by 'indicators of need'. 

V Per capita expenditure on cultural services will be more sensitive 

than expenditure on sport and recreation to increases in population 

size for District authorities. 

V I The income-cost ratios for sport and recreation will be more clearly 

influenced by levels of 'need I and 'social disorganisation I than 

income-cost ratios for cultural services (with sensitivity to ,'need' 

and 'social disorganisation' variables being indicated by a negative 

regression slope), 
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VII Differences between Conservative and Labour controlled authorities 

will be more evident in the case of the dependent variable 'income

cost ratio for sport and recreation' than for 'income-cost ratio for 

cultural services'. 

The most substantial element which goes to make up expenditure on leisure 

services is that of expenditure on sport and recreation. Expenditure on cultural 

services predominantly finances what might be termed the 'high' arts - theatre, 

museum and art gallery subsidy (viz. C. I.P.F .A. 1983i>. Cultural expenditure is 

therefore less likely to be regarded as a tool of social policy and to be 

sensitive to increases in need or social disorganisation. Two of the above 

hypotheses (the first and sixth) reflect the argument that, while sports policy 

is seen to have direct and positive consequences for certain target groups, 

particularly the young urban disadvantaged, cultural services are less likely to 

be perceived as having an impact on those groups. 

The second and seventh hypotheses reflect both the concern of Conservative 

controlled authorities to comply with central government spending limits, and the 

antipathy of New Right and traditional Conservative ideology to the recognition 

of leisure 'need' to be serviced by the public sector. These factors are seen as 

rendering them less likely than their Labour controlled counterparts to respond 

to perceived increases in 'need' by greater investment in sport and leisure. The 

third hypothesis suggests that political differences will be most acute in the 

Metropolitan Districts since the major areas of political contention at local 

level ha_ve been urban areas subject to significant inner city problems. The 

fourth hypothesis suggests that for Conservative authorities at least, increasing 

levels of social disorganisation are more likely to influence expenditure on 

leisure services than increases in 'need I, Finally I cultural provision may often 

be centralised in major cultural venues in a way which is less likely to be the 

case for sport and recreation, and this would seem likely to be reflected in the 

data. This proposition is operationalised (though somewhat crudely) in the fifth 

hypothesis. 
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The results of the analysis are summarised in tables 4.2.1 to 4.4.3 at the end of 

the chapter. The following commentary draws on the detail from those tables. 

XETROPOLITAB DISTRICTS 

(a) Dependent variable - per capita expenditure on leisure services (see table 

4.2.1>. 

For this dependent variable, unstandardised regression ~ coefficients are generally 

greater in the case of Labour controlled authorities for both 'indicators of 

'need' and of 'social disorganisation', the only exception being that of the 

independent variable unemployment, where slopes are relatively similar. However 

intercepts are higher in the case of Labour controlled authorities for four of 

the eleven needs I social disorganisation variables - unemployment, ethnicity, 

housing density, and the composite variable 'leisure needs'. <It should be noted 

that the relative size of the intercept, particularly where the difference is 

small, is a less crucial factor in comparison of the regression equations than 

the steepness of slope.) The general pattern in respect of needs variables is 

broadly as anticipated therefore, with expenditure rates increasing more 

substantially in Labour controlled authorities with increases in need variables. 

However, expenditure rates on leisure services are also more sensitive to 

increases in social disorganisation than is the case with Conservative controlled 

authori ties, and the overall level of variance explained by indicators of social 

disorganisation is higher for Labour authorities than that explained by needs 
~ 

variables. 

Individua~ independent variables of particular importance in explaining variance 

in levels of ,expenditure on leisure services are 'incidents of criminal damage', 

which alone "explains" 70% of the variance for Labour controlled autporities, 17% 

for Conservative and 44% for all MetropOlitan Districts; 'proportion of the 

population aged 16-24' 46% in Labour controlled authorities, 21% in 

Conservative and 38% in all Metropolitan Districts; 'lack of access to a car' -

51% in Labour controlled authorities, 32% in Conservative and 42% in all 

Metropolitan Districts: the composite variable 'leisure need' - 39% in Labour 

controlled authorities, 37% in Conservative and 38% in all MetropOlitan 
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Districts; and the composite variable 'social disorganisation' - 53% in Labour 

controlled authorities, 32% in Conservative and 37% in all Metropolitan 

Districts. 

Independent variables relating to locally available resources produce relatively 

low r 2 values. It should also be noted that the 'political history index' explains 

greater variance (20%) than 'the proportion of Labour councillors' (11%). 

(b) Per capita expenditure on sport and recreation (see table 4.2.2). 

A similar pattern emerges for this dependent variable, which is not surprising 

since expenditure on sport and recreation constitutes the major element in all 

leisure expenditure. For all 'needs' and 'social disorganisation' variables, the 

slopes are greater in respect of Labour controlled authorities, with intercepts 

also being lower except for the independent variables 'unemployment', 'households 

lacking amentities', and the composite variables 'leisure need I and 'social 

disorganisation' . 

Individual variables explaining greatest variance in sport and recreation 

expenditure are also similar to those for all leisure, with 'incidents of criminal 

damage' - 58% in Labour controlled authorities, 18% in Conservative and 38% in 

all Metropolitan Districts; 'lack of access to a car' - 48% in Labour controlled 

"authorities, 23% in Conservative, and 41% in all Metropolitan Districts; and the 

composi te variables 'leisure need I - 38% in Labour controlled authorities, 25% in 

Conservative, and 37% in all Metropolitan Districts; and 'social disorganisation' 

. 44% in Labour controlled authorities, 21% in Conservative, and 31% in all 

Metropolitan Districts. 

Resource variables are once again unimportant in terms of explained variance, 

while the independent variable 'political history index' generates an r'" value of 

:20. 

(c) Per capita expenditure on cultural services (see table 4.2.3). 
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In contrast to the findings for the first two dependent variables, indicators of 

need and of social 'disorganisation are relatively unimportant in terms of 

explained' variance. Indeed for some of these independent variables a negative 

slope is obtained e.g. the unstandardised regression coefficients 'B' for 

'unemployment' (B = -.01 Labour: B = -.09 Conservative). 

Conversely I however I resource variables are more important in explaining 

variance. 'The product of a 1p. rate' is strongly positively related to the 

dependent variable (standardised regression coefficient ~ = .66 Labour; fl = .45 

.Conservative), while 'block grant per head of population' is negatively related to 

spending on cultural services in Conservative controlled authorities (JJ = -.60). 

The variable 'product of q 1p. rate' is a crude measure of local affluence, while 

block grant is related to deprivation <since it is a fiscal means of equaliSing 

available resources). Population size is important (JJ = .57) and the composite 

variable 'resources' explains 35% of variance in the case of Labour controlled 

authorities. 

(d) Income-cost ratio for sport and recreation services (see table 4.2.4), 

The expected direction of the slope for regressions of all the income-cost ratio 

dependent variables with 'needs' and 'social disorganisation' independent 

variables is negative, since as 'need' or 'social disorganisation' increases, one 

would expect a lesser emphasis on revenue generation. Similarly, the expected 

relationship between intercepts for Labour controlled and Conservative 

authorities is reversed, so that Labour authorities' (if they are more sensitive 

to needs) are seen as likely to have higher intercepts <and steeper negative 

slopes) than their Conservative counterparts. With the exception of two 

regression equations, slopes are negative for these independent variables, the 

exceptions being 'unemployment' (Conservative B = + .006) and 'proportion of heads 

of households in social classes IV and V' (Conservati'le B = +.001). Apart from 
~ 

these two exceptions, slopes are generally negative but they are steeper in the 

case of Conservative authorities, though the differences are marginal for most 

independent variables. 
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The proportion of variance explained by individual independent variables is 

generally poor with only five regression equations out of forty six providing 

significant4 regression coefficients, none relating to Labour controlled 

authorities. Of the significant r2 values, the strongest is that for 'incidents of 

criminal damage' where explained variance in the case of Conservative authorities 

is 46%, and all Metropolitan Districts 13%. 

The lack of well defined political differences for this dependent variable is 

signified in the low standardised regression coefficients for the two political 

variables which for all Metropolitan Districts were as follows - 'proportion 

Labour councillors' j3 = -.06; 'political history index' j3 = -.16. 'Indicators of 

locally available resources' explain little variance in this instance. 

(e) Income-cost ratio for cultural services (see table 4.2.5) . 

Slopes for this dependent variable are predominantly negative, the exceptions 

being 'proportion of the population aged 16-24' (Labour controlled authorities il 

= +.002; Conservative j3 = +.Ol>, 'proportion of one parent households' (Labour 

controlled authorities j3 = + .002; Conservative il = +.02) and 'incidents of 

criminal damage' (Labour j3 = +.003), However, political differences are marginal 

and resource variables explain little of the variance. 

(f) Per capita expenditure on personal social sevices (see table 4.2.6). 

The indicators of need for this dependent variable differ from those applied for 

the leisure related dependent variables. They include for example 'the proportion 

of the population aged less than four' or 'of pensionable age' (see table 4.1). 

Hmlever, the relationship between 'need' and per capita expenditure on personal 

social services is less .. marked than that between 'need I and per capita 

expenditure on leisure services or on sport and recreation. Only one 'of the 

independent variables, 'unemployment' provides significant regression coefficients 

for Labour, Conservative, and all Metropolitan Districts, explaining 20% of 

variance in Labour controlled authorities, 54% in Conservative authorities, and 
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43% in all Metropolitan Districts. Indeed some needs variables are negatively 

related to expenditure levels, namely those of 'proportion of population of 

pensionable age' (Labour controlled authorities B = -1.6; Conservative B = -1.8; 

all Metropolitan Districts B = -2.4), 'housing density' <Labour controlled 

authori ties B= -4.99; Conservative -2.07; all Metropolitan Districts B = -1.41), 

'proportion of one parent households' <Labour controlled authorities B = -3.93), 

and the composite variables 'leisure needs' <Labour B = -1.62) and 'social 

disorganisation' <Labour B = -2.78). 

In terms of the relative slopes and intercepts for regression equations for 

Conservative and Labour authorities with needs and social disorganisation 

variables, the unstandardised regression coefficients are generally greater, and 

intercepts lower for the Conservative authorities, contrary to expectation. 

Furthermore, political variables in regressions for all )\etropolitan Districts 

explain only 12% (proportion of Labour councillors) and 7% <political history 

index) of variance for this dependent variable. 

The composite variable 'resources' explains 35% of the variance for all 

)\etropolitan Districts, and 25% for Labour controlled authorities, though this 

seems to be in part a function of the relationship between expenditure and 

population size. 

NON-METROPOLITAN DISTRICTS 

(a) Per capita' expenditure on leisure services (see table 4.3.1>. 

Comparison of the regression coefficients for Labour and Conservative controlled 

authorities reveals a significant departure from the expected relationship, with 

the slope of the regression line being steeper for Labour authoritie~ for only 

three of the ten independent variables which are categorised as indicators of 

need and social disorganisation, 'Ihile the intercept is lower in only two cases. 

Indeed, for Labour controlled authorities, per capita expenditure on leisure 

services is positively related to 'product. of Ip. rate' (Jl = .4ll, while the 

regression coefficients 'IHh the independent variable 'block grant and other non-
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local income' for Conservative (13 = .55) and for all lion-metropolitan Districts 

(13 = .36) are sig~·nificant. 

Although 'the proportion of Labour councillors' explains 26% of the variance for 

all lion-metropolitan Districts, the composite variable 'leisure needs' is 

significant only for Conservative controlled (ll = .52) and for all lIon

metropolitan Districts (6 = .53). The composite variable 'social disorganisation' 

generates significant regression coefficients for all three types of Non

metropolitan District (Labour controlled authorities II = .42; Conservative II = 

.37; all Non-metropolitan Districts II = .53). The differences between Conservative 

and Labour controlled authorities would seem to be not simply weaker than those 

for Metropolitan Districts, but rather of a different order 

(b) Per capita expenditure on sport and recreation (see table 4.3.2>' 

Although the proportion of Labour councillors explains 30% of the variance in 

this dependent variable, differences between Labour and Conservative authorities 

are again not those antiCipated. For nine of the ten independent variables in the 

'needs' and 'social disorganisation' categories, the slope of the regression line 

is steeper and the intercept lower for Conservative authorities. The regression 

coefficients for the Conservative authorities in the case of the composite 

variables. 'leisure needs' ()3 = .37) and 'social disorganisation' (~ = .35) are 

significantly greater than those for their Labour counterparts. These 

independent variables explain 23% and 24% of the variance in the dependent 

variable for all Non-metropolitan Districts. 

(c) Per capita expenditure on cultural services (see table 4.3.3) 

Once again 'proportion of Labour councillors' is positively related to the 

dependent variable (13 = .35). However for only one of the ten independent 

variables of 'need' or 'social disorganisation' is the regression ceofficient 

greater for Labour authorities or the intercept smaller. Indeed for five of those 

independent variables the slope for Labour authorities is negative, including 
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those for the composite variables 'leisure needs' (,6 = - .07) and 'SOCial 

disorganisation' (,6 = -.07). 

Resource variables (including population size) are relatively unimportant, though 

once again for Labour authorities spending is positively related to 'product of 

1 p. rate', suggesting that more affluent Labour controlled authorities spent more 

on cultural services. 

(d) Income-cost ratio for sport and recreation (see table 4.3.4). 

For only one of nine indicators of· need or social disorganisation is the slope 

for Labour authorities lower than that for Conservative controlled councils, 

though in most cases the regreSSion coefficients are very similar. Variance 

explained is generally low, but if anything the dependent variable seems to be 

more sensitive to increased levels of need and social disorganisation for 

Conservative authorities. 

(e) Income-cost ratio for cultural services (see table 4.3.5) 

For none of the nine independent 'needs' or 'social disorganisation' variables 

does the regression coefficient for Conservative authorities exceed that obtained 

for Labour authorities. This suggests that income-cost ratios fall in proportion 

to increases in need / social disorganisation more substantially in Conservative 

authorities. Indeed for five of these independent variables the regression 

coefficient for Labour a~thorities is positive, indicating that as these 

indicators of 'need I / 'social disorganisation' increase! so the ratio of income 

generated to costs of the service increases. 

However, perhaps the most significant feature of the results of regression 

equations for this dependent variable is the low level of variance explained. In 

no case is the r 2 value obtained in double figures. 
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HOH-XETROPOLITAH COUHTIHS 

(a) Per capita expenditure on cultural services (see table 4.4.1). 

There is a negative relationship between some indicators of need I social 

disorganisation and the dependent variable for both Labour authorities 

'households lacking amentities' (6 = -.65), 'proportion of one parent households' 

(6 = - .07), and the composite variable 'leisure needs' (j3 = - .09); and for 

Conserv,<).~tve authorities - 'proportion of the population aged 16-24' (j3 = - .02), 

'housing density' (j3 = - .23), 'proportion of heads of household born in the New 

Commonwealth or Pakistan' (j3 = -.53), 'proportion of one parent households' (ll = 

-.14) and the composite variable 'social disorganisation' (6 = -.08). The two 

political variables 'political history index' and 'proportion of Labour 

councillors' explain only 2% and 1% of the variance in cultural expenditure 

respectively, and the political influence on this dependent variable would 

therefore appear to be minimal. 

The major feature of the data is.once again the lack of explained variance. Where 

reasonably high regression coefficients are obtained they relate to indicators of 

need or social disorganisation with a negative sign, suggesting that to some 

degree cultural expenditure was higher for less disadvantaged counties, though it 

may be the case that the figures for counties as a whole mask to some degree 

concentration of expenditure in disadvantaged populations. 

(b) Income-cost ratio for cultural services (see table 4.4.2) 

In this instance the political variables 'proportion of Labour councillors' (J3 = 

.32) and 'political history index' (0 = .13) are mildly positively associated with 

the dependent variable. This is also reflected in the relatively high, positive 

standardised regression coefficients for Labour authority regressions with 

indicators of need and social disorganisation 'unemployment' (6 = .79), 

'proportion of population aged 16-24' <6 = .75), 'households with no access to a 

car' (I' = .50), 'housing density' (Il = .51>, 'proportion of one parent households' 

<ll = .53), 'proportion of heads of household in social classes IV and V' (I' = 
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. 67), 'leisure need' (13 = .52), 'social disorganisation' (a = .64). It would seem 

that the higher levels of need or social disorganisation in Labour controlled 

authorities are, the greater the income-cost ratio. This may reflect greater 

efforts to finance 'marketable' services from user fees to off-set the costs of 

more basic social provision. 

(c) Per capita expenditure on personal social services (see table 4.4.3>' 

For the nine independent variables which are indicators of social 

disorganisation or of needs, five have slopes for Labour authorities which are, 

as anticipated, greater than those for their Conservative counterparts, though in 

only one case is the intercept smaller for the Labour authorities. 

Resource variables explain little variance, 

councillors' does explain approximately one 

dependent variable (Il = .49). However the 

though the 'proportion of Labour 

quarter of the variance in the 

regression coefficient for the 

composite variable 'personal social services needs' is lower in the case of 

L~bour authorities (13 = .16) than either Conservative authorities (13 = .47) or all 

Non-metropolitan Counties (13 = .55), while in the case of the composite variable 

'social disorganisation' the rank order is different (Labour J3 = .47; Conservative 

Il = .08; all lion-metropolitan Counties J3 = .50). Political differences are evident 

in the data, though they are not consistent across the range of independent 

variables employed in the regression equations. 

4.5 CONCLUSIONS 

It is worth emphasising a number of key points which emerge from the regression 

analysis reported in this chapter. There is clear evidence that levels of 

expenditure on sport and recreation, and on leisure services, are more closely 

related to indicators of 'need' and 'social disorganisation' than is the case for 

cultural expenditure (or indeed, in the case of Metropolitan Districts, for 

expenditure on personal social services). Thus the analysis supports the first of 

'the hypotheses outlined earlier in the chapter. 
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There is also support for the argument (hypothesis lID that in explaining 

expenditure on sport and recreation, and on leisure, party political differences 

between Labour and Conservative controlled authorities will be greater in the 

case of Metropoli tan Districts than in Non-metropolitan Districts. The 

differences between Labour and Conservative controlled authorities ate, for 

Metropolitan Districts, of the order anticipated, with the dependent variables of 

sport and recreation, and leisure spending, being more 'sensitive' to changes in 

'need' or 'social disorganisation'. However this contrast is not apparent in the 

data for Non-metropolitan Districts. Although in the case of Non-metropolitan 

Districts expenditure on sport and recreation and leisure services are generally 

sensitive to changes in need and social disorganisation, such sensitivity is not 

more evident 

reflect the 

Metropolitan 

in the case of Labour controlled authorities. This finding may 

fact that adversarial party politics is largely a feature of 

local government. The analysis therefore only provides qualified 

support for the claim (hypothesis ID that steeper regression coefficients would 

be obtained in the case of Labour authorities for the regressions involving 

independent 'needs' and 'social disorganisation' variables with the dependent 

variables of per capita expenditure on sport and recreation and on leisure 

services. This hypothesis is confirmed only in relation to the regression 

equations 'for Metropolitan Districts. 

In the preceding chapter it was pointed out that the notion of 'leisure needs', to 

be met by the public sector, is inconsistent with the political values of both 

the New Right and traditional Conservatism. Furthermore, although there was a 

shared concern between successive Labour and Conservative governments with 

leisure and social order, the concern to recognise and meet leisure needs was a 

feature of the Labour Government's "'hite Paper Sport and .Recreation which .had 

not been taken up in policy pronouncements by Conservative politicians. However 

the analysis indicates that variables which are indicators of social 

disorganisation are not consistently better predictors than 'needs' variables of 

expenditure on sport and recreation, or on leisure, for Conservative authorities. 

There was no evidence therefore to support the fourth hypothesis. In fact, in the 

case of Non-metropolitan Districts, Conservative authorities were slightly I1Iore 

responsive to changes in needs variables in terms of sport and leisure 

expenditures than their Labour counterparts. 
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Political differences in respect of sport and recreation income-cost ratios are 

not clearly defined. If anything, this dependent variable seems to be marginally 

more sensitive to increases in 'need I or 'social disorganisation t in the case of 

Conservative controlled authorities, and hypothesis VII is therefore not 

supported by the data. This type of analysis cannot clarify whether any 

relationship between income-cost ratios and 'need' or 'social disorganisation' 

variables is the result of political decisions tCJ raise revenue from charges in 

less deprived communities, or is simply a function of market poteriti~l, with 

revenue being less available in deprived communities. Notwithstanding this 

reservation, there are generally negative relationships evident between 

indicators of 'need I and 'social disorganisation I on the one hand, and 'income

cost ratios for sport and recreation' on the other. These negative relationships 

are generally not as strong as the positive relationships of per capita 

expenditure on sport and recreation or leisure with these independent variables, 

but are clearly stronger than those between the 'need' and 'social 

disorganisation' variables and the income-cost ratios for cultural services, 

supporting hypothesis VI. 

Separating out the effects of the resource variables 'product of a 1p. rate' and 

'block grant and other non-local income per head' is difficult, since . these are 

related (negatively and positively respectively) to 'need' and 'social 

disorganisation' variables. However it should be noted that where relationships 

between tl)ese two resource variables and the dependent variables do occur, they 

are generally weaker than the relationships between some of the 'need' and 

'social disorganisation' variables with the dependent variable. 

Finally, it had been anticipated that per capita expenditure on cultural services 

would be related to population size in the case of the district authorities 

(hypotheSiS V). There is a mild positive relationship in all cases - for the 

Metropolitan Districts, Labour controlled ~ = .57, Conservative ~ = .35, all 

MetropOlitan Districts Il .26: for the Non-metropolitan Districts, Labour 

controlled Il = .08, Conservative Il = .35, all Non-metropolitan Districts a = .28.' 

Cultural services expenditure presents an appropriate 'variable for analysis 

employing concepts drawn from 'central place theory' (Newton 1981) since cultural 

centres, particularly those serving large conurbations, might be expected to 
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exhibit higher levels of per capita expenditure on such services. Similarly, one 

might expect amenity maintenance expenditure to be higher in seaside resorts, 

spas, and other traditional tourist destinations. Newton's analysis, however, was 

undertaken employing pre-1974 local government boundaries, whicb allowed a 

greater disaggregation of the data (with more and smaller local government 

units) and also the use of existing classifications of County Boroughs. Although 

this approach to expenditure analysis is attractive in principle, the newer, 

larger, local government constituencies 

difficulties for its application. 

present considerable practical 

The regression analysis reported in this chapter generates a set of generalisable 

conclusions about the covariates of leisure expenditures, and points to the role 

of party politics in Metropolitan authorities in influencing expenditure levels. A 

more sensitive, qualitative analysis is essential if the nature of policy 

differences between the major political parties' at local level is to be clarified. 

The following three chapters will therefore be concerned to evaluate the role of 

politics and other factors in determining policy outcomes for one particular 

MetropOlitan District. 
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.11 (,011 ,20 ('0.) 

.53 2.£1 

I IIblds shiu l !IQ 1l11b 
.082 -.101 

." (,0" .17 ('03) 

.19 1.5' 

I H~h15 ~ I fmllD lilt !Il:III 

.. 02' 
:03 ('0011 lon.-linear 

1.'1 

.25 
,10 (.0" 

2.16 

.• 2 

. U 1.021 

.u 

. 16 

.29 1.'ll" 

.m 

.IU 
,11 C031 
.11 

S Huds Of Hhld frpa "tit tOllonYealth or Pakishn 

Ustdsd. reg. toeff. 'B' ,. ,O~ -.OU .OS 
'f' I'f") .21 CU) .O~ 1.002> .17 ('03) 
Constin\ 'A' 1.23 1.30 1,20 

Ustdsd. reg, tOfff, ·1· • 
'f' I 'f2') 

Constant 'A' . 
Ustdsd. reg. tofff, 'e' : 
'r' ('r2') 

Constant 'A' 

Ustdsd, reg, (oeft. ·B· • 
'r' (',2') 

Constant 'A' 

I I pamt Households 

.13 
,1& (,03) 

.n 

.12 
,01 (,OOS) 
.57 

Mon,-linear 

I Heads cl HOIJ5fbOld jn SOcial tlu,., lY' V 

- •• 15 
.0. coon 

1,el 

.03 

.O~ ('003) 
•• 1 

- .• 05 
,013 U0021 

'1,£1 

'ncjrjenh 01 Crjljuj Om?! ner lOOn ponr. 

.'1 
,Cl4 (.002) 

1.' 

- .17 
.41 1.111 

3.0 

•• 3 
,oe (,01 I 

US 

LABlMl 
01:'1) 

PtOOU[t of In 

.003 

.66 (,."". 

.2' 

-.002 
.06 (,0031 

1,29 

Population S;-' 
,000 
,51 1,331'" 
.26 

CONSERVATIVE 
11=221 

ht, 

.005 

.'5 f .20)' 
-,13 

-,12 
,601.35'00 

9.00 

.000 
,15 1,121 

-.70 

t I abQllr CQIlDcjllpn 

POlain1 HjS'm Index 

.003 
,35 1.121" 
.53 

Inc(\" 

.003 
,1'('0]) 

3,52 

.000 
,26 (01) 
.73 

- .00 • 
,OS (.0021 

1.1! 

,016 
.06 ('oon 

1.52 

CO,noSH. Varjable '!tjsure Need' 

.05 
,H (,02) 

l,'S 

- ,OS 
,12 (,Q2) 

1.03 

.'7 

.18 (,031 
1.58 

CO,noSH, yarja'ph 'Sorit,) Disorginiution' 
,0' -,11 .OS 
,09 ('Oll .11 1,03) ,IS ('02) 

US 1.27 1.62 

COlP05ite Yii',hJe 'Besoyrres' 

.31 

.60 (.25)'" 
1.21 

.2313 

.17 1.031 
U2 

,l~ 

.lE (,on 

... ,Igniliunt at t.II, 0,001 IIvel; .. lignifiint at tile 0.01 level; • lignifmnt it the 0.05 lml 
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Cbapt..r 4: Analys1nH Local GoverIJJJ/ent Le1sure Ezpe1Jdlture 

rABU 1.1.1: RUtfSSION tDfEf!rtElU IVI$I1!G1ARQJS£Ql .,' 8' IIQ f1lI§J9!1S fOB $I!I"[ BlyQBllIf Rf6BfSSJON [OUAJIQ!rS' 

IlETROI'U.IlAII OISTR1tTS DfffnDflfl yaRUS! E " SPORT. RfctfAIION SERym$' IICDnE - COS! RAUO 

Ikld'd. "Q. COtll. 'B' " 
'r' ('r") 
Conshnt 'A' 

Udckd, tt~. (Olft. '8' " 
',' 1',") 
Conshnt '1\' 

IJddsd. r'9. (oelt. 'B' " 
',' ('," I 
Constlnt 'A' 

Vstdid. fig. (otlf. '8' I 

'r' 1',") 
CQnshnt 'A' 

\II\dsd, "9. [0.1t. 'B' 1: 

'r' ('r 2
' I 

Constant 'A' 

llSM ,.:CI} CO.SERVIIIIY( 
'1=221 

, froTlO';"!!, Adjyt $trtjng ¥get 
- ,00. ,006 -.oo.t 

.10 ('01) .12 ('011 .12 COl) 
,32 .~ .31 

I 'Ott! 16-24 

- .013 
,If ('02) 

,11 

-,m 
.25 (06) 
,57 

I MtluuhftldS ,ilb no tu 

-,002 
.16 ('02) 
,10 

- ,005 
,ut,m 
,18 

S Hhlsk chan I DO bath 

-,~ -,018 
.11 t,OIl ,sa Cl8)" 
,2') ,36 

S "bolds ) ! person pe, R09' 
-,003 -,m 
,08 <.006) .37 et3) 
,2') ,38 

-.017 
.21 (,OU 
,53 

- ,003 
. 30 (.0')" 
,.2 

-.010 
,28 (.08)" 
,31 

- ,012 
.20 (,0.1 
,33 

I HudS Of HMd fro. New CO"QDyeallb or Pik,sHn 
htdsd, "g, (ceff, '8' : ~,OOI ·.008 -.002 
',' (',") .01 (,005) .33 (,11) ,11 (,011 
Conshnt 'A' ,29 .3.1 .~ 

Vs\dsd, reg, (oell. '8' = 
',' ('r2 ') 

Conshnt 'A' 

IKtdsd, re;, (oeff, '8' a 

',' ('r 2 ') 

Conshnt 'A' 

Vstdsd, re;. (oeff, 'S' ,. 
',' (' r" 1 
Ccnshnt 'A' 

S 1 Parrol HOI/OifbgldS 

- ,006 
,os ('Oll 

30,6 

-,OIl 
,10 ('01) 

3!.,8 
IGII.-lim!af ," 

1 HudS 01 HouS,bOld jn 50';'1 P'ues Iy • Y 
- ,002 
,0' (,0002) 
,3D 

,001 
,02 ('0001) 
,21l 

- ,002 
.08 COOl) 
,31 

lnrjdenh 01 Crhinal Djlu?, pet 1000 Poon 

- ,007 
,~ (,08) 

," 
- ,02 
,tt ("6)·· 

," 
- ,008 
.35(.131" 
,3' 

lA8llU' COICSERVAlIV£ III 

111='" (11:221 111='" 
et_Ill! III Bd, 

- ,0005 - .0011 - .0001 
.11 COli ,U (,021 ,IS ('021 
,2') ,3< ,30 

Blg,t IiUQl, iod gibeI 19D-IoUI ID'O., 
,0002 - ,0002 - .0001 
.10 (,01) .M (,0011 ,06 ('00]) 

,21 ,33 ,30 

PllPtljaUO" Size 

""'''''' Ion-linear "'" ..... 

lllbgur tmmrillgrs 

Pol jtj "I Hjstory Jpd,. 

- ,0003 
.06 (,0031 
,2') 

- .0021 
,16 ('03) 
,21l 

cOMPOsite yujlhje I, eisure leeo' 
-.COt - .0lD -.COi 
.10 <.011 .37 Cl3) .23 ('06) 
,21l ,26 ,27 

COlPOsite yiITjlbJe 'SM;'! Di50IQ'DiSl1j?D' 

-.001 -.011 -.007 
.11 (3) ,U (,I') ,20 (,OU 
,28 ,27 .27 

COlposite Vltjlb1e 'Resourres' 
.001 ,01 
,02 COOIl .11 ('02) 
,27 .32 

- ,002 
.05 (.002) 
,21l 

... stgniliunt It the 0,001 leVlI; •• signilhnt 1\ the 0,01 level; • signiliunt It lhf 0,05 hvel 
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Chapter 4: Analysing Local GovernJlleJlt Leisure Ezpendlture 

'A8I..E l.l.S: REfiRESSJON rOffEltlEIITS fUII$UmARD1SfO) 'R' R' ll!O 'QICSTAITS FOR $Imf IIV1R!8If 1E6RE$$IQN fpuaTlQtCS· 

II£TRlfa.I!U DTSTRICTS QEPnOflO yARIABlE. ttJI!UR8J SUI/IUS' IICM - COS! RATIO 

Ustdsd. ,.g. (oeft. 'B' • 
'r' (',") 
(oM"nt 'I' 

Iktdsd. reg. u.ft. 'B' = 
'r' (',") 
Conshnt 'I' 

Iktdsd. "g. [Offt, 'B' = 
',' (',") 

Cons"nt 'A' 

Ustdsd. ng, [oeft, 'B' :I' 

'r' (',") 
(oosunt 'I' 

Ustdsd. reg. [oell, '8' • 
'r' ('rl') 
tonsunt 'I' 

(O-SERVATlYE 
(1=22) 

All 
("::6,, 

I Fcono'in"! attire Seeking vod 
-,02 - ,01 - .01 

.29 I.OS) .12 (,011 .23 «.05) 
,U ,35 ,l7 

I ag!d 16-2' 
,002 ,01 - .006 
.01 1.00011 .06 COOtl .05 (.002) 
,21 ,Il ,ll 

I tlDll5eba]ds lit.b DD tilt 
-,002 - ,006 -,007 

,OB 1.011 .11 COl) . 21 ('061 
,lS ,2. ,57 

I tlblds Ibi[~ l DO bi1b 
- ,006 - ,01 ,OOl 
.08('0)) ,10 (,011 ,OS 1,003) 
,21 ,21 ,U 

J tlb!llds l I eUSOD ~et Racl 
-,01 -,001 ,0000) 

,08 ('011 .0£ ('002) ,00 1.00) 
,30 ,25 ,2l 

I Huds 01 Hbld hOI Mb: t!lllODIUUb at hk151lD 
Ustdscl. ng, [OfH. 'B' = 
'r' (',") 
CGnsunt 'A' 

Ustdsd. reg, [Of It. '8' • 
',' (',1') 

(oosuat 'I' 

U'litdsd, feg. [oeft. 'B' = 
'r' ('r") 
Consunt 'A' 

Ustdsd. feg. [oeft, 'S' = 
'r' (',1'1 
(onshnt 'A' 

- ,00) 
.03 ('00l) lIon,linur 
,28 

I I emn1 tlmmboids 
,002 
,01 (,0002) 
,22 

,02 
,08 1.0)) 
,16 

,001 
.02 ('001) 
,22 

lIon,-lintu 
,22 

tHudS of tlmmbo]d iD S"dai puses 1V I Y 
-.02 -.001 -,01 

,33 UlI .02 (,00031· .21 ('OU 
,60 ,2" ,.co 

hridents of tThin! Duw DeT 1000 ropn 
• 003 
,~ (,011 
,20 

- ,01 • 
.2S COSI 
,u 

- ,002 
,0. (.OO2) 

,2 • 

lA8Oll1l ctlHS(RYATlvt: All 
("=.«11 (1=-22) IIC"''' 
e[~I'~ al Jp "le 

,00002 ,OOOl ,0000' 
,03 1.001) ,17 (.002) .06 ('003) 
,22 , ). ,22 

tlg,t iuaJ. IIId Q~bet II1D-lo,1I ID'OI. 
- ,001 • ,000. - ,001 
.2' US) ,05 (.0031 .20 ('OU· 
,'2 ,35 ,11 

eomlhtign Sin 

., ......... lon-linelt ......... . 

t Labcyr 'aYDd lion 

eoiitjrll His1nr! Index 

-,002 
,26 (,07) 

,36 

- ,00' 
.15 ('02) 
,25 

~COIPQs!\f yni1ble 'I .;cun bed' 
-,008 

,16 (3) 
,15 

- ,005 
,~ ('01) 
,25 

- ,008 
.19 ('03) 
,2' 

COloosjt, Vari,ble 'Sot!.1 OjWQinju1iOD' 
-.001 -,01 ,01 

.021,00031 .11 COil ,11 ('031 
,23 ,21 ,25 

tplPOsHr yniibJe 'Ruayttu' 
- .001 
,0' UlI 
,21 

,007 
.0£ (.OOH 
,27 

- ,00. 
.OS ('0011 
,2' 

... signili[lnt It lhe 0.001 level; .. lignifilnt It lhe 0,01 Itv,l; • sionifiunt It the 0.05 level r 

t>1 
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Chapter 4: Analysins Local GovernJllent Leisure lbcpenditure 

rASt! 1,1.1: Rffi!fSSIQ!l tofEEICIElIS flIISIAI!!!4RQ'$EQ} 'I' 8"rn ctl!!$IA,I$ EO! $1""( lIy48l1If If&gESSID" fPlIAIID!!S' 

IlETROPOlIHUI DISTRICTS QEPflfDfNI yARIeR! ( _ pn ~aPlTe. npUQITURf n. tfftS!!NAI Will SfRYICf$ 

Vstdsd, ng, (!)flf. '8' " 
'," (',") 

Constant 'A' 

\kitdsd, "g. tOff!, '8' • 
'f' (',2') 

Constant 'A' 

Ustdsd. ng. cotll. '8' • 
',' ('f2') 

Conshnt 'A' 

Ustdsd. ,eg, eoeff. '8' 
',' (',2') 

Constant 'A' 

Usldsd. ng. tOff!. 'B' "" 
'f' (',2' I 
Conshnt 'A' 

Ustdsd, fIg. COfU. 'S' :: 
',' (',2') 

Constant 'A' 

Usldsd. ng. coeU, 'B' c 
'f' (',2') 

Constant 'A' 

Ustdsd. reg. (oelf. 'B' 
',' (',2' I 
Constant 'R' 

lABOUR 
(11=&1) 

Ca.s£RYATlYE 
U=22) 

I fUllKlli,.llx a,un Sr:diDg Walk 
3,2 ',' 3,' 
.'S (.20)"· .7' CS,}·" .U (.'3}··· 

-2,3 -16,0 -10.02 

I tr:D.1IADlblit age 
-1.6 -1.8 -2,4 

,13 (,021 ,23 ('05) .10 COtI 
IO,' 'I.S Il,S 

I HQI.I5r:blll~s .iib DIl Cu 
,01 ,18 ,SI 
,03 (,0011 .12 ('01) ,30 1.0"· 

2U U.S 1',2 

lagr:~g-. 

-I.' S,S 8,8 
,0' (,0021 ,22 ('OSI ,N ('01)-

-2'" -11,8 -2'-' 

I HbAl~s 1 I teIsllD PII R!l:!l:1 

-'." -2,01 -1.'1 
.'0 1.1&1" .26 (,011 ,12 (,02) 

5',3 22,3 3',6 

I tll!i~S III HiulSr:bllld iD SlIthl Clmu H! I: Y 
,2'1 2,<3 2.14 
,0< (,002) . " (,20" .&& (,21) ••• 

21,8 -11.1 -,.U 
, I tUID~ tla!lslblllds 
-3,'3 3,31 

.31 ('0" .21 un Mon.-linear 
58,3 -3 •• 

t!llQ!lsHI YiIiilb]r: 'Besalllm' 

',' US U9 
.50 {,2S)·" ,2. 1.081 ,59 C3SI"· 

2H I',. 21.5 

lAllO\lll CONSERVATIVE III 
(N='I I (1=221 11=6') 

tUldI.!£L ai la Rib 

,0051 - ,03 , .. I 
.01 (.OOSI .31 (.0" .01 ('00&1 

,,;!!J2 21,55 2S,2 

8]p" finnt Ind Other 'pn-lmJ 'MO" 
- -.022 - -.012 ,01 

.05 (,0031 .0' 1.0011 .18 (.03) 
38,2 II,S 13.l 

POOUhlillD Sjze 
,0000 
•• 1 (, mu 

",3 

,0001 
.21 (.011 

lA.I 

t ! .bIlP' COImrillllu 

tlllHjnJ Hjstory Index 

, ... 1 
.U LI')'" 

11.0 

,30 
.35 1.12) 

lU 

tnlPosj h Varj'bJe 'tUSIlDl] Snr S ~eedS' 

-1.52 ,S! 1,32 
.n 1.03) .131.021 .23 COSI 
35.& 16.' 29.0 

rOIMsjh Variable 'Sa£iIJ ijjuwn·utjoD' 
-2.18 .~ -,-

.• 5 <.201'" .02 ('0003) .01 (,0005) 
32,2 11,32 2S,I& 

'00 signifiunt Illhe 0.001 leyel; .. signifhnt at \tle 0.01 level; • siqniliclnt at \tIe o.cS level 
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Chapter 4: AnalysiIJS Local GovernJllent Leisure Ezpenditure 

TAIL! 1.3,1: Rf6!f$$IQ. tDfEflCJfIT$ IIIl$JI!f1)ArtnJSEQ) 'R' Rl"'l) CON$TUlS FOR 510£ lIyARIATf IfWSS,QI fOUAl!O-S· 

Ikt.dsd, ,.g. toell. 'B' E 

',' (',1')._ _ _'O 

Constant 'A'-

Ust-did, ng. (ollf. '8' ~ 
',' (',") 

Con5hn~ 'A' 

Ust.did. reg. (Offf. '8' = 
. 'r' (',") 
Constant 'A' 

Uddsd. ,.g. (Mff. 'B' " 
',' ('r2') 

Con!ihn~ 'A' 

U!i~!id. "g. (Of If. '8' " 
'r' (',1' I 
Conshnl 'A' 

lQN-I'\ETROPOlIUII OISTRItlS 

DEPflnEI! YARIsel f " PER UtllA ElPfHDlIURE OK I ElSVRE SERVItES ...... 
LABWi CrucS£RYATIV[ All 
111=551 (II=U8) {n=~11 

I £uIDalinll:r: at1iu SttkillQ Wark 
.30 1.5' 1.11 
,It 1.021 .n 1,18)'" ,-' ........ 

15.1 .'7 U 

I IQtd 16-2. 
3,31 -.13 1.9' 

,SO 1.251'" .02 ('0001) ,3' (,121'" 
-~,2 12,5 -U,l 

I HQuseholdS ,lth no Cu 
.05 .63 .55 
,OS ('0021 ,69 I,U) .. • ,61 ('38'''' 

16.7 -7.72 -U 

J HhldS sbm I no bath 

-,13 3,02 
,07 (.005) ,52 (,27J'" 

19.1 3.2 

J HboJds ) I fenOn per RM. 

3.2 
,2& I ,onu 

'.0 

1.05 
,17 I ,03IU 

e.8 

u 
,U 1,191 

1.1 

LABOUR 
(n:SS) 

eulhu1 AI III 
.O! 
,U t.I1I'·· 

7.1' 

COlISER'IlTln 
(~="8) 

Rite 

N.l 
In=2911 

Blork ficinl Ind DlMr "on-IOU I Inr?" 
- ,01 ,OS ,02 
,10 (,01) ,~1,301'" ,36 I,m"· 

20,55 ,8' S.SJ 

Pooulilion Sj U 

.00 

.17 1.031 
16.2 

t l.bOl't Cmmr; Ilm 

Pqljtjral Hjstqry lOOn 

.17 
.51 1,26)'" 

7 .3 

.~ 

.2' ('0"'" 
12.5 

1 HUdS Of Hbld Irq, Me. Co"qn,tlllb or Wishn CQloosit, yuhblr 'I,jsule Need' 

Vcit.dsd. ng. (Clllf. 
'r' ('r") 

'8' • 1.12 .62 1.25 ." 1.10 ,~ 

Constant 'A' 

U .. tdsd, reg. (offf, '8' " 
'r' ('t2 ') 

Constant 'A' 

Ustdsd, rt~. COI!1f, '8' " 
'r' (',2') 

Conshnt 'A' 

,'S ('211'" ,IS (,02)' .35 (,12>"." 
lU 9.1 U 

I ) hr.nt HousrhoJas 
.11 .73 
.09 LOCal ,31 ( 

Hi,1 2,' 
IOlU 

.63 
,25 (,0&)'" 

'.5 

,25 LOS) ,52 ('271 00
' ,53 1,29)'" 

1&.1 11.' 11.6 

CO,PGsile yujaph '50th) Qjsorganjsatjgn' 

,98 1.38 1,£2 
.• 2 U1lU ,37 UU'" ,53 1.28)'" 

16,' 11,5 11,5 

I Meaas 01 H?us,M)d jn Socii) Classes 1Y a Y CO'Ms;te Y"jab!! 'Resoyrces' 

,27 .15 .57 
.11 1.011 .0£ (,0031 .26 {,Om'" .• on-hnur 

13,6 8,' 3,0 

••• si~nllimt It ttlt 0,00\ ltvel; •• si1.lni1iunt It the 0,01 level; 'si1.lnifinnt tl tl'lt O.OS Iml 
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Chapter 4: AnalyslDlf Local GoveT7JIllent Leisure ~~ 

TAltE ;.3,1: RE&,£SSIOH [OEfflClfIlS WIISI4I!f}A!U)ISfQ) 'R' R~ .. 0 CONSTANTS rOR SIt!P! F "yasTAlf RffiRfSSIQN f01!UJQ!S' 

ItDIHIElRI)POlITAN DISTRICTS 

OfPEWOfNI yABIABl f K PER CAPITA flfFlIOlIltRf OM SPORT. RfCltElIIOM 

Ckitdsd, r'g, tOfff. '8' " 
',' (',2' I 
Conshnt 'A' 

Ustdsd, ng. COff!. 'B' • 
'r' ('r" I 
Consh~t 'A' 

Ustdsd. "g, [oef!. 'B' • 
.'r' ('r") • 
C4nst,ut 'A' 

Ustdsd, reg, co.f!, '8' '" 
',' ('r~' I 
C4nshnt 'A' 

Ustdsd. ng, (oetf, '8' " 
',' (',1'1 
C4nstut 'A' 

lABOOR COIfSERYAT I YE All 
(n=55) (n=U8) In=2911 

I E'Ii:Dmlhlllr: a'UII! Sl!f:killQ I/Olt . .. .62 
,20 I,W ,28 1.081·" 

'.1 2.6 

I 8= 16-2' 
1.1 .2' 
.29 I,GS)· .07 (,OOH 

-',3 3.3 

I HOII:5l!IlII]ds lilb DO tilt 
.07 .22 
.11 ('01) .11 {,11)'" 

B.! .000 

S Hh]ds 'bu,1...D.A....hJ.1 
-." .63 

.081.011 ," ('03)" 
12.2 '.' 

S HhaMs ) 1 flrnD per Boo, 
.71 I.B6 
. U 1.02) ,26 (,OllU 

'.3 2.' 

.!1 
,111,11)"· 

2.3 

1.2 
,36 (,13)"· 

-'.3 

.2B 
,531,28)'" 

-1,81 

.01 
,001 (,000) 

7.0 

2.62 
,15 ('201"00 
.13 

I Heads M Hh] d hg, Her CIi:"ODlfI Hb Ii:C 'lk jd'll 
Ustdsd, r'g, eOfff, '" .. ,'0 ,66 ,68 
',' ('r~'l ,28I.G8I· ,271,0n"· ,32 (,IOI"~. 
Constant 'A' 10.6 5,2 S,8 

Ustdsd. reljl. tOff!. 'B' :: 
'r' ('r") 
Constant 'A' 

Iktdsd. ng. cOfH, 'B' :: 
',' (',I') 

Constanl 'A' 

I ] parent HQUsebQlds 
.001 
.001 (.000) 

11.6 

.27 

.20 ('011 
3.5 

.26 

.11 (,031U 
1.2 

1 Heads of HOIKpbli:1d jn Soriil Chsses IV' Y 

,11 .Ie ' .'3 
.12 (,011 ,12 (,02) ,33 (,111··' 

a.' '.0 ,63 

lABOUll 
(n=!iS) 

CCIlSERYATIVE 
h=U81 

Pt!!durl or 'Ii: Bah 
.03 

All 
In=2" 1 

.23 (,05) ... , IOlvl1nur .... 
B.O 

B1Mk final lod Other "li:a-]oral 'null' 
,001 
,0. (,002) 

11.2 

Pli:Quhlili:D Size 

Mon,-linur 

.011 
,3. (, 12)·" 

2.8 

.000 

.15('02) 
I.lI 

1 !,bollr Cmm( i i InU 

poljtiqi History Index 

.011 

.35 (,121·'· 
3.6 

.000 
,~ ('06)··· 

Ut 

.11 

.SS (.30)·'· 

'.3 

.IS 

.30 (.0"'" 
I.B 

Cgaoosile YuilbJe 'I ,ism, keed' 
.22 
,22 (,051 

'10.1 

.15 
,37 (.m··· 

1.1 

.53 

.,g (,23)··· 
7.1 

Coanosih yuinlp 'SOfia) OiS?IQuin'ign' 
.37 ,n .'0 
,2e (.07)' .35 (.12)··' ." (,2H··· 

10,8 U 1.0 

CglPOsite Yirin'p 'ResO!rues' 

.' 
....... lion-linen ........ 

... si9"ili(~nt at the 0.001 !ml; .. ti9nilicint at tl\t 0,01 Itv,!; • significant It thf Ui Iml 

The Politics of Leisure and Local GOVernJI1ent Leisure Policy Page 131 

.~ 



Chapter 4: Analysill8 Local Government Leisure Ezpenditure 

TABLE I.J.3: REfiRfSSInN COfFfICIfNI$ fUNSIAft!)AROISEOI 'B' Bl AltO c!l!tSJUIs rOR Slrlflf B!YA8ltlf !EUESSJO' fAUAI!OIlS' 

1I0N-IIETROPOltTAtI DISTRICTS 

OEW/oENJ YARIAR! E = PER CAPITA flPfNOIIURE ON tin IURA! SERyICES 

Ustdsd. feg. (0111. '8' = 
',' (',2') 

Constant 'A' 

Ustdsd, .rtg. coeff. 'B' • 
',' (',l') 

Conshnt 'A' 

Ustdsd. ,ego mll. 'B' • 
'r' ('r2 ') 

tonstant 'A' 

Ustdsd, rIg, coIII. '8' = 
'r' ('r 2 ') 

Constant 'A' 

Ustdsd, rtg. (olff, 'B' • 
'r' (',2', 
Consh.nt 'A' 

LABOUR 
(n=f») 

CONSERVATIVE 
(n=US) 

All 
(n=21I) 

I fcgoo'j[Jl!y Acliye $erkiM Mo.t 

.15 1.01 .53 

.OS <.03) .391.151·" .231.0S)··· 
8.' -3.1 -.49 

I A~ed H-Z' 
U ,DO I,' 

.41 (.22)"· ,01 (.002) ,29 1.0""· 
-SU 2,2 -IS,C 

I HQlIJI:bgl~5i .Hb DD tit 
' .12 .31 .21 

.09 (.01) ,SS 1.31)"· ,36 I.1W" 
12.4 -8.01 -5,32 

I Hbld5i sbm: l nD bdb 
-.98 1.98 .55 
.12 <.021 .41 (.22)"· .11 <.011 

9.1 -2.1 I.B 

I Hb!l:lds ~ I £e[5on pet RDDI 
-1.3 2.B 1.' 

.11 <.011 .31 (,l0) .... .23 (,05) 
11.5 -3.1 -1.' 

J Hurk at Hbld frOI Kt!! to'lDnYultb or Pakishn 
Ustdsd, reg, Cotll. 'S' :
'r' (',2') 

Constint 'A' 

Ustdsd. rtg. coefl. 'B' = 
'r' (',2') 

Constant 'A' 

Ustdsd. fIg. (oeff. 'S' :
'r' ('r2' I 
Constant 'A' 

.'3 

.13 (,02) 

'.3' 

.56 

.1! <.031" 
1.9 

.11 

.21 <,OC, .. • 
2.1 . 

I J Plmt Househn]6s 
-I.' 

,56 <.32)·" 
23.' 

-,64 -,79 
,37 CU),,· .38 CU)·" 

10.0 12.2 

1 Heads 01 Household iD ~Qc;al Cluses Iy , V 
- ,to 

,12 (,Oll 
U,9 

.• 3 

.21 eOS)u 
-2,7 

.32 
,11 unu 

-1.4 

lASOOR 
(n=551 

CONSERVATIVE 
In=US) 

prru1ucl Of Jp hte 

.11 

· All 
In=~I) 

)11,1" ". lIon-linur , .. 
-6.2 

Block 6nnt aM Oltwr Hllo-local Inco., 

-.01 
,28 (,081 

14.1 

pOQuhtion Silt 

.000. 

.08 ('001) 

5.18 

.01 

.311.141··· 
-1.0 

.000 
,2' 1.06)u 

-1.15 

t ! abay' to'mtillm 

poW;ul Hjslnn Indu 

.01 
,09 1,01l 

1.9 

.000 

.23 (,OS,'" 
-.U2 

.10 

.351,12)"· 

.B2 

.2' 
,le (,03JU 

3.8 

CPIPDS;b VijIljlbl, " ,isurt Need' 
-." .81 

,01 ('011 ,52 1.211"· 
8.1 U 

,31 1.101"· 
3.3 

Cn'PD5jh vafii~]e 'Sorhj OisoI9'oiuljDn' 
-,20 .01 ,3( 

.07 ('00l) .021.001l .131.02l 
1.8 3.0 3.2 

.. ,,"'" IIIQn-\ineu .. ,,,. 

••• siQni!iCin~ It th@ 0.001 l@vIl; .. signiliunt ~t th@ 0.01 level; • signifimt it the (US lfVtl 
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Chapter 4: AnalysiDs Local Gover=rent LeJ.sure Erpendlture 

TABlE J,1./: BffiRfSSIOK COEEFlrIfIlS IU1SJ8!!DARQ1SfO' 'R' R~ am CQKSJUJS fOR sue E t'yARJUf BfMfSSIDN EO!!AIIQ!IS' 

OfPfllf)f1l Y&RIAAH ,. '!!toe[ - tll$1 BAlID· mUll ) 8HBU1JnIi 

Uddsd, reg, (OIf!, 'S' ,. 
',' ( 'r l ') 

Con..tant 'A' 

Usldsd. tfg, (offf, 'S' :: 
',' (',2') 

Consbnt 'A' 

Ustdsd. ttg. toftf. '8' :: 
. 'r' (,,2') 

(onsbllt 'A' 

Uddsd. reg. (oelf. 'e' ,. 
'r' ('r21) 

Constant 'A' 

Ustdsd. reg, COflt. '8' :: 
'r' (',2') 

ton .. h.nt 'A I 

LABOUR 
(11=551 

(OIlSERVATIVE 
h=U81 

t FrpM'iully Icllve 5",,09 VOT' 

.001 
• 03 {'0011 
.30 

I 'Qed 16-24 

.006 
,06 COOU 
.22 

-.02 
.23 (.OSIU 
.51 

.012 
,os 1,0061 
.29 

t HmlSeboldc witb no tu 

- ,004 
,23 1,05) 
.<6 

- .001 
.32 (, 10)'" 
.tS 

I "bIds sbue { DO bath 

-.03 
.33 (,ID

.lS 

-,0.& 
.21 (,07)'" 

.5' 
I Hhold, ) ) Person per lOP' 

-,U -.OS8 
.27 (,07) .20 (,on' 
." .57 

-.01& 
.23 (.OS)'·· 

.'9 

•. 007 
.06 1,003) 
•• 9 

- .001 
.3" (.l1Iu, 
.iI 

- .03 
.21 (.04,'" 
.<1 

- .061 
,30 CO"'" 
.55 

tHuds of Hhld frgl lIeM Cgllonweiltb or Pilkishn 

""t!lsd, r'9, to.lI. 'B' ~ 
'r' l'f2" 

Constant 'A' 

Ustdsd, fig. to.It, 'B' : 
'r' I'ril" 
Constant' A' <; 

Us~dsd, req, toeft, 'e' = 
'r' I' r2" 
Constant 'A' 

........ lIon-linur 

I ! plTrnt Housebolds 

,001 
,OS 1,0021 
.~ 

- .007 
.121.011 
.52 

- .005 
,O~ {,~91 

.'5 

t HejldS 01 Housebold jn Sariill ClIsstS IV' Y 
- ,001 

.01 (,00021 

.31 

- ,Oil 
,19 (,03" 
.to 

-.OU 
,29 (.08)'" 
.60 

LABOUR 
(n:SS) 

COIlSEaYATlVE 
ta:USI 

hpdurl pI Jp Rite 

.001 

ALL 
(1\=191 ) 

,19 1,03, .... lIon,linm .... 
.23 

Bloct 6unt iI"P Otber lion-Ion! IntO" 

-,000 -.001 -,001 
,17 1,031 .3' 1.11)'" .3' t,m'" 
.16 .60 .52 

Pcmuhtion $;71 

- ,000 
,It 1,031 
.15 

- .000 
,01 (.OOl) 

.IS 

POlHjql HistOry ladn 

- .000 
,O! 1.002) 

- ,002 
.22 ('OS)'" 
.11 

- .01 
.~ ('09'''' 
.11 

'olPt1silr VHjlbJe ') risure "eM' 
- .001 -,02 

,30 I.O~'·" 
.12 

- ,01 
.3t 1,121'" 
.to 

COIPOsite Vlii,!!l, 'Cor ill DisorgJ~;utinn' 

.001 -.01 -.01 
,U (,UU)) .121,02) .lB1.031U 
;31 .H .to 

,., liQDillunt It ttle 0.001 I,v,l; .. signilitlnt at thl 0.01 level; • si~i1ilicint d trot C.OS Iml 
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Chapter 4: Analys1ns Local GovermlleJIt Leisure JiJcpeDtUture 

'ABUt.I,S: 'f§RfSSIOS COffflCHIT$ ruMSIAlfDAR01SEOl 'i ' 8' UO to!(jIA'I$ El!!! un" f 11Y';R1AIf BfWSS'D" fOtlAIJD'S' 

Cfff!DEKJ vARle!!! f : '''ME - COST BAlIa· CUI JURAt $fByICfS 

lAWI CQIIS[RVU lYE All 
(II:~J (II=U8) (n=~11 

, [[lIll11liulh 8,Un $t:eting ~1:tEk 
Ud~sd. ug. (Oft!. '8' : .001 - .012 - ,008 

'r' ('r" I ,10 (,Ol) ,OS ('003) ,07 (.OOS) 

Constant '11' .20 • SO .U 

I 8=:1 1£-2~ 
U<.i\~sd. fig. (Off!, '9' , .03 -,U - ,03 
'r' (',") .IS CO2) ,11 (,011 ,10('011 

Conihnt 'A' -.16 ." .71 

I Hlllzutllllds NHb DO tu 
U!litdsd, reg, coelf. '8' = .OOS -.006 -.003 
'r' (',2') . n (.02) .10 (,01) .0£ ('OOH 

. Con,hnt 'A' .07 ,60 .It 

I ~bld5 sbm l Dil billb 
Ust.d!lid, ng. coe1l. '9' , - .002 - ,012 ,~Ol 

'r' (',2' I .01 (,ODD) ,04 ('001) ,005 ('000) 

Constant 'A' .27 .'S .37 

I HIKI]ds l I ~r:Esgn ~r:[ B!I!l1 
Uddsd, reg. coelf, '8' • -.cm - .066 -.063 
'r' (',2') ,04 COOll .10 ('01) .15 ('021 

tOllShnt '/I' .l! .S7 .S. 

I Huds Of Hbld frOI Ney CpIIQn,ultb or Wishn 

Ustdsd, ug, tOtIf. '8' I 

'r' ('f2 ') 

Ccnshnt '~' 

Ustdsd. ng. (Offf. 'a' = 
'f' ('f1') 

Ccnshnt 'A' 

Ustdsd. rtg, (ctlf. 'a' = 
'r' ('r2') 
tor,stlont 'A' 

., ........ IIcn-lintu 

t J turnt HQusebolds 

- .003 
,06 1.1)£0 
.l! 

- .006 
,os 1.002) 
•• 9 

- ,001 
.01 (,000) 

.3' 

tHuds 01 H!I!r;ebnld in Sori,011 times IV • V 
- ,OOS 

,01 1,005) 
.3\ 

- .026 
,17 ('03) 
.77 

- .02 
,le 1,03'" 

." 

lABOUll 
In=SSI 

COICS£RYU IVE 
{n=USI 

'[oriml al In ht, 

,001 

All 
(n=2911 

.IS 1,02) ... " ..... IIOIl-lilll" ....... 

.Il 

Binet fimllDl1 Otl\e[ Ion-local 'erO" 

-.000 -.001 
• 13 1.021 .It (,021 
.33 .sa 

tOllIl] diaD ~iIl 
- .000 

non.-linUl .11 (.01 , 

.17 

t 1 .bo!!r CQlmrillm 

'a1jtjuJ History !odet 

- .001 
.11 <,031' 
.SI 

-.000 
,OS (.021 

." 
- ,002 

,11 C03'" 
.'S 

- .013 
.18 1.031' 

.3' 
CaMOSite yuhble 'I ,i'M, ".,s!' 

.006 

.Il (.021 
,23 . 

.01 
,1£ (.03) 

.23 

-.016 
.13 (.02) 

." 
-.03 
.13 (,OV 

.'2 

.... " ... Mon-Jinur 

- .001 
.11 ('0)) 
.31 

- .01 
,08 COO£) 
.31 

•• , signjliunt lot tht 0,001 lml; .. 'i~nificint lot tht 0,01 ltvel; • signilicilnt lot the o.oS levtl 

-'.'-' 
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Chapter 4: AIlalysl118 Local GoveTDJllent Le1sure ExpendIture 

TASU 1,1, I: 1£"£$$10' tDffFICIEll$ IIIII$1MPARDISEQ) '" R~ am ,,"($TAns FOR SI"" £ 'JyARren IfGflfSfilON EOtIAUCt:$, 

1000-n.(IROPOllIAJI COUNTIES 

DEPEIIQEKJ yBRIAB! F • PEa taPUA flPElIQlIURE ON t1L\ IUBAI SERyms 

Iktdsd, rf9, totft. '8' = 
',' (',"1 
Conshnt 'A' 

U~td5d, rfg. tOfff, '8' • 
',' (',") 

Conshnt 'A' 

Ustdsd, ng, tOfU, '8' = 
'r' ('r") 

'Conshnt 'A' 

Ustdsd, ng, (HIf, '8' • 
',' (',") 

Conshnt 'A' 

Us1dsd, ng, tOfff, 'B' I 

',' (',") 

Consh.n1 'A' 

LABOUR 
Ut=81 

COIIS£RYATlVE 
U=201 

, EUlIllllitllh Itlh:f: SuUog ~IIIk 
,001 ,m ,101 
,OOC (,0001 ,35 (,J2) .2. COil 

l.iI ,033 ,88 

, Aged a-z, 
,13 - ,02 • ,01 
,IS CO2) ,02 (.0005) .06 (,00.) 

' - ,17 1.17 2,52 

I Hllusella] ds .i lb 1111 'It 
,os ,03 ,0' 
.31 (,10) ," (.02) ,25 <.OS) 

-,37 ,.8 ,35 

I Hb] ds sbur: l 1111 ~db 
-,Il ,27 ,07 

,65 <.m ,22 (.OS) ,06 ('oon 
2,! ,75 ) " 

, Hblllds } ) hm:D gel 111£1. 
,22 -,82 ,06 
,IS (,02) ,23 (.OS) ,OA COOIl 
,!! 3,3 1.5 

1 Hurts of Hbld tu. ,,,, 'O"IID.uHh PI PJtid'll 
Ustdsd. ng. (Offf, '8' = 
'r' (',") 
Con~hnt 'A' 

Ustds(l, ffg. tOfff, 'B' = 
'r' ('P') 

Con~hnt 'A' 

Iktd~d. fig, (offf. '8' = 

. Constant 'A' 

,06 
,10 ('01) 

1,6 

-,52 
,53 (,281' 

2.5 . 

I 1 hrpnt Hpuubolds 

- ,OS 
,01 I,OW 

1,97 

-,36 
,H COl) 

3,11 

,02 
.03 (.0011, 

U 

,10 
,0' 1,01) 

I.lB 

1 Huds at HQuvbllJrt jn ~nrjaJ Ch'SSPS IV • Y 
,01 
,03 (,001) 

U 

,11 
,29 1,081 

- ,01 

LA8IlIIR 
UC=81 

COHlERVATlY£ 
1J:201 

Ptolh"l Of 10 ht, 

- ,001 
,26 ('01) 

2," 

-,000 
,U 1.011 

I.! 

, ,000 
,:t (.011 

2,1 

BlOck 6riD1 ilnd Other Non-loCi] Icrm 

,005 
,H 1.021 
,62 

PQpu]iUaD Sin 
- ,000 

,30 (,09) 
2.1,18 

,011 
,u t,11l 

',35 

,,lOO 
.11 1.011 

1.11 

1'lhpUT COlmtj]lm 

PO]Wul History l&1px 

,007 
,31 1.101 
.~S 

-,000 
,If. I. 02) 

1,91 

,01 
,10 1.011 

1,5 

.O! 

.11 1.02) ... 
Co,posite VujabJp '!';SPIt !tepd' 

- ,02 
,0' ('011 

1,8 

,09 
,23 ('OS) 

I.l 

,01 
.2S ( ,07) 

U 

COlnosite VjlIjil~lt '$Q[h) Oiwgi"'u1ign' 

,OO! 
,0. 1,002) 

1,68 

•. OtS 
.08 1,006) 

I,ll 

Co'posite Vu jabJe 'ftu2Urres' 
·,U 

,08 (,006) 
1,1' 

• ,02 
,01 (,00)) 

U 
.~ {,l)Qll 

U 
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Chapter 4: Analysirw Local ec;~ent Leisure Ezpenditure 

TAlUI.I,1: RffiRfgilOI tOEUltUIT$ f!!!SJQI!DA!n!ISEQ) '" RI Arm 'ONSTANTS FOR $1I?H Blymm 'FMfS$JQ' f9l!AttQ!$' 

DfPfltOUT VARIABlE" nm"E - tft$! RAIIO· CtJll!!RA! SERVICES 

Ustdsd. tlg. (OfH. 'S' z 

't' ('t 2 ') 

Consbnt 'A' 

Ustdsd. t19. (OfH. 'S' :I 

't' (',Z', 
Constant 'A' 

U'itdsd. ug. cOfff. 'S' :I 

. 'r' ('t 2 ') 

~nshnt 'A' 

Ustdsd. ug, (Ofll. 'S' z 

'r' ('r 2 ') 

~nshnt 'A' 

Ustdsd, feg. tofU, 'B' :I 

'r' (',2') 

Constant 'A' 

L.BOUR 
111=8) 

COIISERYATlVt: 
U"201 

, £ullminlb aUin Sr:uing »DI. 
,02 ,00' ,01 
,19 (.62'" .0" (.0011 .2' 1.061 
,009 ,093 ,OlQ 

I Age~ 16·2& 
.010 ,026 ,031 
.1S 1.56 )" .11 1,0') .'0 1.09) 

- ,163 ,163 .001 

I HIi:Lls~bllldJ 1Iit.b Da tu 
,001 - ,002 .00' 
.SO cm ,os (.002) ,20 (,0" 

-,16 ,16 ,001 

I Hbld5 libJU l !lit bl1b 
- ,03 - ,03 - .0' 

,33 (,111 ,IS (.01) ,2S ('OS) 
,1< ,19 ,13 

I Hbalds 1 I fr:UIID lIr;t Raa. 
,OB -.0. ,03 
.SI (.261 .08 ('011 .IS (,02) 

- ,Ob ,11 ,0' 

I Hurl, pf Hb1d fflll Kell Cougn"eaJtb or Plki5UD 
Usldsd. reg. coeH. 'S' :I 

't' 1',2', 
Constant '~' 

\l<itdsd, reg. (OeH, '9' " 
't I (',1') 

Constant '~' 

Ustdsd, ,eg. coeff. 'B' " 
',' 1 ',") 
Constant 'A' 

- ,03 
.'S (,'2 ) 
,12 

- ,0' 
.26 (,011 
,19 

I J Punt Hnusr:bglds 
,0. 
.53 cm 

-.0" 

•. 0' 
.11 (,011 
,31 

- .01 
.12 ( 02) 
,U 

,03 
.21 1,011 

,,01 . 

1 Heads e:t Hmrsebnld in '1l)[j,31 C!U5eS Iy • V 
,01 
.&11.W 

-,16 

,01 
.IS 1.03) 

- .02 

,01 
.33 1 10) 

- .10 

LABOUR 
111=81 

tllll3l"~ al 
-,000 

ID 

,16 1.011 
.221 

COMSERYIITlVt: 
U=2'01 

.i~1 
,lOO 
,131.011 
,083 

BIII'k &UD~ iDel Dtbu IIID-III'II 
,000 ,000 
,0& COOH ,01 1.005) 
.2'S ,050 

flllls.lhUaD Size 
-,000 ,lOO 

," 1.11) ,11 I.OS) 
,IS ,OS 

1 ! ,bmJr tmmrjllprs 

fIIlHjUl Midae! lndu 

ILL 
III=HI 

,000 
,09 (.009) 
,101 

IDUllIt 
,000 
.11 (.0') 
.011 

,000 
,20 Co..) 
,01 

,002 
.32 (,10)' 
,06 

,003 
,I' (.021 

- ,13 

(o'OIIsib yujiolr; 'j lisuIlt Hr;r;d' 
,Oil 
.521.21) 
.13 ' 

- ,003 
.0& (,0031 
,11 

,005 
.15 1.02) 
,1/ 

tMPIlsib vgitM' 'SMj'\ Diws\i,njutjs\U' 
,01 
,6( UIl 
,15 

,lOO 
.003 I.OOO} 
,1/ 

(OPMsite vu';!'!!" 'ReSWim' 

- ,03 
.48 1.23) 
,10 

,01 
.1' I.OC) 
,1/ 

,01 
.2' 1.0&) 
,11 

,01 
.19 CUI 
,12 

... signifiunt ,t the 0,001 le .... l; •• signifiunt lit the 0,01 level; • signifiunt ,t the O,OS Im! 
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Cbapu.r 4: Analys1"8 Local GovernJlle!lt Leisure E:zpendlture 

TA$L[ 1.1.3: RE6BfS$JOH tOfFEIClf!fiS (UIISI&'!!!SgnI$fD) 'R' R1.,,0 toMSTeIlS EO' $llSPIf BJyABIATF tfWSSID fO!!aJIfV§' 

Ostdsd, leg. (Otft. 'I' , 
',' ('r a.) 

COMhnt 'A' 

V~~d. ng. (Off!, 'e' ; 
'r' ('r l ') 

Conshnt 'A' 

V1tdsd, rig. (oef!. '8' • 
'r' (',2') 

"tonth,nt 'A' 

Ustdsd. feg. coell. 'B' • 
or' (',;1") 

Condant 'A' 

\/stdsd, "g, (otH. '8' 1: 

'r' (',2') 

Constant 'A' 

Vddsd, "g. (otH. 'B' = 
'r' ('r2 ' I 
CoMhnt 'A' 

Ustdsd. reil. (oeU. '8' ~ 

'r' ('r 2
') 

Con'Shnt 'A' 

Ustdsd. reg. toff!. '8' = 
'r' ('r " ) 
Cons tint 'A' 

1I011-lIEtROPOLITAJII CGUIIlIES 

DEPENDENT YARUB! E 1: PER CAPIU fJpfMQITURE 011 PERSONAl SOCIAl SfBYltfS 

llBlM< 
111=8) 

CDNS[RVAT!V[ 
U=20) 

All 
IN~) 

1 fcnDpljrl]1y 'flirf $Htjng Vork 

,1& 1.18 ." 
,08 COli ,33 (.111 ,32 l.(0)" 

36.5 22,5 25.5 

I Pensionable tge 
.111 
.~ 1.11) 

2'.3 

.'58 

.3' (, 121 
21.' 

1 Hpusebp'dS ,ilO no Car 

.21 .3' 

.111.03) .28 1.01) 
28.' 1909 

tAgedg-j .... -1.3 
.01 (,001) .16 (.01) 
40.1 31.1 

I HbO! dS ) , Pmon Aer hOl 

.19 

.01 (,000) 
31.' 

'.8 
,U ('06) 

19.5 

-.009 
.01 (,0001 

32.1 

.53 

.• a ('13JU 
15.2 

1.2 
.10 1.01) 
25.3 

5.1 
.50 (,251ft 

11.6 
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Chapter 4 - Notes 

These figures underestimate the level of investment by local authorities in 

leisure and recreation, since much local authority elCpendlture may well appear 

under other budget heads, particularly that of 'education'. 

2 Criminal damage is a category of crime reported in the annual returns for 

each pOlice authority, and refers to 'damage to goods Bnd property to a value in 

elCcess of £20'. This category incorporates acts of vandalism and wilful damage, 

but elCcludes damage caused in the process of the committing of another crime. 

Dependent variables were inspected and where skewness of greater or less 

than 2 was identified transformations were undertaken in the following manner 

(following Sharpe and Newton 1985);.,.here the skew was positive, the log of the 

variable was obtained, where negative the square of the variable. The 

correlation coefficient for the transformed and the untransformed variable was 

then obtained and where r <'9 the transformed variable was employed. 

" Significance testing is not applicable in the case of the regression 

equations cited in this chapter since they are descriptive equations, 

summarising relationships for the population as a whole. Nevertheless, they are 

cited as a gu ide line to under I ine the s treng th of re la t ionsh ips iden t i fled. 
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Chap ter 5: Po 1 i tic ians. Loca 1 Po 1 i tics and 

Le isure Po 1 icy 

5.1 INTRODUCT ION 

The following three chapters report the findings from an Investigation 0; 

leisure pOlicy In a Metropolitan District, with a focus on the roles of locai 

politicians, professionals,and the Interaction of the local authority with the 

voluntary sector. A number of case studies dealing with policy making in locai 

government were published in the seventies as local government became 

recognised as a significant area for 'respectable' research (e. g. Hampton 

1970, Dearlove 1973, Newton 1976, Cockburn 1977, 5aunders 1976). Clearly. 

however, there are limitations in terms of the contribution such analyses can 

make to an understanding of leisure policy In that, although they deal with 

the context of decision making, they are all to a greater or lesser degree 

'dated', given the accelerated rate of change in local government in this 

country, and none of them Is substantially concerned with leisure policy. 

As we noted In Chapter One, there are only a Ilml ted number of studies of 

local government activity In the field of leisure. Lewes and Mennell's (1976) 

study of Exeter takes an historical perspective, documenting how decisions 

over an extended time period have contributed incrementally to the pattern 0; 

leisure provision In the city. The review by Travis et a!. (1979) which 

explores the relationship between local and national government is primarily 

concerned to Identify the range and forms of the administrative machinery 0; 

government decision-making In the field of leisure policy. In essence 6 

managerlallst conceptualisatlon of the policy making process is Implied ir, 

this review and there Is little consideration of party political issues. ThE 

Leisure Provision and People's Needs study also pays scant attention to part,' 

political differences in leisure policy, limiting itself to the brief 

observation that "policies of the two parties [Conservative and Labour) are 

not as. strongly contrasted in the field of leisure as in some other major 

aspects of the Council's activity" .... although .... "differences of emphasis 

continually show up" <Dower et a!. 1981;37). These leisure policy studies alse 

predate central government's attempts to control local government spending and 
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the radlcallsatlon of local politics In some authorities. Coalter et al. 

(1986), however, do provide a more recent analysis of local government which 

addresses the Issue of party political differences In three local authorities, 

concluding that In these authorities leisure was "a 'depollticlsed' arena, 

properly outside thi' iealm of adversarial politics" (p.127). Each of the three 

authorities In this study, however, experienced relatively stable and 

prolonged control by a single party group, and as Coalter points out this may 

well have militated against the adoption of party political positions on 

leisure policy. 

Far from being the Ideal-typical pluralist, politically competitive local 

government environment, each of the areas exhibited a high degree of 

political stability with little danger to the domination of the ruling 

groups. In such circumstances there may be less of an incent ive to 

formulate distinctive party programmes, especially on issues where a vague 

consensus appears to exist. 

(Coalter et al 1986: p. 127) 

The local authority which is the subject of the case study reported here was 

selected in part because of Its pol i tical history wl th periods of control of 

both major parties being superseded by a hung council shortly before the 

research was undertaken. 

Leisure services may well provide a highly appropriate area for evaluating the 

'dual state thesis' description of local politics as pluralist In character. 

Dunleavy (1979)' distinguishes four types of consumption, 'collective', quasi

collective', 'quasi-Individualised' and' Individualised', by reference to four 

characteristics whether the consumption is of services or commodities, 

whether ownership is in the publ ic or private sector, whether access to 

.consumption is through market (price) or non-market er i t~rla, and whether or 

not such consumption is subsidised (see table 5.1). 'Pure' forms of collective 

consumpt ion invol ve services in the publ ic sector which may involve non-market 

access criteria but are unsubsidised (e.g. council housing), or involve non

market access criteria and are subsidised (e.g. education or public parks), or 

may involve market access to subsidised services (e.g,·· sports centres), 

Dunleavy argues that propensity for political activity will be greater in the 
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TABLE 5.1: AN ANLYSIS OF CONSU"PTION TYPES (DERIYED FRO" DUNLEAYY (1979)) 

CONsumlON TYPE Individualised Quasi-individualised Quasi-colleclive Collective 

Consumption Consumplion Consumplion Consumption 

CO"MODITIES OR eilher couodi ties (a) services (a) services 

SERVICES (b) services (b) services 

(c) services (c) services 

PUBLIC OR eilher eilher (a) privale (a) publ ic 

PRIYATE SECTOR (b) privale (b) public 

(c) privale (c) public 

MARKET OR NON- markel nrkel (a) non-markel (a) non-aarkel 

MARKET ACCESS (b) markel (b) mkel 

(c) non-markel (c) non-aarkel 

SUBSIDY OR no subsidy some subsidy (a) no subsidy (b) no subsidy 

NO SUBSIDY (b) some subsidy (b) subs idy 

(cl subsidy (c) subsidy 

TYPICAL EXAMPLES gas,eIelricily privale hOM (a) Nalional Trusl (a) public housing 

services, consumer ownership (Iorlgage Land 

durables, privalely lax rei iel) (b) Ihe arls (b) spar Is cenlres 

renled housing (c) volunlary welfare (e) educalion, heallh, 

agencies (e.g. WRVS) parks 

LEVEL OF low high low high 

POLlT1CIZATlON 

".-, ... 
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case of collective (and quasi-Individualised) consumption Issues. Since 

leisure services fall predominantly Into the category of collective 

consumptlon2 one might anticipate a relatively high level of political 

activity In opposing cuts to services In this field. However, though this may 

be a fertile area for evaluation of pluralist claims, I t Is Important to note 

the limitations of this study. What Is being presented In this chapter Is not 

a case study seeking to explain how policy Is developed In the fle'ld of, 

leisure services but rather an analysis of local politicians' perceptions and 

explanations of that process and' of the role of Interest groups and 

professionals In It. 

5.2. TIlE CASE STIIDY: 1lETH00000GICAL ISSUES 

The rationale for selection of the authority for this case stUdy has already 

been described In Chapter Two of this study, and comment Is restricted here to 

considerations which relate to the reliability of data generated. The method 

employed for data collection was that of semi-structured Interviews with a 50% 

sample of Council membership«. The sample was stratified to incorporate all 

members of the Leisure Services Sub-committee for the period, the leaders of 

the three party groups, and equal numbers of 'prominent' membersA and 

backbenchers of the two major parties and all five members of the minority 

LI beral Group. Forty five Interviews were conducted In total, last Ing between 

forty minutes and three hours each. Forty three of these Interviews were taped 

and later transcribed while data from the remaining two were recorded through 

notes taken at IntervieWS. Stratification was also designed to ensure that 

subjects were drawn from the membership of the full range of Council 

committees, and as far as possible that all sub-committees were represented. 

The Council's major committees during the research period were as follows: 

Management (the senior policy making committee), Developm~.nt Services, 

Housing, Education and Social Services. The Education Committee was the major 

spending committee of the Council and Its sub-committees Included those for 

Leisure Services and Unemployment as well as the education service sub

committees. The officer structure for the authority followed the same pattern 

with the three leisure service divisions, Recreation, Libraries, and Museums 

and Art Galleries being loceted within the Directorate of Education. 
• 
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The Interview schedule employed was constructed to generate data for two 

related sets of purposes. The first was to provide Information relating to the 

politicians' perceptions of Issues such as: 

- party Group structure, 

- the rationale for specific leisure pollcy decisions developed by the 

Individual and rehearsed within the party Group, 

- the Identification of Influential Individuals In the Initiation and 

development of leisure policy, 

- unrepresented Interests or non-decisions In the leisure field, 

- assessment of leisure needs, 

- the role of officers In leisure policy formulation. 

Since the case study approach reflects a concern with uncovering politicians' 

understandlngs of the social practices Involved In policy development, seml

structured Interviews were seen as appropriate to the research task since they 

facilitated the Identification of 'categories of experience' as ordered by the 

Interviewee. The approach to data analysis adopted . here was Informed by 

'grounded theory', employing a form of constant comparat I ve method which 

Involved the Identification and testing of concepts and categories of 

response, through repeated comparison with the data (transcripts of 

interviews) and a~mpanying field notes (Schatzman and Strauss 1973). 

The second major purpose of the interview was to generate data which would 

allow some limited comparison of councillors in this study with those 

identified in earlier case studies. Drawing therefore on earlier work, 

predominantly that of Hampton (1970), Dearlove (1973) and Newton (1976) a 

range of additional questions were asked relating to soclo-demographlc 

characteristics and 'role orlentations' of councillors In the sample. Given 

claims about the changing nature of local politics and of local politicians It 

was anticipated that this data might generate some Interesting comparative 

material. Furthermore It was Intended to Identify the defining characteristics 

of Leisure Services Sub-commi ttee members and where possible compare them wi th 

members involved in other spheres of council policy making. 
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Finally, the strategy for obtaining reliable data from the Interviews followed 

traditional research conventions for Interviews of this type (Dean and Whyte 

1978): In order to ensure spontanel ty on the part of respondents and to 

minimise the risk of responses to questioning being unduly Influenced by 

extrinsic factors, It was stressed to respondents that Information given would 

be treated In confidence to the extent that neither the Individual nor the 

authority would be Identified In subsequent research reports. Interviewees 

were also Informed that the Interviewer had no connection with local politics 

and that the Information would not be used for 'party political' purposes. 

Copies of the Interview schedules employed, and transcripts of Interviews as 

key Illustrative examples are provided In appendix 2. 

5.3 THE POLITICIANS: PARTY GROUP STRUCTURES AND ROLE ORIENTATIONS 

Political Party Groups which operate on councils are unlikely to be 

homogeneous, bound together by party membership and common Interests. Within 

party Groups, particularly those of any size, an Internal structure In terms 

perhaps of geographical groupings, Ideological factions or even simply 

demo"raphlc characteristics, such as age structure, is likely to be identified 

by its membership. The two major party Groups of the Counci I In this case 

study were no exception to this general rule, Certain commonly held 

perceptions emerged in questioning in terms of the defining features of the 

Labour and Conservative Groups. 

Both Groups had recently been Influenced by a significant Influx of new, young 

members, some of whom enjoyed considerable influence, belylng the traditional 

notion of length of service as a prerequisite of senlorl ty. Within the 

Conservative Group, for exampll, the Leader elected In 1983, had previously 

become Deputy Leader after only three years service as a councillor and had 

gained promotion to the position of Leader of the Group at the age of 39. The 

Cha I rman of the Educat Ion Comml t tee (1982-4), the maj or spend Ing comml t tee of 

the Council, was 26 when he took up his pOSition, having been elected to the 

Counc 11 at the age of 21. These two members, together wl th the Chairman of 

Social Services, another young member In his thirties, were.conslstently cited 
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by their peers In all parties as the most Influential Conservative voices on 

policy Issues. Indeed, members clearly perceived a shifting of the balance of 

power from the older leading members to the younger councillors. Prior to the 

new Leader assuming control, a number of the older Conservative members 

expressed regret at the failure of the old established leadership to assert 

Itself over the more powerful younger members. 

Councillor ..• [the outgoing Conservative Group Leader) Is a wily old'blrd 

but the young ones are very forceful. The Deputy Leader [soon to become 

Leader] Is a bright young thing and obviously very enthusiastic. The 

Chairman of Social Services Is obviously very Influentlal~ a young"pOwer ' 

seeking fellow, and ... Is another young man, the Chalrlll8n of Education. 

He Is very ambitious, forceful ..... It's all become very political and the 

older ones, the ones that have been there a long time can't control them. 

(Conservative Councillor F) 

The division however between the older and younger members of th'e Conservative 

Group was not based solely on age. Indeed for some memtiers, I t was based 

significantly 011 polltlcai values with the Iric'olDlng group repr'esentlng' 'What 

was . seen as a ~re .aoderate Inf luence. As' one' oider backbench IllllIber 'put It 

"The young ones coming up, they've got the big Ideas. They've not got the' same 

Ideas as some of us [older llembers]- (Conservative Councillor N). The new 

'Leader however pOinted out that age grouping and Ideological groupings did not 

strictly coincide within the Group. He described his posl tlon, and that 'of 'hls' 

Group In the following terms: 

There are a number of Conservatives who are aCtually Social DellOc .... ats· In I 

the European' (the Genian) - sense which puts' you .net In the S. ,D_"", Inthl!; 

cowitry but just, to the left of,centre 'of-the Conservative Party. We have 

--a numbt!r' of Conservatt'ves, both young and old, lri' that position, Including 

myself . 

.' <ConHrvatlve Councillor E) 

In v)ew of the '11 tar.ture· on the radlcallsat Ion of local poll tics, the 

emergence of a Tory Group dominated by a young, relatively 'moderate' 

leadership represents an Interesting phenomenon. The Influence of the 
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moderates was seen even before the change of leadership In the development of 

a race policy for the authority In partnership with the Labour Group, and more 

recently the attempts to resist cuts In service expenditure In some areas, 

discussed below. Such moderate policy stances may to some degree have been the 

product of the hung council, but clearly both Liberal and Labour members 

recognised the poll t Ical dl ff Icul ties of opposing a Tory Group dominated by 

Individuals promoting moderate policies of this nature. 

the Tory Group are a very liberal Group. That makes it difficult for us 

and the Labour Party to attack them because we've got a right wing 

government and our nice local friendly Tories 

(Liberal Councillor E) 

The Labour Group manifested some of the seme characteristics as the 

Conservative Group with an age group split which was perceived by members as 

broadly related to Ideological differences. The Influx of young inexperienced 

councillors was more marked among Labour 'counclllors, reflecting the generally 

poor electoral performance of the Party at all levels in the period 1979-83 

when a number of the older members lost their seats and subsequently retired. 

Thirteen of the twenty Labour members interviewed were forty years of age or 

less at the time of interview, as compared with seven of the twenty 

Conservatives, and fourteen had six years service or less, compared with eight 

Conservatives (see table 5.2a). The Labour Leader was elected to that office 

at the age of 32, after two years service as a councillor. His election was 

seen by many members as part of a move towards a "more radical" (Labour 

Councillor F) "more left wing'''' (Labour Councillor J) Labour Group. One member 

who did not seek reelection in 1984, voiced his concern at the changing nature 

of the Group. 

Your newer councillors, it tends to be, spouting militant views because It 

Is the In thing .... I go and negotiate for a loaf and I'll take half 

because I know I can come back tomorrow for the other half. The left 

wlnger says "I won't leave without the whole loaf" and ends up with 

nothing. 

(Labour Councillor C) 
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Like their Conservative counterparts the newer members had been striving to 

make a significant Impact on Group policy prior to securing the leadership. A 

former Leader of the Labour Group described how, since 1981-2 a clutch of new 

Labour members, Initially only about five or six In number, had operated a 

caucus, deciding before Group meetings how to vote collectively on particular 

, 

policy Issues. The 

the major fixture 

struggle for power In the Labour Group was on-going with 

being the annual election of Group officers. Labour" '!, 

Councillor J (Education spokesperson, and a prominent member of the younger 

group) described the growing Influence of the left and the outcome of ,the 

1962 elections In the following terms. 

The left on the Group Is only about 15 out of 42, though they've become 

very strong, and then there's a sort of middle area and then there's a 

sort of right ........ the left captured the leadership, so to speak" b'ut 

we missed the Deputy Leadership .... ,. and the right got the Chairmanship' 

of the Group. It's that sort of thing, a bit of trading.' But 

certainly when! came on the Group there was no, recognition of ability or 

work. It was just a matter of tlaie served, which ! resented enorlllOusly. 

And when'! came on three and a half years ago there was a feeling that I 

was there on the back benches to shut up and vote. 

The continuing success of the younger members In gaining control of the key 

posl Hofts 'In the Labour Group can be gauged by the memberShip of the 

Management Committee, the senior cOIIIIIUee of the Council. The ratio of 

mellbers 'of 45 and" Under, to older IIQllbers was as follows In the three councl I 

years of the case stUdy: 

196213 

1983/4 

1984i5" ' 

Conservative 4:3 

Conservative 3:6 

Conservative 3:6 

Labour I: 6 

Labour 4: 5 

Labour 7:2 

Ho~ver not all Labour members saw the policy platform of the eaerglng Group 

leadership as radical. 
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The younger members In the Group are seen as left wing but In reality they 

are In the centre of the Party or slightly to the left, and this Is likely 

to cause problems when we come to power. 

(Labour Councillor H) 

Such a view was shared by the younger, prominent members of the Conservative 

Group. The Group Leader (Conservat I ve Counc Illor E) descrl blng them' 'ss' 

"moderate", while the Chairman of Education (Conservative Councillor G) 

distinguished the "small hard core, hard left" of the Party from what he 

termed "the less radical, the cuddly left", In which latter category was 

Included the Leader of "the Labour Group, and the majorl ty of the younger 

members. 

The Liberal Group consisted of five members, all of whom were policy 

spokespersons on the major committees. Given Its size and the fact that no 

committee Involved more than one Liberal member, It Invariably operated as a 

loose coalition of Individuals. The Liberal Leader could only recall the Whip 

being applied on one occasion In her two years experience as a councillor (and 

on that occasion one of the Group voted against the whip). 

Group discipline was more stringently applied In the major parties, 

particularly In the Labour Group where the whip was applied most often. Four 

of the Labour members interviewed claimed to have voted against the whip 

(these are categorised as 'rebels' in table 5.2 f) while in the Conservative 

Group six members had voted against and two more had abstained, Including the 

new Leader prior to assuming his post. AI though no sanctions, other than a 

request to explalR their 

Conservative members, on 

from the Group and 

actions to the leadership, had been taken against the 

at least one occasion Labouimembers had been expelled 

had only been rehabi 11 tated following protracted 

negotiations Involving the National Executive of the Party. The tighter 

discipline of the Labour Group in part reflects the process of local authority 

pol icy development laid down by Labour Party guidelines. The District Labour 

Party Is responsible for drawing up policies to be pursued by the Party Group 

on Counc 11 . The Labour Group Itself Is charged with deciding how best and 

when to implement such pollCles. Such a formula--provldes the 

The Politics o£ Leisure and Leisure Policy In Local Gover1lElJt Pa/IB 148 



Cbapter 5: Politicians and Leisure PDlicy 

TASIE S l' DEMOGRAPHIC AND ROlE ORIENTATION DATA BROKEN DOWN sy M'nBERSHI? Of MANAG'nENj COnnITT'f 
(PROMINENT MEMBERS) AND ey "fnBER~Hi? OF ! fiSU~E ~ERYi[f~ 

Ca) Age Stryctyre 

TOTAL SAmE PROMINENT "EMBERS BACKBENCH LEISURE S,RYICES 
MEnBERS nEmRS 

COni Lab Lib All Cons Lab Lib All Cons Lab lib All Cons Lab Lib Ail : 
11 - 30 ye", 3 1 I 1 2 1 I 1 1 I 
31 - 40 years 4 13 11 1 I 5 3 9 11 5 6 
41 - 50 years 1 1 1 3 1 1 I 2 
51 - 60 years 6 4 3 13 3 I 5 0 0 S 3 2 5 " " )60 years 6 2 8 1 2 4 4 1 5 

(h) ! ength of ~pryice 

TOTAL SAMPLE PROMINENT MEMBERS BACKSENCH LEISURE SERVICES 
~EI1B£RS I'IEMeERS 

Cons Lab Lib All Cons Lab Lib All C(jUS Lab t:J. 

"" All C01l5 Lab Lib All 
1-3 years 6 1 3 16 1 2 1 4 5 S 1 12 2 3 E-
4-6 years 2 1 10 1 0 4 E- 2 1 " 1-9 ye", 5 I 6 2 , 

3 , 2 • • 
10-11 years 2 I 2 1 2 2 
1.3-15 years 1 1 2 3 2 2 
) IS years 6 2 & 3 1 5 1 1 3 

(r) lnt"rest jj, Geoera1 policy or jndjvjdllai CaSework 

TOTAL SAMPLE PROmENT MEMSERS BACKBENCH LE!SURE SERVICES 
~E,~8ERS M£I'lBERS 

Cons Lab Lib All C'JOS Lab Lib A" .. C»T;S Lab ' ,. AI! Cons Lab Lib A" "" .. 
Policy Orientation 11 e 2 -., 6 S 12 5 3 9 0 4 1 8 " " Mixture of the t~o 3 e 11 1 3 4 2 5 7 1 3 
Indi'.ficlJal Casework 6 3 13 1 5 2. 12 2 E· 

(r!) F.trlll 'if jnt.ejj:osl 

TOTAL SAMPLE PROr:INEHT :':El':BE~S eA(KBENC~ LEISURE ~ER'.!!C£S 
:;E::SER$ "C.~-~;"l;' ., ... ,,~._,,-.J 

tons Lab Lib All Cons Lab Lib All Cons Lat, ~ :~ Ai \ 
" Cons Lab Lib A" 

District 13 12 1 1£ 6 7 13 7 5 13 4 , 10 
Ward ~ Distri{t 2 7 j I 2 I , 1 1 
Ward 5 I 4 10 , 4 3 e , 
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TABLE 5,2 CONTINUED 

le) Poljtical Role 

TOTAL SAr.PLE PRO~INENT MEMBERS BACKBENCH LEISV~E SERVICES 
l'IEI1BERS r.Er.2£RS 

Cons La::' Llb All Cons Lab lib All Cons Lab li~ All COriS l.i? lib An .. 
Trustee 1\ 2 , 19 7 e e 1 2 11 I' 1 5 • 
Po1i\;co 3 13 1 17 I e 2 G 1 9 2 ; 10 

Oel'9a\e 2 5 2 9 1 2 5 S 2 
, 
• 

(n GjnUD Qiscir,ljop 

TOTAL SMPLE PRO~INENT "EMBERS BACKBENCH LEIS11R.E SERVICES 
~Er.BERS ~E~eERS 

COM Lab lib All Cons Lab Lib All Cons Lab Lib All Cons La' lib All 
Faithfu! 12 16 1 12 1 7 I 12 , 9 3 20 4 7 1 12 " 

Abstainer 2 2 1 1 1 
Rebel 6 11 3 4 3 3 3 

!~) Ward Rank~d by Inrljratl\f's nf 'R~creatiQD N~ed'" (Ran~er! frM Hjnhest !Jp"" in I awest 1-10l 

TOTAL SAMPLE PROMINENT MEMBERS BACKBENCH lEEU,~E SERVICES 
r.ENBERS nEMBERS 

Cons Lab Lib All Cons Lab Lib All Cons Lab Lib All Cons lat, Lib All 
1-5 € 7 3 3 1 3 1 1 
5-10 3 7 1 3 2 2 I 2 3 
11-15 3 B 11 2 3 5 1 I 5 
16-20 3 I 1 2 2 2 
11-25 3 1 6 1 , 2 1 3 • 
26-30 3 10 3 4 4 2 3 3 

ih) S,o'.' r.! ~;::::;;.r5 iD !h.o S:.::p;.o 

TOTAL SAMPLE PROMINENT M£'~BERS BACKBErICH LEIS!)tit SERVICES 
~,EMBERS ~:~8ERS 

C(·;15 Lab lib Ail C'JllS Lab Lib AI; Cons La, Lib /,\1 (:O;'lS ~;:. Ub A:: ~, . 
r.ale 1 ! 20 3 37 B 1.\ 12 ::; ',', 

" 
'.' 1.\ 

Fe;ale f, 2 B 'j 1 5 2 2 
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TABLE S.l CONTINUEO 

Cj) ~eebe:,s' Otmtla~iflD 

TOTAL SAMPLE PROMINENT MEMBERS BACKBElICH LEISURE SERVICES 
~Er.BERS ~E~eERS 

COM L.b Lib All tons L.b lib All Cons Lab lib All Cons Lab lib A" .. 
Professional Business- 2 1 
len & Executives 

Business Professions , 2 , 

2 
, 3 

'Liberal' Professions 1 3 
, 

l1anagers 1 
(priv.te .ector) 

Clerical I admin. 1 
(voluntary .ect,,) 

Clerical! admin. 1 
, 1 3 
" 

(private sector) 

Clerical I admin. 1 1 2 1 1 2 

(public sector) 

Skilled "nu. I 4 5 3 4 3 3 

(private sector) 

Traders 1 2, 2 

House\tife 3 1 2 

Uno.plo·f"j 9 11 5 • 3 ? 

Retired 4 3 3 2 :: 
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opportunity for friction between the District Party, the Party Group, the Ward 

Party and Individual members. 

Although Labour councillors were generally concerned to report and justify 

their actions to ward parties, the ward could not formally mandate Its 

councillors, nor Indeed (formally) could the Party Group if the Individual 

felt that the Group's decision ran counter to District Party policy. This 

formal mechanism provides a means of Insulating members, temporarily at least 

from pressur~_ to oppose Group or District Party policy decisions. Nevertheless 

such 'Insulation' may .provlde only temporary protection, and one member 

claimed to have been deselected by his own "militant dominated" ward party for 

failing to vote against the Group on a budget Issue. 

Mill tant Tendency at [name of the ward].... used to have meet Ings to 

decide what they wanted, and try to Impose their will on councillors. 

They did I t In the 1981 budget decision They tried It on me and 

because I wouldn't do what they wanted I am no longer councillor for [the 

ward]. 

(Labour Councillor K) 

The Conservative Group does not have equivalent party apparatus for screening 

or contributing to decisions through ward and district parties and members 

reported very 11 t t le pressure to vote In part Icular ways from their party 

machinery outside the Group. Ward party representatives might lobby members on 

particular Issues but In those Instances reported by Interviewees, all except 

one of the Conservative counclllors7 were able to set aside the wishes of the 

ward party without significant repercussions. 

Perhaps the most striking feature of the demographic data obtained from the 

sample Is that relating to occupation, and more specifically the number of 

unemployed Labour counc Illors (nine of the twenty Interviewed). This 

contrasted sharply with the Conservative members Interviewed. Only one 

Conservative and one Liberal In the sample were unemployed, though four 

Conservative members were retired. Recent literature (e.g. Elcock 1983) has 

highlighted the full-time nature of the councillor's role In a large 

authorl ty. Unemployed councillors Indicated that they were able to approach 
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their political role with a commitment that would be dlfflcul t to match for 

councillors In full time employment. Such resources of time, particularly for 

front bench members, might be used for adopting a more thorough-going approach 

to policy-making and policy supervision, and this In turn, may require the 

development of new types of relationship with professional officers: 

I am full-time. I work sixty to seventy hours per week on Council work and 

normally some of this work would be done by an officer ..... When I setup 

the Policy Group the Assistant Director jumped up and down and stamped his .-
foot. 

(Conservative Councillor G) 

The demands of the councillor's role may militate against participation by 
anyone other than those without the time commitments of full-time employment, 

and as one of the older prominent Conservative Councillors noted, this may 
1 

already be having a slg.~lflcant effect on recruitment of members. 

The .whole business of local government has got so big, and so tilDe 

consuming that we're having trouble getting the r}ght kind of peqple. In 

fact councli'lor's :are different noi,. We're getting the wrong kind of people 

.:;- unemployed socialists, housewives and retired people. They're the only 

ones with the time, not the businessman. 

(Conservative Councillor S) 
, . 

In his review of studies of councillors' role orlentatlons, Gyford (1984) 

Identifies a common theme In such studies, with new members generally 

displaying a tendency to focus on the problems of Individuals (particularly 

those living In their own ward) rather than on broader policy Issues; to 

concentrate on the needs of their own ward rather than the city or district as 

a whole; and a tendency to adopt the role of 'delegate' (seeking to reflect 

the wishes of the electorate) rather than of 'trustee' (relying on _one's own 

consc lence) or of 'poll t Ico' (seek Ing . to balance per:sonal judgement and the 

wishes of the electorate). Together wl th tendencies In other aspects of 

councillor behaviour Gyford develops an Ideal typical characterisation of the 

role of the 'Statesman', the senior, experienced politician trusting In his I 
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her own judgement, focusslng on policy and district wide Issues, viewing 

officers as COlleagues, adhering to party discipline and considering local 

politics to be largely a matter for administrative decision making rather than 

Ideological politics. The Statesman role Is contrasted with that of 'Tribune', 

a role adopted typically by a junior, relatively Inexperienced councillor, 

operating. as a delegate with a concern for Individual casework rather than 

wider policy Issues, adopting a watchdog role with officers, and displaying a 

greater tendency to rebel against party discipline by voting against the Group 

or abstaining. These role descriptions are not meant to represent water-tight 

categories of behaviour, but rather, underlying tendencies In councillor 

behaviour that might be Identified. Though there may be so~e differences In 

role orlentatlons across the major parties (with Labour councillors for 

example displaying a tendency to retain a concern for individual casework, 

despite seniority, viz. Hampton 1970) Gyford argues that the distinction 

between 'statesman' and 'tribune' holds for members of all parties, and he 

supports this assertion by drawing upon the case study findings he reviews. 

It was clear that some backbench Conservative members in the sample defined 

the way they approached their job as councillor In terms which relate to the 

'tribune' role. Indeed one former front bench Conservative member described 

his conscious reversion to something akin to the 'tribune' role having resumed 

a back bench position. 

As a back bencher 1 am look Ing after the interests of the people .1 

represent, the people in my ward. As a front bencher it is slightly 

different If you are a front bencher you have to guide overall 

pol icy through discussion, and assess where the greatest needs In the met. 

district are. 

(Conservat I ve Counc Illor A) 

However there were some important departures from the pattern of role 

orientations which Gyford describes. The Influence of new members in the party 

Groups is a feature has already been noted and there are other significant 

differences In the way that new members have approached their work. Younger 

new members were as likely to be. policy oriented or to mix policy and 
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casework, and less likely to be wholly ward oriented, or to adopt the role of 

delegate than their longer serving back bench colleagues. This would seem to 

Indicate that the process of soclallsatlon of new members Into the new 

councillor role Identified for example by Dearlove (1973) did not operate In 

this case, and many of the new, younger members were clearly not_.wllllng to 

'si t on their hands' but were anxious to Inf luence pol Icy. These findings 

perhaps become most significant when considering those areas of policy 

traditionally consigned to committees or sub-committees peopled by back-bench 

members. Changes In the way such members view their role will almost 

Invariably be reflected In the way such committees operate and In the pol!cfes 

which they generate. The Leisure Services Sub-committee provides an excellent 

Illustration of this phenomenon. 

The differences between Conservative and Labour memb~r6 are dlfflcult-!o gauge 

In terms of the w.ay In .whIch they . perceived their po I! tlcal role since they 

8F~ confounded by factors such as age and experience. Nevertheless the 

Conservative members displayed a marked preference for relying ultllMtely on 

their own judgement, fifteen of the twenty describing their role as that of 

trustee, as opposed to two Labour members, (see table 5. 2e). Thirteen of the 

Labour councillors Interviewed described their role as that of 'politico' and 

five as that of delegate. Liberal Party members provided an Interesting 

profile given their party's commitment to grass roots Involvement In declslon

making, delegates and trustees being equally balanced. 

In general terms Labour Group members tended to be marginally more Interested 

In policy Issues (as well as, or to the exclusion of Individual casework) to 

be less likely to focus exclusively on the concerns of their own ward (despite 

representing more disadvantaged wards) and to be considerably more likely to 

take account of the electorate's wishes In arriving at a decision on policy 

matters. 

One final Issue to consider before focusslng specifically on the work of the 

Leisure Services Sub-comml ttee Is that of members' perceptions of the nature 

of political debate and policy change In the Council. Members were asked to 

Identify ways In which local government policy had changed since the Council 

had become hung following the 1982 elections. There was a majority view In all 
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three parties that any redirection of policy had been marginal, though there, 

were subtle differences In the way this phenomenon was explained. 

Labour 'members were able to point to some examples of policy change, 

particularly In respect of Unancial management: 

In terms of policies, things have not changed too much. You can pick up 

certain things like school meals charges which are going up, something 

which the Labour Party would want to avoid anyway. Council rents jumped up 

rapidly last year .... and also, home help charges are being reintroduced 

for old people. You can pick out single things like that but there isn't 

wholesale change In the way the Council Is run or Its general outlook. The 

race relations policy has got con's'ensus support and our economic policies, 

unemployment policies have got consensus support by and large. 

(Labour Councillor M) 

A number of Conservatives also noted the attempt by the authority to effect 

.. tighter account Ing controls" and reduce expenditure, though as one member 

observed, the cuts Imposed by central government, rather than the 

the local Conservative Group, had led to a subtle shift In 

environment. 

pollc I es of 

the policy 

I suppose the birth of the hung council Is broadly contemporary with the 

cuts scenario so It Is a post hoc not a propter hoc situation. The Council 

has become attuned to a non-expansionary situation. The pain Is still felt 

both by officers and by members but think the philosophy of non

expansion, the philosophy of cost-effect I veness and efficiency Is now a 

more central phllososphy and Is accepted. 

(Conservative Councillor T) 

This perceived lack of fundamental, change In policy might be explained by a 

combination of factors - the 'moderating' influence of the hung council, the 

Influence of officers, and the policy inclinations of Influential members of 

the Conservative Group. The hung nature of the Council was certainly seen as a 

buttress against extremism by members of the Liberal Group who held the 

balance of power: 
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each party has had to water down policies because they know we won't 

accept extremes. 

(Liberal Councillor D) 

Conservative members were also aware of the tendency to policy Inertia of the 

hung counc 11: 

We don't get any extreme views from our right wing or from Labour's left 

wing. They know they won't get anywhere. For Instance there should have 

been a rent rise two years ago but the Liberals wouldn't go along with It 

so_.1 t has never even gone t() comml t tee because you won't win and you will 

only make yourself unpopular. 

(Conserva t I ve Counc III or B) 

Similarly Labour members noted that all parties policy programmes are Impeded 

by a hung counc 11 and therefore that "compromise Is the name of the game" 

(Labour Councillor E). 

However wh 11 eLl bera 1 members 

"trlpartheld decision-making" 

clearly favoured what 

(Liberal Councillor 

they 

D) 

characterised as 

and "Increased 

consultation for all parties" (Liberal Councillor B), some Labour members 

argued that such a situation was undemocratic, since the smallest party group 

exerc Ised dlsproport lonate power over policy deciSions, and was Ineff Iclent, 

since dec Islons were delayed because they invar lably Invol ved consul tat Ion 

throughout three party groups. Two Labour members went as far as to argue that 

a Tory majority would be preferable to a hung council. 

Notwithstanding the dlff icul ties of pol icy-mak ing in a hung counc 11·, some 

members of both major parties argued that radical policy change was difficult 

to effect even with a council with a clear majority for one party, given the 

resistance to change endemic among officers: 

Most officers are resistant to change. Most people In any organisation 

are, I f they are happy": ...... Genera 11 y the of f I cers run the au thor It y, 

because the members don't give any clear direction. It's very easily 

described as a ship. If the Labour Party takes control It drifts to the 
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left. If the Tory Party takes control It drifts to the right. If It's hung 

It staggers about a bit. 

(Labour Councillor P) 

The hung council was seen as both making the work of officers more difficult, 

since they had to report to three party groups, and also as Increasing the 

opportunities for officers to Influence policy since It "encouraged them to 

cut corners" (Conservative Councillor D) because of their frustrations with 

the unwieldy three party_system, and diminished the ability of politicians to 

control their activities (cf. Blowers's 1982 account of officer member 

relationships In a hung council). 

In addition to the nature of the hung council, and the Influence of officers, 

a further factor which would seem to have mill tated against policy change Is 

that of the simIlarity of policy alms In a number of areas between prominent 

members of the two major Groups. The Council had for example developed a 

policy statement on race and ethnic issues which was a bl-partlsan initiative, 

and was seen as one of the most far-reaching policy developments In the recent 

history of the authority, affecting as It did all service areas. Similarly, a 

statement of Intent, In terms of 'decentralisation and area management' was an 

all party policy document which, although subsequently never acted upon, still· 

reflected some similarities In policy goals (If not In motives for pursuing 
~ those goals). A further potentially major policy development occurfd during 

the period of the research relating to the development of an open government 

policy for the Council. The Conservative Group Leader, noting the similarity 

of approach to this Issue In the Labour Group was concerned to Ident I fy It 

clearly as a Conservative proposal. 

the open government poliCY, the officer who wrote It we grabbed and ran It 

just ahead of the Labour Party. 

(Conserva t I ve Counc III or E) 

Two critical Labour members however, pointed to the failure of the 1980-82 

Labour administration to follow a radical socialist line as a factor 

explaining the subsequent lack of significant policy change. 
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An example of resistance to budget cuts for certain services by two prominent 

Conservative members also serves to underline both the existence of some 

shared policy alms and the strength of the Influential members within the 

Conservative Group. The Chairman of Education described how he, together with 

the Chairman of Social Services had constructed a plan to shel ter their own 

service areas from budget cuts: 

Education has gained some protection for the first time. I've done deals 

wl th the Chairman of Social Services to protect our two budgets to the 

detriment of everybody else. Last year by capitalisation I got 

growth In my budget. This year, pro rata, Education should have lost 

eighteen or nineteen million, we've actually lost £4.5 million. 

(Conservative Councillor G) 

This Incident serves to Illustrate both similarities In some policy alms, 

between some Labour and Conservative members, and provides a minor Insight 

Into the methods employed to achieve those alms. 

5.4 THE LEISURE SERVICES SUB-COMMITTEE. 

During the research period nineteen members served on the Sub-commltte~~lch 

had eleven places (five each for the-major part.ies and- one for the Alliance). 

Of-- these, seventeeil'" were Interviewed (eight Labour, eight Conservative and 

one L I bera 1) . 

The Conservatives who served on the Leisure Services Sub-committee were 

considerably older on average than other Leisure Services members, they had 

generally served on the Council' for longer periods, but Included only two 

councillors wl th Management Committee experience (as opposed to four Labour 

members who served on Management, three during the research period). Labour 

members were also more clearly oriented towards a concern for policy and the 

needs of the district rather than .of their own wards (see table 5.2 c and d). 

Furthermore all adopted the 'poll t Ico' role and all but one had always 

followed the Party whip (table 5.2e and f). 
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Recrul tment pat terns to the the Leisure Services Sub-comml t tee go some way 

toward explaining the make-up of the Sub-committee. In 1982-3, and In 1983-4-

the Labour membership of the Sub-committee Incorporated four relatively new 

members In total. As Labour Councillor 'J' pointed out I t was simply a 

coincidence that these new members should prove to be poll tlcaJly able and 

Interested In policy matters. He himself joined the Sub-committee late In 

1981-2 while still a relatively new member, shortly before being promoted to 

the post of Spokesperson for Education, and he was joined by two further new 

members the following year. 

The others were sort of run of the mill councillors who take a very bland 

view of politics. Both--partles tended to put these sort of people on. They 

thought 'Oh, Leisure Services is something nice and easy. It just runs 

itself.' and it can just run Itself In times of plenty ... It is a sub

commi ttee that can get by if you just keep your libraries and parks and 

museums open and functioning. But you don't have any real move forward, 

keeping abreast of the times. Certain new members to eounci I last year, 

.. , they had to be put somewhere, let them serve their time on a committee 

that doesn't matter. Now they ... both turn out to be highly political 

people, both good thinkers, and both very hard workers.. they did their 

homework on issues and looked into matters. think also with the 

tightening of finance it begins to heighten political awareness In all 

areas. 

(Labour Councillor J) 

In addition to the Education SpOkesperson, two other councillors with front 

bench experience, were among the Labour members of this Sub-committee across 

the research period, a former Leader, and a former Deputy Leader of the Group. 

Indeed a party official suggested that this last Individual had been banished 

from the front bench and given the role of spokesperson on this Sub-committee 

as a 'punishment' following a disagreement with other Influential members of 

the Group. This story may be apocryphal (It was not substantiated) but it 

does illustrate the relatively low status of the Leisure Services Sub

committee in the pecking order. Two of these three identified themselves as 

members of the younger left wing group of Labour councillors. Thus, despi te 
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its status, throughout ~his period there was··an articulate, relatively 

'radical' presence among Labour members on this Sub-committee. 

The two remaining Labour members were in their fifties and had worked on this 

sub-committee for some years. They were attracted to individual casework, 

rather than wider pol icy issues, and were the only two Labour members who 

focussed on both ward and district needs rather than predominantly those of 

the district. In this sense they were more akin to the majority of 

Conserva t i ve members serv Ing on the Le.1sure Services Sub-comml t tee. 

The Conservat i ve Leisure Services Sub-commi t tee members incl uded four 

councillors who had ·served on the Sub-committee since its introduction in a 

restructuring of committees in 1979. The Party's membership of Leisure 

Services was therefore relat i vely stable, in contrast to that of the Labour 

Party. The 'Chairman'9 of the Sub-committee for two of the three council years 

which fell within the study period had occupied that position (or the position 

of spokesperson in opposition) since the inception of the Sub-committee. The 

year of absence from Leisure Services was the result of her election to the 

mayoral i ty and she subsequent Iy resumed her role as 'Chairman'. The Labour 

Group in fact employed three different spokespersons, one in each of the three 

years. For the year of the Chairman's mayoral duties, a front bench councillor 

was imported by the Conservative Group to. take over the chairmanship of the 

Sub-committee. Apart from this member and the four long-serving Leisure 

Services Conservative members, the remaining three Conservatives who served 

on the Sub-committee during this period included one member who had reverted 

to a back bench role in 1983-~ and joined Leisure Services Sub-committee for 

that year and a new, elderly councillor. Both of these had predominantly ward, 

individual casework and 'politico' or 'delegate' orientations. 

The only Conservative member who served on this sub-committee who was less 

than 50 years of age was Deputy Chairman in 198~-5. He had opted to accept the 

post not because of an interest in the pol icy area but rather as a means of 

"gaining political experience of a Deputy. Chairmanship". In fact only five of 

the seventeen members interviewed had sought membership of the Leisure 

Services Sub-committee because of an interest in aspects of Leisure Services, 
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and of those only one, the Labour spokesperson for 1984-5 declared a primary 

Interest In policy Issues and district wide needs. 

There were perhaps five discernible types of councillor'o serving on the Sub

committee (and on the Council as a whole). 

(0 'Back bench tradltlonalJsts':- the first group Is constituted by those 

longer-serving back bench members (five Conservative and two Labour) some 

of whom have sought to serve on this committee because of their Inter-est 

In a specific aspect of the Leisure Service e.g. libraries (Conservative 

Councillor H), swimming (Conservative Councillor J), footbal·l (Labour 

Councillor S). Members In this category tended not to be predominantly 

Interested In wider policy Issues or In the needs of the cl ty, being 

content to limit their Interests to some degree to individual casework and 

ward issues. They have not had, nor do they seek, promotion to the more 

powerful positions within their Group, and they tend to see policy 

decision-making (In the leisure field particularly) as a matter of common 

sense, in which party political debate should play little or no part. 

(11) 'Retiring prominent lIleIIlbers':- this category on the Leisure Services 

Sub-comml t tee inc 1 uded two former members of Management Commit tee (one 

Conserva t I ve and one Labour). These members had moved from the more 

powerful and prestigious committees to make way for other members, and had 

been placed In this Sub-comml ttee, partly to stiffen party presence. The 

Conservative adapted. to the back bench role, concentrating on ward 

affairs, while the Labour councillor In this category stressed that he 

retained his Interest In broader policy concerns. For both these members 

Leisure Services represented a new policy area. 

(Ill) 'Traditionalist prominent members':- there was only one. member of 

this category serving on the Sub-committee during the research period. 

This was the senior councillor Imported to chair the committee In the 

absence of the normal Conservative post-holder. A major difference between 

this type of member and the 'new prominent' group was their view of the 

role of party politics In pOlicy deciSion-making, 'traditional promlnents' 
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advocat Ing 'ap61"1't Ical', 'common sense' dec Islon-mak Ing, and tending to be 

suspicious of radical policy change. 

Leisure services is provided In the main for people who need It. 

Anyone who starts playing political games Is rubbish because It 

doesn't matter what politics you are If the need Is there politics 

don't arise. 

(Conservative Councillor L) 

<Iv) 'New prominent members':- this group Incorporated younger:, often 

relatively Inexperienced members who had achieved seniority fairly early 

In their council careers. The Sub-committee contained three such members, 

all from the Labour Group. None of the three had sought a role on the Sub

commi t tee and none served for more than two of the three years of the 

research period, but they neverthe.less brought their Interest In policy 

review and change and their adversarlal style of pol.ltlcs to bear on what 

for them was a new service area. Members In this category both within and 

outside the Sub-committee made It clear that they regarded party Ideology 

as having a legitimate role to play In all areas of council policy; 

decisions on leisure services should be like decisions on any other 

local authority service - we should make up our minds on the basis of 

socialist principles, not on habit or what we've done before 

(Labour Councillor P) 

(v) 'Polltical aspirants':- the final category Incorporates the newer, 

aspl r I ~g20unc !llors (one Conservat I ve, one Lt beral, and two Labour) who 

for the most part had not sought to work in this field because of an 

Interest In the policy area per se, but who because of their policy 

orientation, and because of their rejection of the apolitical 

characterisation of decision-making, were more likely to develop an 

interest In substantive leisure policy issues. The Liberal member fell 

into this category despl te his comml tment to ward concerns. This 

commitment was in fact different In kind to that of traditionalist back 
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bench members-s.,ince It was a reflection of his Ideological comml tment to 

'grass roots' community politics. 

The term political aspirant does not necessarily refer to the political 

ambitions of the Individual, though, as we have seen, many young members 

In the major parties gained access to senior positions fairly quickly. 

Rather the term Is Intended to reflect the aspirations of members of this 

category for changes of policy and of the policy-making environment. 

Although therefore Leisure Services had been traditionally seen as "something 

of a backwater committee" (Labour Counci llor G) a combination of circumstances 

had resulted in the recruitment of some politically able, policy-oriented 

members to complement (and displace some of) the back bench tradi t ional 1st. 

membership of this Sub-committee. These factors, together with the financial 

pressures faced by the Sub-comml ttee, meant that pol icy debate was more highly 

.charged over the period than had previously been the case. 

5.5 MEMBERS' ACCOUNTS OF THE NATURE OF LEISURE POLICY 

5.5. I Descriptions of Existing Leisure Policy 

Before considering specific decisions (and non-decisions) in the Leisure 

Services field, it is worth illustrating ways In which policy-making was 

characterised by members generally and also more specifically Identifying the 

kinds of policy change members would expect or wish to see In the local 

authority within the medium term ("the next five to ten years"). 

, 
One of the problems In trying to clarify members' perceptions of the nature of 

leisure policy In the autho~lty was Its fragmentary character. Even prominent 

members wl th an Interest In policy experl enced dlff Icul ty In Ident Ifylng what 

exist Ing leisure policy was, "I don't think we've got a pol Icy on that 

because we don't know what people want to do" (Conservative Councillor D). The 

Liberal member who joined the Council and the Sub-committee in 1984 reported 

that this was a problem for all three parties, "I don't see anybody having a 

coherent policy on how they see leisure developing." (Liberal Councillor E) 
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The Labour spokesperson <1983-'0 for Leisure Services argued that the sub

committee did not deliberate on policies but rather on Individual and often 

small-scale Issues. 

I am very concerned about the performance of Leisure - the staff Ing and 

the performance of members - and since May I've been trying to change it 

and look at policies not detail. 

<Labour Councillor F) 

In s.\milar vein, the Liberal member on the Sub-committee argued that the 

'ratfonale for provision was not so much a matter of porlcy intentions as of 

"tradltionU j 

Leisure grows by Increments. We acsept what exists and we add to it. We 

never replace exis(.'Ging schemes with something new. 
I 

<Liberal Councillor E) 
, 

The lack of underlying policy programme for any of the parties in. respect of 

leisure services was related to the fact that a number of members, 

particularly amongst the Conservatives Interviewed, saw this area of work as 

per I phera I. 

Leisure Services will always be seen as marginal, and an easy touch as far 

as cuts are concerned compared with the core services In Education .... 

therefore I think that Leisure Services must Increase Its visible 

efficiency. 

(Conservative Councillor T) 

Members argued that because It was regarded as peripheral and because it did 

not have powerful members defending It (In the Conservative Group of 1982-5 or 

the Labour Group of 1980-2) It had suffered more than a proportionate cut In 

revenue estimates In succeeding budgets. 

It would seem that the location of the Leisure Services Sub-committee within 

the remit of the Education Committee and the Education Directorate, rendered 

it more vulnerable to cuts. The professional affiliations of the senior 
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officers In the Dlrectorate of Education and the sub-committee affiliations of 

the senior politicians on the Education Committee, meant that these relatively 

powerful Individuals were predominant Iy Involved wl th 'mainstream' educat Ion 

services and that such services may therefore have been more likely to be 

protected from financial cuts. Within a shrinking Education Committee budget, 

this would be done at the expense of 'peripheral' service areas such as 

Leisure Services. 

The Labour Group and the District Party had set up a range of working groups 

to advise Labour members on the work of some service comml ttees and sub

comml t tees. However, throughout the research period, no such shadow group 

existed for Leisure Services al though the Educat Ion Spokesperson and the 

Spokesperson for Leisure Services (1982-3) declared their intention of 

establishing such a group. WI thout such policy advisory bodies they argued, It 

would be difficult to break out of the Incrementalist policy discussions which 

dominated the work of the Sub-committee. 

don't think [the District) can boast an adventurous radical, highly 

controversial leisure policy. I mean I f people think of [the District) 

they might think of the race relations pol!cy. It's challenging, It's 

radical, I t makes the news. Can you say that about leisure pol Icy? No, you 

can It. 

(Labour Councillor M) 

Nevertheless the newer Labour members stressed the need to develop a clearer 

set of policies in this area. The Labour Leader made this evident In 

explaining his opposition to the location of responsibility for leisure 

services within the Education Commltee's remit. 

they [the Conservative and Liberal Groups) don't see leisure as that 

important, but then a lot of members of the Labour Group don't either, 

because they try and tie leisure In with the schools. You need that side I 

don't deny It. But there Is the other side of the coin, where with the 

growing unemployment problem and changing lifestyles, you are never going 

to get the attitude shift that Is necessary to bring about the Improved 

quality of life. It Is going to be a very divisive lifestyle In the .... 
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District, unless we can get the leisure side right wl th the economic and 

weal th creating side. If you "an mat"h the two then we've got pr-ogr-ess, 1i 

we can't match the two then we've got problems. 

<Labour Councillor B) 

One of the factors related to the lack of clear political objectives which was 

perceived by members of all parties was the prominent role officers played In 

this area of decision-making. 

the three senior officers (chief officers for Recreation, Libraries, and 

Arts and Museums] are obviously very Influential. They are the people who 

wil te up service plans and so on, and really they are the people who are 

influencing what's going on. I don't really think that up to now there has 

been any real thought by Labour, by any of Labour people about what are 

the priorities and how we create improvements and so on. It has been left 

to officers to develop that. 

(Labour Councillor Q) 

All five types of Leisure Service Sub-committee member noted the strength and 

significance of officer influence In initiating and developing policy, though 

only the 'new prominents' and the 'political aspirants' regarded this as a 

seriously negative feature. One consequence of the Influence of officers In 

le i sure po 11 cy dec I s I on-mak I ng wh I ch was I den t if I ed by younger members from 

both parties was a misplaced emphasis on 'prestige' facilities. 

as an officer if you're building (the city theatre] you can travel all 

over the country, you can meet a lot of people, and when you're applying 

for jobs If you've. been Involved In building such a great thing "'" well 

you're in line for a top job somewhere else. Whereas I f you've been 

Involved with some local drama group In a community project, well, people 

are less likely to be Impressed. 

(Labour Councillor Q) 

This type of Influence was seen as going some way to explain why there are 
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very few sections of society that are catered for. It seems to be white, 

middle class car owners who are best served. 

(Labour Councillor F) 

The role of officers In local government In general and In leisure policy In 

particular Is a crucial Issue. One Labour member described It In the foll~lng 

terms, "After the cuts, the biggest single problem Is the relationship between 

officers and members." (Labour Councillor H). The penultimate section of this 

chapter maps out the contours of this problem In more detail. 

The traditional lack of party policy programmes In this field has also In the 
.~ 

past been reflected In~ or reinforced by, a politically consensual approach to 

decision-making. Members of all three party Groups consistently cited the 

Leisure Services Sub-committee as having been among the least likely 

committees or sub-committees to generate Inter-party political differences. 

The 'Chairman' (1982-3, 1984--5) of the sub-comml ttee explained her approach 

and tha t of her Labour counterpart I n the period bef ore the research was 

conducted In the following terms. 

at my very first meeting [In 1979) I said "Now I don't want any political 

nonsense, this isn't a political thing at all, leisure services." And It 

worked extraordinari Iy well. 

said "I follow exactly 

[the then Labour Spokesman) got up and 

No politics. Let's go straight down the 

middle." But unfortunately, he lost favour with his Group for not making 

It aggressive enough ......... the Leisure Services Committee was more 

political last year and will be this year because they've got three or 

four very able new left wing members. 

(Conserva t i ve Counc ill or K) 

This impression of increasing politiclsatlon of the sub-committee's work was 

common to all parties; 

When I firs t wen t on to Le I sure Serv ices In 1979 I though tit was more or 

less non-political. But in the last year, with the Introduction of newly 
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elected members onto the Council, Leisure Services has become much more 

politically motivated. 

(Labour Councillor K) 

Indeed one of the Labour Spokesmen on Leisure Services for the period (Labour 

Councillor F) declared that he had "Intentionally made It more political 

because It was a bit like sleepy hollow". 

The level and strength of Inter-party policy differences need not simply be 

related to the subject matter with which a committee deals. Leisure Is a 

service area as open as any other to the construction of policy programmes 

based on poll tlcal Ideology, as the discussion of Ideology and leisure policy 

In Chapter Three illustrates. Furthermore some areas of Council activity with 

traditionally strongly differentiated party policy positions, such as Housing 

and Direct Works, were noted by politicians to be less contentious in this 

author I ty than might have been expected, because of the style of the key 

politicians involved who had eschewed adversarial politics. (Here again. 

however, the situation was changing with more stridently political appointees 

to those committees.) Interestingly the Chairman and a number of other 

Conservative members noted the impact of the new Labour members; 

Sometimes the best ideas come from Labour (but they are put over badly and 

become controversial). 

(Conservative Councillor K) 

can tell you that the Labour Party has tended to speak out more 

forcefully on leisure issues than the Conservative Party. that's 

largely through the new members. 

(Conservative Councillor Q) 

Counc ill or (a new Labour member on Leisure Services! who is on the 

opposition Is going to be a powerful bloke because he Is a very bright 

lad. His politics are just about the opposite of mine but you can't help 

respecting a bright man. 

(Conservative Councillor F) 
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Interestingly, of the Conservative members interviewed only the Group Leader 

expressed any regret at the lack of party political debate there had been In 

the Sub-comml ttee, whi le older back bench and prominent colleagues tended to 

see this apolitical approach as a positive feature. 

The growing politlcisatlon of debate in the Leisure Services Sub-committee 

should not be seen as a function merely of changing membership, because, with 

continually shrinking resources, differences In priorities would almost 

Invariably become more obvious. Nevertheless it seems that the new members 

became the vehicle for the heightening of such debate. 

To' summarise these preliminary observations on poll tlclans' characterisations 

of leisure policy, this area of Council decision-making was seen as piecemeal 

or haphazard, dominated by trad I t Ion, and marglna 1 to 'mainstream' counc 11 

activity. It was seen as an area of policy which was heavily Influenced by 

officer Input, and lacking pol itlcal direction In terms of party policy 

programmes, but that as resources for council services had shrunk and demands 

on those resources had increased, party political divisions in the area of 

leisure policy had become more apparent. 

5.5.2 Leisure Policy: Aspirations and Expectations. 

Members were asked to identify any changes In leisure policy they might wish 

to see over the next five to ten years, for example, which types of service 

they might wish to see expand or contract and why. They were also asked in 

similar terms to identify changes in leisure policy they would expect to see 

over the same period. 

Labour members, as one might expect, argued that expansion of public sector 

leisure services was desirable. Rather more surprising was the majority 

support among the Conser;va t i ve members for Increased prov isl on. Not on I y were 

members recognising the growth of factors such as non-work time, but some 

Conservatives also argued that the Council was the most effective provider of 

such serv Ices. 

The Politics of Leisure and Leisure Policy in Local Government Page 170 



Chapter 5: Politicians and Leisure Policy 

am q"u'i te happy for us to run these services if we can afford them 

because I always instinctively think we tend to do the best job. 

(Conservative Councillor J) 

This support for public sector provision was not however universal and some 

Conservative members certainly took a 'drier' line; 

I don't think I would like to see the expansion of the leisure services by 

this Council ....... I think it will have to come from the private sector. 

(Conservative Councillor C) 

Among the Conservative counci Ilors, backbench members were more likely to 

oppose expansion of public sector provision 'In principle' rather than because 

of the lack of available funds. One member of the Leisure Services Sub

committee for example opposed spending on leisure services for the unemployed 

"because it doesn't add to the wea 1 th of the commun Ity" (Conserva t i ve 

Councillor H), while another objected to the growing level of spending In the 

inner city, arguing that such provison should be centralised, and "the overall 

level of spending in such areas reduced; 

I don't think we should spend all those bitty bits of money on all those 

inner city places. l' m sure it isn't necessary. I think ... Sports Centre 

is a good idea but ....... don't think every pocket should have one 

because eventually it wi 11 be I ike the bowling alleys, nobody will use 

them. 

(Conservative Councillor F) 

However though both Labour and the majority of Conservative members 

foreshado~ed increased emphasis on public sector provision, nine of the 

Conservative members stressed the need for the local authority to adopt a more 

entrepreneurial style in managing its leisure services. The cgmmercial isation 

of service provision was seen not simply as a matter of requiring the user to 

meet an increased proportion of the real costs of the service, but would also 

involve the introduction of charges for services such as lIbraries and museums 

which tradi tionally (or by statute). are provided free of charge", together wi th 
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a greater emphasis on retail sales within establishments, and the development 

of partnership schemes with the commercial sector; 

A useful recent Innovation Is the joint management venture with a 

commercial concern with shared profits ..... This accent on saving 

money may seem odd, but I think It's Important ..... Further steps could 

be taken in museums to generate more money. I know it's government policy 

not to charge, but we've done so little In terms of marketing. We've got 

good promotion but we don't make use of polnt-of-sale sales ........ We do 

have a tourist market and many of our tourists are falling over themselves 

to buy things. Leisure Services Is under-selling the services to the 

public. 

(Conservative Councillor T) 

The Conservative Group Leader was clearly aware that this move towards a more 

stridently commercial approach, and particularly charging for traditionally 

free services, would be a sensitive Issue with the electorate. 

The ratlonales for growth put forward by the members of all parties invariably 

related to the growth of free time, either for the unemployed or for both the 

unemployed and those In work who would be working fewer hours. The Liberal 

Leisure Services member noted the difficulty of meeting the needs of those out 

of work, who were a legitimate target of public sector subsidy, while 

excluding or charging the market rate to those in work with increasing 

discretionary income and free time. 

Subsidising services alright helps people who are unemployed, but also 

helps people who are not unemployed and who frankly don't need it. This 

suppose Is the Labour party's Idea of the universalisation of provision -

you get away from any stigma. That's alright if you've got enough 

resources and If you've got government taxing people more progressively. 

Where you haven't got that, those people, people like myself, are 

benefitting all down the line. If you give something free to someone who 

is unemployed and to someone who Isn't, this does two things. The relative 

gap doesn't diminish and also you are not raising the money to give to 

people who need it. I haven't worked this one out yet, but certainly the 
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Council has got to get its pricing policy together to be able to tap the 

money that Is there, and put it in the areas where it is needed. 

(Liberal Councillor E) 

An area where there was agreement between Conservative and Labour members was 

in the need to develop the use of educational facilities for leisure 

provision. Labour members supported this partly because it offered one means 

of developing a network of community based facilities, employing resources 

that were already located in most geographical communities. Conservative 

members tended to provide a rationale for this approach which centred on 

maximising efficiency and on opposing restrictive practices: 

We want complete opening up of education facilities to the public ..... we 

have a lot of facilities for sport and leisure which could be opened and 

I'd just give them [vol untary groups] a key, and if the head teacher or 

caretaker say It can't be done, I'd say "I'm sorry it's In your contract. 

You either do it or you go." 

(Conservative Councillor E) 

All three Labour members who served as Leisure Services Spokespersons during 

the research period stressed the need for fostering community recreation 

Initiatives. The key elements of such Initiatives they identified as firstly, 

the appeal of community recreation to groups not normally successfully 

attracted to public sector leisure provision, secondly localism, easily 

accessible services with which people within a given community can Identify, 

and finally the opportunity for the development of community influence in 

service decisions. 

Leisure services has to break out of its tradl tional approach and go out 

into communities responding to the needs which people express for 

themselves, not diagnOSing their needs like a doctor. We've had some of 

that In promoting Asian sports and games in playschemes in certain areas, 

and that is a lot more sucessful, but we need a lot more of it. 

(Labour Councillor P) 
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we should be thinking about what the community wants, not just in terms of 

he I pi ng the depr i ved, but a Iso br ingi ng commun It i es together, because I 

think through leisure activities you create much more of a community 

spirit, and communities are able to take on board and make demands and get 

things going and organise things the~se!ves in the community. 

(Labour Councillor Q) 

Community leisure has to be given a higher profile. There is no reason why 

we should have vast sports centres with three quarters of the population 

trailing to that when on their own doorstep they don't have anything. And 

I think that the playscheme idea of involving. kids and parents in play 

(because that's what leisure is all about, play) we should be able to 

develop that playscheme thing and hold people's interest the whole year 

and not just for a few weeks. 

(Labour Councillor F) 

The community oriented approach was contrasted with the highly central ised, 

prestigious provision in the city of a major sports centre and museum, with 

Labour members arguing that "I think we've got our priorities wrong." (Labour 

Councillor Q). This theme was taken up by the Liberal Leisure Services member 

whose support for community recreation was linked to his support for the 

"Liberal ideas of local decision-making": 

I would like to see facilities that are more local, run locally. Get rid 

of the massive sports centres, and have things you can walk down the road 

to. 

(Liberal Councillor E) 

Conserva t i ve suppor t for commun i ty recrea t ion was ra ther less str i dent, and 

appeared to be motivated as much by the concern to avoid the administration 

costs and overheads of large scale facilities, and making use of VOluntary 

effort, as it was with social goals and enhancing community influence in 

service decisions. 
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The Conservative Chairman <1982-3, 1984--5) promoted th:e notion that local 

authority investment In sports provision was justified in terms of Its 

potential for character development. 

I bel ieve that If you can develop an Interest in sport then you can 

develop other aspects of your personality, your character 

confidence, resilience. 

(Conservative Councillor K) 

A related claim about I inks between sport and national identi ty was Impl ied 

by another Conserva t I ve member (a 

argued t ha t more resources shou I d 

tradi tionallst prominent member) who 

be put Into sports coaching for young 

people because "For example we are failing in this country In cricket and it 

Is our national game." (Conservative Councillor D) 

The leisure policy aspirations of the members Interviewed may be summarised 

then in the following manner. There was II tt le evidence of Conservative 

sympathy with attempts to 'roll back the local state', most Conservative 

members assuming that If financial conditions improved for local authorities, 

the pressure of demand would generate expansion In the public sector. However 

there was a common emphasis, particularly among Conservative 'political 

aspirants' and 'new prominent' members, on Improved marketing of services and 

the development of greater entrepreneurial skills. 

Among the 'new prominents' and the 'political aspirants' In the Labour Group, 

the major theme in policy development was the promotion of community 

recreation initiatives, non-standard forms of provision, with community 

Involvement in decision-making and an emphasis on reaching disadvantaged 

groups. This emphasis on community recreation was also common to the Liberal 

Leisure Services representative, but although some younger Conservative 

members also argued for the development of community recreation initiatives, 

their emphasis was on the potential to save on the administrative 

diseconomies of scale of large, facll i ty-based provision, and to develop 

vo I un tar ism. 
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The other categories of member in both major parties, were generally 

supportive of expansion of existing, standard types of facilities and 

services in the leisure field. This would require I i tt le change in the style 

and presentation of service delivery. By contrast, traditional public sector 

management approaches, located within bureaucratic organisational structures, 

would be inappropriate for the policy developments promoted by younger 

members. Both market-oriented provision 

oriented provision to foster leisure 

to maximise income, and community

participation and involvement in 

decision-making, require replacement of the rigid hierarchical organisational 

structures by new, more fluid organisational forms, more conducive to dynamic 

response to the market and / or the community (cf. Haywood and Henry 1986). 

This would ... seem to be a prerequisi te then of the reshaping of pol icy which 

these two categories of member require. 

,·5.3 Unemployment and Leisure Policy. 

The analysis of leisure policy at local authority level is complicated by the 

fact that responsibility for leisure services is fragmented. Further 

education and .the Youth Service, for example, provide a range of leisure

related services. In order to review some aspects of leisure policy beyond 

the work of the Leisure Services Sub-committee, interviews also focussed, 

where possible, on the work of the Unemployment Sub-committee. 

Attitudes towards the unemployed and unemployment policy suggest subtle 

differences in the rat ionales put forward for social provision, incl uding 

leisure provision, for the unemployed. However the clearest inter-party 

di fferences were evident in the explanat ions of the· causes of unemployment 

provided by members. These tended to fall into one or more of the following 

range of four categories: 

(i) 'Crisis of capitalism' explanations:- three Labour members argued 

that current levels of unemployment are an inevitable consequence of 

the structural characteristics of a capitalist economy. Monetarist 

policies may accelerate the growth of unemployment, but they are not 

to be regarded as underlying causes. 
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(i!l 'Central Government Economic ]'01 icy' . explanations: - a majorl ty of 

Labour members argued that government policy was the primary cause of 

unemployment, or at least the major contributing factor over which 

control could be exercised. Within this category are, included some 

more specific claims, for example that such policies represent "a 

deliberate attempt by the Tories to tighten the noose around the neck 

of the trades unions" (Labour Councillor A); or that the Interests of 

capital are paramount for the 

allows capi tal to disappear out 

world"- (Labour Coun~illor D). 

Conservat i ve administrat ion "which 

of Bri tain to other parts of the 

Interestingly, two 'of the 'new prominent' Conservative members cited 

government economic pol Icy as an Important contributory factor In 

addition to others, "I wouldn't necessarily disagree with that policy, 

but I t Is certainly one of the factors which has Increased 

un~p I oymen t" (Conserva t i ve Counc I 11 or 0). 

(ill) 'Historic underlnvestment, disinvestment, and new technology':

this group of factors was consistently cited as primary causes by 

Conservat I ve members and by two Labour members (back bench 

traditionalists); 

You can put a lot of I t down to the Tory government, but 

really, basically It's technological. The sad thing Is there's 

no alternative. 

(Labour Councillor C) 

(iv) 'Trades union practices and wage costs':- the Intransigence of 

unions and the unwillingness of Individuals to accept the market rate 

was described as a major factor by three of the 'back bench 

traditionalists' In the Conservative Group; 

The trouble is a lot of these youngsters don't want to work 

for £30 a week, they want £100 a week and there are many 

people who can't afford to pay that, whereas they would have 

them for £30. People watch TV and they see all these wonderful 
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places and lifestyles. It's all a fairy story. Life's not like 

that. I'm afraid the unemployed young need their bottoms 

smacking a little. 

(Conservative Councillor F) 

Explanat ions of the causes of unemployment ranged across these categories, 

rather than individual explanations necessarily fitting neatly Into single 

categories. However it should be noted that there was a discernible 

d i f ference in terms of such exp I ana t ions promoted by me;nbers of each party. 

Labour members tended .t.o promote the first two categories of explanation of 

the primary causes of unemployment, whereas Conservative and Liberal members 

placed emphasis predominant lyon causes grouped together under the third 

category. Nevertheless the differences in explanations of the causes of 

unemployment were not necessarily matched by differences In the policy 

responses promoted. 

In 1981 the Labour controlled Council had introduced an Unemployment Sub

committee, located within the area of responsibility of the Education 

Comml ttee, together with an Economic Development Sub-comml ttee, reporting 

directly to the Management Committee (the Council's senior policy making 

committee) . While stili under Labour control the Unemployment Sub-committee 

adopted a policy document advocating a three pronged approach to the problem 

of unemployment. This approach incorporated policies to facilitate the 

regeneration of the local economy, policies to encourage job and work 

sharing, and special provision to meet the social needs of the unemployed, 

their dependents and similar low Income. groups. This policy document had not 

been rescinded by the hung council, though differences In policy aspirations, 

between and within party Groups, emerged during Interviews. 

In relation to economic policy to counteract unemployment, there was support 

for Industrial subsidy and In particular, grants to new small businesses from 

all parties. There was also a shared cyniCism about the effectiveness of 

attracting Industry from other parts of the country as opposed to fostering 

new businesses. It was seen simply as "robbing Peter to pay Paul" 

(Conservat I ve Counc III or J). However, as one might expect, Labour members 
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were more forthright In promoting growth In public spending, either In terms 

of resistance to cuts In services and jobs, or In terms of Keyneslan 

reflation (this approach being consistent with the explanation of monetarism 

as a primary cause of the problem). Only one Labour member proposed the 

development of municipal enterprise as an appropriate response to the 

problems of. the local economy. 

More significant, In terms of the context of this study, Is the range of 

responses to the social needs of the unemployed In the District. One of the 

major policy developments in this area was the establishment of Centres 

. Against Unemployment (C. A. \1.), supported by urban aid and local authorl ty 

funding, and with support also from local trades councils. These quasl

independent organisations provided social centres, with (In some cases) 

sporting provision, and ran Interest and leisure courses as well as providing 

Information and training which was work-related. A second policy development 

involved the offering of price concessions for some Council leisure 

facilities and adult education courses to unemployed people (who were 

Identified by production of their U.B.40 form, or their C.A.U. membership 

card), These two Initiatives were specified by members as the major leisure 

policies of the Unemployment Sub-committee. Members' expla~lons of these two 

facets of the work of the Sub-committee highlight some Important differences 

in attitude to the social dimension of the Unemployment Sub-commlttee's work. 

When the Unemployment Sub-comml ttee was established, there had been some 

resistance from within the Tory Group to the separation of functions of the 

Economic Development and the Unemployment Sub-committees. The Leader of the 

Conservative Group pointed out that: 

The Group opposed the set t i ng up of the Sub-commi t tee we wanted 

it [together wi th Economic Development] in Management. The Group has 

got sympathy with measures to help the unemployed that create jobs. 

They have some sympathy wi th measures to combat the social 

consequences of ul)emp] oymen t . We a i nit got any sympathy wi th. money 

going to make political centres. We aren I t I'm afraid into those 

centres that just give tea and sympathy where you just come in for a 

cha t. If you come into one of those centres you've got to come in to 

The Politics of Leisure and Leisure Policy in Local Government Page 179 



Chapter 5: Politicians, Local Politics and Leisure Policy 
' .. ~-:..::---.-

learn a skill, or have a chance of doing something which could lead to 

a job. 

(Conservative Councillor E) 

This concern about the nature and ends of social provision within the C.A.U.s 

was reiterated by a number of Conservative councillors, including 'new 

prominent', 'tradi t ional ist promi nen t' , and 'backbench tradi tionalist' 

members. Criticisms of social measures implied that the justification for 

leisure provsion should be instrumental, a means to some further end. 

The policies are largely cosmetic. We are providing ways of filling in 

their time, not necessarily usefully. We are supporting Centres 

Against Unemployment which provide games and so on but it's only 

filling in time. 

(Conservative Councillor S) 

This notion of an instrumental rationale for leisure provision, already noted 

earlier in the chapter in comments by a Conservative Chairman of Leisure 

Services, is underlined in the ambivalent attitude of one Conservative back 

bench traditionalist; 

The unemployed cannot afford to pay for themselves, but they shouldn't 

be spoon fed, although you should certainly help the less able, 

especially the disabled. But 1 wouldn't help the 'lame and lazy' quite 

as much as the Labour. There are those that won't work. 

No 1 think you've got to justi fy it [leisure provisionl in as much as 

you've got your people who are unemployed wi th more time on their 

hands, and even those in work wi th a lot of leisure time, and empty 

hands are usually mischievous hands. You' should keep them occupied. 

(Conservative Councillor F) 

In a simi larly instrumental ist ap{OaCh, reduct ions in pricing were supported 
K . . 

by two of the Conservative members on the grounds of economic benefi t to the 
./.-,:--
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authority, rather than solely on the grounds of social benefits to the 

unemployed. 

I voted for it [price concessions for the unemployedl. There's no 

point in having facilities that people can't afford to use. You've got 

to get some money in. 

(Conservative Councillor Al 

Conservative attitudes to the C.A. U.s were influenced to some degree by an 

episode which took place during the research: The first of the C. A. U. s was 

taken into mainstream local authority budgets because Its period of Urban 

Progr_amme funding had expired. However the local press publicised statements 

by a worker at the Centre and reported some activities which had been 

conducted at the Centre which were construed as 'political', since they were 

occasions of criticism of government policy. Part of the philosophy of the 

Centres as they were first envisaged by the then Chairman of the Unemployment 

Sub-committee was that the unemployed would have a degree of autonomy in the 

running of the Centres. However, following this episode, it was decided that 

the local authority, if it was to foot the bill, should also have a majority 

influence on the management committees of the C.A.U.s, and thereby have the 

opportunity to veto what might be construed as political activity. 

Criticism of social provision was not universal in the Conservative Group, 

nor was support for such provision unqualified among Labour members, some of 

whom were cynical of the value of such provision (most particularly the 

newer, policy oriented members of the Leisure Services Sub-committee). This 

cynicism was based on two principal arguments. The first was the notion that 

the leisure needs of the unemployed are relatively insignificant in 

comparison wi th other needs, "what the unemployed really need is jobs" 

(Labour Counc i II or M). The second type of argument concerned the 

effectiveness of existing policies aimed at meeting the leisure needs of the 

unemployed. Price concessions, for example, .operated only at selected 

facili ties and only during off-peak times; as one Labour Leisure Service 

Spokesman noted: 
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they can only use the concessionary cards between 2 3. ffi. and 6 p. m.! 

(sic) They can't join in wl tll their mates who are work ins unless they 

P·3Y the full price. Again it'::;:· ~'Jen more demeanins tre,~ting them like 

(Labour Councillor F) 

Price concessions were also seen as providing 3 relatively insignificant 

reduction when tra\'el costs represented the largest elemo?nt of the outlay 

required to parti~jpate in many recreations. 

Members of all three parties expressed support for job and work sharing 

schemes. and in addi t ion, two members from each of the Groups argued for the 

development of education for leisure programmes and the reorientation away 

from work-centred values to help people to adjust to their new life-styles. 

The picture which emerges, from this examination of member attitudes to and 

perceptions of, leisure pol icy for the unemployed, is one of subtle, though 

by no means universally applicable, differences between the two major party 

groups in terms of the rationales for unemployment poliCY, even if such 

differences are not marked in terms of the actual policies supported by the 

hung Council and its predecessor. The Labour Leader explained this (in 

partisan terms) by arguing that there was a "difference of understanding" 

between the two major parties, and that although "their [Conservative) 

priorities don't include alleviating the social consequences of unemployment" 

nevertheless policies adopted by the previous Labour administration had not 

altered significantly because, 

the Tories found that they had to agree with us ..... to disagree 

meant that they disagreed wi th trying to help people and that wasn't 

good for them 

(Labour Councillor B) 

Whether one accepts this analYSiS or not, the evidence culled from the 

Interview data suggests that there are tensions in policy for the unemployed, 

which to some extent reflect party political differences. The three key 

tensions which emerge in respect of leisure policy are between; 
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(A) the promotion of leisure opportunities for their own sake, and the 

use of leisure for extrinsic purposes, such as maintaining work 

readinessj 

(B) pricing to maximise use of facilities and up-take of services, and -.. ..,.~ 
pricing to Increase the economic return on facilities; 

(0 autonomy on the part of unemployed groups <particularly in the 

management of Centres Against Unemployment), and the responsibility of 

the authori ty to be accountable for the disbursement of publ ic funds. 

The elements cited In each of these tensions are not necessarlry- mutually 

exclusive. I'ris possible for example to promote leisure opportunities both 

for instrumental pdllposes and as 'final goals' of pol icy. Nevertheless the 

ratlonales for policy put forward by members in this case study, suggest a 

tendency for Labour" members (particularly the newer, younger members 

'political aspirants' and 'new prominent' members) to promote leisure 

"opportunities as final policy goals, to seek to maximise leisure 

opportunities, and to be supportive of some measure of self determination for 

'clients' of the service. By contrast Conservative members (particularly 

back bench members or the older 'prominent members') are more likely to value 

leisure opportunities for Instrumental purposes and be rather more concerned 

with economic return and public accountability. However what is being 

described here are general tendencies, rather than water-tight categories of 

response or respondent. 

5.5.4 Analysis of Individual Leisure Policy Decisions and 'Non-decisions' 

Interviews focussed also more specifically on five policy decisions, either 

taken by the Leisure Services Sub-committee, or which. were"taken outside the 

Sub-committee but significantly affected leisure policy. These consisted of 

two capital expenditure decisions for facilities under the control of the 

Leisure Services Sub-committee, two recurring areas of policy decision

making, the allocation of grant aid to 'voluntary' (i.e. non-profit) 

organisations, and the setting of the Sub-committee's annual revenue budget, 
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and the adoption of the Council's race policy which had implications for all 

serv ice areas. Members were asked to exp I a in why the i r Group supported or 

opposed the pol icy decision, what their own posi tion was in respect of this 

issue, and where possible to identify individuals influential in initiating 

and developing the policy. 

(a) The City Theatre 

The first of the decisions reviewed was taken early in 1983 and involved the 

allocation of capital to reconstruct and refurbish the city's old Victorian 

theatre. The Leisure Services Sub-committee had received a report earlier in 

the Council year indicating that the building was in need of major 

modern i sa t i on work, and the Sub-commi t tee subsequent ly agreed tha t a 

feasibility study should be undertaken. The officers involved, having 

conducted that study, realised that the project would involve capital 

expendi ture well in excess of the amounts normally considered by the Sub

committee, (first estimates indicating the cost would be some f8 million). 

The officers did not therefore report back directly to the Leisure Services 

Sub-committee but, with the authori ty of the Group leaders, took the matter 

to the Special Sub-committee of the Management Committee. This sub-committee 

consisted of seven members (three each from the two major part ies and one 

Liberal) and had special powers to act in emergency situations. Central 

government had just announced the relaxation of capital spending limits 

towards the end of that financial year and was encouraging local authorities 

to bid quickly for additional resources. The need for a quick decision on 

capi tal for the theatre project was therefore seen to const i tute an urgent 

situation. The Special Sub-committee ag,reed to support a proposal which 

included not only work on the theatre but also new and redeveloped sporting 

and cultural facilities on adjacent sites. Subsequent I y, however, 

considerable discontent was expressed by various members <particularly Labour 

members) both about' how the decision was taken and about the expenditure 

commitment itself. This discontent was further fuelled when ,officers had to 

revise the initial estimate upwards by some f5.5 million. The scheme was 

later agreed by Council but reduced in scope to incorporate the work on the 

theatre alone. 
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The Conservative Group, as we have seen, operated without any formal 

mechanism for policy inputs from the Wards or Constituency parties, and It 

was therefore perhaps not surprising that Conservative members expressed less 

concern than their Labour counterparts about the way the initial decision was 

taken. The Deputy Chairman of the Leisure Services Sub-committee, however, 

was disconcerted by the fact he and the Chairman first heard of the project 

over the radio, but other Conservative members expressed little or no concern 

or surprise at the way the initial decision was taken. 

Concern among the Labour members was, by con tras t, wi despread. Whereas the 

Conservative Deputy Chairman had been unhappy at the lack of consultation and 

the way he had been informed of the decision, Labour members expressed rather 

the Special Sub-committee. One 

capital schemes for Leisure 

more fundamental worries about the,.powers of 

prominent Labour member cited three large 

Services which had gone through the Special 

through Leisure Services in the recent past 

Sub-commi t tee, rather than 

If you look at Council spending over the short time of two years that 

I've been on Council, £15 million spent, not initiated by the Leisure 

Services Sub-committee at all .... The quorum for this Special Sub

committee is only two, so theoretically two councillors could spend 

millions of pounds, with the advice of top officers .... Management 

Special Sub-committee is the only committee where the decision can't 

be moved to a higher committee. So basically, it is an undemocratic, 

unaccountable small cabal of top councillors and top officers .... we 

are proposing in the Labour group that this power should be taken 

away. 

(Labour Councillor M) 

While none of the Liberal members commented on the nature of the decision-

making process (even though It would seem to be of significance given the 

Party's commitment to communi ty pol i tics and maximising participation) three 

of the Group expressed concern that the decision had been made on costlngs 

suppl ied by the officers which had subsequently proved to be considerable 

underest imates. 
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They sold the scheme at £9 million, went away and did the costings and 

it came to £13 mi II ion was it? That was the point at which members 

threw their hands up in the air and said "Hang on a minute!" 

(Liberal Councillor El 

Support for the scheme was sol id among Conservatives. The principal reasons 

for suporting the scheme included the following: 

(i) 'The Economic Contribution of Entertainment and Cultural Provision 

to Tourism':- this was the most regularly cited of reasons among the 

Conservative sample, with nine Conservative members providing this as 

part of the rationale for the expenditure. An antic~pated multiplier 

effect goes some way to explain the Group's support 0(' the project 

despite the Party's overall concern for maintaining spending limits. 

The [theatre) was the obvious facility to choose because that 

had the greatest tourist potential. Obviously we want to do a 

lot to boost tourism as the only major new industry coming our 

way. 

(Conservative Councillor ]) 

(ii) 'Economic Return on Investment':- three of the Conservative Group 

argued that the net loss on the refurbished theatre including debt 

charges, would be less than the cost of simply closing the facility 

which was a listed bUilding. 

! 
I was convinced that we could make the [theatre) not break 

even ... but not lose as much as if we were going to mothball 

it. 

(Conservative Councillor E) 

(iil) 'Civic Pride and Prestige':- this was a factor noted by six of 

the Conservative members. Typical was the comment that "We felt that 

[this) was a city worthy of a great theatre for all kinds of 

productions." (Conservative Councillor K). 
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(iv) 'Cultural Heritage and the Importance of Culture':- three of the 

Conservative members argued that although there may be competing 

needs, the loss of the theatre would resul t in the cui tural 

impoverishment of the District. By far the most strident of these 

statements came from a 'backbench traditionalist' member of the 

Leisure Services Sub-committee; 

Theatre is terribly important in the development of civilized 

life. Theatre has been going for so long .... and certainly 

think theatre is more important than people to be honest. I'd 

rather spend it there than in (an inner c i t Y hous i ng 

estate] where it would just be fri ttered away. 

(Conservative Councillor F) 

In contrast to the Conservatives' whole-hearted support for the project, only 

two of the Labour members interviewed declared themselves to be firmly in 

favour of the scheme. Some members of the Labour Group felt the Group had been 

placed in a diff icult posi tion, wi th the leadership having been party to the 

decision to support the scheme when it was originally presented to the. 

Management Spec ia I Sub-commi t tee. A compromise was therefore struck wi th in 

the Group which agreed to support the reduced version of the scheme on the 

understanding that significant capital contributions were likely to be 

obtained from sources outside the Council. 

The debate within the Labour Group was described in the following terms by 

one member. 

Our Group was divided on this issue. There were two schools of 

thought. One was saying this is the wrong priority for us. There are 

other areas where we will need some more money. Then there was an 

opinion among Labour members, they used this argument of cui tural 

heritage. 

Some of us, including myself would say it is not going to reflect 

working class culture. if we were going to support it , we would 
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want to see one or two conditions. They should have facilities for 

minori ty groups and the poorer classes. There should be a focus of 

cultural life, not of the selected few, the middle classes, who are 

always going to benefit from things. 

(Labour Councillor A) 

The majority of Labour members interviewed expressed reservations about 

spending a large sum on cuI tural provision when housing and other areas of 

the Council's capital programme had been severely cut back, and it was also 

widely held that working class communities would not be able to afford to 

visi t the theatre, and for the most part would not be Interested in the 

theatre's cultural programme. 

Three arguments were cited in support of funding by members of the Labour 

Group. One of the 'new prominent members' of the Leisure Services Sub

committee (who worked professionally within theatre) promoted the scheme on 

the basis of a mixture of 'civic pride' and 'cultural heritage' arguments. 

We want [the cityl to have the best. We don't want to be called 

phi 1 istlnes. We actually have a bui Iding there which is part of the 

cultural heritage of the city. 

(Labour Councillor J) 

A second Labour member noted the Group's concern not to promote the image of 

"a socialist 'no fun' party" (Labour Councillor G), while a third pointed out 

that closure of the theatre, the consequence of not carrying out the work, 

would have meant facing difficulties with public sector unions. Indeed the 

Conservative Group Leader described how at one stage "the unions were running 

my campaign for me" In support of the Council's decision to build: 

The five Li bera 1 members, wl th one except! on, supported the proposa 1 In 

principle, citing reasons similar to those given by Conservative members. 

This position was taken, according to one member, despite considerable 

opposition within the Party. 

The Politics of Leisure and Leisure Policy in Local Government 



Chapter 5: Politicians, Local Politics and Leisure Policy 

The analysis of the background to this policy decision serves to Illustrate a 

number of key points. The first Is that given the low level of Importance 

accorded to leisure policy-making In the local authority, some of the most 

important, non-routine, policy decisions affecting leisure services may well 

be taken outwith that committee, and that the key 'leisure politicians' (in 

the sense of those whose decisions have the greatest impact on the nature of 

the authori ty' s leisure services) may not in fact be members of the Sub

commi ttee formally responsible for that service area. The second point to 

emerge Is that underlying the apparent consensus in terms of the decision 

taken, there were significant differences In the ratlonales for support of 

policies In the two major poll.tI~al groups. Consensus In policies adopted 

should not be seen as necessarily signifying a consensus in relation to 

policy goals. A third point which Is highlighted by this episode is the 

widespread concern among Labour members relating to the need for cui tural 

pluralism (cultural democracy) as opposed to a policy of paternalism 

(democratisation of culture), or promotion of a 'unitary' cultural heritage. 

Finally it should be noted that despite an apparWltly 'democratic' framework 

for generating policy, the Labour leader-ship was drawn into a policy-making 

elite, making it difficult for the Group to withdraw from commitments made by 

the Management Special Sub-committee. 

(b) The Purchase and Development of a Site for a Youth and Community Centre 

and a Sports Development Centre. 

Analysis of the other capital investment decision investigated highlights 

some different but related points. At the end of the financial year preceding 

the research (1982/3) this si te unexpectedly came onto the open market. It 

had previously been in use as a sports ground for a private club, and it was 

purchased jointly by the Leisure Services Sub-committee and the Further 

Education Sub-committee (which had responsibility for Youth and Community 

Services) wi th a view to development of a youth and communi ty centre and 

sports facilities <Including a floodlit synthetic football/hockey pitch, 

changing and Indoor sports facilities). Although this decision went through 

both sub-commi ftees In the normal way (in contrast to the route for the 

decision on the theatre) members reported their involvement as minimal. 
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Indeed, one of the diffIculties of reporting on this decision was that 

relatively few of the backbench traditionalist members of the Leisure 

Services Sub-committee could recall the decision being made, despite the fact 

that it represented a major investment at a time of shrinking budgets. 

I seem to remember that it went through on the nod because it had to 

be a quick decision - the si te was going to be sold for hOlJsing but 

the deal fell through. Anyway half the money come from Youth and 

Communi ty S(l we '..Jen?n't paying the whole bi 11 ~::md we looked 1 ike 

getting money frem e,utside, the Football Trust ;)f til~ Sp.:.rts Counci 1. 

Councillor ... [the then ,Ch~irman) cid the negoti8tions on it, I think 

it was more or less agreed all round as a good tiling. 

(Conservative Councillor J) 

The then Chairman of the Further Education Sul)-committee explained the 

process in the following terms; 

I t was done between me and the Youth and Communi ty Off icer wi th the 

City Recreation Officer and the Chairman of Leisure Services because 

the premises suddenly became available and we didn't have anything in 

that area. persuaded my colleagues fairly easily and it wasn't very 

expensive, 

(Conservative Councillor I) 

The Chairman of the Leisure Services Sub-committee described the major 

influence as that of the City Recreation Officer who was able to persuade him 

of the meri ts of the decision "·which I then approved" (sic), 

Although none of the back bench traditionalist members took exception to their 

lack of involvement beyond the formal committee discussions, the lack of 

consultation was seen by political aspirants among the Labour members on the 

Sub-committee as reflecting undue officer Influence In the policy process. 

That's an officer scheme which got through because it fell between 
committees ...... and there's still building going on up at [the site) 
that nobody knows about. 

(Labour Counc III or F) 
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In contrast then to the case of th·e--clty theatre, funding decisions were 

ostensibly made In the service sub-committees, but were seen to some extent, 

by senior politicians Involved, simply as ratification of their approval. 

Such a state of affairs was seen as unexceptionable by back bench 

tradi t ional ists, but as something to be opposed by new prominent members who 

were not simply concerned with making an input Into policy, but also wished 

to avoid a situation in which officers could press their policy preferences 

through IndiVidual, powerful politicians. 

(c) Construction of the Leisure Services Sub-committee Revenue Budget . . ~ 

Whi le it might be argued that the previous pol Icy decision was untypical 

since It Involved responding swiftly to an unforeseen opportunity, the same 

could not be said of the setting of the budget for Council committees. Yet 

here again one of the significant features of the res?onses of backbench 

traditionalists to questions about the construction of the budget for the 

Sub-committee was their relative lack of awareness of the process involved. 

Backbench members of both major part ies often el ther professed ignorance or 

provided accounts of the process which conflicted with those given by leading 

members of their party group. 

I assume that we are given a budget ....... Mr. H. the Finance 

Officer told us how much we had to pull back from our original bid 

obviously people who are keen to get to the top are going to 

be ferreting out more than me. I have no axe to grind at all. 

power seeking. This is just little old me. It's presented to me. 

(Conservative Councillor F) 

am not 

We all Imembers of the Leisure Services Sub-committeel put in bids for 

what we wanted and then we were told what we could have by Management 

I Commi t teel 

(Labour Councillor K) 

The start of the whole process Is Management Committee which decides 

how much Education Is going to get. Then Education Isicl decide on 
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allocation to each of the s·ub-c·ommittees. I think in the cuts package 

this year it was split pro rata. Within that the officers for 

Recreation, Libraries, and Arts and Museums also split it down in 

percentage terms. We had a meet ing wi th these three off icers the 

Chairman and [Vice-chairman) and I was personally trying to 

make a bigger cut in the Libraries and Recreation than in Arts and 

Museums. 

(Conservative Councillor R) 

(The last of these three quotations came from the sole Conservative 

'political aspirant' on the Leisure Services Sub-committee. 

It would seem that leading members, particularly the ne:...· prominent members, 

in the Conservative Group who held key posts exerted a considerable influence 

on budgetary decisions. We have already ci led the case of the Chairman of 

Education striking a deal with another Chairman to prc>tect both of their 

budgets at the expense of other cammi ttees. This tact le might increase the 

global 3U:tl avai lable to the cammi ttee, but what of cecisiG[)s wi thin cammi ttee 

about how such funds should be used? The same counei lIar suggests that, at 

least for the Conservative Group, the Chairman plays the dominant role in all 

important policy decisions, 

I find two thirds of the Group wi I I fol low the Chairman (me or anyone 

else) just because 1 am Chairman. The other one third spl i t roughly 

down into equal halves. One half don't agree but aren't confident 

enough to oppose you. The other half oppose, but providing you know 

your facts, you can win them round. You win whate',:er happens. 

never lost a policy decision in three years. 

(Conserva t i ve ecune i ~ ! or G) 

have 

The interviews wi th off icers ci ted in the following cr,apter indicate that 

some officers see the dominance of new prominent members in the Conservative 

Group as resulting in budgets being set in effect by powerful individual 

politicians. 
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Labour new prominent and polit ica 1 aspi rant members expressed two maj or 

concerns in relation to the budgetary process. The first was that the process 

had become resource led In that the decisions taken were primarily concerned 

with deciding the order of cut that had to be made In order to avoid spending 

penalties, rather than deciding the level of spending required to meet local 

needs. 

It has been a question of responding to Tory cuts rather than costing 

policy priorities. 

(Labour Councillor P) 

The second concern was that the budgetary process was dominated not by 

individual prominent Conservative members, but rather by officers especially 

where a committee or sub-committee did not have a history of assertive 

chairmanship. Members, It was argued, might decide the overall size of 

budgets but detail was worked out by officers, and deciding in detail how 

money was to be spent was seen as a means of deciding policy. As a 

consequence of this concern, in the last year of the research the Labour 

Group asked each of its 'service planning teams' (consisting of Interested 

Individuals from the District Party as well as the Labour Group on Council) 

to draw up detal led breakdowns of budget requirements which would 

subsequently be costed by officers. 

(d) Policies for Grant Aid to Voluntary Sector Leisure Organisations 

The Leisure Services Sub-commi ltee operates two major grant aiding schemes, 

for sport and recreation organisations, and for cultural organisations, The 
, . 

pc-eC:ls!.?: n8tuf-e: of" tile. Cf-ltef-ia f"CH-· allocat1ng gr-ant idd was h:~iativeiy 

unclear, as will become evident from the discussion in Chapter Seven, but 

some comment is appropriate here to emphasise issues which emerged in the 

interviews with politicians. 

There were particular differences in the ways the two grant aid· schemes 

operated. Cultural grant aid took the form largely of recurring revenue 

grants (or financial guarantees against losses for performances) and varied 
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in size from up to [16,000 (for large non-profit organisations) to as little 

as [50. Sport and recreation grant aid however was predominant Iy for small 

scale contributions to the costs of non-recurring items, and rarely exceeded 

£200 for any single grant. Total grant aid under the sport and recreation 

programme was £6,300 in 1983/4 while for the same year cultural grant aid 

amounted to £44,900. 

Decision-making in relation to grants for sport and recreation was described 

by members from all three parties, backbench tradi tional ists, pol !tical 

aspirants and new prominent members as "haphazard" (Conservative Counei llar 

3), "unsystematic" (Labour Councillor P), "a bit of a lottery" (Labour 

Councillor N). Some conditions were placed on applicants whose organisations, 

for instance, had to be solvent and to have ,rt •. unrestricted membership policy 

(so that in principle no member of the public was debarred from joining) and 

members of both major parties mentioned a willingness to help new 

organisations, or those serving young people. However other criteria applied 

tended to reflect personal preference on the part of individual members, 

rather than policy formally decided by the party groups. Never"theless, such 

preferences did ref lect differences 

Conservative councillors. 

in emphasis between Labour and 

there was a certain amou:lt of pol it ical lobbying {or your patch! and 

obviously cur Group tended to support applications from unemployed 

groups! from areas of few amenities! and tended to look a lot les5 

kindly on applications from more affluent areas and for privileged 

kinds of recreation. 

(Labour Councillor M) 

The criteria I used to try to use was anything to help the unemployed, 

anything to as:=.ist needy institutions. was a I ways hes i tant to give 

anyth i ng to go If clubs when there was an unemp I oyed group look i ng to 

start up football. 

(Labour Councillor K) 

It should be noted that some Conservative members were also very willing to 

suppor t some schemes for d i sad van taged groups such as the unemp 1 oyed, or 
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ethnic minorities. However, comments by Conservative members did suggest a 

subtle difference In rationale for their support of grant aid schemes, with 

an emphasis on rewarding 'self help', and (in relation to cultural grant aid) 

on the financial savings to be gained by the authority in fostering voluntary 

effort. 

If an organisation is genuinely trying to help 

particularly If they are doing something for the youth or 

minorl ties, then we take all that into account. 

(Conservative Councillor J) 

themselves, 

the ethnic 

There's the larger (cultural] organisations we tend to support because 

they provide a facility which otherwise we might have to do. 

(Conservative Councillor R) 

However the sel f help argument represents something of a 'double edged 

sword' . 

On the recreation side briefly we look to support new ventures and if 

it was an adult venture we would not want to support It ...... We tend 

to think adults should help themselves. 

(Conservative Councillor R) 

I f you are a well run, well organised lot you seem to have no chance 

of a grant. 

(Conservative Councillor F) 

The system for considering applications from cultural organisations for grant 

aid (for reaons which wl II be discussed more fully in the following chapters) 

resulted in the majority of grants going to the same organisations from one 

year to the next. The new prominent and political aspirant Labour members on 

the Le i sure Serv ices Sub-commi t tee were unhappy both wi th the process of 

allocating grants and the pattern of grant aid which emerged. The comments of 

two of the members who acted as Labour SpOkespersons on the Leisure Services 

Sub-committee over the research period illustrate this point. 
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Cui tural grant aid Is just a pot of money people apply for unt ill t 

runs out. There Is little knowledge of what people do with the money, 

whether they actually need It ...... most come back year In year out . 

...... My proposal would be only to fund new projects or constant loss 

making projects which are of benefit to the community. question 

whether [District Xl Operatic Society Is of benefit to [the district] 

rather than [the districtl Gala. Opera rules out Asians, people wl th 

no money, one parent families. It's just tradition that the operatic 

societies get money. 

<Labour Councillor F) 

I went to an officer In the Policy Unit and asked for some Information 

on grants and he produced a report for me analysing the grants that 

were made and his conclusion was that they were all sort of middle 

class dominated, the people that were getting the grants, and there 

was a need to decide on where you were going to put the money, how you 

were going to give it out and so on. 

<Labour Councillor Q) 

Both these spokespersons pressed for a review of grant aid procedures and 

criteria in the Leisure Services Sub-committee and this resulted in reports 

to the Sub-commi ttee during the period of the research (see Chapter Seven). 

This episode is of interest in terms of differentiating the approach of the 

new prominent and political aspirant Labour members from the backbench 

tradi tional ists of any party. Although all members recognised the ad hoc 

nature of decision-making in this area of leisure pol icy, in general slJch ad 

" .. hocery did not perturb backb~h traditionalists who saw the decisio;"', m5kin~ 

process ~argel~,. in terms of common sense application of ?2,s:x).:d cr~T,er~6. 

This \·i8 ..... · of ?olicy decision-making as apolitical was an.3~.he;r.a to ~r.·= newe, 

Labour I;:embers '".Jith thei:~ clear policy orientation orid o·)!fticol .:>:'6 is, aoe 

grant aid therefore repre',;ented a tar'set for pol icy c:e'Jelopment, ·5i( -3rea of 

pol icy to be over laid wi th pol i tical values. 
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A aid fup vo1 untaf'Y sectoc leisure 

organisations which was explored in the interviews was that of the Leisure 

Programme Area of the Urban Programme. Under this Programme, 75% of the 

funding was provided by the Department of the Environment (DOE) and 25% by 

the local authority. In order for a voluntary organisation (or a local 

authority department) to be successful in its application for finance, its 

bid had to be given sufficient priprity by the local authority to be included 
. , ';, ;;r.-:_ 

in a package submitted to the DOE, and to be approved by the DOE. 

Decision-making in relation to the construction of the local authority's 

submission for urban. aid operated at two principal levels. First, the Deputy 

Leaders of each of the party groups met with officers of the Council's Policy 

Uni t to decide how the overall-<ir-r.ogramme was to be broken down into 

• programme areas' (j. e. which service areas such as housing or leisure, and 

which target groups, such as the elderly, or ethnic minorities, were to be 

selected for funding in the Programme that year). The structure and emphasis 

of the Programme was then • advert ised' and bids were invi ted from any 

voluntary sector organisation or local authority department. This first stage 

represented a response to the guidelines issued by the DOE, indicating the 

emphasis which central government wished to give the Programme for that year. 

Over the period of the study, for example, these DOE gUidel ines placed a 

growing emphasis on economic and environmental projects, and a reduced 

emphasis on revenue as opposed to capital schemes. 

Once the overall structure of the local authority's Programme submission was 

decided, a Programme Area Team was set up for each programme area consisting 

of officers and voluntary sector representatives. This Team drew up a 

strategy statement, indicating the kinds of criteria to be employed il' 

prioritising applications, and this was approved or amended by the Deputy 

Leaders' Group. Finally, bids were received and provisionally p;~ioritised by 

each of the Programme Area Teams, and then forwarded to a Progromme Area 

Group (which consisted largely of the Team plus selected councillors). The 

introduction of member involvement at this level was designed to achieve 

political accountability. Once approved by the Programme Area Group, the list 

of priority projects was forwarded to the Deputy Leaders who might amend or 

accept the list before its consideration by the Council. Once ap;:,roved by 
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Council the list of priority projects, together with a rationale was 

submitted to the Department of the Environment. This complex and apparently 

unwieldy mechanism for constructing the Urban Programme submission was 

designed to ensure that the overall policy strategy was decided by 

representatives of the political parties, and that the work of officers and 

voluntary sector representatives was carried out within the context of the 

policy framework so decided. 

The Urbaii'7pfogramme consists of a family of grant aiding initiatives with 

varying emphases and funding ar-rangements. The particular species of the 

Urban Programme operating in this authority was relatively rare and placed 

partic'ular emphasis on Involvement and fostering of the voluntary ·sector. The 

involvement of voluntary sector representatives In the Programme Area Teams 

refl~cts this concern, and"'!'s"'one which might have. been expected to appeal to 

those Liberals who espouse 'community politics', ana-to those 'new prominent' 

members and 'political aspirants' who may be concerned about the overweaning 

influence of professionals in decision-making. However both the Liberal 

Leader and a number of 'pol i t I ca I aspi ran t' and 'new prominent' Labour 

members expressed concern about the influence of officers on the shaping of 

the Urban Programme submission. 

It's supposed to be done through the Deputy Leaders and members on the 

programme areas, but the way it works the Directors get what they can. 

They control the prioritisation exercise which is difficult to change , 
once its done. 

<Labour Councillor N) 

In terms of the specifics the councillors tend to come in very low. 

gather that staff involved in the programme areas and representatives 

of the voluntary 

what. The less 

sector, they are the ones who determi ne who gets 

energetic councillors, they simply accept their 

decision unless they are lobbied. You have to be very energetic to get 

things changed. 

<Labour Councillor H) 

The Politics of Leisure and Leisure Policy in Local Government Page 198 



Chapter 5: Politicians, Local Politics Bnd Leisure Policy 

Furthermore some younger Labour members also expressed concern about the 

~centralisation of responsibility for strategic decisions in the hands of the 

Deputy Leaders. 

, 

the Deputy Leaders with the Policy Unit have sat down and carved up a 

pot into certain categories. The Area Groups priorltlse projects and 

submit them back to the Deputy Leaders. It's too centralised that. The 

Deputy Leaders or people making these decisions need to be more 

accountable. 

(Labour Councillor F) 

However, whereas the principle of participation by a wider number of 

counei llors and by the voluntary sector was viewed posi tively by many Labour 

and Lt beral members, it was seen as a ma t ter for concern by some Conserva t i ve 

'back bench tradl t ional ists' and' prominent tradi tional ists'. 

The process [of prioritisation of bids) is shambolic - everyone puts 

their oar in. There is no real plan. 

(Conservative Councillor A) 

The concerns of some of these members was not about the lack of member 

involvement in the process, but rather about the unwarranted demands made of 

members. 

The Urban Programme is very unsa t i sa f ac tory. We were asked to go out 

and see groups. I haven't got time for that. It's an off icer' s job. 

They can get on with evaluating bids 

(Conservative Councillor D) 

The use of postiVe discrimination in funding was also seen by some 

counei llors to have negative effects. As wi th the Leisure Services Sub

committee's grant aid scheme, three traditionalist Conservative members 

argued that such funding undermined self help. 
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I t annoys me that in the outer areas we raise money through coffee 

mornings et cetera, but Asian groups don't believe in it. The 

Bangladeshi groups put in bids amounting to about one million. 

(Conservative Councillor D) 

Given the thrust of the Urban Programme with' its emphasis on positive action 

for disadvantaged groups, one might have expected more enthusiasm from Labour 

members for the opportunities which the Programme offered since these members 

Invariably represented the most deprived wards (see table 5.2 g). In the';fy 

at least the Urban Programme contrasted 1.11 th the Leisure Services Sub

committee's grant aid schemes because political priorities were spelt out In 

the strategy for each of the areas, and for the Programme as a whole. This 

should have allowed the newer pol Icy-oriented members the opportuni ty to 

shape the pattern of grant aid by introducing their own political values when 

specifying priorities In the strategy. In practice members felt the criteria 

suggested In the strategy "were not sufficiently tight to rule out anything 

officers might want to put in" (Labour Councillor T). Thus the ad hocery 

associated with sport and recreation and cultural grant aid schemes, was not 

necessarily avoided by the existence of a political strategy statement. 

Indeed the new Liberal member suggested that the criteria mentioned in a 

strategy statement would be more meaningful if they were used as the basis 

for a points system (In much the same way that an Individual's position on a 

Council house waiting list is determined by a points system). 

The Urban Programme was an impossible system as far as was 

concerned. I would recommend a pOints system for allocation of grants. 

The political Groups should argue over the weight ins. but if an ethnic 

minori ty group comes forward it should have so many points, if it 

comes fr'om a voluritary group it should have so many points, if it 

comes frow a cel~taii1 ar-ea it should have so many points. (:; course 

t:tere should be afloat of pOi:1ts for unforeseen cri teria. 1;-,03 points 

system would do away with some of the subjectivity_ 

(Liberal Counci llor E) 
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Perhaps two major pOints should be stressed in campar ins the"' Urban Programme 

and the Leisure Services Sub-committee grant aid schemes. The first is that 

al thou.~h the Urban Programme has an annually articulated pol i t ieal strategy. 

concern on the cart of the newer Labour members about the level of influence 

enjoyed by officers was not significantly reduced. This suggests that it is 

not necessaril-y the case that officers shape policy on1:, 'fn the absence of 

political guidelines about policy. Even where such guidelines existed some 

members still regarded officers as going beyond their role. The second point 

to stress is that the Urban Programme contrasts wi th the Leisure Services 

Sub-committee's grant aid scheme in its mode of operation. Representatives of 

the voluntary sector serving on the Programme Area Teams were incorporated 

into decision-making, and also into service delivery <when their organisation 

received grant aid for that purpose) and in monitoring and evaluating the 

operation of the Urban Programme. This is a form of local corporatism which 

may prove difficult to square with the neo-pluralist account of decision

making relating to consumption issues. 

(e) Race Policy, Sex Equality, and 'Non Decisions'. 

The District's adoption of a Race Pol icy provided an interesting issue for 

explorat ion in the interviews because it represented a controversial area of 

policy, yet had all party support, and carried implications for all council 

service areas. The seriousness with which this issue was treated contrasted 

with that accorded to the question of sex equality, and this contrast 

provides a useful context for the discussion of 'non decisions'. 

In July 19,32 the Council had written to all its employees in a letter signed 

by all three Party Leaders, informing them of the Council's commitment to 

"positive acts of intervention to ·redress the consequences of past 

disadvantage and discrimination". These positive acts took the form of 

monitoring recruitment and service delivery, race awareness training for 

recruiters, and the production of action plans by service departments 

designed to ,combat disadvantage. 
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Members of all parties Identified the key individuals in the development of 

this policy inltitative as new prominent members. However although the policy 

had "all party support", it would seem that it had never enjoyed support from 

all sections of any of the political groups. One of the Labour councillors 

described how he and other new prominent members steered the issue through 

the Labour Group despite muted opposition. 

There was racism in the Labour Party. 

political boundaries .... but we got the 

Rac ism and sex ism know no 

policy through our own Group 

and it ga thered momentum. God knows how [names two Conserva t I ve 

'new prominents'] ... got it through the Tory Group. 

<Labour Councillor P) 

One of the Conservative members most closely associated with the race policy 

related the support for the policy in the Conservative Group to the internal 

structure of the Group. After describing the structure of the Labour Group he 

drew parallels between this and his own Group. 

In our Group you've got the moderates, people like myself, and 

... [names three other 'new prominents'], then you've got a whole mass 

of people in the middle who vary according to the issue. Then you come 

to the nutters [names three members), they are out on their own. The 

difference is on race issues. You've got agreement across parties. It 

is almost an age thing (with some exceptions) across all parties with 

the younger members supporting it and the older members agin it. (sic) 

The younger members in the cuddly left, or the moderate members of the 

Tory Group are in the ascendancy. They get more policies through, 

portly because they are (this is very modest) more intel J 19ant, more 

articulate. they put in more work, they are prep8red to pursue i5,:,.I.:'::;5 
" ..... 

where othl?fS won't get involved and cleal-ly they:'ve got more :::n~rgy 

and drive than some of the older members. Alld what happens is tll~y are 

rtnre skilful, they outmanoeuvre them. 

(CDnser~6tiva Councillor Cl 
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Despite the continued commitment to the policy across the younger leading 

members in each of the parties. there were considerable reservations (in some 

cases outright opposition) expressed by traditionalists of all parties. 

There is a feeling that the race relations policy has been implemented 

too quickly without enough consideration for its effects. There 

is resistance building up to that now. 1=hat's probably as much among 

staff as it is among members. 

(Labour Councillor N) 

He ... [names a leading Labour memberl ... is that concerned wi th race 

issues, he has a tendency to go overboard. He does it regardless of 

what the consequence is. Among working class communities there's 

a lot of prejudice and it's difficult to tell people what we're trying 

to do. 

(Labour Councillor C) 

Race relations is a political hot potato and it is not bearing any 

fruit. 

(Labour Councillor G) 

Our Group are sick and tired of race relations. 

(Conservative Councillor B) 

Our race relations policy ...... :. has been a disaster. The people in 

this area disapprove of it and it has bad publicity nationally. 

(Conservative Councillor D). 

I wrote to the Leader to say we were going too far and got called up 

in front of them. [Names two new prominent members who were present at. 

her interview with the Leaderl, they were there and told me what 

should do. 

(Conservative Councillor N) 

Indeed one forthright Conservative backbench tradi~onalist argued in relation 

to grant aid, 
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I'll tell you the other people who have a good chance at the moment Is 

the coloured people because there Is al I this 'hoo-ha' and bending 

over backwards not to be racially prejudiced, well, mean to the 

detriment of the good old Indigenous population ... I mean .. If they 

don't like it here they ought to go back home That's not a very 

good_ ... politician is it, seeing as how we've got so many here? But I 

don't mind saying what think. 

(Conservative Councillor F) 

Part of the problem for the new prominent leadership of the Conservative 

Group was that although they might be able to win battles in terms of getting 

the Group to formally adopt a policy, there were insufficient of them to 

monitor the implementation of such poliCies in all committees. Thus despite 

the Council's adoption of a multi-cultural approach to service provision, the 

Chairman of Leisure Services, for example, sti II argued for a pol icy of 

assimi lation (whi le ironically arguing elsewhere in the interview for a 

policy of cultural pluralism); 

The one difficulty is that there isn't enough effort made to persuade 

the ethnic minorities they must integrate. They belong to us, not we 

belong to them ... We could go over there tomorrow and stay there but 

we would certainly have to stick to their customs. 

(Conservative Councillor K) 

Thus despite the Council's formal policy statements, 

that differences of understanding, intolerance, 

It should be recognised 

or fear of electoral 

disfavour, may well militate against full support for, or implementation of, 

the race policy in all policy areas, among all parties. 

As Bacharach and Baratz (1970) have so cogently argued, pluralist analyses of 

power which foclJs solely on actual deCisions, do not consider potential 

policy issues which may have failed to reach a policy agenda. Bacharach and 

Baratz were not concerned with those Issues or 'Interests' which were not 

perceived by decision-makers but rather those of which decision-makers were 

aware, but which were suppressed, or not given suf·flci<=nt priority to merit 

consideration as serious pol icy issues .. In the context of this chapter's 
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concel~n to e:.:plore members' explanations of leisure policy development and 

the ;-ationales underpinning such development, a considl?ration of how the 

interests of some grollps are excluded from consideration on policy agendas is 

obviously important. However there are difficulties in questioning members 

about non-decisions. Adapting Newton's (1976) strategy. members of the 

Leisure Services Sub-committee were asked whether they were aware of "any 

matters concerning leisure which some groups or individuals (among the 

general public or within political parties) feel are important, but which 

fail to reach the agenda of the Leisure Services Sub-committee?", while non

members of the Sub-committee were asked in similar terms about wants or needs 

of a. more genera.l nature, wi thout speciel reference to leisure or the work of 

the Le i sure Servi ces Sub-commi t tee ..... .There are potent ia I prob I ems wi th th i s 

type of attempt to uncover 'non-decisions'. Issues discarded by pol i ticians 

as unimportant are less I ikely to be recalled during an interview of this 

nature and where issues have been consciously suppressed interviewees may be 

unwilling to reveal them. Nevertheless some observations can be made about 

the replies to this question <and to others) which reveal something of the 

way policy priorities are constructed. 

The 'pol I tlcal aspirants' and the 'prominent members' of the Labour Group 

were most I ikely to recognise this problem of 'gaps' on pol icy agendas. In 

respect of leisure, these members were able to cite a number of examples of 

groups whose interests they felt were underrepresented in policy discussions, 

and these were women, the elderly <particularly those in institutions), young 

mothers, single parents, ethnic minorities, and 'unattached' individuals 

(i. e. those "'ho are not members of organlsat ions which can represent their 

interests). The majority of Conservative members, and particularly 'back 

bench traditional ists', argued that either they were unaware of any such 

groups or Individuals, or that they probably did not exist. For example 

Conservative Councillor 'B' argued, "No, I don't think there are any groups 

I ike that. Anybody can get a problem aired just by contacting t.heir ward 

councillor'I, Some younger Conservative members were sensitive to the 

existence of such groups but only one individual cited an example, when she 

noted that the Council's race policy had tended to ignore the needs of black 

women. 
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Table 5.3: Female Councillors 1982-5 

Ouring tllis peri~d /14 individuals servM as (~untill~r5 ~f .hOB 2J ~ere • .,sen. 

Newly Elected 
Female Councillors 
1982-5 

3 

Outgoing Female 
Councillors 
1982-5 

3 

Females Serving 
Throughout 
1982-5 

TOTAL FEMALE 
COUNCILLORS 
1982-5 

6 

Conservative 4 10 15 

Liberal 

_ ... -
1 

Representation of black minorities was disproportionately low on the Council 

(three black members out of ninety on Coun'cll, with a population of whom 8.3% 

were of Pakistani, Bangladeshi or New Commonwealth origin), as was the 

representation of women (see table 5.3). Although a sex equality working 

party had been set up within the authority, It had, 

no real front bench membership, nor any top officer support - but then 

that's because there are very few female councillors who get on the 

front bench and women who get top officer jobs. It's chicken and egg 

but no-one Is treating It seriously ... 

(Labour Councillor P) 

The Impression of a lack of real impetus on sex equality Issues is reinforced 

by commen ts from back bench Conserva t i ve members. One member, a former 

'Chairman' (as she wished to be known) of the Sex Equality Working Party. for 

example took issue wi th the Unemployment Sub-commi ttee in its pal icy of 

"training women to take men's jobs" and furthermore argued, "1 can't believe 

women are equal to men. I don't bel ieve I'm inferior to a man but I don't 

bel ieve I'm the same." (Conservat i ve Caunc i liar C). Al thou::;h Labour members 

<particularly 'political aspirants' and 'new prominent' members) were most 

vocal in their support of sex equality as a policy goal, .se:.,: bias in terms of 

Group membership was strongest in the L6~our Group f..Jhich h.:,d the' lo;;"'est 
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proportion of women (less than 10%, se;~lable 5.2 h) and no female councillor 

serving on the Management Committee. 

The evidence prese~ted here in relat ion to non-decisi.)"5 is 1 imi j"eG and to 

some e:...:tent impr-essionistic, as is invririably the cose in attempting- to 

identify' gaps' in pol icy. Nevertheless two conclusions are worth stressing. 

The first is that back bench traditionalists tended not to identify, and in 

many cases did not acknowledge the needs of groups which 1o.'2re not addl-essed 

in policy debates. The Leisure Services Sub-committee has until recently been 

predominant-ly.p.o.pulated by this type of member. and ind.eed the Conservative 

members on the Sub-committee during the period of research were still 

predominantly of this type. It is therefore hardly surprising that pol icy in 

the leisure area was described as incremental and ha?hazard wi th little 

evidence of analysis and evaluation of the overall direction of leisure 

pol icy in the authority. The second point to emphasise is that even where 

issues are placed on the policy agenda, as Bacharach and Baratz acknowledge. 

there are a number of further barriers to overcome and politicians' 

commitment to action may be limited. 

5,5,5 The Role of Officers in Leisure POlicy 

The reduction of financial resources with which to run services and the 

politicisation of local government in recent years have subjected local 

government professionals to increasing pressures. The Ne:"} Right cri ticises 

professionals for maximizing budgets, seeking to enhan::.: their 0'..::1 service 

areas at the expense of the publ le purse. The lef i see=-" ;:.rofessionals as out 

of touch with the needs of their clients, protecting th,=ir control of service 

decisions and attempting to minimise the opportunity for political influence 

and community involvement in such decisions. Meanwhile professionals are also 

experienCing the dissatisfaction of cl ients who see the services they use 

being cut back. The ideology of the local government ;orofessional as the 

impartial, expert adviser giving neutral technical SUppGC'. to pol i~icians has 

been severely tested under the weight of such pressur~=- and has ::'een found 

'.Jan t i ng. 
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·~..,.. 

However, as has been noted In the discussion of Indlvldua~~ollcy d.Elslons, 

members' attitudes towards the role of professionals In policy-making varied 

considerably depending on the category or type of member. Tradltiunallst 

prominent members and back bench traditionalists were supportive of proactive 

service officers who initiat.e. develop and implement policy under their 

scrutiny. Typical of the comments of this type of member were the following: 

You've got to allow the government (sic) officers to run the Council 

really. We do conflict with them sometimes but In the· end If you've 

got any ideas, you have to talk I t over with the officers and they 

will tell you if It can't be done. 

(Conservat I ve Counc I llor tll 

Officers get well paid to make policy decisions, they should get on 

with It. 

(Conservative Councillor N) 

I think officers of the Council are professional people and because 

they are professional people, think, naturally their views must be 

taken into account. I seek their advice before coming to any decision . 

. . .. You have to have a good case for going against them. 

(Labour Councillor K) 

The comments from this group tended to suggest ei ther that members fe 1 t 

officers did not go beyond their role of providing neutral advice, or that 

they did so but nevertheless such behaviour was jus·tiflable. 

They ignore what we say and carry on regardless all the time. 

doni t blame them I think they are superb in their desir,= to gi ve 

sBrvice. I think it is the counei lIars who get in the way. 

(Conservative Councillor D) 

Some members in this category however made a· distinction between 

tradi tionally professional iS8d areas of local ~overnment wor~ .• ',.J~~:t high 

levels of t'?chnical '=;..:rer~,ise in which it would be ·d~fficult.· fc)r' the 
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pol i ticiao not to be guided by the expert. and those non-professional or 

newly professionalising areas of local government work. 

TCI \o.',:-;r!der intl) the realms of highe; .:H1,j further education is something 

~h5t is difficult for the simple layman to do .... Leisure does not 

h.3'Je a professional 'oura' but it does involve activi ties that most 

?8ople wi 11 touch on in their 1 ives, sport, 1 ibraries, arts and 

museums. You feel you can have a personal input in these areas. 

(Conservative Councillor 1) 

The categories of councillor who were by contrast critical of the leading 

role of service officers in policy initiation and development were the newer 

'young prominent members' and 'political aspirants' o·r the Council. Both 

these categories of member tended to be interested in policy change and were 

critical of what was perceived ·as the inherently conservative approach to 

policy and opposition to change of most senior officers. Younger members were 

also apparently less willing to accept the ideology of professionalism, which 

was seen as buttressing the influence of officers and reinforcing the status 

.quo. The Labour Leader put the case in the following terms; 

The problem is most officers are conservative with a small 'c' so that 

they tend to oppose change, often unconSCiously, by not responding to 

policy initiatives, particularly if they are radical or difficult. 

They, if you like, are making policy by not doing anything. 

The other thing they do is to use their professional tag to add weight 

to their own personal policy preferences. This Is not all of them, but 

you've .... got to ... follow policy up. That way you get involved in 

their job, managing the service 

It's a matter of the individual officer rather than the type of 

work he does. The professional bit is easier to push of course if 

you're in the traditional local government professions, but that 

probably accounts for most types of local government work these days. 

You'll find the newer members, particularly Labour members, are less 
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likely to kow tow. 

(Labour Councillor B) 

Among the younger members there was also an awareness that what might be 

presented as a neutral, technical problem. almost invariably involved 

political priorities. An example was cited by one member which concerned the 

need to spend money on security for museum exhibits so that insurance cover 

could be obtained. He commented "That looks like a technical decision, but of 

course every t I me you spend money you have to dec i de prior it i es" (Labour 

Counc i 11 or M). 

Only four of the forty-five members interviewed expressed any concern about 

the party political leanings of officers. A Conservative member implied that 

one of the directorates of the council was heavily influenced by socialist 

officers, while a Labour member suggested that Labour policies were not 

pursued enthusiastically by officers partly because "There are very few 

officers who are socialist, and very few of them make it to the top." (Labour 

Councillor F). Another Labour member argued that officer-member relationships 

were inevitably problematic for the Labour Party, because "what officers 

don't realise is they are class enemies ...... because they are professionals 

they have very different economic and political interests from the people the 

Labour Party represent." (Labour Councillor T). 

The Image of the officer as budget maximlzer was also evident In the remarks 

of some members: 

The local government officer Is departmentally oriented, so he wi 11 

put recommnedations forward to members to enlarge and control his own 

department. 

(Labour Counc I 11 or E) 

The adverse effect of this on corporate planning was also highlighted; "They 

don't think about, or aren't concerned with, the effects on other 

directorates." (Conservative Councillor R). 
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Given the different perspective on officer-member relationships of the 'new 

prominent members' and the 'political aspirants', it is not surprising that 

their approach to working with officers was different fro;n that traditionally 

adopt2d. There were three discernible shifts ~n work~n5 relationships with 

officers \.:hich the youn8'er members had initiated. The ~'irst of these was the 

rejection of the 'hierarchical model' of co:nmunicatio:1 :::etween off~cers and 

membecs. This refer-; to the rejection of the convention ;:.ha:, me;noers seeking 

info(ma~ion on the work of a dir'eclorate, do so by referring to the chief 

officer concerned. Younger members had soon become aware that use of such 

channels meant that chief officers had the opportunity to 'filter' the 

inform.3ticn they received, and they therefore sought to get round this 

problem by establish~ng links with middle management. 

The [chief officer] has had a policy that nobody but himself and 

possibly one or two others can speak to elected members ... and that's 

unacceptable. So after a couple of months of trying to deal wi th him 

on a personal basis, and getting nowhere, I've started getting at 

middle management and asking them to produce papers anonymously, which 

he doesn I t I i k e. 

<Labour Councillor F) 

The Conservati ve Leader noted that 00 th i s approach is becomi ng more and 'more 

common with both parties .... and has upset the senior politicians. They're 

as bad as the senior officers.I' (Conservative Councillor E). 

The second area in which the younger members differ from their senior 

cOlleagues in officer relationships is in their greater use of, and support 

for, the Councii's central Policy Unit. This support is more marked among the 

'new prominent members' who generally make greater use of the Uni t, and 

expect to be given higher priority by it when requiring work to be 

undertaken. The principal roles of the Unit are policy coordination across 

departments, acting as a 'think tank' for policy development, information 

retrieval, and monitoring of pol icy implementat ion, Here again Pol icy Uni t 

officers are placed in a potentially difficult situation where they are seen 

by some members as too closely involved in the political role of policy 

development w~thout the legitimation of professional ~xpertis~ in a given 
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service area. There is also potential for tension and mistrust with fellow 

officers In service departments, given the Unit's responsibility for 

monitoring and evaluation of corporate goals. 

It's the Policy Unit that's the problem because these officers are the 

political officers of the Council In the Policy Unit you're 

dealing with some fairly junior, inexperienced staff who are political 

of f i cers and therefore ver y sen i or, if you see what I mean. They end 

up doing things the directorates wouldn't do which is why the 

directorates hate the Policy Unit and why some politicians feel we 

would be better off wi thout it. 

(Labour Councillor G) 

The third initiative on the part of new members is the use of officers in 

party political roles. Traditionally, political impartiality has been 

sustained by a number of conventions. It is only fairly recently in many 

authorities that chief officers have begun to break with tradition, and for 

example attend and advise party group briefings (Gyford 1984). However the 

Conservative Leader argued that officers should be employed by each of the 

parties in more overtly political ways. He had for example asked officers to 

contribute to the writing of some of his political speeches, and In the final 

year of the research for the case study small groups of officers were 

established to advise each of the party groups on the development of party 

programmes. 

5.6 CONCLUSION 

Leisure policy, as a focus of analYSiS or an area of political practice, has 

genera 11 y been 10 I ven a low pr I or I ty. Such neg I eet has not been un I versa 1. 

Some political practitioners with reputations for charismatic leadership and 

radical policy development (e.g. Tony Banks of the G.L.C. or Michael 

Connarty, the Labour Leader Stirling's first Labour Leader) have given 

leisure policy a high political profile and a high priority in their 

respective authorities, and there is a small but growing literature in the 
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field of leisure policy analysis. Nevertheless understanding of the nature of 

leisure policy preferences in local government, and in particular of the role 

of political parties In policy development Is relatively limited. This 

chapter has therefore sought to address this problem In exploring the 

'assumptive worlds' of leisure politicians In a particular local authority. 

It Is Important to note two significant limitations of this study. The first 

Is simply to reemphasise that this is a single case study, which may generate 

certain hypotheses but which will not generate generalisable resul ts. ',The 
...... . -.~- #. 

second point is that the study focusses on individuals' explanations of, and 

aspirations for, local authority leisure policy, and these are not 

necessarily linked to policy outcomes. Other factors such as central 

government funding, base budgets and existing provision, the influence of 

Interest groups or leisure profeSSionals may ,prove to be more inf)uential 'on 

outcomes than the preferences of politicians. Nevertheless, exploration of 

the assumptive worlds of political actors provides interesting ancillary data 

in the evaluation of the 'dual state thesis' or Dunleavy's argument that 

local government professionals dominate the construction of pol icy. Indeed 

data from this case study suggest that politiCians perceive very little 

influence on the part of Interest groups In leisure policy matters and 

considerable Influence on the part of professionals In some contexts. However 

whether politicians' perceptions were in this case accurate Is another 

question to which we shall return. Nevertheless it should be stressed that an 

understanding of the nature of the politicians' policy preferences is a 

prerequisite of addressing the question of whether such preferences 

significantly influence policy outcomes. 

In reviewing the findings of this element of the case study it is important 

to distinguish between politics and party politics in leisure policy. the 

former is unavoidable if priorities for spending (or not spending) are to be 

decided. It Is the nature of the latter, how such priorities may differ' 

between part ies In a local authori ty, which has been the primary focus of 

this chapter. Analysis of members' accounts of the structure and practices of 

local pol I tics In the case study has highlighted the Importance of the 

internal structure of the major part·y groups. Both Labour and Conservative 

groups have had a recent Influx of younger" politically able and pollcy-
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oriented individuals, many of whom have achieved positions of authority in 

their respective groups. These-new members had been socialised inlo local 

politics in the late lY70's or early 1~J80's, a period of greater emphasis on 

ideology generally in British politics, and on a new, more adversariul party 

politics in local government in particular. It is perhaps unsurprising, 

therefore, that their approach to their role as local councillors should 

differ from that of their longer serving 'traditionalist' back bench 

cOlleagues. 

The practise of socialising new members into the world of local government by 

having them • serve their time' on the back benches of 'unconlentious' 

commi ttees resulted ino·-the introduction onto the Leisure Services Sub-

committee of policy oriented members. These members have begun to question 

the 'common sense' approach to analysis of policy problems, and in some cases 

sought to consider such issues through the prism of their political values. 

However the effect of such changes has not simply been one of heightening 

inter-party conflict. On important issues (as the adoption of the race policy 

illustrates) the key divisions may be between the 'new prominent' and 

'political aspirant' members of all parties, on the one hand, and their more 

traditonallst colleagues, on the other. 

The significance of inter-party differences in political values may be 

underestimated if one looks solely at pol icies adopted. As the issue of 

social policy for the unemployed illustrates, support for a policy from 

different groups may well mask fundamental differences in the rationale for 

such pal icies. 

There are significant differences in the ways in which the new prominent 

members of the two major party groups operated within their own party's 

organisational frameworks. While the respect and authority traditionally 

accorded to the leaderShip in the Conservative Group gave the new members who 

achieved positions of responsibility considerable influence, the emphasis on 

the democratic machinery of policy determination in the Labour' Party provided 

both an opportuni ty and u constraint f()I~ the new prominent l1lemtJers. As one 

ConseJ'va t i ve 'new promi nen t' put it I 
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It Is much more simple In the Tory Group because the Labour Group have 

this concept of democracy where everyone is Involved In declslon

making. In our Group, without being autocratic, most people will go 

along with the Chairman. You can get away with a lot more in our Group. 

(Conservative Councillor G) 

The decisions on leisure capital Investment reviewed Illustrate the nature of 

the concern on the part of Labour Party 'political aspirants' to ensure 

Involvement In policy decision-making. Backbench traditionalists of all 

parties, however, expressed far less unease about the lack of consultation on 
"""1:<'::;..".-.-
'~-'such Issues. Historically, the Leisure Services Sub-committee has been 

populated predominently by members of this type, and It seems likely 

therefore that many Important decisions will have been taken with scant 

reference to the membership of that Sub-committee. 

Concern to become actively involved In policy decision-making on the part of 

political aspirants (particularly In the Labour Group) and new promlnents (in 

both major groups) has also resul ted In pressure to change the nature of 

officer-member relationships, with some newer members seeking to erode areas 

of professional influence and autonomy. Poll t ical convent ions and social 

practices relating to the relationships between members and officers were 

seen as reinforcing the power of the professional. To place such an analysis 

in the context of the structuratlonalist explanation of power as a set of 

relations, officers (particularly chief officers) have.tradltionally operated 

in a structure which gave them access to the resources to influence 

decisions. Those resources included, for example, control of Information 

available to members (through the convention of communicating with officers 

through the chief officer), 'time' to work through the detailed breakdown of 

pol icy (for example in dec iding budgetary allocation), 'pol icy advice and 

clerical support' from junior and middle management .... t,o··obtain and present 

informat ion for their case in developing preferred pol icy proposals, and 

continuity or experience (and legitimating professional qualifications) in 

their own service areas ... New members have sought to cut across or reshape 

these structures. Many new members now have the time to pursue 'their pol icy 

goals if they are in effect full-time or near full-time councillors. Some of 

them have circumvented the traditional c~annels of communication, 
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communicating directly with middle :nanaeement, and obtaining information and 

policy advice which might otherwise have been 'cut off l by officers higher in 

the hierarchy. The failure of the welfare professions to service effectively 

many of the most needy members of the C0mmUD i ty has undermi ned the 

effectiveness of the professionals' legitimat ing claims of technical 

expertise. Furt.her-more, the attempts of some of the more policy-oriented 

members to locate themselves at the centre of the network of resources 

essential to develop, implement and monitor po 1 icy is clearly leading to 

frictions and d i ff i cui ties as both members and officers feel their way 

towards a new set of relat ionships. The developing nature of professional 

activi ty in the field of local government leisure services wi 11 therefore 

provide a focus for the following chapter. 
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Chapter 5 - Botes 

This is quoted in Saunders (1981)and attributed to an unpublished 

paper 'Rehabilitating Collective Consumption' Department of Politics, 

London School of Economics. 

See Henry (1985 b) for a discussion of the arts as collective rather 

than quasi-collective consumption. 

The research period covered the full counci 1 year of 1983-4', amd parts 

of 1982-3 and 1984-5. Membeship of the Council by party was as follows 

for those years: 

Conservative Labour Liberal S.D.P. 

42 42 5 1 

43 41 5 1 

44 40 5 1 

The Council has 90 elected councillors. 114 individuals filled those 

90 positions in the three council years covered by the research. 

'Prominent members' are defined here as those who sat on the Council's 

primary committee, Management Committee. 'Backbench' denotes all 

others. This is slightly inaccurate since not all front bench members 

sat on the Management Committee. This definition of prominent members 

was recommended by the leaders of the two major party Groups as a more 

accurate (if still imperfect) index of influence within the Group than 

front bench positions. 
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Data of two interviews were recorded by notes taken during the 

interview. In one case this was at the request of the interviewee, in 

the second case it proved difficult to tape record because of 

background noise. 

The terms 'Ief t wing' and 'right wing' were not introduced by the 

interviewer during interviews because of the ineKact and relative 

nature of the terms. Nevertheless interviewees often used the terms to 

denote ideological positions, and some of their responses are 

contained in quoted extracts. 

One Conservative member who had played a prominent role in developing 

the race policy lost his seat in 1984. Labour and Conservative members 

(and the media) reported this loss as resulting in part from electoral 

reaction against the race policy and the failure of the ward party to 

canvass wholeheartedly for its candidate (for the same reason). 

Pressure from Conserva t i ve Ward Par·t ies may therefore be less ev i dent, 

and occur less often, but may nevertheless be effective. 

One Labour member resigned shortly after 

Sub-committee and left the district. 

joining the 

The S.D.P. 

Leisure Services 

member spent a 

considerable amount of time out of the country during the research 

period. Interviews were not conducted wi th these two members. 

This was the preferred term of the female councillor concerned . 

Compare the typology employed here with that developed by Newton 

([976). Newton's categories are based entirely on clusters of role 

orientation data. The typology used in this case study employs age / 

council experience as significant variables in differentiating 

categories of counci Ilor because the new members in this study are 

different in kind (whether back bench or prominent) from the backbench 

and prominent members described in earlier studies such as Newton's. 
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" The 'Indicators of recreation need' used to rank the wards from 

highest in need to lowest, were those employed by the Sports Council 

in I ts regional analysis of local author I ty wards (Henry 1984). The 

index for each ward was the sum of the 'Z' scores for the ward on the 

following variables, percentage unemployed, percentage households 

wi thout ameni ties, housing densl ty, percentage heads of households 

born in New Commonwealth, Pakistan and Bangladesh, percentage heads of 

household in social class IV or V. 
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Chapter 6: Leisure ProTessiona1s and 

the Po1icy Process 

6.1 THE ROLE OF THE LOCAL GOVERNMENT PROFESSIONAL IN EXPLANATIONS OF THE LOCAL 

STATE. 

Explanations of the role and function of the local state provide varying accounts 

of the Influence of local government professionals or bureaucrats In the 

construction of local authority policy. Traditional descriptions of the role of 

loca 1 off Ic ia Is as neu tra I technocra ts have 

research findings which have highlighted the 

lost their force given empirical 

Influence of officials in poliCY 

In it ia t Ion, formu la tlon and Imp lemen ta t ion (v Iz. Duns ire 1978 a ,b) and because of 

the the conceptual difficulties associated with separating out policy formulation 

and Implementation (Goldsmith 1980). The notion of officer neutrality has also 

been more d iff Icu 1 t to sus ta in in the poll t Ica lly charged a tmosphere of the las t 

decade, when shrinking public sector budgets have polarised political positions and 

undermined the post-war consensus In which the concept of the 'neutral technocrat' 

flourished. In the 1980's public sector professionals have become the target of 

criticism from both the left and the right in British politics. 

In Chapter One, a range of explanations was Introduced in a discussion of models 

of the operation of the local state. Each of these models clearly has implications 

for the way In which the role of the local government professional Is 

characterised. A form of 'naive pluralist' account -6f'- the state Is for example 

imp licit In some trad it Iona I texts des igned as prescr Ipt i ve manuals for serv ice 

adm In Is tra tors (v iz. LLoyd 1985). Such accoun ts character ise the task of the 

professional as ranging from providing neutral, expert advice, to simply acting as 

a 'conduit' for the communication and Interpretation of the policy preferences of 

client groups to political decision makers (and SUbsequently implementing poliCY 

dec Is Ions In a techn ica lly eff le len t manner). 
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Structural marxist explanations of the state dismiss the notion ot'~he neutrality 

of the official, but fail to articulate clearly the role of the local state or 

that of the state professionaL This is a major shortcoming of such accounts 

;;inee they f,,11 ta pr-avid.. el!planation at any useful level of detail of the 

actors and processes operating within the local state. Cock burn (1977), however, 

in her neo-marxist account of local government activity in Lambeth does attempt 

to explain the emergence of new forms of managerial practice (in particular the 

development of corporate management). Nevertheless, even in Cockburn's work, 

these new forms are ultimately to be attributed to the 'functional imperatives' 

of containing class struggle while sustaining the development of capitaL The 

role of the welfare professional, or any state bureaucrat, in such accounts is 

one of legitimating state power and sustaining economic domination, and the 

significance of the activities of state officials is, therefore, ultimately 

predetermined by the theoretical orientations of structural marxist writers 

rather than grounded in critical analysis of empirical data. 

As we have noted, "the 'dual state thesis', in rejecting the marxist 

characterisation of a monolithic state apparatus, describes political activity at 

the local level in broadly pluralist terms. The role of the local government 

official is not spelt out in this form of local 'neo-pluralism' <pluralism within 

a wider corporatist framework). However, if we take Saunders's (1979) own 

account of deCision-making in Croydon, the role of officials is described in 

terms of a mutually beneficial partnership with elected members in the local 

authority's mediation between central government and local interest groups. 

Nevertheless, as Saunders acknowledges, the relationship between officers"" and 

members In Croydon <where he conducted a study of 'community power') may well 

not hold for "authorities where a radical Labour group is in control" where "the 

bureaucracy does come to impose a strong constraint on the political actions of 

members" <p.225l. Presumably in such cases Saunders regards local government 

professionals as constituting a species of interest group within the local 

pluralist system. However the strategic location of professionals in the 

deCision-making process makes them at least a 

and more plaUSibly might be regarded as 

explanation. 

special case of interest group, 

undermining the_ neo-pluralist 
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Dunleavy 0980, 1984) In opposing the neo-pluralist account, points to the 

similarities and continuities in local government policy across a wide range of 

differing types of local authorities. He argues that if local policy systems were 

Indeed pluralist in operation then we would expect to see a plurality of policy 

outcomes. However, the strength of influence of the professionals, who set policy 

agendae and Intervene In poliCY debates, Is such that analysis of policy problems 

and the range of policy solutions are remarkably similar. 

There are perhaps two potential problems with Dunleavy's analysis which should be 

considered In this context. The first Is that although the major empirical 

illustration of Dunleavy's case, housing, may exhibit centralised, professionally 

dominated policy fashions, the same may not hold for other; service areas which are 

perhaps less professlonallsed and more fragmented as Is the case with leisure 

services. The second difficulty, which has been highlighted elsewhere (Henry & 

Bramham 1986) Is that even If policy communities exist with shared Ideas and 

resources, policy outcomes across local authority boundaries may also reflect 

patterns of Influence of 'junior professionals' and non-professionals whose 

interests will not necessarily coincide with those of their senior, policy oriented 

professional colleagues. 

62 EMPIRICAL srUDIES OF l.OCAL GOVERNMENT PROFESSIONAl..S 

In some recent major studies of local government policy making there has been a 

marked absence of empirical research relating to the role and influence of 

professionals in policy construction and outcome. This is in part a function of 

the difficulty of access, that Is, the difficulty of penetrating the management 

ideology in the officer community which perpetuates cliched notions of the 

respective roles of- officers and members: 
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The relationship between politicians and local authority officers Is 

difficult to study academically ..... The participants are bound together by 

mutual Interdependencles and they are loth to reveal the unclothed realities 

which exist behind the conventional dress. 'The politicians decide policy and 

we administer it', so I have been told In many Interviews with senior, well 

qualified, officers. 'Yes, but I continue; but get nothing In return 

except a bland smile. 

(Hampton 1980: p.8) 

Dearlove (1973) reached similar conclusions and omitted analysis of officer 

activity from his study of Kensington and Chelsea: 

I would agree that their omission from this study Is a major shortcoming, 

occasioned by a lack of research time, and my difficulty In finding a 'way 

In' to study their contribution to the policy process. Many of the officers 

were interviewed but it proved Impossible to break through the cultural 

cliche that they were simply servants advising the all-powerful pollcy

making councillors whose decisions they readily Implemented. 

<Dear love 1973: p.229) 

Similarly Newton (1976), In his classic study of decision-making In Birmingham, 

having Interviewed the great majority of local councillors, considers the Weberlan 

hypothesis of the 'dictatorship of the official' with little reference to officers' 

own explanations of their activities, for reasons similar to those of Hampton and 

Dearlove. 

Newton nevertheless goes on to conclude, on the basis of other evidence reviewed, 

that much of the literature on officer-member relations overemphasises the power 

'of off Icers and underemphaslses that of members who have considerable resources 

to draw on In 'opposing professional opinion. Cockburn (1977) In her case study of 

Lambeth, also argues that member 'Influence on policy, particularly among leading 

members, Is greater than that to be exercised by officer structures within the 

authorl ty. 
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Dearlove concludes that officers are "unlikely to challenge the existing policy of 

the council or what they perceive to be the Ideology of the senior councillors" 

<Dear love 1973: p. 189) while Saunders (1978) describes the officer-member 

relationship which obtained In Croydon as 'symbiotic': 

In that the 'political elite' needs the help, advice and Information which 

only officers can provide, while the officers In turn are obliged to address 

themselves to the Ideological predispositions of the elite members If their 

proposals are eventually to be accepted by the council. Even where policies 

are Initiated and formulated by the officers ." they must generally reflect 

the the values and overall objectives of the 'political elite', and In 

Croydon this Is reflected In the lack of any observable tension over the 

years between bureaucratic advice and majority group preferences. 

However Kensington 

major I ty over the 

(Saunders 1978: p. 224) 

and Chelsea, like Croydon, had had a stable Conservative 

period of study, and as Saunders notes traditionally 

Conservatism has successfully represented Itself as Ideologically neutral, 

particularly in local government (where Conservatives have in the past often 

stood for election as independents). This Ideological neutrality fits neatly 

alongside the notion of the neutrality of the professional offering 'technical', 

'apolitical' advice. Furthermore, where stable political control exists, applicants 

for officer posts who are most likely to be attracted and appointed, are those 

whose values fit most closely with those of the ruling group. 

Randall (1981) reaches similar conclusions in her study of housing policy 

decisions In three London BoroughS for the period 1964-72. Officers, she argues, 

were generally constrained by the broad framework of ruling party values, though 

their advice was not determined by those values since they did occasionally 

promote the Interests of some groups neglected by the ruling group. Nevertheless 

officers were most Influential when their values were congruent with those of the 

majority party group, particularly where there was a single, unified ruling party. 

However Randall also emphasises the point that although officers did not dominate 

the emergence of policy, or policy outcomes, they did exert considerable influence 

in the e labora t ion of po I Icy. 
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The sltuatlen In this present case study differs In significant ways frem the 

autherltles which feature In the studies reviewed here. One facter Is the changing 

centext .of lecal gevernment. It must be stressed again that these studies largely 

predate the per led .of pelarlsatlen .of pelltlcs In lecal gevernment. Fur thermere , In 

the present case study, there are tens lens within as well as between the party 

greups, with mere 'pregresslve' er 'radical' fact lens gaining centrel .of the 

leadership .of the twe majer parties. Pellcy goals are therefore likely to be more 

clearly articulated than they have been In the past In this and perhaps In ether 

authorities. Such a situatlen seems more likely te highlight potential differences 

of Interests between officer and member groups. The autherlty In this case study 

has a Ise had a chequered his tory .of par t y con trb I" so tha t the argumen t tha t .\eca I 

authorities of a given po lit IC.llI hue will attract particular kinds of effleer does 

net hold here. Finally, the studies reviewed fail te account fer the effects of 

tensions and factions within the officer bedy, which may, for example, generate 

differing and conflicting advice. 

Some mere recent empirical work In this field has focused specifically on the role 

and values of prefesslenals in the local government policy process, and ha'.!" been 

concerned to address the effects .of the changing envlrenment on that rele. Neve 

(1977) In his study of chief educatlen .officers, pelnts .out that the ecenemic 

sltuatlen .of local gevernment with shrinking resources Is likely to enferce a mere 

cerpera te sty le .of dec Is len-mak Ing and thus reduce the Inf luence .of Ind Iv Idua 1 

professions In resource decisions. (The study of lecal autherlty budgetary 

precesses reported by Elceck (1986) alse highlights a tendency towards cerporate 

con tre I ever 

prefesslonals 

departmental 

Is med la ted 

budgets.) 

by facters 

Neve 

such 

argues 

as the 

that the Influence of 

type of pelltlcal Issue, 

particularly Its 'perceived saliency' or Impertance, and the level .of lecal party 

political organlzatlen. Where Issues are regarded as having high pelltlcal 

sa llency and leca I par ty pe lit lea I .organ Iza Uon Is mere deve loped, the In fluence .of 

professlenals Is likely te be reduced. Hewever, he alse follews Randall In arguing 

that though pellcy may be decided by party "'lites, chief officers can significantly 

Influence the ferm and quality of service. 

La If In and Yeung (985) argue tha t ch lef .of f icers In loca I gevernmen t "face a 

crisis .of adjustment" <p.43) In learning te cepe with the changing envirenment .of 
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the local government officer's role, On the basis of Inte.~"lews with chief officers 

In twelve authorities they Identify three key features of the chief officer's role 

which reflect the kind of adaptation which officers are making In some authorities 

to accommodate the pressures they are experiencing, The first of these features 

of the officer's role Is that of 'chief officer as professional adviser'. Here the 

adaptation taking place Is a move towards becoming adviser to political groups 

rather than simply to the council, the committee or even the chairperson, This 

manifests Itself In attendance of Increasing numbers of chief officers at political 

group meetings to proffer policy advice, The role of 'chief officer as manager' Is 

also changing with the advent of full-time, politically motivated councillors who 

are Interested In becoming Involved In day to day management Issues. Indeed the 

strength of links between the local authority trades unions and some Labour 

Groups, for example, means that senior officers can sometimes come to be regarded 

almost as third parties In union-local authority negotiations, where they are In 

effect conducted between the unions and the party group. The third area of the 

chief officer's role which has evidenced a shift In thinking Is that of 'chief 

officer as bureaucratic politician'. 

Unlike the more traditional officers, 'bureaucratic politicians' are more 

willing to allow political factors and tactics to Influence their Involvement 

In the political process; are more prepared to give as much weight to those 

factors as to technical or professional factors; are more tolerant of role 

ambiguities; and believe In and relish , close Involvement with politicians 

In deve lop ing and carry Ing ou t counc 11 po IIcy . 

<Laff In and Young 1985: p. 51) 

'0-
Each of these three areas of the chief officer's role, ma~er, professional adviser 

and bureaucratic politician, are reflected In the work of senior local government 

professionals more generally and are taken up In the Interviews conducted In this 

case study, 

Identifying the factors which explain variations In the role and Influence of the 

local government prof.~sslonals and their relationship with local politiCians Is a 

task which Hampton (1980) sets himself In constructing six models of officer 

member relationships. The factors Influencing officer-member relationships which 
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he cites are; the range and size of local provision, the extent of 

professlonalizatlon among officers, the extent of party political organization, the 

extent of sensitivity to public opinion in service provision, and the degree of 

central government Interest or influence. Of the conditions associated with the 

six models he outlines, those which most closely fit the circumstances of the 

present case study relate to that model he describes as 'pluralist partnership'. 

Model A Pluralist Partnershlp.A high emphasis Is shown for every 

charac ter is tic. The mode I app lies to severa I of our large conurba tlons. The 

councillors.pre powerful figures but the officers have to look as well to 

other influences In central government or In the community. Sometimes these 

influences from outside the authority come together In the urban programme 

wf' p~f·tnef·s"'dp 8f-:f"8ngemen ts, Th is rflode 1 can pr-ove d 1 ff 1ell 1 t for- sen 10r' 

officers, particularly as changes in party control can lead to a different 

emphasis in the relationship of people, party and officers. 

(Hampton 1980: p. 12) 

It w III be In teres t ing therefore to es tab lIsh whether the da ta drawn from the 

officer' Interviews supports the description of the officer-member relationship 

an t ic ipa ted In th is mode I 

6.3 THEMES AND ISSUES EXPLORED IN THE INTERVIEWS WITH LOCAL AUTHORITY OFFICERS 

The nature of the empirical work on which this chapter draws Is essentially 

exploratory. A small number of In-depth interviews was undertaken (n=l4.) and the 

samp le drawn is clear Iy therefore not in tended to be s ta t is t ically represen ta t ive. 

There are three principal reasons for the adoption of this relatively small sample. 

First, the dispersion of responsibility for leisure services across a wide range of 

departments means that the selection of a sample frame, even for a single 

authority, would involve a sample of unmanageable size given the constraints of 

time and access. The second difficulty Is that of the lack of comparable material 

in other case studies. Relatively few recent studies of local government 

professionals exist, and for the most part these deal with chief officers rather 

than with a vert ica I sample drawn from with in a sing le serv Ice area. There Is also 
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a significant lack of empirical material dealing with the operation of local 

government leisure officers. Finally, given the problems of access reported by 

other studies, there was a pragmatic concern to avoid the expenditure of 

considerable research effort on what might potentially be a relatively fruitless 

set of interviews. In the event officers Interviewed were for the most part quite 

willing to discuss the realities of their experience of policy development In local 

government. Nevertheless, the relatively small number of interviews allowed the 

time and opportunity for probing In Interviews which generated responses of 

greater detail, and which therefore facilitated the development of hypotheses for 

future research. 

In the local authority under study the major leisure divisions, that Is those with 

primary responsibility for leisure services and reporting to the Leisure Services 

Sub-committee, the Recreation, Libraries, and Arts and Museums Divisions, were 

located within the Directorate of Education. However other sections of the local 

authority, both within and outside this Directorate had responsibility for aspects 

of leisure sevlces. These Included the sections, divisions or directorates of 

Unemployment Services, Economic Development, Social Services, Adult Education and 

Youth and Community Services. Given the exploratory nature of this element of the 

research It was decided that a primary focus on one of the divisions, the 

Recreation Division, would be complemented by interviews with the chief officer 

and a senior officer of the two other divisions reporting to the Leisure Services 

Sub-comm i t tee, and with the ch ief off icers of two other sect ions with a 

'secondary' responsibility for aspects of leisure services (the heads of 

Unemployment Services and of Economic Development). Within the Recreation Division 

interviews were conducted with the chief officer, with officers responsible for 

policy monitoring (the Head of the Research and Administration Section, and the 

Research Off icer), off Icers with opera t lonal responslbi II ty for elements of the 

recreation service (the Heads of Swimming Facilities Section and of Community 

Recreation), and officers with responsibility for facility milnagement (managers of 

two of the local authority's sports centres). 

The principal aims of. the interviews were as follows: 
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(a) to Iden t I fy the po IIcy goa Is advoca ted by In terv lewees, and the po IIcy 

processes preferred (Including specifically consideration of how leisure 

'needs', 'wan ts' or 'In teres ts' shou Id be Iden t If ied, and the ro le of 

politicians In policy construction); 

(b) to generate material for discussion of professionals' perceptions of 

their own Interests and Influence In the policy process and of those of 

other actors (politicians, other professionals, voluntary organisations or 

individuals); 

(c) to evaluate professionals' explanations of the development oC particular 

policy decisions and to compare them with those of local politicians; 

(d) to Identify the affiliations of officers to voluntary organisations and 

to professional associations In the local government field generally and the 

leisure services field more specifically. 

Interviews were conducted employing a semi-structured interview schedule (see 

AppendiX 3). The interviews lasted for between 50 minutes and 214 hours. The 

precautions taken for ensuring the reliability of data were essentially those 

reported In the previous chapter, principally, that is, to assure candidates of the 

confidentiality of the research exercise, and to evaluate responses in terms of 

the plausibility of historical accounts, the reliability of the respondent, and the 

consistency of explanations with the accounts of others. Interv iews were tape 

recorded and transcribed. Transcriptions of Interviews, together with observational 

notes form the basis for the data analYSiS reported below. <See Appendix 3 for 

transcriptions and observational notes of key Illustrative examples). 

It should be noted that the sample selected consists entirely of male, white 

officers. This Is a. reflection of the absence of black or female officers In senior 

positions (or even In junior management) In the departments under study (and In 

most other council departments) and Indicates something of the power structures 

and social milieu of the authority, which, in turn, Is likely to Influence Its 

relationships with client groups and other organizations. 
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6.4 ANALYSIS OF INTERVIEW DATA 

Discussion of the data culled from these Interviews will be arranged under the 

follow Ing seven head Ings: 

- analysis of leisure 'needs', 'wants', or 'Interests', 

- leisure policy expectations and 'aspirations', 

- relationships with politicians In the policy process, 

- officer explanations of the role of leisure quangos In local government 

po IIcy mak Ing, 

- professional affiliations and links with the voluntary sector, 

- explanations of five sample policy decisions, 

explanations of the causes of unemployment and unemployment policy 

asp Ira t Ions. 

6.4.1 Analysis of Leisure 'Needs', 'Wants' or 'Interests' 

During the Interviews respondents were asked the question "How do you Identify 

the le Isure needs of the loca 1 commun i ty?". The a Im of th Is line of enqu Iry was to 

encourage respondents to articulate what they understood by the term 'need' and 

how they operatlonallsed It In the context of their own work; and to gain some 

Insight Into how the respondent went about evaluating different or competing 

needs. In Chapter Two, following Glddens, I adopted the argument that 'wants' were 

related to 'Interests' In that awareness of interests represented not only 

awareness of wants but also of the means of meeting those wants. The term 'need' 

Is used here to denote those 'wants' or 'Interests' which are accepted In a given 

situation or social Institution (Including the political system) as social 

priorities. Such a use of the term need Is akin to what Tltmuss (1968) terms 

'rlghta of citizenship'. As Coalter et al (1986) have pointed out such rights have 

been expanded In post war Britain to incorporate rights to leisure, which one 

government white paper went so far as to describe as "one of the community's 

everyday needs" (DOE 1975). 

It is important to clarify the application of these central terms not only for the 

purposes of conceptual clarity but because their meaning carries with It some 
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prescriptive notions of what constitutes the legitimate role of the professional. 

The acceptance of the notion of 'unpercelved interests' (In the sense of people 

being unaware of some means of realising their wants) might be said to Indicate a 

role for the professional in both raising awareness In the community of the means 

of satisfying wants and of obtaining access to those means. However this approach 

presupposes the avallablllty of opportunities for individuals and groups to clarify 

and art Iculate their wants;' in other words to set the agenda for the work of the 

professional. 

Interestingly when councillors were asked to Indicate how they 'got to know about 

the needs and attitudes of the genera I pub I ie', they ind ica ted a range of med ia 

for communication from the formal, -such as the politiCian's surgery, to the 

informal, such as chatting to people in pubs and clubs, together with such 

considerations as political values. However when some of those same members, 

including all those serving or who had served on the Leisure Services Sub

committee, were asked to describe how they got to know about the leisure needs 

and attitudes of the general public, their response, was invariably that officers 

were the appropriate source for such Information or analysis. This type of 

response was made by all but one of the respondents to whom the question was 

addressed. Even those who In other responses indicated a suspicion of, or 

dissatisfaction with, officer analysiS of needs responded in this way. One of the 

Labour spokespersons for the period of the study provides a fairly typical 

i llus tra t Ion of th is inconsis tency. Th is part Icu lar ind iv idua I who d isp layed a 

distrust of officer policy recommendations in general stlll promoted the notion of 

professional responsibility for defining the leisure needs and identifying the 

le isure at t itudes of the genera I pub lie: 

Well, we're supposed to have officers paid to give us that information and 

you've got to rely on them, and we do have people who are so-called 

professionals .... 

<Labour Counc i1lor F) 

This apparent adoption of professionally def ined concept Ions of ne",d- ,amy be a 

reflection of trust in the. Impartial. professional on the part of 'backbench 
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traditionalists' but for other members it is more likely to be a reflection of the 

absence of any well thought through manifesto for leisure policy. 

Officers in responding to this question used the term 'need' without expressing 

concern for Its problematic nature. However the way the term was applied implies 

a range of concepts of 'need' some of which are mutually incompatible. The range 

of explanantions encountered in the interviews of how needs are identified is 

given below. Although the officers interviewed are concerned with differing 

aspects of the local authority's services, and may be dealing with different client 

groups, the range of explanations is nevertheless striking. They range from the 

expert diagnosis of the professional to the community development approach, with 

no single approach being dominant. 

(1) Analysis of 'Needs' Ortainating with the Professional 

(a) The 'Top Down' Approach. 

Here needs are identified by the professional, the qualified expert. Some 

consideration may be given to expressed demand principally through 

consultation with established user groups, but the emphasis is clearly on 

arbitration of need by the professional. One chief officer for example 

claimed that his principal sources for assessment of need were as follows; 

I've got senior staff who are specialists, and I also talk to 

colleagues in other authorities. I also have contacts in certain areas 

of my work ....... for example the [city theatre) Users Association ..... 

I've also got my own persona) information. I am a member of ... [names 

an international association for the leisure professions). 

(Officer L) 
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(b) Natlonsl Trends. 

This approach was cited by a senior member of the Recreation Division who 

argued that his principal source of Information on changing needs was his 

knowledge of the national leisure services scene. This approach together 

with 'talking to customers' provided the background for decisions about 

needs. 

In terms of customers, potential customers, I would say, talking 

personally, that I get as much from just seeing what's been happening 

natlonally,,-"'.InT "'ierms of trends whether It be commercial or 'local 
0-
- L - • 

authority. ' ... I think we've moved on now from the big research thing 

because It Is a bit theoretical and J would say we're now Into things 

like simply talking ,to people. 

(Off Icer E) 

(c) The Bottom Up -Approach: 

. In common with the first two approaches, this Involves Identification of 

needs originating with staff. However the respondent argued that staff at 

the base of the organisation, those dealing directly with clients, would be 

most likely to be In tune with client needs. He therefore based his own 

assessment of need on feedback from people working at this level In service 

delivery. 

With me It tends to be observation and talking to people' but notably 

not customers myself .... I go by the response you get from some 

managers and committed people who've got Into a certain area, be It 

handicapped people or whatever. 

(Off Icer..D) 
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(d) The Investigative Approach. 

In both the Libraries and the Arts and Museums Divisions, officers stressed 

the importance of user surveys and "opinion testing" as means of assessing 

whether community needs were being met . 
... ;. 

[the chief offlcerl Is very aware of the need to search and 

inves t Iga te in the pub lIc sector. Tha t Is why In our recen t 

restructure that part of the serv.ice was beefed up. . .. They have 

just done a study at the request of one of our librarians of what 

goes In [a particular branch lIbraryl .... and they are in the middle 

of doing a fairly massive piece of work for the Leisure Services Sub

committee at the moment on services to small communities. So much 

more of that stuff has to be done. 

<Officer F) 

Interestingly the emphasis on formal Investigative Oargely posltivistlc) 

research contrasted with the attitude apparent in the responses of the 

Research Officer and a former Head of the Research and Administration 

Sections of the Recreation Division, who argued that having made a 

considerable effort In the mid 1970's to collect such data from user and 

non-user surveys, the results of such work were now of diminishing value. 

Findings tended to confirm what management already 'knew' about who 

customers were without giving .qualitatlve feed-back on why such usage 

pa t terns ex is ted' . 
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(e) Outreach Work. 

This approach moves closer· to a 'client originated' analysis of need but is 

differentiated from community consultation in that it refers to promotion 

of existing services within the community rather than to originating 

service deci,;ions within the community. The respondent who illustrates 

this approach, a facility manager, argued that to market his facility and 

services successfully, his staff had to go out into the community to 

promote them, and in so doing would gain some insight into the expressed 

preferences of local people. 

We're starting more and more to reach out to go out and find out 

what people want. It has been done rather better in the smaller 

centres than it has here. There again the brief is different between 

ourselves and other centres ..... Where we know there is a catchment 

of people in a category that doesn't use the Centre, we are trying 

to get them in '" 

(Officer J) 

(ji) Corporai:jst Approaches to Analysis pf Leisure 'Ieeds' 

The approach adopted in the construction of the annual Ul'ban Programme 

bids is essentially a corporatist strategy. Cawson (1985) differentiates 

corporatism from mere cooption of non-governmental organisations, by 

insisting that corporatist practices are those which "involve ... fusion of 

the processes of interest mediation (input) and policy implementation 

(output)" (p.127). The operation of the Urban Programme involved a strong 

element of corporatism in the sense that some representatives and 

individuals from particular organisations participated in the assessment 

of which bids for funding might best serve the local community, and in 

monitoring the work of some grant receivers, while their own organisations 

were also in receipt of gran t aid from the Urban Programme. These 

organisations were then involved in both 'input' and 'output' in a way 
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which is analogous to other, more obvious forms of corporatism at national 

level. 

The Urban Programme was divided up into a number of programme areas 

dealing with different types of policy or service. Thus in 1983-4 for 

example, there were eleven programme areas unemployment, ethnic 

minorities, community development, economic development, environment, 

health care and the handicapped, the under fives, children and youth, the 

elderly, the homeless, and leisure. Each programme area had a team of 

officers, representatives from the voluntary sector and individuals or 

representative of organisations with specialist skills or knowledge. In the 

leisure programme area this team included, among others, individuals from 

the Sports Council, the Regional Arts Association, the local Play 

Association, . ethnic arts and sports organisati6n~, and the local Council 

for Voluntary' Service. This team screened bids for grants from. the 

voluntary and public sectors. The programme teams were regarded by the 

poli ticians as being particularly influential in the processing of grant 

bids since it was their responsibility to construct a list of schemes for 

consideration by a wider programme area group which included some 

members. Having screened the schemes recommended by the programme area 

teams the programme area groups submitted them (amended or otherwise) to 

the Council via the political coordinators appointed by party groups who 

in this case were the Deputy Leaders of the three parties. 

Since many officers and voluntary sector representatives operated on both 

programme teams which drew up the original recommendations and programme 

groups which began to overlay politicians' priorities, there was 

considerable scope for influencing the outcomes of local prioritisation of 

bids. The general parameters for each programme area were set centrally 

before the beginning of the prioritisation process, but these were also 

based upon the recommendations of the programme area teams and in 

themselves appeared to allow considerable scope for interpretation; 

Strategy statements for each programme area are produced. The 

problem is they are so open-ended that you can make almost any 
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scheme fit the strategy and it comes down to the decision about 

which schemes get priority. 

<Officer A) 

The thinking which informed this approach to deciding on local priorities 

was clearly that local needs, and adequate or innovative responses to 

those needs, would best be decided by the public and voluntary sector in 

pa,-tnership. However it is interesting to note how the voluntary sector 

representatives were selected. 

In - terms of selecting which voluntary sector and which local 

authority sector people are involved, we just issue the broad 

criteria' that th;'-y si;ould have Interest and expertise. It's left up 

to the convenor who he or she would want to be involved. . ... We 

write to the- CRe [Community Relations Councill and CVS [Council for 

Voluntary Service] to give us a list of those who they think ought 

to be involved but it's still up to the convenor. 

(Officer A) 

There is clearly scope here for th8 kind of incorporation of pressure 

group int8rests which both Newton (1976) and Dearlove (1973) note in 

their studies, but the relationship goes beyond mere incorporation. The 

benefit for the authority might be defined in terms of policy input (the 

availability of informed sources in dealing with voluntary sector bidders), 

policy output (the provision of services by voluntary sector organisations 

in ways which are often difficult or impossible for the local authority), 

and the reduction of friction between the authority and those 

organisations directly affected by its decisions. The benefits for the 

voluntary organisations directly lnvol ved in the programme area teams and 

groups include the opportunity to influence significantly local authority 

decisions (even though clearly voluntary sector representatives were not 

permitted to participate in decisions concerning their own organisation). 

The corporatist relationship however involves also a third party, central 

government, which in the form of the Department of Environment and its 

responsible minister can accept or' reject any of the constituent bids put 
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forward once the local authority has finalised its urban programme 

application. 

(Ill) Analysis of Heed Originating with Client Groups 

(a) Response to Demand 

The officer reponsible for the administration of grant aid in the 

Recreation Division argued that since the resources available 
- 0 • •• 

for aid 

clearly outstripped local needs, and since there were no resources for 

developing an analysis of needs, one way of establishing priorities was· 

simply to respond to demand for grant aid until resources ran out. 

I think we tend to respond more to people's demands. I think it is 

because of the resources we've got. We'll sit and we'll wait because 

there is that much demand. ..... they come knocking on the door and 

we'll respond to that rather than say "Look this is the policy we'll 

go out and push i t." 

(Officer B) 

It is perhaps arguable whether or not this constitutes a client originated 

prioritisation of the response to needs. It is certainly the case that 

those less able to promote a grant aid application or those less aware of 

the availability of grant aid are likely to be disadvantaged in this 

approach where the . professional simply responds to expressed demand. 

(b) Community Consultation. 

In contrast to outreach work, the approach adopted here is to seek to 

establish community wants, by consultation with existing community groups 

and to tailor provision to meet those wants. The emphasis is not on the 
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promotion of existing services but rather on adaptation or Initiation of 

serv Ices to mee t loca 1 needs. 

Apart from [another facility manager) I am the only manager who Is 

community oriented. Everyone else Is money oriented. They think the 

definition of success Is hitting your Income targets. I don't. I mean 

you can't Ignore them, but we have certain obligations and 

commitments to the people around us ...... The process we go through 

... Is that the Superv Isors go out Into the streets and talk to 

people, they knock on doors we contact groups, contact people who 

are In contact with groups. The only way to find out' needs Is to ask 

and the first process Is to try to Identify groups and Individuals 

who have some bear Ing In the commun I ty and to ta lk to them, and 101 I th 

a bit of luck you can hopefully Identify some needs and respond to 

them. But it's a difficult process. 

(Off Icer K) 

(c) Community Development. 

It Is perhaps unsurprlslng that an officer with responsibility for community 

recreation should be the Individual within the Recreation Division who 

displayed most concern with establishing opportunities for community self 

determination in provision (cf Haywood and Henry 1986 a & b). Th Is 

respondent argued that the approach was Important not only in respect of 

improv Ing dec is Ions abou t what serv Ices to prov Ide. bu t a Iso in terms of 

the process itself. This type of Involvement was seen as having the 

potential to generate strengths within the community. 

I'm very interested in a sort of liaison and community development 

approach. going to these kinds of people. bearing in mind that kind of 

thing and trying to work with them In meeting their own leisure 

needs ..... Some of our facilities may be very actively useful in that 

process but I believe we've got a wider role than that. beyond our 

facilities for the whole area. So If that means a Baths Supervisor 
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helping a group to apply for a grant to run something In a church 

hall then that In my view Is legitimate. 

(Off Icer J) 

The officer responsible for Unemployment Services also adopted this approach 

to the analysis of needs for the unemployed. 

Who am I to be telling the unemployed what they should be doing with 

their time? But what we might be able to do is to provide 

fieldworkers who would go out to [a council housing estate] and work 

with the unemployed there based on the old, traditional community 

development version. I mean they are a kind of 1980'5 version of the 

old CDP workers. They would work with groups who would then come to 

the Unemployment Sub-committee to ask for money to support their 

schemes. 

(Off icer N) 

6.4.2 Le Isure Po Hcy Expecta t ions and Asp Ira tions 

Off Icers were asked to Iden t i fy the changes In le isure po I icy, If any, they wished 

to see in the per iod of the next five to ten years with In the local au thor i ty. The 

concern here was not with obtaining 'expert' opinion, but rather with establishing 

off icer va lues In the spec If ic sense of po llcy preferences (cf. Walsh et a 1 1981), 

with trac ing relationsh ips between prefe{ed and expected developments in' policy 

among officers, and where appropriate comparing them with those of the councillors 

in terv iewed. 

Immediately prior to the interview period the Recreation Division had drawn up a 

document outlining its goals and projections for the future. Unfortunately, this 

seems likely to have influenced respondents to provide a version of the collective 

response ra ther than th Ink Ing through the Ir own pos It ion In re la t ion to th is 

question. Of the seven officers interviewed' In the Recreation Division, five had 

been responsible for drawing up the document or presenting Its recommendations, 

and it is not surprising therefore that the responses from this Division echo the 
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analysis and recommendations of the report. Of the four principal themes discussed 

below the first three feature In the Division's document. The first two of these 

are relatively straightforward and uncontentlous policy aspirations. The third and 

fourth sets of Issues raised are somewhat more problematic and carry particular 

Implications for the role of the public sector leisure services officer. 

(I) Increased Emphasis on Participation In Recreation Activities, Rather than 

SpectatIng 
.~. ~.-

This was seen as a desirable and anticipated trend by three respondents (officers 

B,E,L>, with the role of the recreation manager seen as both one of the development 

of new products and also one of promotion to extend the product IIfecycle of 

existing services. 

In the future there will be greater emphasis on participation because even 

with increased employment, employment will be more leisurely than in the 

past. There will be fewer physical demands .... I think this Is going to mean 

not just more people jogging or swimming but more people doing things like 

woodwork, basket work and creative arts. 

(Off Icer L> 

Y9u seem to have reached a saturation point In a lot of sports, swimming, 

squash, that sort of thing ... but ... It depends on management of swimming 

facilities. The new promotions, the new schemes. ... A lot of things like 

swimming and parks would have contracted the use of parks, If we carry on 

doing what we do now, but I don't think we will. We will probably open city 

farm type projects. 

(Off Icer B) 

A corollary to this emphasis on product promotion or product development was the 

recognition that the traditional services would continue to fail to attract 

difficult target groups like the unemployed, and this In itself would be a stimulus 

to the development of new services. 
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We think the unemployed will come more to specialist things like sub-aqua, 

water-polo or diving than they will to ordinary swimming. So that means 

offering a wider range of services. 

(Officer E) 

A continuing concern for this and other similar target markets seems likely 

therefore to foster greater diversity of provision In public sector leisure 

serv1ces. 

(ID Increased Use of Non-specialist Community Facllltles as Venues for Promoting 

leisure Opportunities 

This Is simply the extension of existing poliCies such as dual use which are likely 

to be given special Impetus by the difficulties of attracting funds for specialist 

provision. Three respondents (officers B,E,L> cited this as a desirable and likely 

emphasis for future policy: 

think one of the areas we will hopefully expand on is more extensive 

recreation use of community facll·iUes outside Recreation, things like schools 

and colleges, because It fits In as well with a national Sports Council aim. 

th ink we will go In for more non standard fac i I it ies, whether It's jus t a 

meeting room. 

(Officer B) 

<Ill) Clarification of the Relationship Between Financial and Social Goals. 

A number of the responden ts expected the loca I au thor i ty to c lar if Y Its po lIcy 

pos i t ion In terms of the re la t lonsh ip between f Inanc ia I and soc ia I pr ior I ties 

(respondents D,K,J ,D which was seen as a major pollcy tension or confusion. However 

there were differences between respondents in terms of the kinds of balance 

desired and these were most clearly reflected in the responses given by the two 

f ac i I i ty managers inc luded in the samp le. These two ind i v idua Is were se lected for 

the sample because of the contrasting roles which their facilities played in the 
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hierarchy of local sports centre provision, with one being responsible for a well 

established facility of regional importance, the other being responsible for a small 

group of community sports facilities. In the former case the manager of the 

regional facility felt that the pressure on local authority budgets would and 

indeed should promote a more positive approach to commercialism on the part of 

public sector managers involving a greater decentralisation of decision-making to 

cost centre heads. 

I'd like to see a more commercial policy applied to the service. We don't sell 

our product at an economic, marketable rate. It is still oversubscribed for 

those who can afford It and would pay more .... We've started making strides 

In that direction, banging up prices at peak periods. Part of our problem has 

been the British tradition of providing public recreation at rock bottom 

prices. 

(Officer J) 

His colleague, while agreeing that the pressures on local government were such that 

greater emphasis on commercial operation was highly likely, argued that this was 

not necessarily to be seen as desirable. 

The area I do see expanding is for us to be a lot more commercially oriented 

and be much more professional so we can compete with health clubs and 

squash clubs and the like. .... I see us mov ing towards mak ing more money bu t 

making more money at the expense of the social service we offer and that's 

sad. We're going to be under a lot of pressure to do that. We're already 

under a lot. of pressure now which In certain ways is breaking up my 

philosophy of recreation provision. 

(Officer K) 

These concerns were echoed In the comments of the Libraries staff who pointed to 

the pressure on their service to obtain revenue from those services for which, by 

statute, the local authority was allowed to make a charge. 
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(iv) The Future Role and Function of Local Authority Xanagers 

The tension between social and financial goals clearly has implications for the 

role which management should play in developing future services, as well as for 

the form such services should take. Respondents in general expressed an awareness 

of the changing nature of management in local government, particularly in the 

field of leisure services as a n.o!)-statutory., revenue generating service. A number 

of officers in the Recreation Division, for example stressed that the managers 

.. _.~uld be more proactive in their work, contrasting this approach with the 

traditional "caretaker' style of public sector· leisu':'e management in which 

managers were said to adopt a wholly product oriented and reactive approach" to 

their jobs. 

We need to change some of our attitudes. We still see ourselves as 

caretakers rather than helping people to provide their own services. Why 

should sports centre staff be stuck in a centre if they are concerned with 

sport? It's what's happening with blacks. We know they are not coming into 

our places in proportions they ought to. What they are doing is going into 

their own facilities. What .they do need is professional help in setting up 

their own place - getting money, applying for money, putting contractors in, 

hiring coaches Can we heli),lhem to do that themselves? 

(Officer D) 

But more and more we are allowed to manage. Perhaps four or five years ago 

managers were not managing. I'd even go so far as to say that even the 

managers were caretakers. There was no thought about development, 

programming, clientele, who they were providing for .... It was just a case of 

get them in, get their money, get them out again. 

<Officer K) 

However the role of leisure managers was seen as developing in two distinct 

directions, towards a more socially proacti ve role and towards a more financially 

proactive role. Managers were becoming more proactive in terms of attracting 

disadvantaged target groups, and adopting new approaches in order to do so. 

However they were also being given a greater degree of autonomy in some respects 

in for example being allowed to vary prices in order to either increase revenue 

or increase usage without losing revenue. 
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We have flexibility In pricing. The policy mentions maximising Income, but 

the rider to that has been maximising usage .... We've had that for two or 

three years but never actually used It except at [one local sports centrel 

where they were funded differently and had more freedom. But now there isn't 

one facility Indoor or outdoor that doesn't use it for promotional purposes. 

(Officer E) 

There was evidence also of cooperation with the commercial sector In a scheme to 

develop In partnership a profit-making water slide within a leisure centre, a move 

which In part would seem to have been inspired by fears on the part of management 

that the centre might be privatised. 

Take the slides, my motive for putting those In was purely commercial. I 

responded to the sabre rattling that occurred almost two years ago .. There 

were threats that because the Sports Centre was costing so much ... they 

were going to look to sell It off. ... In response to that I set about looking 

for ways of significantly reducing the deficit, not with a thousand pounds 

here or there but with a wallop, and I saw as a possible option, the 

Installation of a commercial attraction, water slides. 

(Officer J) 

The financial squeeze may well have resulted in other achievements in terms of 

efficiency and cost cutting. 

Some of our services can break even or make money. One of the areas we've 

recognised is catering. We've got specialist baths managers but they weren't 

necessarily any good at catering if we're honest. What we've done is brought 

In our own catering experts. We've looked towards present Ing products better, 

Improving staff attitudes, streamlining lists of available products, but 

presenting them better. Takings have gone up considerably .... 

Other areas where you can up the price for a different type of market, for 

example saunas, we've improved the product put In better staff, put on a 
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special offer, reduced the price, doubled the users and then put. the price 

back up and people kept coming. 

(Off icer E) 

The change In role however was potentially more revolutionary than simply the 

development of more market oriented practices. The Leisure Services Sub-committee, 

for example, was presented with a proposal' that the council investigate ways of 

developing and marketing sporting hOlldays In the District, and of cooperating with 

a commercial company In the manufacturing of sports equipment using the name of 

the District for brand Identity. 

[the chief officer) has spenJ; the last few weeks wor,klng almost· totally on 

job creation. One thing is a sports bag factory, which made the banner 

headlines in [the local paperl. He has got somebody Interested in setting up 

a factory in the City to sell [sports goods with the District name) rather 

than say Adidas .... That received support from the Tories but less so from 

Labour so it was referred to Economic Development Sub-committee. What he did 

get support on totally was sports holidays. 

(Officer D) 

We can crea te jobs by crea t ing work. We know tha t peop le go to the Cos ta de 1 

Sol. They've spent £20 million to fly folk from this region out. Why aren't 

we flying people in to spend money here to create jobs? People laugh when 

you say I'm going on hollday to [this city), but they don't laugh when you 

say I'm going on a riding holiday or an archery holiday. Where you go isn't 

always important .... If you were advertising In Hanover that chlldren can 

improve their English and learn a sport, go on a barge or Whatever, they'd 

say, "I'd enjoy that!" It's got to be marketed. Somebody then has got to cook, 

somebody has got to coach and so on. And some of those econom Ic schemes 

would go towards meeting social needs, because some. social needs exist 

because people haven't got jobs. 

(Off icer L> 

The expansion of existing roles in local government leisure management however was 

not res tr Icted to those areas pr Imar ily concerned wl th a Ilev ia t Ing f Inanc la I 
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problems. There was evidence also of a concern to go beyond traditional forms of 

prov Is Ion, and In part Icu lar to promote a range of commun I ty recrea t Ion 

opportunities, Including the promotion of ethnic arts projects, schellles for the 

unemployed, community self help schemes and so on. The officer responsible for the 

administration of cultural grant aid for example notes how weJi established 

organisations concerned with the high arts in the city are in decline while ethnic 

organisations are increaSingly receiving recognition from the local authority in the 

form of grant aid. 

The contraction has come very much in the field of music organisations ... 

groups started about a century ago which are now going out of existence .. 

which I personally regret. There Is much more help given towards ethnic 

groups. They are coming along for help with a festival, concerts that sort of 

thing ... five or six years ago that sort of thing didn't happen at all. 

(Off icer H) 

Similarly the Recreation Division had set up a Community Recreation Section In 

recognition of the growing social needs of an Industrial city In decline (although 

It had subsequently also effectively disbanded it by falling to replace staff who 

were leaving). 

I feel the Community Recreation Section has tried to be far more proactlve 

in terms of positive discrimination because that's what we were brought Into 

the D Irectora te to do and we were there to encourage managers and to 

develop opportunities for various disadvantaged groups. So we have had a 

policy of positive discrimination towards ethnic minority groups, the 

unemployed, elderly, handicapped and housing estates. These were very much 

our target groups but to achieve that you've got to change staff 

attitudes and make them realise that they can work far more for their 

commun it ies. 

<Off icer J) 

These innovations in working practices are consistent with the explanations of 

organisa t ional change promoted by contingency theorists (Lawrence and Lorsch 1967, 

Burns and Stalker 1961) in that the changes In the local authority's working 
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environment which has become recognizably more volatile In financial and social 

terms have been accompanied by the erosion of rigid bureaucratic practices. 

Delegation of authority to vary prices to managers, the challenging of traditional 

modes of officer-member communication, and cooperation with the commercial sector 

are examples of the response of the organisation to the difficulties It faces. For 

some managers this change has not gone far enough. 

If I'm given £100,000 to run a pool that's what I must work within. But .. 

the cream on the cake for me would be, If I work to a ·net budget that is 

less than that I feel two things should happen. First some of the money 

should be reinvested Into these facilities. But I also feel some of the money 

should be paid back to the council's employees, because when you look at It 

they're paid a pittance, pool attendants or even supervisors, for doing a 

very responsible job. 

(Off Icer E) 

Taken together these changes represent attempts to overcome some of the classic 

dysfunctions of bureaucracies - Inflexible behaviour, reduced Incentives for high 

personal achievement, displacement of goals, poor internal and external 

communications, and a lack of adaptive capacity. Such changes will invariably 

involve a reduced capacity for accountability, but this seems an inevitable 

corollary of allowing officers greater flexibility to respond to situations in new 

and often experimental ways. Typical of this changing balance between flexibility 

and accoun tab III ty were the commen ts of an off icer concerned with deve lop Ing links 

with voluntary groups serving the needs of the unemployed. 

I think the council in the past and some officers have had a schizophrenic 

attitude to the VOluntary sector which was that If £100 went missing in a 

scheme in the voluntary sector then the scheme must be closed down and that 

was a great disaster; whereas every year .. the council gets its spending 

wrong, we overspend by millions and no~ne seems to worry about It 

(Off Icer N) 
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(v) Local-Central Relations 

One final Issue which represented a common concern expressed In the Interviews was 

the growing Influence of central government In local affairs. This was seen as an 

undesirable trend likely to continue. Comments took the form of either generalised 

concern about the effects of government initiated funding squeezes on local choice In 

mainstream 

decisions 

Programme. 

funding, 

about how 

or a more specific concern about 

money should be spent locally, 

government 

particularly 

Involvement In 

In the Urban 

One of the effects of reduced sources for mainstream expenditure, concurrent with the 

availability of special funds, from sources such as the European Community and the 

Urban Programme, was the 

the expansion of funding 

shrinkage In what was seen as basic 

for things which by definition were 

provision accompanied by 

seen as 

service areas. The Arts and Museums Division provided an example 

thinking. 

marginal 

of this 

in some 

kind of 

Opportunities for doing new things with 'funny money', money not Included In the 

base budget are Increasing. There Is more and more use of Section 11, of Urban 

Programme, of MSC. We're expanding here In response to what we know to be the 

needs of the community. That's great while It lasts. A good example Is the Oral 

History Project, and Community Arts which was originally Urban Aid and Is now 

part financed by the local authority and part by the DOE. That's great, but 

where we have a real problem is In curatlon, preservation and conservation, the 

core service. 

<Officer Cl 

However at least one officer noted the value of non-mainstream funding In allowing 

room for experiment, getting beyond routlnlsed budgets and methods of working. 

think we have got to find other ways In the authorl ty [than the Urban 

Programmel of swaying malnllne services to respond to the sorts of things we are 

able to do In a very small way In the Urban Programme, and to be more directly 

In touch loll th the local communi ty In one way or another; so that as the Urban 

Programme fizzles out (as far as new projects are concerned) we have got 

something in the leisure area to put In Its place, some way of 
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being more responsive to local need and demand. 

<Off Icer F) 

6.4.3 Exp lana t10ns of Off leer-Member Re la tlonsh Ips 

A range of explanations of the roles of officers and members was evident In the 

responses of officers. As we have seen the traditional explanation of the offlcer-

member ro les characterises the off Icer as proffering expert, neutral, technical 

advice on policy options and members deciding on which of those options to adopt. 

Qualified versions of the traditional explanation were expounded by some officers, 

though with acknowledgement of the difficulties of milkIng this work In practice .. ' 

However others Interviewed clearly saw the r,n,ective roles In different terms and' , 

four types. of explanation are Identified below. 

(a) The Nee- trad I tlona 1 Model 

Though none of the responden ts ac tua 11 y argued for the trad It ion a I no tlon of 

officer-member relationships as such, a significant proportion of the officers 

Interviewed regretted the growth of member influence in decision-making, and 

clearly resented 'unwarranted Interference' with their own sphere of professional or 

managerial competence, 

If I was a doctor and I said "You're suffering from appendicitis. You'd better 

go to hospital" the patient accepts It because you're a doctor or a dentist. 

But If you're a professional local government officer specialising In a 

certain field people can stand up for an hour or two hours debating .whether 

the dec Is Ion you gave was the r Igh tone, 

<Off Icer Ll 

I k~ow It's the same In virtually every local authority where you've got the 

butcher, the baker, the candlestick maker who are In effect making major 

decisions and when you've got professional people In the job with a lot of 

experience, a lot of knowledge, and they can perhaps be overruled ... It makes 
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a mockery of the whole situation. 

(Officer K) 

The 'objectivity' of the professional was seen by one officer as In stark contrast 

to the 'Irrational self Interest' of some politicians. 

Members very rarely disagree with a professional officer on the grounds that 

they don't th Ink the adv ice is accura te. I t Is usually because there Is a 

political Interest which can be served by not following that advice, which 

can be of advantage to them Individually or collectively on a political basis 

(Off leer L> 

One facility manager who had worked In three local authorities (a Conservative 

controlled borough, a Labour controlled metropolitan district, and the authority In 

this case study) suggested that member 'interference' with managerial decisions, 

day-to-day operational activity was greatest among Labour members and was 

particularly evident in Labour controlled authorities. He argued that the area of 

managerial autonomy should be widened and that impinging on managerial autonomy 

s imp I y demo tI va ted manage men t . 

When I was in [the Labour authorltyl It was a little bit more moderate than 

I t Is now. One of the th Ings wh ich encouraged me to leave .. was member 

interference. They might as well have not had officers paid at senior 

off Icer, pr inc Ipa I of f leer leve 1 because effect ive Iy they were act ing as tea 

boys. It was more than member Involvement it was member Interference. 

Constantly in and out of the facility, demanding to know what you were 

doing, what you were doing next, when you were going to implement that 

minute from yesterday's meeting and I found. It pretty unbearable. 

(Off leer J) 

The term 'neo-traditional' is used here because although it Is recognised by 

respondents that roles could not be defined In the clear cut, mutually exclusive 

character Isa t ions of the trad I t Iona I mode I, there was s t i I I adorn inan t emphas Is ·on 

the preemlnence of .professlonally legitimated policy advice. Three of the five chief 

officers claimed that theIr policy recommendations when made to committee rarely, 

The Politics of Leisure and Local Government Leisure Policy Page 251 



Chapter 6: LeIsure ProfessIonals and the PolJcy Process 

If ever, are seriously questioned (though one of them felt this to be a worrying 

feature). Indeed one of these three chief officers described how he took great 

pains to ensure that his advice was heeded. 

By the time I go to the comm i ttee I've been to the leader and a 11 the 

Important people and had them In for a chat. If I go to committee it's to get 

approval for something. You might put one or two things on the agenda which 

It doesn't matter If you lose, because It's good for discussion to take place. 

Bu t to say a terr Ib le th Ing a lot of the th Ings I'm invo Ived In are too 

Important for democracy ... by the time you've waited for people to vote 

you've lost twenty or thirty jobs. 

(Off Icer M) 

The neo- trad It Iona I mode I Impl1es tha t, whether the re lationsh ip Is adversar ia I or a 

form of limited partnership, professionals constitute the dominant group In the 

relationship. Of the relatively small sample interviewed, approximately half 

(respondents C,E,H,J ,K,L,M) gave explanations of officer-member relationships falling 

with In th Is ca tegory . 

(b) Partnership Model 

The not Ion of separa te po II t ica I-adm in Is trat Ive spheres of act ivl ty was rejec ted by 

some officers who characterised their working relationship with members (or the 

re la t lonsh Ip to wh ich they asp ired) as one of partnersh ip wl th over lapp Ing ro les, 

Invo Iv ing members in opera t iona I dec Is Ions and off icers In policy formu la tlon. 

The operation of the Urban Programme In the District had constituted one area of 

work which had brought together officers and members to work on a common set of 

problems, occasionally with overlapping tasks (such as seeking background 

Information on grant applicants). The officer most centrally concerned with the 

construction of the authority's Urban Programme submission saw his relationshipJ 

particularly with senior pol1ticians, as one of partnership in putting together a 

package which both reflected their pol1tIcaI priorities and would gain approval 

from the Department of the Environment. Similarly, an officer from one of the 
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leisure divisions who had been brought in to work on the leisure area of the 

Programme found the experience of working more closely with members a refreshing 

change from the adversarlal relationships of the neo-traditional model, which he 

had experienced In some of his regular duties. When interviewed he provided an 

extract from a report he had written for members for other purposes which 

reflected how he felt officer-member relationships had been developing and how 

they might change. It is worth quoting this extract at length. 

"We see the present management climate of the -Autli",.lty as one of the 

biggest obstacles to effectiveness, progress and responsiveness to change 

throughout the Council's work. This climate is in our view characterised by 

unclarity, distrust, back-biting, back-stabbing, abrasiveness, confrontation, 

egocentric mischief and dysfunctional games playing. If the Council embraces 

the principles Of Area Management and a new Programme Area approach, this 

constitutes virtually -a fresh start in the management of the authority - and 

therefore an unique opportunity to move to a management climate likely to 

bring about the best, Instead of the worst, in everyone. The challenges and 

threats facing local government at this time are of such magnitude that such 

a fresh climate is surely worth striving for. To attain It would mean - for 

people in all parts of the Authority, but mainly for the most senior officers 

and Members - breaking with the habits of a lifetime. It would mean a 

switch, from the top downwards, to a creative, collaborative, mutually 

supportive, open, honest and trusting, resilient and energetic approach to 

each other and our work. Such a new style would in our view lead to the 

work of the Council being - and being seen by the outside world as -

product Ive, progress ive, r isk- tak Ing, flex ib le, 

climate would be free of negative conflict 

con fI ic t, wh Ich is hea I thy) and wou Id be 

productive ly." 

trus ted and happy. Such a 

(as d ist inc t from pos i t ive 

conducive to facing issues 

The partnership approach was seen by some as not merely a means of building up 

good relationships but also of speeding up deCision-making processes by dint of 

regu lar consu I ta tlon with members wh Ich wou Id flag poten t ia I prob lems in time to 

dea I with them before they became major issues. One respondent gave the example of 

having been Instructed to make savings, and doing so by proposing to close 
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.".-(..~-, ~ 
fatlllfies which were under-used and which had catchment areas overlapping with 

similar, better used, neighbouring facilities. This seemed to the officers Involved 

to be the only way of making the order of saving required In the time available. 

However, when put to Committee, this caused considerable disquiet leading to delay 

In Imp lemen ta t Ion. 

Even the Cha Irman of Le Isure Serv Ices was unhappy when she saw wha tit 

meant and all those hundreds of letters she was getting complaining about 

what was happening. Then It dawned on her how bad It was. Now I personally 

don't think It was all that bad. We would almost have had to do it anyway .... 

with members I don't think we get Involved early enough. I think we're going 

to have to get that better and work more closely In the future. 

(Officer G) 

Within the Recreation Division the advent of 'full time' Labour members with 

specific Interests In the recreation field had Imposed a new off Icer-member 

relationship In some areas of the Division's work. One respondent felt initially 

that this was detrimental to the service but as relationships were established with 

the new politicians, he came to welcome this new departure. 

Members are very much more work Ing members than people who give up a few 

hours a week to rubber stamp things. That's really In the past In [this 

authority]. .... Originally I didn't [th ink this was a good th ing) because the 

problem we got was, we are individua 1 experts - take theatre, we've got 

theatre experts for that. The problem with members when they first got 

Involved, they were all experts. They all knew the answer and It was wrong. 

But to their credit, members, after two or three years of more Involvement 

In day to day working, now, rather than make a decision, they ask officers 

and get more information. 

<Off leer B) 

As we have already noted one feature of the neo-tradltlonal model which was under 

cons Iderab le s tra In was the conven tion of member commun Ica t Ion with off icers in a 

depar tmen t through tha t depar tmen t 's chief officer. Members, particularly newer 

members, expressed concern that this meant that the chief officer could effectively 
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control the Information they received about his department. Members. therefore 

resorted to communicating directly with middle management. This in Itself caused 

difficulties for some officers who were being pressed by their chief officer to 

observe the convention and by members (particularly the more perSistent, full-time 

members) to break with It. At least one officer flouted the convention against his 

chief officer's wishes, and other respondents argued that relationships with 

members would be more productive If the convention were to be Ignored. 

In all five respondents (officers A,B,F,G,D promoted a partnership model as an 

appropriate prescription for officer-member roles. 

(c) The Quasi-Political Relationship 

One officer within the Recreation Division sought to communicate directly with the 

major political groups, and also indirectly through officers with 'political 

contacts' in order to further policy goals to which he was committed. He cited an 

example of action taken when the Division appeared to be "dragging its feet over 

the race issue". 

On 'race' there were a couple of things I didn't agree with the way it was 

going when [the chief officerl was going to take things to the Leisure 

Services Sub-committee or whatever. So I would let [the officer responsible 

f or race re la tlonsl know 'D id you know th is was com ing up next week. Have a 

look at it. It m igh t be dodgy. He wou Id be s tra igh t then on to [two lead ing 

po I it ic ians from the major part iesl who backed him and th Ings wou Id be 

withdrawn from the agenda within minutes of the meeting starting. 

<Off icer D) 

This form of officer-member relationship is not so much a case of officers 

becoming involved in the political process in advising members on policy goals but .-. , 

rather took the form of lobbying for specific purposes and, where reqUired, 

tailoring arguments to be consistent with the values espoused by the two major 

groups. 
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You don't con members, you write a report geared to their beliefs, what you 

think will get the thing through, especially in our field. I mean you haven't 

got any strong party political support for what we do ... not like say 

housing. 

<Officer D) 

The practice of actively seeking out influential members, directly or indirectly, 

would seem to have caused some friction in the DiVision, and was opposed by the 

chief officer. According to the officer concerned it was eventually conceded that 

such contacts could not be effectively suppressed. 

This type of contact between middle management and the newer 'prominent members' 

or 'political aspirants' was fostered by the failure of the traditional formal 

communication networks to fulfil the needs of policy oriented politicians and 

officers. However what has been described here is different in kind to the 

partnership model or the policy adviser and political adviser models described 

below, because the focus of 'discussion' is the policy goals espoused by the 

individual officer concerned. 

I get the job of writing a report for committee - it will be somebody else's 

idea, but if I believe in it it will be a strong report. I will work for it, 

not just write the report. If that means seeing members then I will. 

<Officer D) 

(d) Policy Adviser to a Political Group 

The officer as policy adviser to party groups has become a fairly common feature 

of local government in the 1980's, particularly in Metropolitan, and the larger 

urban Non-metropolitan Districts. The presence of chief officers at group meetings 

was very rare even a decade ago and is still to some unthinkable, a breach of the 

principle of impartiality on the part of the administration. However more recently 

some authorities have begun to appoint assistants to political group leaders, and 

at least one authority, Walsall, attempted for a period to screen the party 

affiliations of new appointees and invited only those with socialist sympathies to 
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apply for posts. A more moderate line was adopted by the authority fn the case 

study. Leaders of the two major parties sought to acquire policy advisers by 

Inv I t Ing ex is tlng employees to take on add I t ional respons Ib I 11 ties for adv is Ing one 

of the two groups. Two teams of four officers were established and one officer In 

each team took on the ro le of persona I ass Is tan t to the group leader (in add it Ion 

to his existing duties). 

One of the sample of officers Interviewed had taken on the role of leading the 

officer group attached to the Conservative Leader. 

am PA to the Tory Leader and that is an official appointment; So I head up 

a. -team of officers drawn up from throughout the authority, a team of four, 

and I am .. whe ther you wou Id ca 11 I t persona I ass is tan t or po I it Ica I 

assistant Is a moot point. For example In two weeks time I am off to spend a 

day at Central Office working to find what links we can make with their 

local government people and so on. 

(Off leer N) 

Interestingly party affiliation was not one of the criteria considered in making 

this appointment. The officer concerned had also worked closely with the Labour 

administration when in power on the development of the District's nuclear free zone 

po IIcy and had been a member of Labour's "Na t Iona I Nuclear Free Zones Comm i ttee". 

In that sense at least the appointment was not a political one. 

I would rather work for a dynamiC Tory than a slow Labour member, and I 

would rather work for a dynamiC Labour member than a slow Tory. So I am 

really a career bureaucrat. I don't care who I work for as long as they're 

dynamic. There Is considerable self interest for me in this because if people 

like [the Labour and Conservative Leaders) are not able because of their work 

commitments to work for council, then we'll end up with a lot of councillors 

who are geriatric and not dynamic. 

<Off leer Nl 
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(e) The Political Adviser Role 

The role of policy adviser to political groups should be differentiated from that 

of po II t lea I adv Iser which sees the off Icer steer ing the po lit Ical th ink ing and 

policy development of the party groups. There were no officers In this sample who 

fell Into this category in the role they adopted. Examples are likely to occur 

however where there are political appointments made (formally or Informally) or 

where off Icers are members of a loca I po II t ica I party. In th Is case the off Icer is 

seen as a legltmate member of the political community and one with particular 

expertise In a given area of policy. Political appointments are rare in British 

local government, though the Labour Group -fn the G.L.C. for example did appoint an 

adviser to the Labour Administration on cultural policy, whose appointment was to 

be for the duration of Labour control of the authority. It is however rather more 

difficult to assess how common local party membership Is among local government 

officers. This may well accord even greater political Influence to an officer who 

occupies a strategically important position within the local party, especially in a 

Labour controlled authority, given the democratic nature of the machinery for 

policy discussion espoused in that party's constitutional arrangements. 

It should be stressed that Individual officers may well not conform to a single 

category of role, but may vary their behaviour according to the situation. 

Neverthe less, these ca tegor ies of off icer role (w i th the except ion of the f ina I 

category) are based on officers' explanations of the approaches they have adopted 

for dealing with the difficulties of establishing 'professional relationships' in a 

si tua tion where tradl tional plat itudes about the separate spheres of adm in istra t ive 

and political responsibilities have become increasingly difficult to support. The 

range of officer roles discussed is itself Indicative of the pressures for change 

within the current environment. Some officers are resisting that change, or 

stressing the need for greater powers for the professional if services are to deal 

effectively with the social, economic, and political difficulties which face them. 

Others recognise the power of the local government professional as part of the 

problem of service development which has, in many cases, failed to meet the needs 

of the most disadvantaged and alienated the communities it was supposed to serve. 
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64-4 OFFICERS' EXPLANATIONS OF FIVE POLICY DECISIONS 

In order to permit some comparison with members' accounts and to establish 

officers' perceptions of policy decisions, respondents were asked to describe the 

process which was gone through In reaching a decision In each of five sample 

policy Issues. Respondents were asked specifically about the arguments marshalled 

and the factors which, and Individuals who, were significant In reaching declsons on 

these Issues. 

(a) The City Theatre 

The decision to allocate capital for the renovation of the city theatre was 

significant for the substantial amount of money Involved at a time of cutbacks In 

revenue and capital budgets, and because of the route the decision took going 

virtually straight to the Management Special Sub-committee, which had special 

executive powers to commit the Council to expenditure. 

The background to the decision as described by councillors was discussed at some 

length In the previous chapter. However officer accounts of the process tended to 

complement members' by providing more Information on how the Issue came to reach 

the political agenda In the way that It did, the processes that were gone through 

and the officers who were Influential In steering It through the pre-commlttee 

stages. 

The process of submission of this proposal to the Management Special Sub-committee 

was a complex one and Is best described as a chronological series of events. The 

process began with the Labour administration of 1980-2 seeking 'service reviews' 

from all directorates with a view to assessing future policy 
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developments. The chief officer and the Divisional Management Team for Recreation 

saw this as an opportunity to encourage members to think about growth in the 

leisure field, and accordingly submitted three areas for consideration as 

candidates for service area reviews. All three were accepted (relatively few were 

submitted by other Divisions) and the first area to be tackled by the Division's 

Research Section was that of 'entertainments'. 

The major area of difficulty for the Entertainments Section was clearly the city 

theatre whicb was in danger of closure. The Research team therefore spent 

considerable time with the Head of the Entertainments Section talking through the 

problems of the building and establishing what he thought would be desirable 

features of a refurbished city theatre. 

Wha t other directorates did was to produce a two page report saying what 

the service was. They thought that was what you had to do. We saw it as an 

opportunity to get a hell of a lot out of it we saw them as an 

opportunity to get what we always wanted. So what we did first off was to 

meet [the Head of Entertainmentsl took a tape recorder and got him to talk 

about what entertainments should be like in the centre of [the cityl. We 

encouraged him to gD for the best, to not think what was practical. Vie had 

a fairly clear picture of what he thought Entertainments should be like. We 

used to meet him once a week without fail. 

<Officer D) 

Accordingly an architect was commissioned to draw up some preliminary plans 

which were incorporated within the the Entertainments Review which was 

subsequently submitted to the Education DirectDrate's Service Planning Team. 

They were just astounded with what we came up with ,," we used comics and 

engaged hostesses and things like that. Vie were up til two or three in the 

morning preparing [the presentationl and then back at seven the next day". 

by that time we were all totally committed to it. 

(Officer D) 
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The Education Service Planning Team however were unable to promote the proposals 

any further and the off Icers who prepared the review took advice on how to 

progress the scheme from officers outside the Education Directorate. They were 

advised to enlist the support of the Chief Executive In taking the scheme straight 

to the leaders of the political groups. The chief officer who up to this stage had 

simply approved the Review and had not been directly Involved In Its presentation, 

was drawn In to approach the Chief Executive with a view to putting the item on 

the po IIrca I agenda a t the' h Ighes t leve I. 

people just didn't know what to do with it. I mean you just can't come up 

with a proposal to spend £15 million (which It was at the time) like. that. 

<Off leer B) 

The Chief Executive arranged for a brlefer, more factual presentation to be made to 

a Managemen t Specia I Sub-comm I t tee and then adv ised members tha t they wou Id have 

to dec Ide to either spend the money or c lose the thea tre. In th Is case as In 0 thers 

"the Chief Executive played a pivotal role" <Officer M). The small Sub-committee of 

prominent councillors agreed In principle to the expenditure though subsequently 

there was a considerable and adverse reaction on the part of both some members 

and some officers. 

The officer opposition was perceived as originating largely from within the 

Education Directorate. 

Then there were some things that went wrong, mainly officers who thought 

"What's going on here? You should have gone througlYjlroper channels through 

Leisure Servlees Sub-committee to Education Committee to Management 

Committee .... so officers started causing trouble then and they were 

speaking to certain politicians and It all got party political. ... They knew 

damn well if we'd gone through proper channels we wouldn't have got it 

That's when some of us got to work In other areas. So we were seeing 

[politicians) in pubs. We started to persuade them, to put our case. 

<Off leer D) 
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There are a number of points to raise with reference to the officers' .accounts of 

this decision. The first Is that the explanations of how the project was progressed 

are drawn predominantly from the two officers in the Research team who were 

centrally Involved, and the two chief officers who were Involved In progressing the 

project In the later stages. These accounts are however substantially In agreement 

on aspects of the case common to each of them. Where details are given In one 

account on Iy, as Is the case with off Icer D's descrlpt Ion of social meet Ings with 

members, there Is some corroborative evidence from the councillor Interviews, and 

some supporting circumstantial evidence also. 

The second point to emphasise Is that officers chose dlff~nt, perhaps even 

Incompatible arguments in promoting the scheme within the two major party groups. 

We've tended to go towards Tory support by emphasising the commercial 

support towards It The Labour Group were the ones who were least In 

favour. So I sold it to them on the Idea of a people's theatre ... we spent a 

long time with ... the Labour Leader ... to persuade him that we weren't after 

this sort of posh theatre with opera and ballet In it for the upper classes 

... What we've got In practice Is something dlfferent.· ... In practice to 

achieve the Income targets we'll have to get in things that will sell and 

that's the only criterion on which the theatre will be booked .... You can get 

the Royal Ballet and their loss guarantee might be £20,000 far more than a 

variety act, but you know that you can charge far more, £10 a ticket and fill 

It. 

(Off Icer D) 

This seems a clear example of attaining departmental goals by accommodating the 

values of politicians In the rationales rehearsed on particular occasions. 

The third pO.int to make in respect of this particular decision Is that the location 

of Recreation within the organisational structure, that Is within the Education 

Dlrectora te, and the location of the Leisure Serv ices Sub-comm i t tee wh Ich reports 

to the Education Committee, normally allows one professional group, education 

officers, to control access to resources by another professional group, leisure 

services officers. The concern expres~ed by members about the 'route' taken, with 
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decisions being arrived at by a small cabal of members, was parallelled by a 

concern on the part of education officers at the lack of opportunity for the 

decision to be considered within the formal committee system where there Is 

potential for those officers to Influence policy discussion. The formal 

organisational (departmental and committee) structures can be seen to mediate the 

Influence of particular groups of local government professionals. Location within 

the formal organisational structure does not necessarily, however, dictate power, 

and as Child (1972) points out there may well be more than one 'dominant coalition' 

in operation, effecting change in any given organisation. The city theatre 

development might seem in many respects a project unlikely to attract influential 

support, given the financial climate, the subordinate organisational location of 

Leisure Services, the size of the bid, and the disjunction with Labour'S policy 

priorities. Among the 'interests' of those promoting the decision would seem to be 

- for the Entertainments Section, the professional prestige of expansion of 'core' 

facilities; for the Research Section, the kudos of successful policy development; 

for the Economic Development Section, a reinforcement of the Section's policy of 

tourism promotion; for the Labour Group, avoidance of negative connotations 

associated with reponsibility for closing down the city theatre, and being seen as 

the 'no fun' socialist party; for the Conservative members, the promotion of 

economic policy through tourism and the placation of the arts lobby within the 

Party. This range of interests was sufficient to deflect opposition in the Education 

Directorate, where officers regarded the success of this project as likely to 

undermine capital developments in the mainstream educational field; in the 

Conservative Group with Its concern over public spending; and in the Labour Group 

with Its concern for other areas of social provision. Astute use of a truncated 

form of the deCiSion-making system allowed the successful coalition to make it 

very difficult for those representing opposing interests to act effectively since 

this would involve challenging party unity in the two major groups at a time when, 

with a hung council, such unity was at a premium. 

(b) The Development of the Recreation Division's Race Action Plan 

The Race Advisory Group established to oversee the Implementation of the Council's 

policies on race, required individual directorates and divisions to establish an 

Information base and action plan outlining how they might set about realising 
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"Council policy In their own areas of work. At this time <1983-4) the Recreation 

Division's Management Team was seriously depleted with the departure of some 

senior managers who had not been replaced because of the need to make savings. As 

a result the Divisional Management Team had not met regularly and there was a 

feeling among officers Interviewed that policy Issues were being neglected In 

responding to the operational pressures of running a Division without three of Its 

six senior managers. The Division was Initially therefore seen as being slow to 

respond formally to the requirements of the Council in respect of race policy. 

Three of the officers interviewed remarked that there was little priority given to 

the exercise by the chief officer, because It was not seen as a priority by the 

Leisure Services Sub-committee. 

There was no pressure to do anything from [the chief officer] because there 

was no pressure from the Leisure Services Sub-committee. All the pressure 

came from a group of middle tier officers. 

<Officer K) 

At least one respondent however felt that the Division was actually going some way 

towards Imp lemen tlng po Hcy in th Is area w Ithou t spend Ing time on co llec t ing 

information to demonstrate that this was the case. 

My argument is that we're doing something about it anyway. We've done so 

much work with ethnic minority groups and ethnic minority leaders that It's 

going ahead. The swimming, the outdoor amenities, the grant aid, all the 

sports, they are working with ethnic minority groups more than any other 

because they are quite vociferous and we respond. Now what we don't do and 

we are getting hammered for It Is we don't write down on bits of paper for 

the Race Action Group what we are doing ... we will write about it after If 

we've go t time. 

<Officer B) 

However this perspective was not shared by all officers in the Division, some of 

whom felt that this was an Important area in which the Division was failing to 

.... -_. 
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make progress. A Divisional Race Action Group was accordingly established which 

was to provide a forum for discussion of race issues and the development of an 

action plan. 

The idea was to consult representatives from all levels of the Division, 

including the black employees within the Division, so that the action plan 

would be developed in that context, through the Division's Race Action 

Group. Otherwise we would have drifted along without really doing anything. 

<Officer 1) 

Although this Group started to meet to discuss the issues, it does not appear to 

have operated very successfully, and failed to produce an action plan. 

He included all levels of the Division including manual workers, he included 

all the black workers in the Division ... The problem was they were not the 

sort of people who could deal with council policy. The blacks on the Group 

never spoke. They'd never been to a meeting before or been asked to speak 

to people who were paid more. That strategy produced nothing. By that 

time there was pressure from members to do something. So I was asked to go 

along with [another officer] and after two meetings 1 came away and wrote 

the Race Action Plan from that and with consultation with other officers. 

<Officer D) 

As with the city theatre, a relatively small number of officers, not the most 

senior in the Division, were able to push the Division in the direction of setting 

out its own action plan. Whether or not this would actually influence the delivery 

of services is another question. It seems ironic that the consultation process 

.should fail to produce any concrete policy proposals and yet one of the 

respondents should argue that the race action plan would not be implemented in 

part because of the "resistance of staff who had not been consulted" <Officer K). 

Also as in the case of the theatre project, communication by middle management 

with members was used to stimulate action on this issue. 

I was going over to City Hall to the Labour rooms and speaking to [the 

Leaderl and other Labour members about the Recreation Division and race 
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relations In Bradford and how I felt It ought to be going. That got a bit 

sticky ... but It worked In terms of race relations. The Division got off its 

backside and started doing things. 

(Officer D) 

(c) Purchase and Development of a Site for a Youth Centre and a Sports Development 

Centre 

The opportunity for purchase of this site arose at the end of a financial year 

when central government had unexpectedly made capital available for 'quick spend' 

projects, and money was also subsequently made available by the Football Trust and 

the Sports Council. The decision was of interest because It involved cooperation 

across two committees (the Leisure Services Sub-committee and the Further Eduation 

Sub-committee) and two divisions (Recreation and Youth and Community) In the 

purchase and management of the site. Members of both sub-committees seemed 

somewhat less well Informed about the project than they were about schemes which 

were the sole responsibility of their respective sub-committees. 

Officers explained the promotion and acceptance of this policy in the following 

terms. 

Unfortunately we are in a period of time when finance is declining and 

whilst ideally one should say "Here's a map of the district. We need a sports 

centre here, here and here, and the same with swimming pools". The reality is 

we're closing facillties ... - So when it comes to arguing the case for some 

provision like this, there's got to be almost a fortuitous opportunity for 

someone to have success. The process Is Identifying the money and getting 

the argument through to members that the need Is there. Theoretically it 

"hou Id be the proper p lann Ing process bu t In rea li ty! 

(Off Icer L) 

That one was more opportunism than anything else. It was [the chief officer' 

and head of section). There had been Ideas In the Outdoor Amenities Service 
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Plan for on outdoor facility and a Development Officer ... I think there were 

four reasonS for the decision being taken. First they could help the [sports 

club), Second they could use substantial funding from the Urban Programme 

and the Football Trust. Third we didn't have a synthetic surface, and the 

- -site allowed this which would acc0"l.0date heavy use and prestige events. 

Fourth Unemploymenf-agreed to find so~e money. And finally the Youth Service 

agreed ,to share some costs. 

<Officer D 

Unlike the _p~evlous two decisions discussed there would not seem to have been a 

significant Input Ipthe development of potl.n _,I_~ the formative ,~tages of this 

project by the centrai' Resear,ch Section. However the managemen t, br le'f :ror the 
~~ - '~'.-

sports development centre' was 'writ ten by members·' or' the Research Sect Ion' and the 

parameters within which the operational managers subsequently appoInted would work 

were, to some degree" shaped by this group. 

(d) Grant Aid to Voluntary Sector Lelaure Organisations 

The policy decisions considered In the following two sections are of a different 

order to the three described so far In that they involve on-gOing or regularised 

poliCies, dealing with allocation of grant aid and the budgetary process 

respectively. Among the officers Interviewed were those responSible for the 

administration of four forms of grant aid. These consisted of three administered 

through the Leisure Services Sub-committee, involving grants to cultural 

organisations, to organisations concerned with sport and active recreation, and to 

organisations running children's holiday play schemes. The fourth source of grant 

~_,aid included in.:.t;his review was that available through the Urban Prog,eamme. 

We have already noted how decisions relating to grant aid In the urban programme 

involved a form of corporatist arrangement with key voluntary sector organisations 

drawn Into the deciSion-making process. Grant aid for sport and active recreation 

organisations Involved a relatively small amount of money (a budget of £6,300 In 

1983-4 for example) and during the last year of the research period the Leisure 

Services Sub-committee adopted the policy of delegation of the 
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decision about Individual grants to the chief officer and his staff. This was seen 

by the officer responsible for administration of grants as preferable for a number 

of reasons. 

It seemed all out of proportion In Sub-committee business, probably for the 

right reasons because they [the councillors) were very emotional about little 

groups in their own area. We felt members also, because of their own 

constituencies, you'd get one supporting his own ward and not other areas -

for the right reasons. Quite often you'd get [certain) councillors filling in 

the application form, just about, but it was wrong for them then to be part 

of the forum discussing It. What I feel as officers we do is that we look at 

every group without any preconceived Ideas .... We treat it In black and white 

and apply the criteria. 

(Off Icer B) 

Despite the reservations expressed about members' objectivity, because of their 

close contact with organisations ex~pllfled by their assisting with "form filling", 

this practice was also common among officers In dealing with applications for the 

Urban Programme. The same officers prlorltised applicants Including those they had 

assisted with their application without 'compromising' their objectivity. The 

ideology of professional technocratic neutrality is evident in these remarks. 

Although the decision about individual applicants was made In this case by officers 

the Leisure Services Sub-committee had "agreed" the criteria which should be 

employed as those recommended to them In a report written by the officer 

responsible for administration of this grant scheme. 

we will give grants based on three sets of criteria, like 'new start' clubs, 

like representative teams or individuals repesentlng their area or the 

country even, clubs who were doing a lot of self help, raising a lot of money 

themselves and trying to improve their facilities. 

(Off leer B) 

These fairly broad criteria leave considerable scope for the professional to Impose 

his or her own set of values on decisions about which organisations should be 
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favoured. The officer concerned was asked why no reference had been made to 

priority for disadvantaged groups, and the second part of his reply illustrates the 

point. 

I think that's because the disadvantaged are always looked upon favourably. 

There wasn't any need to actually have It in. I am also quite aware that I 

would not like to see all the grant aid going to disadvantaged groups. There 

are a lot of middle class cricket clubs who do a lot of their own fund 

raising and spend thousands of pounds ... who deserve help. Even if it's only 

a gesture of £100, it's worth the encouragement. 

(Officer B) 

The point to be made here is not that such an argument Is (or is not) weak, but 

rather that, within the context of applying council policy, the values of 

professionals do have a significant influence on policy outcomes. The decision 

abou t wh ich p lay schemes to gran t a id was s im ilar ly one made by an off icer, who 

traditionally had been free to determine which grant applicants would be successful 

(and therefore where voluntary playschemes would operate) in this case without the 

benefit of criteria decided by committee. 

the play scheme grant aid .. , as the officer in charge of that I just make 

up the criteria and give them the grant. It's just my decision. 

(Off ieer !) 

Here again professional control is evident, though in both cases relatively small 

sums are invo lved. 

Grant aid to cultural organisations was rather more significant in terms of the 

loca 1 au thor i ty 's f inanc ia 1 inves tmen t (£44 ,900 in 1983- 4) and th is rema ined under 

the direct control of the Leisure Services Sub-committee. Financial aid was given 

in the form either of a simple grant or in the form of a 'loss guarantee' against a 

particular production or a season's performances. In practice relatively few grant 

applicants were turned down by the Sub-committee (only two in the three council 

years covered by the research) and of those which were successful the vast 

majority were organisations which had received financial assistance the previous 
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year. The following chapter will explore patterns of grant aid in more detail but 

it is worth noting here that the pattern of cultural grant aid was reinforced by 

the practice of routinely inviting the applicants of the previous year to reapply 

by sending them application forms at the beginning of the new financial year. Much 

of the Sub-committee's money under this vote would therefore be committed by the 

beginning of the financial year, leaving little scope to introduce new applicants. 

The criteria employed by the Sub-committee in deciding on grant aid applications 

were described by the responsible officer in the following terms. 

They had to provide a balance sheet to show they. were a viable organisation 
S 

The Committee took the line that they would provide -asListance where it 

was necessary for the continued existence of a voluntary organisation that 

was providing facilities and benefits to the community at large. They took 

the line that this assistance should normally be in the form of loss 

guarantees rather than direct grant aid support. and that an organisation 

shou Id do a II in its power to stand on its own two fee t. 

(Off Icer H) 

The criteria to some degree militated against applications from newly formed 

cultural groups which could not provide the previous year's audited accounts and 

found it harder to demonstrate that they were 'viable'. Even when these barriers 

could be overcome there was the additional difficulty of competing with existing 

beneficiaries. If the application was received in the middle of the financial year 

the budget would invariably be largely committed. However despite these 

d i ff icu I ties, the off icer respons ib le for adm in ister ing th is form of gran t aid 

argued tha t there was some ev idence of a grow ing number of sma 11 gran ts go ing to 

ethnic cultural organisations and community arts groups. At the same time some 

traditional grant aid recipients were going out of existence. 

In summary then, the picture that emerges of the generating and processing of 

grant applications from the evidence of the Interviews complements the accounts of 

local politiCians, and is one of a mixture of approaches. Professional control over 

the imp lemen ta tlon of gran t a id po IIcy in respec t of sport and ch Ildren 's play, 

would seem to conform to the characterisation of public sector professionals as 
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'gatekeepers', controlling access to relatively small scale resources. In the case of 

cultural grant aid, 'tradition', both In terms of organisations previously supported 

and the practices associated with fostering grant applications, means that 

competition from 'new' applicants only takes place at the margin, and any change in 

patterns of grant aid under this system is likely to be incremental. Finally the 

urban programme in the manner in which It was administered during the period of 

study, might most clearly be characterised as corporatlst, with 'acceptable', 

'es tab Iishmen t' vo lun tary sec tor organ isa tions be Ing incorpora ted In to the process 

of gran t a lloca t ion, and be Ing requ ired to undertake some of the work assoc ia ted 

with the urban programme process. None of these systems of grant aid would appear 

to conform to a pluralist or neo-plurallst account of consumption politics in the 

local state and y.et state support for leisure through grant aid, one of the 'purest' 

forms of collective consumption (Dunleavy 1979), is an area in which one would 

perhaps expect to find the clearest evidence of pluralism in operation. 

(e) Establishing the Annual Revenue Budget 

The budgetary process in local government has become more fraught in the period 

since 1976 when spending limits were first introduced. Since that period it is 

claimed budgets have become increasingly 'resource led' (Greenwood 1980). The 

resource led budgetary process involves decisions about the level of service being 

made on the basis of the amount of money likely to be made available, rather than 

the service led budgetary process, which seeks to establish what the desirable 

level of service should be and then sets the budget to achieve that level. There is 

some evidence from. the officer interviews that such a change has been experienced 

in the authority under study. The process adopted up to the late 1970's it is 

claimed, was one of service planning, service led budgeting. 

At one time it used to be fairly thorough. We would examine whether this or 

that was necessary to carry on. Were there any growth items? Find areas 

where savings could. be made. The last few years it has been a purely 

administrative exercise of what savings could be made. There are guidelines 

given on what savings have to be made .... that is the biggest turn off to 

officers where you've got no potential for growth. You can't even shift 
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resources unless we do it ourselves and not tell anybody. 

(Off Icer D) 

Whereas corporate management In local government failed to live up to the 

expectations of Balns (1972) during the post-reorganisation period after 1974 (viz. 

Haynes 1980), the financial situation and the accompany Ing resource led bUdgetary 

approach would seem to have been successful In fostering central control, exercised 

large 1 y by Finance Depar tmen ts, over spend ing depar tmen ts (E !cock 1986), Th Is 

involvement of finance officers In the operation of service departments Is seen by 

some service officers as an unwarranted intrusion. 

I think that other officers do that [go beyond their rolel more than members. 

The 'centrallsts', Personnel, Finance, they go beyond their role. They don't 

allow managers to manage enough. Instead of being told they have to make a 

lump sum saving of say, £50,000 on staff posts, they tell us what areas we 

are going to make it from. As far as I'm concerned that's our job. We'll say 

where we're going to make the savings 

(Off icer B) 

As Dunleavy (1980) points out there is a tension between 'manager la IIsm , on the 

part of financial controllers, and 'service development' on the part of those 

responsible for service delivery. 

Greenwood (1977) predicted in the period Immediately after the International 

Monetary Fund loan to central government, that spending limits would undermine the 

incrementalist pattern of local government budgetary development (Danzlger 1978). 

However In th Is study, off leers ma in ta ined tha t though the size of the serv ice 

budget was being seriously affected by spending limits, its 'shape', the kind of 

services the money was actually being spent on, was still largely Influenced by the 

base budget of previous years. Typical of this kind of comment was the following. 

Probably the crucial element there was the setting up of the budget In 1974. 

That still largely dictates what we have now. 

<Off leer E) 
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The location of the leisure divisions within the Education Directorate was seen by 

_ a number of officers to Impair the ability of those divisions to struggle for 

resources. 

Our perception is that there are parts of the Education Directorate proper, 

which have been protected It is because there is a greater 

professionalism In the education service. Teachers in particular are good at 

knobbllng councillors and making emotive points about children suffering 

which have some truth but are overplayed to the point of ridiculousness. 

There are a number of influential politicians ... who protect the colleges. 

«Off icer F) 

The leisure divisions are seen as losing out in the processing of budgets by 

officer groups (prior to submission to members) at Education Directorate level. The 

Directorate Management Team is dominated by officers with a strong professional 

commitment to mainstream education service. 

Within the 'education' part of Education they still operate In the way we 

used to operate in that they put in growth items that are accepted. They're 

... still moving towards more Investment in some areas. We've been totally 

ignored in that as a non-education Division. 

(Off Icer D) 

Nor Is it the case that politicians serving on the Leisure Services Sub-committee 

are seen as promoting leisure interests. 

Noone could really argue that the Leisure Services Sub-committee is one of 

the more powerful committees on the council. Even the other sub-committees 

are more powerful. And the people on it, particularly the Tory side are quite 

weak really compared with the Labour side. The Labour side are quite good, 

but that doesn't help. 

(Off ieer G) 

E Icock, in h is in ter im rev iew of a study 

f inancia I stringency, argues tha t in 

construction of budgets, 

of local authority budgeting In times of 

terms of political Influence on the 
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The most significant variable here Is po~tlcal marginality. If a local '. 

authority changes hands frequently, or has no party In overall control, 

members' Influence Is likely to be greater than In authorities where one 

party holds a majority, especially where that party has held control for a 

long time. 

(Elcock 1986:p. 10) 

Given the recent record of changing pOlitical control of the authority under study, 

.It Is to 'be expected that greater member influence will be experienced by officers. 

The evidence from member and officer Interviews tends to support this contention, 

with members becoming involved at three critical stages. The first of these Is in 

setting tlie overall parameters for the level of spending, indicating what rate rise 

will be acceptable given the amount of block grant to be received. The second of 

these is in allocation of a particular level of finance to Individual committees, 

which in recent times has generally meant indicating the type of cut each commltte 

would have to handle. 

The po 11 t iclans, they dec ide where the growth Is go Ing to be and where the 

cuts are going to take place .... then it's handed down to the Divisions and 

you decide what you are going to cut. 

<Officer U 

The process can be contrasted with that adopted In the years Immediately post

reorganIsation, when department bIds were submitted and members reacted to these 

a{essments of spending requirements for each servIce. Member Involvement here Is 

more proactive. 

The third level at which member Involvement Is evident Is In the detailed scrutiny 

of'lndlvldual department bids. As Elcock notes, power Is often concentrated in the , 
hands of a few members because "the others are not Interested In the relatively 

rarified world of bUdgetary strategy" (Elcock 1986: p.12). In fact In this case 

study, this could boil down to one Interested and able member having sufficient 

Influence to carry the budget within his own Group. 
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In the past what used to happen Is that the [budgetl was worked up by the 

officer team and passed on to the Group for approval or whatever. But it 

tended to be done and dusted by the time it went to members .... A 11 ours th is 

year went to [the Chairman of Educationl one councillor. He then presented 

his budget to the full Tory Group ... and over two Saturdays got his budget 

through. We have gone over to one councillor controlling budgets 

(Off icer D) 

Conclusions from the Sample Policy Decisions 

Before drawing any tentative cor{!uslons on the basis of these five policy 

decisions, the exploratory nature of the Interviews undertaken should be 

reemphaslsed. No attempt was made to provide comprehensive coverage of the 

officers involved in leisure pol icy development and implementat ion genera lIy, or in 

the five sample decisions which were the subject of specific questions. 

Nevertheless some interest ing data emerge wh ich are relevant, and suggest ive of 

hypotheses concerning issues of power and influence in leisure po·licy decision

making. These insider accounts of policy decisions provide insights into officer 

perceptions of the influences mediating policy decisions, and each of the decisions 

reviewed through the evidence of some of the actors involved highlights issues 

which are worth further exploration. 

(i) The city theatre project and the race action plan for the Recreation 

Division demonstrate the influence of a key group of middle management 

officers who are seen as exerting considerable influence over policy 

development within the Division across a wide range of policy issues. These 

individuals are located physically at the Division's headquarters (whereas 

many staff are located in outlying leisure facilities) and are also located 
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strategically at the centre of the organisation, being members of the Research 

Section, or Divisional Management Team. 

There does seem to be a core group of officers within this Division 

that do everything. 

(Officer D) 

There is a group of people In this Division who have always worked 

well as a group, and really we've determined different policies within 

the Division. 

(Officer E) 

The Chief Officer Is very influential for two reasons. One reason is 

he Is a good Ideas man. The other reason Is he's got a good senior 

group of officers with lots of enthusiasm and Influence. These senior 

officers In Recreation have a lot more commitment to the job than 

officers In a lot of other directorates. 

(Off leer B) 

The point was made earlier In this study that an explanation of the changes 

which local government is currently experiencing conforms to the explanatory 

framework of contingency theory, with the traditional hierarchical, 

bureaucratic organisational structure and processes of local government 

prov ing unsu I tab le to the vo la t lie po lit ica I, soc la I and economic env Ironmen ts 

In which it Is operating. However such an account neglects the explanation of 

the role of human agency in Interpreting the environment and generating new 

forms of organisational response to changed circumstances. Child (1972) cites 

Cyed and March's (1953) concept of the 'dominant coalition' as a useful 

vehicle for making sense of the nature of policy Influence and change in 

organisations. The purpose of employing this. concept is primarily to 

distinguish those who Initiate rather than respond to strategic change within 

organ isa t Ions. 

The dominant coalition concept opens up a view of organizational 

structures in relation to the distribution of power and the process 
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of strategic decision-making which these reflect ... The dominant 

coalition concept draws attention to the question of who is making 

the choice. It thus provides a useful antidote to the sociologically 

unsatisfactory notion that a given organizational structure can be 

understood In relation to the functional imperative of 'system needs' 

which somehow transcend the objectives of any group of organizational 

members. 

(Child 1972: p. 1~> 

Child cites three caveats about the application of the concept of the 

dominant coalition. The first Is that Its members will not necessarily be 

formally designated as senior post holders at the top of the hierarchy. The 

second is tha t there may be clrcums tances In wh ich there is more than one 

dominant coalition. Finally others also have power In filtering information to 

the dominant coalition. To these we should add a further caveat which is 

that membership of competing coalitions may be overlapping, in that 

ind iv idua Is may be long to more than one coa li tion. 

The group of officers identified does not of Itself however constitute the 

Recreation Division's dominant coalition, since although it may be the source 

of some policy innovations its role Is also one of developing the policy 

ideas of others, particularly those initiated or promoted by the chief 

officer. The relationship between the policy group and the chief officer thus 

might be said to be symbiotic, with both the poliCY group and the chief 

officer able to initiate discussion of new policy directions, but with both 

part ies a Iso ab le to make it d i ff Icu 1 t for the other to progress po I icy 

options. The chief officer may refuse to put the item on the policy agenda, 

while members of the policy group may, consciously or otherwise, 

underperform in undertaking the necessary preparatory work of research and 

report writing for a policy in which they have no conviction. In themselves 

these are not insuperable barriers. There are other ways of getting items on 

the po li tica I agenda than through the ch ief off icer (as the race ac t ion plan 

item illustrates> .just as there are also.other ways open to a chief officer 

for having research undertaken and reports prepared. However the chances of 

policy developments being successfully promoted are obviously increased 
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where these two groups work In tandem. Their chances of success In 

promoting policy change of a major kind, such as the theatre project or the 

race action plan) are greatly enhanced when they are In tune with the 

thinking of the more powerful politicians. 

We noted In the previous chapter that for many members, particularly back 

bench traditionalists, the chief officer was the primary influence on the 

development of policy in the Recreation Division. Our discussion of officer 

membership of the dominant coalition reveals this to be only partially true, 

with the chief officer perhaps presenting the public face of policy 

Inn ova t Ion deve loped pr imar lIy by the po lIcy group. However, with the 

exception of those political aspirants, and new prominent Labour members on 

the Leisure Services Sub-committee, member Involvement In leisure policy 

deve lopmen t was m in ima I. Th is was the conc Ius Ion drawn from member 

explanations, and it was also clearly the perception of officers In all three 

leisure divisions. 

When you try to name members on Leisure Services Sub-committee who 

are influential in developing leisure policy, we don't have any except 

one-offs like "" [the Labour SpokesmanJ. 

(Off icer B) 

Since also for the period of the research turnover In membership of the Sub

committee for new prominent and political aspirant Labour members was 

relatively high, they can perhaps at best be regarded as transient members 

of the dominant coalition within the recreation policy field. 

It Is important to distinguish between the dominant coalition for the 

recrea t ion f le Id and tha t for the fie Id of loca I au thor i ty po I icy per se. It 

would seem lIkely that the senior members of the Chief Officers Management 

Team, part icu lar Iy the Ch ief Execu t ive, members of the Pol icy Un it, and the 

dom inan t members of the Counc i1's Managemen t Comm it tee wou Id be the pr imary 

sources for membership of the dominant coalition for the organisation as a 

whole. However, the theatre project also illustrates how by seeking alliance 

through the Chief Executive with the key members of the Management 
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Committee (who constitute the Management Special Sub-committee) and also by 

'lobbying' those members, the recreation group was able to overcome 

opposition from senior officers and members. The new prominent members 

formally established the officer role of 'policy adviser to political groups', 

in part, as a means of enhancing their Information base and thereby their 

Influence to counteract the traditional power of officer groups like the 

Chief Officers Management Team. It would seem therefore that this new type 

of councillor would be more responsive to policy Initiatives developed 

outwith formal hierarchical structures, than their more traditionalist 

forerunners. 

(11) The commen ts abou t the race act Ion plan by of one of the opera t Iona 1 

managers (who was Incidentally sympathetic to the proposals It contained) 

remind us that policy outcomes are not necessarily dictated by developing 

new policy statements, when he argued that the race action plan may well not 

be implemented because many of those responsible for Implementation felt 

that the policy was being imposed on them without consultation. 

(Ill) Consideration of both the theatre project and the bUdgetary process 

illustrate the tensions between, and the respective strengths of some of the 

service professions operating within local government. 

(Iv) The sports development centre project illustrates the potential for 

policy to be shaped by those concerned with drawing up detailed operational 

specifications, which will for example inform the selection of personnel for 

management of the facility. 

(v) Finally the grant aid schemes illustrate the difficulty of promoting a 

pluralist account of the operation of consumption policies at the local level. 

The relationship between the local authority and the voluntary sector varies 

across grant aiding schemes according to the purpose of such schemes. 
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6.~.5 The Role of Leisure Quangos in Local Authority Leisure Policy 

Officers were asked during the Interviews to what extent, and in what ways, the 

Sports Council, the Arts Council or their regional counterparts exerted Influence on 

local authority leisure pOlicy. The information obtained waS once again of course, 

partial, not simply because of the size of sample interviewed but also because no 

officers were interviewed from those other organisations. Nevertheless it Is 

r interesting to note the differences reported between the nature of the relationship 

of the local authority leisure divisions with the regional arts and sports bodies. 

In the case of the Sports Council and the Regional Council for Sport and 

Recreation, officers were unanimous in claiming that their influence was negligible. 

I mean we read the documents and find things out, and we benefit from the 

things they do now and again, but I would say that the influence the 

national and regional Sports Council has had here is minimal. 

(Officer E) 

Certainly the Sports Council used to [exert influence] because at one stage 

It was the most informed group, better informed about leisure facilities than 

local authorities. But that has been changed and certainly the Met 

Districts are as well, if not better informed than the Sports Council. I think 

the Sports Council's role has changed. In the shire districts where there are 

no recreation departments they need help and I think the Sports Council 

officers probably spend more time now with those districts and with clubs 

and voluntary organisations. 

<Off icer U 

In terms of the effects of Sports Counc i I po I icy adv ice or grant a id, of f icers 

argued tha t th is d Id not sign i f ican t Iy shape loca I po Ilcy. 

In relation to the decision-making process .... I don't think we consider the 

Sports Council at all ... If there was anything worth referring to and It 

would help our case [with members] we would use it, and if we were doing 
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anything that attracted grant we'd apply. 

(Officer K) 

Of the officers interviewed only one had served formally on a committee or sub

committee of the Regional Council for Sport and Recreation. 

The relationship of officers in the local authority to the Regional Arts Association 

was in marked contrast to that with the Regional Council for Sport and Recreation. 

The Arts and Museums Officer for example, apart from serving on a key grant aiding 

panel of the RAA, was chairman of the board of the major grant recipient of the 

Visual Arts Panel in the region (whlch lay some way outside the District) and also 

served on the board of another major grant recipient. Furthermore since the 

publication of The Glory of the Garden (Arts Council 1984), increasingly Arts 

Council grant aid to the local authority was channelled through the RAA. 

They do [influence policy] if we are applying for grant aid for say an 

exhibition .... if we are looking for money they would have influence, though 

I don't think they'd interfere. 

(Officer C) 

The Arts and Museums Officer also pointed out that he knew a number of those 

involved in the RAA on a personal basis, and officers of the RAA obviously met 

local authority personnel at cultural events on a formal and informal basis. This 

would therefore seem to be at least one way in which professional networks are 

sustained among the region's professional arts administrators. The potential for the 

development of shared pollcy values to which Dunleavy (1982) points is perhaps 

greater therefore In the arts than in the area of sport and recreation where 

contact across the local authority-leisure quango line Is rather more limited. 

6.4.6 Affiliation to Professional Bodies and Professional Qualifications, and Links 

with Voluntary Sector Organisations 

The streng th of iden t if ica t ion of ind iv idua Is with their prof essiona I groups in 

local government may in part be servlced through their membership of professional 
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associations. Of the three leisure divisions professional affiliations are perhaps 

most straightforward in the LIbrary service which has a single, unified 

professional qualification giving the status of Chartered LIbrarian, administered by 

a single professional association. As one of the officers argued, 

I think libraries are different from the other leisure services in that we 

have a sort of commonality in that we are professional with a small 'p'. 

There is more in common with me and say a librarian in the United States, 

than there is with somebody working in City Hall, there is a sort of common 

thread running throughout. So you tend to think "Well, I'm here to run the 

library service, these members get in the way" .. , but obviously they're 

crucial. 

(Off icer G) 

This officer went on to qualify his remarks by arguing that members took his 

recommendations too unquestioningly and that he would like to adopt a closer form 

of partnership with members in policy development. Nevertheless the link between 

professional identity and influence with members in decision-making Is not 

acciden ta I. 

The situation in arts admi~tration is somewhat different with a rang~ of 

professional organisations serving sub-speciallsms in the museums and arts fields. 

Of the two officers interviewed from the Arts and Museums Division, one was 

primarily concerned with administrative tasks which (with the exception of grants 

administration) were not necessarily specific to the arts, and he was 

profess ion a lly qua 11 f ied in the fie Id of adm in is tra t ion. The ch ief off icer however 

was a professional member of the Museums Association, a committee member of the 

Art Galleries Association, and a fellow of the Royal College of Arts, and in 

addition was a graduate in the history of art. In terms of professional standing in 

his own field this officer was very well qualified. 

In the Recreation Division however the pattern of professional affiliation was very 

different. Only three of the officers interviewed were current members of the 

Institute of Leisure and Amenity Management, though one had been a member but had 

allowed his membership to. l,!pse because he could not see any worthwhile benefits 
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to membership. Of those three, one was also a member of the Institute of Baths and 

Recreation Management, one a member of the Chief Leisure Officers Asoclation, and 

one a member of the Leisure Studies Association. Only two of those interviewed had 

undertaken any formal professional training, other than in-house short courses, in 

the recrea t ion managemen t f le Id, one off icer hav Ing ga ined a pos t-gradua te degree, 

the other the diploma of the IBRM. Indeed one of the officers, a graduate, adopted 

an anti-professional stance, claiming that, 

I am not a member of any profess Iona 1 associa t Ion, I have always avo ided 

that sort of thing. 

(Off icer D) 

Five of the seven officers interviewed in this Division were graduates. Four 

in terv iewees had qua 1 if ied as teachers (three in phys ical educa t ion) before ga In ing 

employment In the recreation field. Of the remaining three officers interviewed, one 

had begun his career in the local government recreation field Immediately following 

his university career, while the other two had backgrounds and qualifications in 

the personnel management field before taking up posts in the policy and operational 

management areas of the Division. 

Given th is compara tlve lack of spec ia lis t profess ional training and the at tendan t 

'leg i t ima t ion' of spec ia 1 ist expert ise in the recrea t ion fie Id, it is perhaps 

unsurprising that the advice of the chief recreation officer is seen as more 

questionable by some members. As the Libraries chief officer pointed out, 

I think there has always been that sort of feeling In the Directorate that 

the library serv ice is over there, le t them get on with it and we go to 

members occasionally. It is very significant that I have very little going to 

···'the Le isure Serv ices agenda , [the Ch ief Re(ea t ion Off icer] has qu i te a lot, 

[the Arts and Museums Officer] very little either. 

INTERVIEWER: Do members usually accept your advice or do they tend to 

ques t ion it? 
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In all fairness they do. This has worried me a little. They do seem to accept 

It. I've heard one of them (a Tory) say "Oh we 11, if [the Ch lef Librar ian] 

says It's alright, it's alright", honestly! ... I think they trust me, especially 

on the Labour side, which I don't think they do with [the Chief Recreation 

OfficerJ. 

(Off icer G) 

In developing leisure policies it may well be the case then, that recreation (as 

opposed to the Library and Arts and Museums services) has a credibility problem, in 

that it lacks the legitimation of a traditional service and a strongly 

profess iona lised occupa t ion a 1 Iden t I ty. 

In reviewing links between officers and the voluntary sector, essentially four 

types of relationship emerge. The first is that of the ex officio member, where an 

officer is invited to join the executive of a voluntary organisation to represent 

the local authority. Normally this involves chief officers and in this sample there 

were two such examples. The chief officer for the Arts and Museums Division 

represented the local authority on the board of a government-funded museum which 

received some financial support from the local authority, while the Chief Recreation 

Officer was a director of the local football league club for which the authority 

had also provided some financial support. Other examples beyond the chief officers 

existed where for example the officer responsible for community recreation served 

on the executive of the local Leisure Association for the Disabled, the 

establishment of which resulted from his initiatives. 

The second type of role or relationship was that of unofficial representative of 

the local authority, where individuals had been drawn into working on the 

executives or comm it tees of organisations because of their involvement wi th them 

as one of the major points of contact between the authority and the organisat ion. 

One officer who had previously worked in the Social Services Directorate and was 

now responsible for Unemployment Services continued to serve on the executive of 

the Family Services Unit, while the officer responsible for community recreation 

.~- served on the executive of the local Children's Play Association. These 

organisations were predominantly, but not exclusively, peak voluntary organisations 

(tha t is those wh ich represen t the co llect ive in terests of other vo lun tary 
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organisations). In some instances however officers had adopted semi-official roles 

with smaller, first order organisations. Again, the officer responsible for 

community recreation provides an example, in serving on the executives of an Asian 

footbal·l club, and a Break Dance Group. 

The third type of role adopted by officers in voluntary organisations is that of 

COIIIIIIittee member with specialist expertise. Th is ro le was undertaken by off icers in 

organisations which they had joined out of personal rather than predominantly 

professional interest, but in which they had taken on duties for which their role 

in the local authority rendered them particularly suitable. One sports centre 

manager was for example a member of his district Round Table executive and had 

taken on the responsibilities of Sport and Recreation Organiser. Another officer 

who was a qualified accountant, and who had responsibility for administering the 

Urban Programme, had Joined a local community association and shortly afterwards 

become Treasurer of the association which received a considerable amount of its 

funding from the local authority (though not through urban aid). Of the small 

sample interviewed less than four individuals ment ioned roles of this type. 

Most officers were simply recreational members of the voluntary organisations to 

which they belonged. In some instances, this involved membership of organisations 

whose activities were directly related to the work interests of the individual 

officer. For example, the officer responsible for cultural grant aid was a member 

of a local music society. In other cases the organisation had been selected by the 

officer, because either the activity itself, or the geographical catchment of the 

voluntary organisation, did not a llow over lap with the officer's respons ibl1it ies at 

work. 

These then were the major forms of membership role of officers, but this is of 

course only one element in explaining the relationship between the local authority 

and the voluntary sector. The "following chapter, which develops an analysis of local 

authority grant aid, will therefore return to this theme. 

6.4-.7 EXPLANATIONS OF UNEMPLOYMENT AND UNEMPLOYMENT POLICY 

In the analysis of members' explanations of the causes of unemployment responses 

The PoJJtics of Leisure and Local Government Leisure Pollcy Page 285 



._ ......• ,. "." .'. " __ .' •... ' .. ,." .. ; .•... _, "-',',". ;"-.,; ._>.' .... -.... , .•. ':' ;";,,;,;,,,., •• 'h:.-;'.·.: • .-,·.:.:,·.:, .• ·., •.. ,', .. :.. •• '. 

Chapter 6: Leisure ProFessiCNIals and the Policy Process 

were grouped within four categories, with explanations founded In 'the crisis of 

capital!sm', 'central government economic pol!cy', 'hIstoric under Investment, 

disinvestment and / or the effects of new technology', and 'trades union practices 

and wage costs'. In order to provide a direct point of comparison between the 

frameworks of explanation and understanding employed by members and some officers, 

officers were also asked to Indicate what they saw as the major causes of 

unemployment In the district. With only three exceptions answers fell Into the 

third category of explanation. Two officers in the Recreation Division mentioned 

government economic policy as a key factor, though none of those interviewed made 

any reference to accounts which see- unemployment as an inevitable feature of late 

capitalism. Only one officer explained the high level of local unemployment in 

terms of problems with the nature of the work force , as opposed to the system 

within which the work force operated. 

One major cause is changing markets and changing Industrial patterns locally, 

assisted by a lack of flexibility, and understandable lack of flexibility by 

peop le on the job marke t. 

(Officer Cl 

Given that Labour members' explanations fell predominantly Into the first two 

ca tegor ies cited, the samp le wou Id seem on th Is issue to reflect the major ity, 

'moderate' analyses promoted by Conservative and Liberal councillors. 

Officer explanations of the role of local authority policy In addressing 

difficulties associated with unemployment reflected the authority's formal adoption 

of a threefold approach of, promoting employment opportunities, job and work 

sharing, and alleviation of the social and psychological effects of unemployment. 

There was however no consensus on the role of leisure pol!cy within this context, 

either within or across divisions. Two officers argued that the provision of leisure 

opportunities is at best marginal, and for many wholly unrelated to their real 

reqUirements, and indeed the Unemployment Services Officer had, following the 

earlier experience of the authority, become opposed in principle to the 

establishment of centres against unemployment which provided only or predominantly 

leisure opportunities for the unemployed. 
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So our Initiatives to combat the effects of unemployment Initially focussed 

on leisure, but we're now trying to move beyond leisure to something which 

see as more cons truc t i ve and more concerned with ge t t Ing peop le either on a 

pathway which might lead to work, or might lead to college. But we must 

realise that even If we get everybody onto a pathway that leads to work 

there aren't enough jobs. But do think that some of our centres with 

leisure activities, they've become centres of despair rather than centres of 

activity. 

(Off Icer N) 

This officer went on to argue that it would be better for the local authority to 

Invest In providing subsidised work opportunities than to spend money on leisure In 

the centres against unemployment. 

If this horticultural nursery ... never becomes self financing, that won't 

unduly worry me. We would be willing to subsidise that permanently, and I'd 

rather subsidise that kind of outfit than a drop-In centre where merely (and 

1 use the word 'merely' advisedly) merely they are playing pool and drinking 

cups of tea. Some of these centres have understandably become very inward 

looking, not attracted a wide range of unemployed people. I am not trying In 

any way to blame anybody for this. It was a brave attempt but they don't 

appear to prov Ide peop le with any Insp Ira t ion. 

(Off Icer N) 

Furthermore there was considerable cynicism expressed by facility ma~ers about 

ti"t;; ;;H;;d iv;;ft;;ss oi" th;; Sys t;;m of con cess loftary ra tes for unemp loyed peop le 

(which involved the issuing of membership cards by centres against unemployment). 

In contrast to the Unemployment Services Officer however, the problem was seen 

here, not as one of pursuing an inappropriate policy, but rather one of difficulty 

In Implementatfon. 

we have the eAU card system .... which is an absurd joke. It needs completely 

rejigglng .... The major problem we have with the unemployed Is our image .... 

There are certain facilities the unemployed find It difficult to walk Into, 

show their UB 40 or card and say "J am unemployed" .... So we've quite a job 
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to do in terms of e Ilm Ina t ing the thresho Id prob lems of the unemployed. 

Image Is a big problem. 

<Off leer K) 

Two officers also cited the need for policy to contribute to the changing of 

societal values In relation to work and leisure, though they were not specific 

about how this might be achieved. 

Where Le isure Serv ices can con tr Ibu te is in the longer term chang ing of 

people's attitudes to work and unemployment. It's not just leisure, it goes 

beyond into schools. Changing people's attitudes from life being justified by 

a job to life being justified by life and trying to get away from the view 

that life is worthless without a job. We need to be influencing the 

curriculum so that what we have to offer in the leisure services is 

recognised as valuable by kids. 

(Off icer C) 

In summary then, though officers in the leisure divisions generally saw leisure 

services potentially playing a significant role in alleviating some of the social 

problems of some unemployed people they either did not specify how such 

contributions should be made or were simply cynical about exi. ·.t-ing policy. 

Furthermore, the officer with primary responsibility for services for the 

unemployed saw a relatively insignificant role for public sector leisure services 

in th is sec tor. 

There was however, one project which operated at the Sports Development Centre, 

and which was described as having successfully met some of the needs of the 

unemployed people. This was a scheme to provide football coaching skills for 

unemployed people. Funding to run the courses was initially made available from 

the EEC Social 'Fund, but the scheme was subsequently discontinued when this 

funding was no longer available. 

think people are far more likely to enjoy themselves in sport actually 

working as sports leaders or coaches back in their own communities with 

either kids, elderly or whatever. They may not get paid at all or may not get 
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paid very much, but its giving people the same kinds of values and 

experiences they got from work but it's in the field of leisure. And talking 

to people who've done the course and gone back to their communities or 

sports centre, they've found it very rewarding to feel they can contribute. 

On the ... project 90% of those on the course got jobs. It did a lot for their 

conf idence. They cou Id go to employers and say "Look, I've not just been 

sitting around .... A lot of the people on the course were Asian or West 

Indian. I think the Division should have said "That is an excellent course, we 

should take it on and fund it". 

<Officer J) 

Here the emphas is seems to be less on le isure than on serv!ce to the commun ity. 

The conclusion would seem to be that unemployed people can enhance their self 

esteem through voluntary 'work', whether that be in the leisure field or in some 

other aspect of service to the community. 

6.5 CONCLUSIONS 

In the same way as local politicians within a single party group cannot be 

characterised as a homogeneous group, it is to be expected that groups of 

officers, even within a single service area or at similar levels in the formal 

hierarchy, will manifest important differences. Identifying the dimensions of such 

differences will be one important element in advancing understanding of the role 

of professionals in the leisure policy process. Although the data in this chapter 

is generated from a small sample of 

useful ways of conceptualising the 

interviews, it nevertheless suggests some 

nature of different forms of officer 

involvement in, or approaches to, leisure policy. 

The first dimension along wh!ch professionals' approaches to policy development 

were categorised was in their approach to the identification of 'leisure needs'. 

The le isure serv lees fie Id is in the process of pursu ing class le 

professionalization strategies2 at a point in time when the concept of the 

'professional' is under intense scrutiny <Goodale and Witt 1982). Members of some 
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liberal welfare occupations, such as community work, have rejected the label and 

status of 'profession' In part because they see a conflict between the traditional 

notion of the professional as expert and the goal of fostering community self 

determination <Thomas 1986). It Is perhaps no coincidence that the 'client 

centred' or 'corporatlst' analyses of needs were advanced by staff working In 

relatively new service areas, attempting to reach relatively difficult target 

groups (community recreation, Urban Programme, and unemployment services), while 

those working in traditional service areas (facility management and departmental 

administration) tended to promote concepts of need, derived from expert analysIs. 

The relationship of officers with members Is to some extent bound up with the 

issue of professionalism, in that the char:acterisatlon of professionals as experts 

tends to cast clients and politicians In a dependent role. Those who advocated 

client centred or corporatlst analyses of 'need' were certainly willing to accept 

(and In some cases enthusiastically embraced) a more proactlve role on the part of 

politicians. Nevertheless, some of those who promoted traditional explanations of 

professionally defined 'need' also attached Importance to the exploring of new 

approaches to officer-member relations. 

There were important differences between off icers in the way that they viewed 

developments in the leisure service. One direction for service development which 

was anticipated was retrenchment, perhaps with an attendant emphasis on fostering 

voluntarism, replacing public sector services where possible with self help 

approaChes. A different but related emphasis was placed on community development 

initiatives, which advocated self help not as a response to cuts but as a positive 

goal In its own right. A further direction for public sector leisure services which 
v was refe'i.ed to in the interviews was that of entrepreneurship, which took the 

form not simply of off-setting subsidy on leisure services by marketing trading 

services more vigorously, but also meant the consideration of plans for the 

authority .to promote economic development through leisure services, or even the 

manufacturing of leisure goods. These directions are not necessarily mutually 

incompatible, but each requires of the leisure professional a different set of"·" 

of these options are likely to be unacceptable to particular 

groups of politicians. This theme is developed further in the discussion of 
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le Isure po Ilcy or len ta t Ions and the Ir re la t lonsh Ip to local governmen t structures 

In the final chapter. 

A further feature highlighted In the interviews Is the existence of networks of 

influence which operate within an organisation relatively independently of the 

formal, hierarchical structure. This, of course is no new phenomenon, such Informal 

structures can be identified In virtually any complex organisation. What is 

significant about this feature Is the way in which an Informal group such as this 

exerts Influence. As we have noted, the power relationships which exist between 

the formal leadership In the admlnstratlon (the chief officer, and perhaps members 

of a management team) and the Informal group of policy influentlals are a 

function of the access of those parties to the resources required to exert 

pressure for the achievement of desired goals. The resources of the formal 

hierarchy consist largely of the authority vested In those In positions of 

responsibility, and Include the ability to impose sanctions on those members of a 

department who do not conform to 'required standards of behaviour'. The resources 

of the Informal group of policy Influentlals include access to strategic 

Intelligence concerning the operation of the service (because they Included 

officers with responsibility for research and Information), and access to key 

politicians who can place pressure on the formal leaders of the administration. 

The resources of these two officer groups may be deployed to achieve shared goals 

(as in the case of the theatre project), or can be deployed antagonistically to 

achieve competing goals (as In the case of the race action plan). These groups are 

likely, however, to be most influential in achieving the adoption of particular 

policies when they are working In taridem and have forged alliances on that issue 

with either the forma I po lit Ica I leadersh Ip (predom inan t Iy the party group leaders) 

or the In forma I po I it ica I influen t ia Is (the 'po li t ica I asp iran ts' or 'new prom inen t' 

members) of the authority. However as the following chapter emphasises, the 

adopt ion of po I icy s ta temen ts or po I icy in ten t ions shou Id be d ifferen t ia ted from 

po I icy imp lemen ta t ion and po I icy ou tcomes. 
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Chapter 6 - Notes 

The commen ts of off icers re la t ing to 'inves t iga t ive approaches' to the 
analysis of leisure needs are similar to those reported in Henry and Marriott 
(1982) who report an analysis of leisure planning approaches adopted in a 
sample of English local authorities. These comments would appear to relate 
implicitly however to positivist approaches to such analysis in the context of 
this case study. 

:2 Classic professionalization strategies include the establishing of a single, 
unified professional body (such as the Institute of Leisure and Amenity 
Management), the pursuit of graduate level professional certification, the 
def in ing of core sk ills, the d ist ingu ish ing of tasks of 'concept ion' (of 
appropriate policy goals) as the preserve of the professional and of 'execution' 
(carrying out routine tasks as directed) as the role of the non-professional 
etc. There are a number of contributions in the collection edited by Goodale and 
Witt (1980) which discuss the problematic nature of professionalization in the 
leisure field. 
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Chapter 7: Loca1 Author~ty Interact~on 

'W~th Vo1untary Sector Organ~sat;J..Dns: 

Ana1ys~ng the Outco=es of Grant A~d 

Po1~cy 

7.1 INTRODUCTION. 

The focus of research activity in the case study reported in the two previous 

chapters has been analysis of the 'assumptive worlds' and the explanations of 

policy outcomes of key actors in the policy process. These concerns, though they 

generate interesting insights into the construction of local government leisure 

policy, fall short of a comprehensive analysis of the influences on policy 

outcomes in two critical ways. Firstly, they fail to consider the role of interest 

groups external to the local government organisational framework itself, and 

secondly they fail to consider the link between actors' values or policy 

intentions and the actual outcomes of the policy process. The concerns of this 

chapter are intended to explore the relationship between policy intentions and 

outcomes, and the articulation of the local authority with voluntary sector leisure 

organisations in a specific policy context, that of the granting of financial aid. 

Following members' and officers' accounts in previous chapters of the policy 

process in deciding how grant aid to voluntary sector leisure organisations 

should be disbursed, the aims of this element of the study are to identify and 

classify organisations which were successful and those which were unsuccessful in 

applications for grant aid over the period 1981-4, and to consider whether the 

formal criteria for grant allocation, nominated by officers and / or members, were 

the best 'predictors' of policy outcomes. Some significant limitations in this 

approach to the study of policy outcomes and of interaction with the voluntary 

sector should however be noted. Grant aid represents only one area in which 

interaction with the voluntary sector takes place, and policy over a wide range of 

issues involves negotiation and perhaps cooperation with interest groups in the 

leisure field. The picture of interaction with the voluntary sector established 

here will therefore of necessity be partial, since it relates solely to patterns of 
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grant aid. To illustrate the point, given the real costs of providing faCilities 

for say indoor sport, or outdoor pitches, the level of subsidy and support by the 

local authority for groups which make use of those facilities will often be far 

greater than that accorded to grant applicants who own their own, or hire 

facilities at commercial rates. 

A second important limitation of this element of the study is that it considers 

only those organisations which have made contact with the authority and applied 

for grant aid. It fails to consider therefore the great majority of voluntary 

sector leisure organisations which have not sought financial assistance. The 

decision not to include in the study a sub-sample of non-applicants was taken on 

the basis of the anticipated time and research effort required to generate a 

sufficiently representative sample to draw some meaningful comparisons with the 

population of grant applicants (viz. Hoggett and Bishop's (1986) account of the 

difficulties of identifying a representative sample for one area alone in each of 

two local authorities). Thus, establishing why organisations do not approach the 

local authority for assistance, and what happens to those organisations which are 

in financial need and which fail to apply, are important issues for those 

concerned with this area of policy, but which require more extended treatment 

than can be given in the present study. 

".2 LlllSURH, THIl VOLUJlTARY SllCTOR ABD LOCAL GOVllRBlIllB:T 

While the leisure studies field has burgeoned in the last decade, relatively little 

research has been directed at understanding the nature and operation of voluntary 

organisations. Hoggett and Bishop (1986) for example, conclude that while the 

leisure studies literature pays scant attention to the voluntary sector, the 

material relating to voluntary organisations has little to say about leisure 

issues. There are however a number of studies of relevance to the concerns of 

this chapter, and these include material relating to the membership and 

'representativeness' of voluntary organisations, the relationships of voluntary 

groups with local government, the influence of voluntary organisations on local 

government leisure policy, and analyses of grant aid policy. 
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A recurring theme in the studies of voluntary organisations has been the 

signifiCance of social class in relation to frequency of membership, frequency of 

membership of more than one voluntary organisation, and the holding of formal 

offices within such organisations. Such findings are consistently reported in for 

example Banbury in the 1950's and 1970's (Stacey 1954; Stacey et al. 197.5), in 

London in the 1960's (Young and Wilmott 1975), in the general survey reported in 

Sillitoe (1969), in Swansea in the late 1970's (Hutson 1979) and in Hillingdon in 

the 1980's (Limb 1986), Studies of public participation In formal decision-making 

processes also point to lower levels of participation among lower socio-economic 

groups (Beaden et al. 1982), Factors explaini~ these phenomena are reviewed by 

Tomlinson (1979) who argues that 'social closu~' mechanisms operate to reinforce 

a general tendency of individuals to form socially homogenous groups, and that 

key skills learned through occupational experience may provide the professional 

and managerial work force with the confidence and abilities to carry out the work 

of office holders. He also argues that there is likely to be less need for working 

class groups to formalise their social networks. 

Working class collectivities based on shared community in terms both of 

environment and interests preclude the need for formally constructed 

voluntary associations. 

(Toml1nson 1979: p. 10) 

Tomlinson also points out that survey data generally shows female membership of 

voluntary organisations to be significantly lower than that of their male 

counterparts, though "it is very likely that much corporate action by women .... 

has been 'hidden from history' .. (p. 14). Hoggett and Bishop (1986) similarly note 

a tendency for women's leisure groups to operate as 'instruction classes' in a 

given leisure activity rather than through the formal organisational structures of 

the sports club or the hobby society. One might suggest reasons for this based on 

women's concerns about the legitimacy of spending time outside the family in a 

club (where the rationale may simply be one of enjoyment of the activity) as 

opposed to that of a formal class with an instructor (where the rationale may be 

one of 'improving skills' and where there is a regular, and perhaps financial 

commitment in terms of pre-paid fees). Furthermore Hoggett and Bishop also note 

the relatively low level of voluntary sector activity in inner city Leicester when 
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compared with the area of Kingswood on the outskirts of Bristol incorporated in 

their study. This may be a function of the different class and ethnic 

constituencies represented here and may also reflect the relative lack of access 

to financial and other resources in the inner city. However, regardless of the 

reasons for these patterns of membership relating to class, gender or other 

factors, the important point to emphasise in this context is that the voluntary 

sector should not be seen as reflecting interests evenly throughout the social 

structure, if only because some sections of the community are systematically 

underrepresented. A vibrant and active voluntary sector should not be taken to be 

synonymous with, or representative of, a vibrant and active community. 

Relationships between voluntary organisations and local governments have received 

attention in a number of case studies. Dearlove (1973) for example, differentiates 

voluntary organisations which are seen as 'helpful' by local authority officers or 

members (that is those which promote acceptable demands, usually for incremental 

or marginal change, and adopt acceptable modes of communicating those demands) 

from those which are seen as 'unhelpful' groups (making unacceptable demands, and 

I or adopting unpalatable tactics such as mass lobbying, and picketing or 

disrupting meetings). The former groups are likely to be more sympathetically 

treated when they approach the local authority and are also more likely to be 

consulted by the authority on relevant matters. Newton (1976) takes this argument 

a stage further in constructing an 'establishment index', an operational measure 

of an organisation's acceptance in local government circles. (see section 7.5.2 

below). He then goes on to demonstrate that in Birmingham 'well established' 

organisations tended to have more regular contact with their local authority over 

a wider range of issues than their less 'established' counterparts. This is in 

part due to the fact that they tend to have clearer communication channels with 

the local authority, and in part because they anticipate that the local authority 

will be reasonably well disposed towards them, and that therefore attempts at 

communication are worth the effort. Cousins (1979) also identifies a range of 

voluntary organisations at Borough level in Bromley or at regional level in 

Greater London which operate with varying degrees of support and integration 

within the local government framework, . while Limb (1986) describes the 

establishment of council working parties in Hillingdon which involved the 

incorporation of pressure groups into a quasi-official relationship with the local 
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authority. In each of these studies the relationship between the vOluntary 

organisation and the local authority is mediated by the channels of communication 

between the two, and the proximity of the organisation's goals to those of local 

authority policy. It is not simply the case that voluntary organisations with 

goals which are consonant with those of the local authority are accorded an 

'approved' status, but also, once recognised as a responsible organisation, they 

may be loth to threaten that status by putting forward unreasonable demands. 

Coalter (1987) drawing on interviews with local authority members and officers, 

identifies three perspectives on the role of the voluntary sector in leisure 

provision. These are characterised as voluntarism, 'helping those who help 

themselves'; 'managerialism', where local authorities seek to minimise the costs' of 

promoting leisure opportunities by avoiding direct provision and stimulating 

voluntary effort; and 'service development ideologies', which may reflect a 

scepticism about the effectiveness of voluntary sector provision or 

representativeness of membership. Limb (1986) identifies the motivation of 

officers and members in .. fostering the involvement of the voluntary sector in 

Hillingdon as re£1ecting a primarily managerialist concern to minimise costs, 

coupled in some instances with a wish to harness the energies of (or to 'defuse') 

pressure groups. 

The studies of local authority - voluntary sector relationships discussed here are 

not concerned with investigating or explaining patterns of grant aid. Even 

Newton's (1976) wide-ranging study of voluntary . activity in Birmingham is 

concerned only to explain levels of 'political activity', which he defines broadly 

as anything from simply approaching the local authority for information, to 

seeking a change in local government policy. Newton highlights the significance of 

a number of factors, the size of the organisation, its annual income, the existence 

of full-time employees, and the geographical area served, as significant in 

explaining rates of political acti vi ty, but is not concerned either to explain 

'success' in dealing with local government generally, or the specifics of the 

operation of grant aid systems. 

The Sports Council has produced and commissioned studies of its own grant aiding 

schemes in operation (Roberts 1979; Sports Council 1984). However these studies 
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were solely concerned with analysis of successful applicants and the pattern of 

grants actually awarded rather than with identifying the nature of organisations 

which succeSSfully applied, or with explaining the differences between successful 

and unsuccessful applicants. Hoggett and Bishop (1986) do focus on some effects 

of grants by pUblic bodies to voluntary organisations, and though they do not 

undertake a systematic review, their treatment does highlight a number of key 

issues, not the least of which is the negative attitude they detect within some 

organisations towards both local authorities in general and grant aid schemes in 

particular. 

we have witnessed examples of impoverished groups being quite dogmatic 

about their unwillingness to approach the council for grants. Even where 

no strings are attached such groups may invent them, worry about them, 

or simply construe any relationship with a council as a lack of autonomy. 

(Hoggett and Bishop 1986: p .53) 

Indeed, their concern to support the 'assertive independence' of voluntary groups 

leads them to argue strongly for the reduced involvement of local authorities in 

what they see as the 'fragile' status of 'mutual aid leisure organisations' whose 

essential character may be undermined by the influence of both the commercial and 

public sectors. 

7.3 PROBLEMS OF METHODOLOGY AND RELIABILITY OF DATA. 

In the context of the local authority case study, the analysis reported here 

focuses on grants administered through the Leisure Services Sub-committee (i.e. 

grant aid programmes, for 'Sport and Recreation' and for 'Cultural Activities') and 

the 'Leisure Programme Area' of the Urban Programme. However it should be noted 

that the local authority operated a wide range of grant aid schemes within six 

directorates in addition to the Urban Programme. Leisure organisations in the 

voluntary sector therefore were not limited to grants administered by the Leisure 

Services Sub-committee. The Directorate of Social Services for example funded 

certain children's play schemes. The result of limiting the study to the three 

grant aiding programmes in question is perhaps to underemphasise the authority's 
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support for voluntary groups with 'secondary' leisure aims. For example, leisure 

groups such as youth clubs, community associations, town twinning groups were 

invariably supported through other grant aid programmes. 

Information on grant aid applicants was collected in two principal ways, by 

analysis of the detailed information supplied on application forms and by 

telephone interviews with the secretary or chairperson of the organisation, and I 

or the contact person specified on the application form. The period selected for 

the analysis 'wliS"'" the three financial years 1981-4, though in the case of the 

Urban Programme, the Leisure Programme Area was initiated in 1982-3 and therefore 

data for two financial years only were available. The following response rates 

were achieved for- ea_ch of the categories discussed: Sport and Recreation Scheme 

92% (n= 117), the Cultural Grants Scheme 87%- (n=39) and the Urban Programme 94% 

(n=58) -The generally high resp(Jnse, rates (especially for 1982-4) reflect the fact 

that contact was made with each of the organisations relatively quickly after 

their submission of application forms . 

....... 

Before considering the analysis of grant aid applicants in detail some 

preliminary points about the validity of the methods adopted and the reliability 

of data should be emphasised. The use of telephone interviews together with 

analysis of application forms, even for obtaining relatively 'hard' data about the 

size, structure and history of a voluntary organisation is not wholly 

satisfactory. Officers of each of the organisations filled in the grant 

application forms with the expressed purpose of obtaining grant aid so that items 

like membership figures, where open to interpretation, might be cited in a way 

likely to maximise the possibilities of success <e.g. might be 'inflated' by one 

sports club by say including social and non-playing members in order to 

demonstrate the number of potential beneficiaries, and 'deflated' by another club 

which gives the numbers for playing members only because they wish to emphasise 

their low resource base). Similarly the age of organisations in SOme cases proved 

difficult to establish, though this was more likely to be a problem for older 

organisations. More problematic perhaps is the difficulty of establishing whether 

an organisation has been in receipt of a grant over the past five years, given 
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that turnover in personnel on the executive committees of organisations is likely 

to be higher than that experienced in the public or commercial sectors. 

For the purposes of grant applications voluntary organisations were asked to 

submit a copy of their balance sheet for the previous financial year, so that what 

might reasonably be assumed to be a relatively accurate picture of the annual 

turnover of these organisations was available. However, some organisations were 

newly established and by definition were unable to submit accounts. Data relating 

to financial turnover for these organisations was therefore sought during 

interviews. 

Perhaps the most significant limitation of the interview I application form 

analysis method, was the difficulty of establishing the 'process' through which 

the application had gone when submitted to the Council. It was intended that the 

telephone interview would identify the 'route' taken by each applicant in 

developing and submitting their application in particular whether the 

organisation had approached a local government officer <chief officer or grants 

oflcer), or a councillor <Chairman, ward councillor, member of the Leisure Services 

Sub-committee or Leisure Programme Area Group), the action taken by the 

individuals contacted and so on. However, pretesting the questionnaire made it 

clear that even this limited information relating to the processing of the 

application could not be obtained from a significant proportion of the 

respondents. This was in large part due to the fact that 'contact officers' in the 

voluntary organisations nominated on the application forms were not necessarily 

those who had initiated the application or conducted initial negotiations with the 

local authority and even where this was not the case memory recall proved" "a 

problem. This item was therefore dropped from the interview schedule for the main 

study. No overall picture was obtained of how representatives of the organisations 

explained their perceptions of local authority structures and procedures, or of 

their subsequent behaviour in seeking grant aid. 

In conducting interviews respondents were assured of the confidentiality of their 

responses, and were informed that their answers would not directly influence 

council policy specifically in relation to their own organisation. Despite these 

standard precautions taken to ensure the veracity of responses, the precision of 
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responses, where for example membership sizes or annual turnover have been 

estimated, gives grounds for some concern and· sho(ild therefore be treated with 

some caution in the analysis of responses. 

7.4 GRAHT AID TO LEISURE ORGAHISATIOllS: POLICY STATEJlEIlTS BY THE LEISURE 

SERVICES SUB-COJ(](ITTEE A1JD III THE URBAH PROGRADE 

7.4.1 Sport and Recreation Grant Aid. 

During the final year of the period of study the Leisure Services Sub-committee 

received a report from the Chief Recreation Officer outlining the conditions .under 

which grant aid was awarded. The report (whose priI:cipal author was the officer 

responsible for administering the scheme of· grant aid for sports and recreation 

organisations) provides an indication of the nece8s'ry conditions of grant award, 

and describes or categorises the types of award made, rather than outlining the 

criteria used to prioritise one application over another (i.e. the sufficient 

conditions). The conditions of grant aid cited were as follows; 

'that the organisation is a voluntary body operating on a non profi t

making basis ... that membership is open to all and no application for 

membership to the organisation will be refused other than on reasonable 

grounds e.g. there will be no discrimination on the grounds of race, 

religion, occupation or other opinion .... [andl that a statement of 

accounts be forwarded to the Recreation Officer on completion of the 

project' 

(Report to the Leisure Services Sub-committee 13 March 1984) 

The report goes on to categorise the 

following three broad headings 

types of grant aid awarded under the 

'seed money, i.e. assistance for newly formed organisations or existing 

organisations creating new teams or embarking on new activities 

running costs i.e. assistance with the organisation's costs recurring 

annually e.g. fees and transport, travel and accommodation for 
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representative teams .... [and] the replacement or upgrading of equipment 

or facilities 

Indeed these 'criteria' are so general that it becomes difficult to identify a 

project which would not fall into one or more of these three categories. It should 

however be noted that the officer responsible for this area of grant aid pointed 

out that the report had not specified the priority to be given to disadvantaged 

groups because this was implicitly understood by both officers and members. 

The amounts of grant aid disbursed under this heading amounted to £3,665 in 

1981/2, £6,433 in 1982/3 and £6,300 in 1983/4. With one exception total amounts 

allocated did not exceed £500, the exception being a grant of £1,000 to a 

gymnastics club as a contribution towards the cost of participating in a non-
....:....:-

competitive gymnastics event in Switzerland. At a meeting of the Leisure Services 

Sub-committee in March 1984 it was agreed that responsibility and authority for 

grant aid allocation under this scheme be delegated to the Chief Recreation 

Officer who would apply the criteria outlined in the report (and cited above). 

7.4.2 Grant Aid to Cultural Organisations 

Though policy statements relating to the conditions associated with grant aid to 

sport and recreation organisations were vague, those relating to grants to 

cultural organisations were even less specific. The only references to the criteria 

for allocating grants in Council minutes offer the following guidelines; that 

grants should, 

follow the general principle that aid shall normally be given where it is 

necessary for the continued existence of an approved organisation which 

adds to the cultural life of the community. Special consideration shall be 

given to those using Council premises, but in general aid shall be given 

in the form of loss guarantees. 

(Report to the Leisure Services Sub-committee 19 July 1977) 

and at a subsequent meeting, 
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that the loss guarantee be judged on each organisation's full accounts and 

that any donations to charity in the previous years be taken into 

consideration. 

(Report to the Leisure Services Sub-committee 2 December 1980) 

The criteria cited here beg the serious questions of what constitutes "an approved 

organisation" or one ·which adds to the cultural life of the community". The 

reports do not attempt to define these terms and this might lead to the inference 

that either the criteria were not of sufficient importance to decision makers to 

warrant clarification as to what precisely these terms mean, or that there was 

sufficient comlllOnali ty of 

'the cultural life of the 

explanation superfluous. 

values among decision makers about what constitutes 
~ 

community' as to render the need for a more detailed 

Grant aid under this scheme amounted to £40,140 in 1981/2, l42,675 in 1982/3, and 

£44,900 in 1983/4. Traditionally the vast majority of the budget was allocated to 

seven organisations or groups of organisations (approximately £40,000 in 1982/3 

for example). Among these seven organisations were included two, the regional arts 

association and a regional opera company, which were not strictly voluntary 

organisations, although they were, by constitution or tradition, non-profit making. 

These have been included in the analysis of cultural grant aid under the heading 

'quasi-voluntary organisations'. 

'1.4.3 The Leisure Programme Area of the Urban Programme. 

The situation in relation to formal policy statements ·about grants under the 

Urban Programme was somewhat different from that for the previous two categories. 

Preparation of annual submissions to the Department of Environment for central 

government finance necessitated the publishing of criteria for prioritising grant 

applications. The District's Urban Programme submission incorporated a separate 

'Leisure Programme Area' for the first time in 1982/3 when priori ties were 

described in the following terms; 

The Politics of Leisure and Local GovernIllent Leisure Policy Page 304 



Chapter 7: Local Authority Interaction with Voluntary Sector Or[janisations: 
Analysing the Outcomes of Grant Aid Policy. 

The ... strategy looked for projects which were geared towards the spare 

time in people's lives. In particular it looked for: 

Projects which helped to remove barriers between communi ties and 

especially those in which one part of the community works to help 

others. 

Projects which might include multi-purpose buildings for the Arts, 

sports, cultural/entertainment type activities. 

Projects which might be novel - e.g. an idea based on a pub or club. 

Projects which will satisfy focal needs but which will attract 

prestigious events to a neighbourhood thus elevating the status of a 

deprived area. 

Projects linked to modern technology, for example computer hardware 

for fun but at the same time giving people the opportunity to learn 

how to programme. 

<Urban Programme submission 1982/3) 

Criteria which were stipulated in the following year by the local authority 

included all five of the above, but added two further items to those listed; 

projects which reflect the multi-cultural nature of [the Cityl, 

particularly those which help to preserve the cultural heritage of an 

ethnic minority ... [andl which will enable ethnic minorities to share their 

culture with the remainder of the multi-cultural population of this City 

<Urban Programme submission 1983/4) 

Although these guidelines are somewhat more specific, it should be noted that the 

categories themselves were seen as fairly elastic by the officer responsible for 

coordinating the submissions, and were not necessarily used to exclude projects 

which did not meet these specific criteria but which did have what were perceived 

as being other positive features. 
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In 198213 the Leisure Programme Area amounted to .£196,400 (.£159,800 in capital, 

.£36,600 in revenue costs) of which .£92,200 (.£79,400 capital, '£12,800 revenue) was 

to be allocated to the seven successful voluntary organisations, with the 

remainder to be spent on local authority sponsored projects. This represented 

approximately 5% of the total bid for new projects. In the following year, new 

bids in the Leisure Programme Area totalled '£210,800 (.£207,800 capital and .£3,000 

revenue) of which '£151,800 ('£148,800 capital and .t3,OOO revenue) was to be 

allocated to eleven voluntary organisations. The Leisure Programme Area absorbed 

4.9% of the total Urban Programme bid in 1983/4. In addition some applications, 

which were initially considered as Leisure Programme Area bids but which were 

unsuccessful, were redirected to other programme areas (e.g. to 'children and 

youth '). and a small number· of these projects received funding under other 

programme areas. The higher proportion of voluntary sector bids in the second 

package, and the greatly reduced proportion of revenue costs reflect pressures 

from the Department of Environment to modify the nature of bids for grant aid. 

The size of individual grants to voluntary organisations under this area of the 

Programme varied from .£51,000 to .£600. 

7.5 TBR RATIOIfALE FOR TBll DEVEWPllEIfT OF TBll QUllSTIOIfIfAIRE 

The construction of the interview schedule employed in this element of the case 

study was influenced by three sets of factors, a review of Council policy 

statements with regard to the three grant aid schemes under scrutiny; a 

consideration of the types of explanation of the policy process put forward in 

the interviews by members and officers; and a review of the literature to identify 

factors highlighted in other studies as significant in the relationship§ of 

voluntary organisations with local government. 

7.5.1 Issues Arising from Officers' and JleDbers' Explanations of the Operation of 

the Three Grant Aid Schemes. 

The issues emerging from discussion of the interviews with members and officers 

can usefully be subsumed under two main headings; concerns of policy DUtcI:1Des; 

and concerns of the decIsIon JJlakIlllf pra:ss 5. In relation to the grants for sport 
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and recreation and to cultural organisations, Labour members in particular 

expressed concern with the lack of agreed and specified criteria for prioritising 

grant aid applications. 'Tradition', it was argued, had played a strong role in the 

development of grant aid policy in respect of cultural grants and while the 

officer responsible for administering cultural grant aid pOinted to a growth in 

the number of 'c'ommunity and ethnic arts' grants, the nature of the distribution 

of grant aid was still a matter of concern for some Labour members both in terms 

of the types of activity and the types of client group supported. The report by 

the Chief Recreation Officer to the Leisure Services Sub-committee on the subject 

of grants for sport and recreation had argued for a positive role for grant aid 

in facilitating the development of new organisations while the Chief Librarian in 

his report on cultural grant aid referred to grant aid supporting those forms of 

provision which contribute to the cultural life of the community (without 

necessarily defining the constituency signified by 'community'). Variables for 

consideration in the analysis of patterns of grant aid therefore include types of 

activity funded, geographical constituency of the organisation (e.g. whether it 

serves the District as a whole, predominantly 'disadvantaged' wards), the age of 

the organisation, the size of grant and purpose (1.e. the type of activity funded). 

In terms of the process of grant application, and deciSion-making, Labour members 

expressed concern about the restricted awareness of the availability of grant aid 

which they saw as reinforcing the pattern of repeated support for particular 

cultural organisations and restricting the number and type of sports and 

recreation organisations applying for aid. This raises two related issues, how the 

organisation became aware of the availability of grant aid, and how its 

application was progressed (through contact with members and / or officers, or 

simply by returning the completed application forms). As ~as already been 

indicated information about the way applications were progressed was not 

regularly available from respondents, since contact officers often simply did not 

know the specifics of how their own organisation had originated its application. 

However information was obtained from organisations about their links with the 

local authority in terms of membership, specifically whether they had as members 

of their 'executive committee' or as honorary members, a councillor, a senior 

officer of the authority (defined as of principal officer or above), or their )!.P., 

and whether the organisation was represented on any of the Council's working 
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parties or committees. The rationale for inclusion of these questions was to 

establish whether organisations with access to information about the nature of 

the local authority's operations would fare better than those without discernable 

ties with the local authority. 

7.5.2 SBLECTIOB OF VABIABLHS FOR ABALYSIS 

The data sought from the interviews and analyses of applications allowed 

categorisation of organisations applying for grant aid by the following variables, 

or groups of variables. 

(A) CIlARACTHRISTICS OF THE ORGABISATlOB 

(1) Dr[fan1sat1anal Type: 

As Hoggett and Bishop (1986) note, there are difficulties with defining 

voluntary organisations operating in the field of leisure because members 

of those organisations are unlikely to see themselves as 'volunteers'. 

They therefore employ the term 'mutual aid organisation' to differentiate 

those bodies which have grown up around a common interest among their 

memberships for a central activity itself, from those with other primary 

goals. Hoggett and Bishop's study focuses exclusively on this type of 

organisation, however, neglecting other voluntary groups which operate in 

the leisure field. Other categories employed in this analysis are as 

follows; 

community service groups, where the group is client centred, and its 

membership is involved in producing a service <e.g. Womens Royal 

Volunteer Service which provides a library service for the 

housebound) ; 

community development groups, where groups may begin life as client 

or service centred but where the aim is to generate self reliance; 

community action groups, which focus their activities on a 

particular cause <e.g. a pressure 

the development of children's play 

group conducting a campaign for 
• facilities; 
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socIal groups. those with 'socio-emotional goals' <Haywood and Henry 

1986) but for which recreation forms an important element in their 

activities <e.g. youth clubs, working men's clubs>. 

quasI-voluntary organIsatIons, which operate on a not-for-profit 

basis with a professional staff servicing the needs of their non

professional· membership and I or a wider clientele <e.g. regional 

opera company, community arts organisation) these are not 

voluntary organisations as such but bid for resources from the same 

sources as voluntary organisations for funding. 

Given the role of the Urban Programme in social planning one would 

expect to find a significant difference in the types of organisation 

supported by this programme of grant aid with a greater emphasis on 

community service, community development, community action and social 

organisations than would be the case for either of the other two grant 

aid schemes. 

(11) Ase of Organ1sat1on, Annual F1nanc1al Turnover, S1ze of lleJ1lbersh1p, 

nUll/bar of full and part-tn.e eJ1lployees, OIfIJersh1p of the preJll1ses used by 

the Drlfan1sat1on, second order Drlfan1sat1ons. 

This set of variables indicates the 'size' of an organisation, its 

financial I asset base, the resources available to it, its age and whether 

as a second order or peak organisation it represented a number of first 

order organisations. Given the shared concern of councillors to support 

new organisations with 'seed money' under the sport and recreation grant 

aiding scheme, and the attempts of the Urban Programme to foster new 

voluntary sector initiatives one might expect to find a significant 

proportion of grants to new bodies. However it is also the case that 

those organisations with longer histories and greater resources, or those 

which are representative of wider interests <second order organisations) 

may be more effective' in promoting their case for grant aid, and also 

more able to assimilate and control larger schemes. 
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However, the absence of sufficient numbers of second· order organisations 

in the Urban Programme and Cultural Grants populations, meant that this 

variable was excluded from the analysis for these two data sets and 

incorporated only in the analysis of the Sport and Recreation Grant 

Scheme. 

(1i1) Gender of DrfIanisaticm XeIllbers or Beneficiaries. Geographical Area 

Served by the DrfIanisaticm. 

The analysis seeks to differentiate those organisations which are 

predominantly designed to service the leisure interests of men from those 

which predominantly service the interests of women, and those which draw 

membership from or provide benefits directly to men and women. Further 

consideration is also given to the identifying of organisations which 

draw most of their membership (or serve client groups) from those wards 

identified by the Sports Council as falling within the worst 15% in the 

region in terms of indicators of 'recreation need' (viz. Henry 1984). 

These organisations are distinguished from those which predominantly 

serve other areas in the District, the District as a whole or the region. 

Although one might expect clear evidence of positive action in favour of 

women as well as disadvantaged areas in the case of Urban Programme 

bids, it should be noted that with the exception of the Sport and 

Recreation Grant aid scheme there were insufficient numbers of 

organisations specifically concerned with meeting the leisure needs of 

women to allow meaningful analysis. However this set of variables 

facilitates an evaluation of the claim that the disadvantaged are 

considered more favourably in respect of the Leisure Services Sub

committee's grants, particularly those for sport and recreation. 

ill) THB IATURH OF THB GRABT BID 

(1) Activity Type: 
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The type of activity for which the grant aid is requested is subdivided 

under the following headings; 

organised sport forms and physical recreatiQD 

tradaional. 'high' or 'seriOlls' art forms this terminology, though 

loosely defined allows the distinction to be made between art forms 

which are promoted for predominantly aesthetic criteria, as opposed 

to those which are supported primarily on the basis of the social 

function of the art project (community arts), are seen as of 

significance for a particular ethnic minority (ethnic arts), or are 

promoted simply· as popular pastimes and hobbies, the aesthetic 

content of which is irrelevant. 

ethnic and commllnal' arts this category includes both 'serious' 

(high) ethnic art and popular ethnic art forms. 'Community arts' 

incorporates those activi-ties" 'which the grant applicant categorises 

as 'community arts' (the concern here is with what the local 

authority's reaction is to applications for support of what are 

perceived as community arts activities). Ethnic and community arts 

are banded together here in part because of a pragmatic concern 

with the size of the category, but also because support for these 

art forms represents a departure from a cultural policy of support 

for traditional art forms, and in many instances represents the use 

of cultural policy as an element in social policy programmes (e.g. 

the fostering of community development or multiculturalism). 

POpUl,ST arts. crafts and hobbies and other cultural activities, 

including a range of production acti vi ties e.g. pop music, break 

dancing, model making, animal fancying, but also some consumption 

activities e.g. film appreciation societies. 

social activities. leisure organisations and environmental groups, 

where the nature of the acti vi ty itself is secondary to the aim of 

social contact, conservation etc. 

Interest here will focus on issues such as the relative levels of funding 

of different forms of cultural act! vity by the Leisure Services Sub

committee, and the mix of leisure activities supported within the Urban 

Programme. 

The PDlltlcs of Lelsure and Local GavernJlleJJt Lelsure PDllcy Page 311 



Chapter 7: Local Authority Interaction fiith VolUJltary Sector CJrtIanisations: 
Analysi"lI the DutcoJIIes of Grant Aid Policy. 

(11) Disadvantaged Groups to Benefit fraJll Grant Bid. 

A concern to meet the 'recreational needs' of disadvantaged groups is 

evident in the Urban Programme generally, and (according to the officer 

responsible) in the operation of the Sport and Recreation Grants scheme. 

The range of groups identified in the analysis is informed by the 

authority's statements in the Urban Programme submissions for 1982-4, 

and by the recreationally disadvantaged groups identified by the Sports 

Council as target groups for positive action. These include, the 

unemployed, ethnic minorities, children and young people, the elderly, the 

disabled and low income groups in general. Thus it is intended to 

evaluate the claim that the grants system operates selectively in favour 

of disadvantaged groups. 

(C) NATURE OF THH ORGAJJISATIOB'S PAST ACTIVITIBS 

(i) Political Activity 

Following Newton's (1976) broad definition of political" activity as 

incorporating the full range of contact with the local authority from 

merely seeking information to attempting to secure policy change, this 

variable seeks to distinguish those organisations which display some 

awareness of the working of the local authority and of the' existence of 

communication channels with officers and/or members, from those which, 

for whatever reason have not established contact with the authority. The 

inclusion of this variable implies the hypothesis that those 

organisations with links with the authority and a knowledge of the 

authority's workings are more'likely to be successful in grant aid 

application than those with little knowledge or experience of the local 

authority's world. 

(11) Received Grant in the Last Five YSIU"S 

Some organisations which have access to the skills associated with 

putting together a strong grant application, may well be successful on a 

number of occasions. This variable seeks to identify those organisations 
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which have been successful with grant applications in the recent past to 

establish whether or not they are more likely to be successful in the 

three schemes monitored in this study. 

ID) IBDRX OF RSTABLISBJlRIT AID POLITICAL SKTI.r.s 

As we have noted, a number of the studies of the relationship of local 

government wi th the voluntary sector have indicated that certain 

voluntary organisations may be regarded positively by a local authority, 

and are therefore likely to be consulted or even incorporated into its 

decision making processes. Newton (1976) operationalised this concept by 

constructing what he termed an 'establishment index'. What is described 

here represents a development of this index. Newton describes five 

constituent elements for his index, each of which contributes a score of 

'1' if positive or '0' if negative, such that a well established 

organisation will register a score of '5' while an organisation which 

exists with no establishment connections will register a score of '0'. The 

five elements were as follows; 

(i) the organisation's membership includes a Member of Parliament, 

(iD the organisation's membership includes a Councillor, 

<iii> one or mare of the organisation's membership serves as a 

coopted member representing the organisation an one of the Council's 

committees, 

(iv) one or mare of the organisation's membership serves as a 

coopted member representing the organisation on any other public 

body, 

(v) the organisation has been consulted by the Council or other 

public body in the last twelve months. 

For the purposes of this study, element (11D has been broadened to 

include membership of Council working parties. Element (iv) was dropped 

during the pre-test stage when the questionnaire was being evaluated. 

This decision was taken because of the difficulty of defining what 
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constituted a 'public body'. If membership of 'second .order' organisations 

was excluded, membership of public bodies proved to be negligible, while 

second order organisations themselves were so variable in size, scope and 

level of activity that many could hardly be ascribed the status of public 

bodies. To illustrate the point membership of the local Council for 

Voluntary Service might constitute access to a body which seeks to 

communicate with and .. t.n many cases influence local authority policy and 

in this sense is a very different second order organisation from the 

local Football Association. Elements (i) and (ii) of the Newton index were 

also combined, since in only three cases was a local Member of Parliament 

a prominent member of the organisation. However a further element was 

also added to the index; 

(vi) the organisation included within its executive committee, or 

leading members a senior officer of the Council (Le. of principal 

officer grade or above). 

These amendments allow a maximum score on the establishment I political 

skills index of '4' and a minimum of '1'. The title of the index and its 

construction have been amended to reflect two related types of phenomenon 

'establ1sbment' Le. acceptability and credibility of the organisation 

within local authority circles; and 'po11tical skllls' Le. the knowledge, 

resources and ability to operate effectively within the local government 

system. The availability of a relatively senior council officer, a 

professional and potentially skilled bureaucrat who understands and may 

be able to make effective use of formal and informal communication 

channels is a valuable resource. This extension of the Newton index 

therefore implies that operational measures of 'establishment' and 

'political skills' are in practice very difficult to separate out. 

(E) TRANSFORMED VARIABLES 

For the purposes of statistical analysis of association between the 

variables which were organisational or grant application descriptors (Le. 
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those in categories A to D above) and those which were indicators of 

policy outcome (i.e. those in category F below) it was necessary to 

employ ordinal forms of measurement. Where appropriate. therefore. 

independent variables were transformed into ordinal form by converting 

following nominal variables into bivariate statements. The 

transformations were undertaken; 

Original NDJlIinal Variable 

1. Type of Organisation 

2. Use of Premises 

TransfarJlled Ordinal FarJII 

1. Mutual aid organisations / others 

2 (a) Organisations with / without own 

premises 

2 (b) Organisations hiring Council 

premises / others. 

3. Types of Disadvantaged group 3 Projects serving / not 

served by the project for which serving disadvantaged groups. 

grant aid is sought. 

4. Type of area served. 

5. Sources of previous 

grants 

6. Types of activity 

4 (a) Organisations located or 

predominantly serving disadvantaged wards 

/ others. 

4 (b) Organisations serving ward - city -

region. 

5. Organisations which have / have not 

received grant aid in the previous five 

years. 

6. Either sporting activities 
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I others (for Urban Programme supported by the project 

for which grant aid sought. and Sport and Recreation Grants) or 'high 

arts' I others (for Cultural Grant Aid>. 

In fact, the only independent variable which was nominal in measurement 

which was not transformed in this way was that of the 'gender' group 

served by the organisation. In analysis of the Urban Programme and 

Cultural grant Aid programme this variable had to be excluded because of 

the lack of organisations serving female and or male, rather than mixed 

populations. In the Sport and Recreation Grant Aid analysis although 

there were significant numbers of male (n=64) and female (n=ll) 

organisations it did not make sense to reduce these to dichotomies (male 

organisations I others; and female organisations / others) since this 

implied a comparison of single sex organisations with opposite sex and 

mixed organisations grouped together, with mixed organisations (n=42), 

(F) VARIABLBS EXPWYED AS IBDICATORS OF 'POLICY OUTCOXBS'. 

The policy outcomes to be 'explained' in the analysis were operationalised 

in the following variables; 

Or[janisations ApplyiI18 for Sport IllJd Recreation Grant Aid -

(a) success or failure of organisation's grant application(s) 

under this scheme, 

(b) Success of application on more than one occasion (in all 

three schemes), 

(c) total amount of grant aid received under the Sport and 

Recreation Scheme 1981-4, 

(d) total amount of grant aid received under all three schemes 

1981-4 

Orffanisations Apply1n8 for Urban Aid (leisure ProglaJIIllle) Grant Aid-
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(a) success or failure of organisation's grant application(s) 

under this scheme, 

(b) Success of application on more than one occasion (in all 

three schemes), 

(c) total amount of grant aid received under the Urban 

Programme (Leisure Programme Area) Scheme 1982-4, 

(d) total amount of grant aid received under all three schemes 

1981-4 

Organisations Applyl1l[f for Cultural Grant Aid -

(a) Success of application on more than one occasion for 

cultural grant aid 1981-4 

(b) total amount of grant aid received under the Cultural Grant 

Aid Scheme 1981-4, 

(c) total amount of grant aid received under all three schemes 

1981-4 

The policy outcome indicators for the third category of grant aid, that 

for cultural organisations differ slightly from the other because this 

last group includes only three organisations which applied unsuccessfully 

for cultural grant aid. Instead of differentiating those organisations 

which were successful from those which were unsuccessful under this 

category of grant aid, the first of the 'policy outcome' indicators 

differentiates those organisations which were successful on more than one 

occasion in applying for grant aid under this scheme. 
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TABLE 7,1: VARIABLES JiIlPWYJiD III THE AlJALYSIS OF GRAIT AID POLICY 

VARIABlES 

(8) Cbaracteristics of the Organisation 

Type of Organisation_ 

Geographical Area Served by 
the Organisation 

Age of Organisation 

Membership Size 

Premises 

Annual Budget (Gross Income) 

Full Time Employees 

Second Order Organisations 

Gender of groups served by 
the organisation. 

(b) Hature of Grant Bjd 

Type of Activity for which 
Grant Requested. 

Disadvantaged Groups to 
Benefit from Grant. 

(1) KlItual aid organisation. (2) Community service organisation, 
(3) Community development organisation, 
(4) Community action group, (5) Social group, 
(6) Quasi -voluntary organisation. 

(1) Wards of high recreation need' I (2) Other wards. 
(3) the city or lletropol1tan District, (4) the region. 

(1) ( 2 years, (2) 2 - 5 years, (3) 6 - 10 years, 
(4) 11 - 25 years, (5) 26 - 50 years (6) > 50 years. 

(1) .( 10, (2) 11 - 25, (3) 26 - 50, (4) 51 - lOO, (5) 101 - 200, 
(6) > 200. 

(1) Own, (2) Hire council's, (3) Hire other. 

(1) ( t500, (2) t500 - t1500, (3) t1501 - t5000 (4) t5001 - tl0COo 
(5) > tl0000. 

(0) Ho, (1) Yes 

(0) Ho, (1) Yes 

(1) Predominantly female, (2) Predominantly male, (3) Both. 

(1) Formal sports and physical recreations, 
(2) 'High Arts', (3) Community and ethnic Arts, 
(4) Hobbies, crafts, popular cultural forms, 
(5) Social and environmental groups. 

(1) Ethnic groups, (2) Elderly, (3) Disabled, (4) Youth, 
(5) Children. ( ( 14 years), (6) Unemployed, (7) Ethnic unemployed, 
(8) General low income groups. 
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TABLE 7.1 (CONTIIUHD) 

VARUHl &S 

(c) Bature pf Past Act1vlt~ 

Organisation 'Politically 
Active' 

Received Other Grants in 
Last Five Years 

¥A!.UIlS 

(0) No. (1) Yes 

(1) From Council, (2) From other sources, (3) Both 

(d) Index of EstabJ1sbment I PoUtical Ski])s 

Councillor or )LP. Leading 
Member. 

Senior Council Officer 
Leading Member 

Member of Organisation Coopted 
onto Council Working Groups. 

Organisation Consulted by 
Council 

PO!.ICY OUTPUT IBDICAIORS 

Sport and Recreation 1981-4 
Urban Aid 1982-4 

(0) No, (1) Yes 

(0) No, (1) Yes 

"(0) No, (1) Yes 

(0) No, (1) Yes 

" .. '.:~'-'" 

(1) Application for grant successful (2) Unsuccessful. 
(1) Application for grant successful (2) Unsuccessful. 

Cultural Grant Aid 1981-4 (1) Application for grant successful on more than one occasion 
(2) Unsuccessful, or succesful only once. 

Total Grant Aid Received 
Sport and Recreation Scheme 
1981-4 

Total Grant Aid Received 
Urban Aid (Leisure) 1982-4 

Total Grant Aid Received 
Cultural Grant Aid 1981-4 

Total Grant Aid Received 
(under all three schemes 
together) 

(0) 1.0 (1) < 1.50, (2) 1.50 - 1.100 (3) HOI - 1.200 
(4) 1.201 - 500 (5) 1.501 - HOOO (6) il001 - t5000 
(7) I. 5001 - HOOOO (8) ) HOOOO 

(0) to (1) < 1.50, (2) 1.50 - HOO (.3) H01 - £200 
(4) 1.201 - 500 (5) 1.501 - LlOOO (6) il001 - 1.5000 
(7) I. 5001 - 1.10000 (8) ) LlOOOO 

(0) to (1) < 1.50, (2) 1.50 - LlOO (3) Ll01 - 1.200 
(4) 1.201 - 500 (5) t501 - LlOOO (6) Ll001 - t5000 
(7) I. 5001 - 1.10000 (8) ) t10000 

(0) to (1) < 1.50, (2) 1.50 - 1.100 (3) Ll01 - 1.200 
(4) 1.201 - 500 (5) 1.501 - HOOO (6) 1.1001 - 1.5000 
(7) t 5001 - t10000 (8) ) t10000 
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7.6 AIALYSIS OF THR DATA - STATISTICAL JlJ!THODS AID FIIDIIGS 

Analysis of the outcomes of grant aid policy was developed in three stages. 

(a) The organisation I grant application descriptors (variables in 

categories A to E above) are evaluated in cross tabulations to identify 

the strength of association or independence between each pair of such 

variables for each of three populations, grant applicants to the Sport 

and Recreation Scheme, to the Cultural Organisations Scheme and to the 

Urban Programme (Leisure Programme Area). 

The criterion employed for evaluating the strength of association between 

pairs of such variables measured at the. ordinal level was that of 

Kendall's taub (T,,) or Kendall's tauc (Tc) as appropriate. Where T was 

significant at < 0.05 there was deemed to be a significant relationship 

between independent variables. Although significance tests might strictly 

be regarded as inappropriate in this context (since the three sets of 

data constitute populations, or virtual populations) nevertheless they 

provide some indication of the strength of the association denoted by T, 

giving an indication of whether or not this may constitute 'chance' 

relationships between variables. 

The relationship between gender and other organisation I grant 

application descriptors was evaluated using statistics appropriate for 

nominal data. The lambda ().) value derived from crosstabulations was 

employed to assess the strength and direction of the relationship, while 

X'" was assessed to provide an indication of tbe significance of the 

association between gender and other variables. 

Summary statistics from these cross-tabulations are reported in tables 

7.5 (A to C). 

(b) The strength of association between each of the descriptors and each 

of the policy outcome variables was assessed for all three populations to 

identify factors which are associated with the success or failure of 

The Politics of Leisure and Local GavernJllent Leisure fullcy J'aBe 320 



Chapter 7: Local Authority Interaction "'ith Voluntary Sector OrgwJlsations: 
AnalysllJjf the Outcmses of Grant Aid Policy. 

organisations in their grant aid applications. The criterion employed here 

was once again that of T (or in the case of the relationship between 

gender and 'dependent', policy outcome variables for the Sport and 

Recreation Grants, eta). 

Summary statistics from these cross-tabulations are reported in tables 

7.5 (A to Cl. 

(c) The third stage in the analysis involved evaluation of relationships 

between each organisation I grant application descriptor X and each 

policy outcome indicator Y (for which a significant Ta or Te had been 

obtained) while controlling for any other independent variable which was 

significantly associated with both X and Y. For this purpose three way 

contingency tables were constructed and the resultant zero-order gamma 

'and first order partial gamma statistic was obtained. A partial gamma 

which differs substantially from the first order gamma indicates that the 

strength of the association between a dependent and an independent 

variable may be due to the intermediate effect of the control variable(s). 

It is of course possible to control for the effects of more than one 

variable but the size of the data sets involved in this instance made 

controlling for more than one variable at a time impractical. 

The results of these statistical procedures are reported in tables 7.3 (A 

to C), 

The commentary which follows draws primarily on the extracted statistics reported 

in t3!~es 7.2 (A to C), together with tables 7.3 (A to C) which provide 

information concerning the influence of control variables. Comparison of the 

values of Ta or T e, even within the same category of grant aid is not always 

strictly possible (given for example that missing values may influence the size 

of the data set on which the statistic is based). Comparison of values between 

the three data sets is however likely to prove misleading. Nevertheless, 

comparison of the direction of the relationship and its significance provides 

useful clues as to similarities and differences in the structure of the three data 

sets. 

" 
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Tables 7.2 (A to C) illustrate that in all three grant aid programmes, there are 

two groups of descriptors for which each variable in the group is clearly 

positively associated with most others and negatively associated with variables 

in the other group. In the first of these 'groups' the variables which are related 

are those of the age of the organisation, its membership size, the size of its' 

budget, whether or not the organisation owned the premises it used, and whether 

or not the organisation had any full time employees. The positive relationship 

between these variables may be explained relatively simply. Organisations with 

large memberships will tend to have access to greater income (through members' 

fees), and may therefore be more likely to be able to afford the costs of owning 

their own premises or of employing one or' more full time members of staff. The 

second group consists of organisations located in disadvantaged wards, applying 

for projects which were intended to serve disadvantaged groups, and using council 

provided facilities. Use of council facilities is most clearly related to the other 

two variables in this group in the case of sport and recreation organisations, 

and is least clearly linked with them in the case of cultural organisations where 

a number of organisations promoting traditional, 'high arts' make use of council 

premises for public performances. 

(a) Sport and Recreat10n GTllnt A1d 

As table 7.2 (A) illustrates, where a significant 7 .. or 7c is obtained for cross 

tabulations of descriptor variables in the first group with the policy outcome 

variables, the relationship is negative. The reverse is true in terms of the 

statistical relationship between the three descriptors in the second group and the 

policy outcome indicators. However the relationship between individual pairs of 

variables should be considered in detail. 

(i) AlIe: - Age was strongly associated with the size of the organisation 

(7J'1. = .41'""), with the size of budget (7 .. = .34·U ), and with ownership of 

premises (7 c = .54**). Older organisations were also more likely to be 

'mutual aid' organisations {7 c = .23·· .. )and to be seeking grants for sport 

and active recreation projects (7 c =.20"*). However, more crucially this 

variable is significantly related to the three policy outcome indicators 
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Age 

Age 
Size f. :; .41*'-

E'ploy .. ' T, , .08 
Size of Budgel h:; .34u 

Own Preaises T, , ,54*-

iMu.1 Aid Org T, , ,23" 
Sporling Projecl T, , .20" 

.E,I.bli,h.enl I T, , .04 
Pol. Skill, Index 

Political Aclv. T, , .05 
Previous Grant " 

, .04 

Disadvantaged T, :; - ,52*" 
Group 

Oisadv. Vard Te :: -,37" 
Hire Council 

Prelises T, : -, SS·· 

Disadvantaged 
Group 

Disad'l, Ward 
Hire Council 

Premises 

Mulu.1 Aid Org 
Sporling Projecl 
E,I.bli,h .. nl I 
Pol. Skills Index 

Political Aclv, 
Previous Grant 

AnalysilJjf the CJut;comes of Grant Aid RJl1cy. 

IABLE I 2(A)' SUMMARY STATISTICS FOR CROSS TABULATIONS OF VARIABLES -
SPORT AND RECREATION GRANT AID 

l£lTRACTEO [ROIl TABLES 7.1fA.! A 1. SIAIJ 

Size E.ployee, Budgel Own Prelises . Successful 
, Applicanl 

Sporl I Ree. 
Scheae 1981-4 

" 
, -.H" 

T, , - • 241-
T, ,31" To , .05 
TII :: .A7u T c :: .50 T, ' - .19' 
T. , :56'" TIo :; .21*' re :: ,65" T. :- . 30" 

Te = -.09 h :; - ,13" T, ,.-.06 rll :: .IS" Tb :: -,35" 
T, , .01 .. ' -.08 T,o·-.O' T 11 :: .10 ; •. ~ -.10' 
T, , . IS" T, , ,39* T, , .21" T, ' -.01 T, , .14 

T. , .15' T. = .1,' fe :: .3S" Tb :; -.002 ra :; .13 
T, , .3'· rt :: .21** T, , 4')u . , rll :; ,16 fir; :: -,002 

Te :: -.41" h :; - ,OB T, :; -,57·' h=-,SS" 

Te :: -.23** 16 :: .05 T, :; - .25'" f.r, : - ,31" 

T, = -,'S·· h=-,Ie·· T, : -,£5·· 111 = -,15·· 

Disadvanlaged Disadvantaged Hire Council Successful 
Group, Wards Prelllises Appliml 

Sport ~ Rec, 
Sch!?,!? 193\-4 

T /I = ',.:0" 
, ,".I 

h = ,U·· Ta = .19' 

11. = ,60" h- = .31· • fit = ,35--

Te: = -,32·· Ta: -,OB 111 = -,14· 

Ta: -,19· Ta = -,11 " ' -.02 .. , ,13 T, , .11 T, , .0\ 

Ta: .08 Tt = -,lA Ta: -,01 
" ' -.01 Ta : .01 h:-.U" 

Size Tolal 
Spor I I Ree 
Granl, 1981-4 

Ta :; -.27 u 

T, ' - .08 
T, , .05 

h :; - ,08 
T, :- .29&& 

T, :: -,32·' 
T, = -,H/ 

T, , .11 

T, , .21' 
T, ' -.02 

Size Tola1 
Sporl I Ree 
6ranl' 1981-4 

T, ,3A·· 

T, , ,IS 

T, , ,35" 
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Size Tol.1 
Leisure 
6rants 1981-4 

Tt :; -.30·' 
Ta :: -,07 

T, , .Ol 
h :: - .07 
T, :-.31" 

T, :: - ,30 
T. :: - .14" 
T, , .13' 

T, , .24" 
T, , .01 

Size Total 
leisure 
Grants 1geH 

T, , ',1·· ,·.It 

T, • ,15 

" 
, ,31·· 
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cited in table 7.2(A). There is a significant negative association 

between age and success in sport and recreation grant aid applications 

(~e = -.47**), the size of grant received under this scheme 1981-4 (~h = 

-.27**) and the size of leisure grants received under the three schemes 

1981-4 (~B =-.30'"*). These findings are consistent with the Leisure 

Services Sub-commUtee's policy of 'pump priming' grants for new 

organisations. The zero order and first order partial gamma statistics 

given in table 7.3 (A) indicate that' gammas are not substantially reduced 

by the intervening effects of third variables with the exception perhaps 

of the variable 'use of council premises'. However even in this case the 

influence of age on the statistical association between use of council 

premises and success in grant aid application (~ = .63; partial ~ = .25), 

between use of council premises and size of sport and recreation grant 

1981-4 (~ = .47; partial ~ = .16) and between use of council premises and 

total grant aid under each of the three schemes 1981-4 (~ = .46; partial 

~ = .22) indicates that age is a more significant factor than use of 

council premises. 

(ii) Size:- Larger organisations tended to be more politically active (Te 

= .25ft) , better 'established' (~e = .18.), and be more likely to have had 

a grant in the previous five years (~e =.31"). This variable is 

significantly related to only one policy output variable, success of grant 

aid applications under the sport and recreation scheme (~e = -.24*). 

Nevertheless, as table 7.3 (A) indicates, this relationship can be 

substantially explained by the intervening influence of the age of the 

organisation (~ = .30; partial ~ = .02). 

(11i) Employees:- The existence of one or more full time employees in the 

organisation was not significantly associated with any of the policy 

outcome variables, despite exhibiting a strong statistical association 

with a range of other descriptor variables which were in turn related to 

policy outcome indicators. Organisations with full time employees tended 

to be well established (~e = .39**), be politically active (T" = .16*) and 

have received grant aid in the previous five years (T" = .21**) 
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(iv) Size of Budget:- Organisations with larger budgets also tended to be 

better established (Te = .21*, be more politically active (Te =.38**) and 

be more likely to have received grant aid in the previous five years (Te 

= .43**). The strength of the association between 

in grant application under the sport and 

budget size and success 

recreation scheme, is 

substantially reduced when controlling for all other related variables, 

indicating a weak independent negative association between budget size 

and success in grant aid application. 

(v) Applications for Disadvantaged Groups:- Organisations putting forward 

bids for, grant aid relating to projects for disadvantaged groups, were 

less likely to be mutual aid organisations (TEo = -.32**), or to be seeking 

grant aid for formal sports provision (Ta = - .19*). However they were 

more likely to be successful in their application for aid (TEo = .38**) and 

to receive bigger grants across the three years 1981-4 both under the 

sport and recreation scheme (Te = .34**) and under the three schemes in 

total (Te = .31**). Although the strength of the association between this 

variable and the policy outcome variables when controlling for age or for 

'hiring council premises'is slightly reduced, there is still evidence of a 

clear and independent association of 'applications for disadvantaged 

groups' and the three policy outcome indicators cited in tables 7.2 (A) and 

7.3 (A). 

(vil Organisations Serving Disadvantaged Yards:- This variable was not 

related as strongly either to the dependent or to other independent 

variables. Although there is a Significant relationship with success in 

grant aid applications (Ta = .19*' this would seem to be accounted for by 

the effects of organisational age (~ = .39: partial ~ = -.15). 

(vii) Use of Council Premises:- Those organisations which relied on the 

use of council facilities were less likely than other organisations to be 

mutual aid groups (Ta = .141) or to have had a grant in the previous five 

years (TEo = - .27**). Although this variable was significantly related to 

success in grant aid applications (Ta = .35**), to size of sport and 

recreation grants 1981-4 (Te = .35"*) and size of grants from all three 
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programmes 1981-4 (Te = .31*'"), controlling for the effects of 

organisational age significantly reduced the gamma statistics in each 

case. 

(viii) )(utual Aid Organisations- This variable was significantly related 

to the age of the organisation, and to ownership of own premises, and 

negatively related to organisations with full time employees, to those 

promoting projects for disadvantaged groups and to those using council 

premises. It was also significantly, negatively associated with three of 

the dependent variables, success of applications (TB = -.35**), size of 

total sport and recreation grants 1981-4 (1e = -.32**) and size of total 

grants for all three programmes 1981-4 (Te = -.30**). In each case the 

intervening- effects of control variables indicate a substantial 
.. ':,"-

independent negative association between this variable and the policy 

outcome variables. 

(ix) Organisations Seeking Aid for Formal Sports and Physical Recreation 

Projects:- These organisations were more likely to be successful in their 

applications for aid under the sport and recreation programme (T" = -
.20*, and were likely to receive smaller amounts both from this programme 

('e = -.16"') and from the three grant aid programmes combined (T e ' = 
.14*). Controlling for other related variables did not indicate any 

substantial reduction in the gamma statistic. Perhaps the explanation of 

the importance of this variable is that groups which promote schemes 

with broader recreational objectives are treated more sympathetically 

than those promoting purely sporting developments. 

(x) Establishment I Political Skills Index:- Those organisations which 

were most established tended to be bigger (Te = .18*, were more likely to 

have one Or more full-time employees (Te = .39"'*), and to have larger 

budgets (1e = .21*). Furthermore established groups were more likely to 

be politically active (Te = .50*'" ) and to have had a grant in the 

previous five years (Te = .34**) . Indeed this variable was only 

significantly netfatlvely related to mutual aid organisations. Even 

'organisations promoting projects serving disadvantaged groups' were 
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positively related to 'establishment I political skills index' (though the 

T statistic was not significant re = .13), 'Establishment I political 

skills index' however was significantly associated with only one policy 

outcome variable, size of total grant aid from all three schemes 1981-4 

(Te = .13"', and this relationship was minimal when controlling for the 

effects of 'mutual aid organisations' (zero order ¥ = .22: partial first 

order ¥ = .02). 

(xi) Political Activity:- Those organisations which tended to be more 

politically active were larger (Te = .25'", had bigger budgets (Te = .38"'*), 

and were more likely to have full time employee(s) (T" = .16"'. In addition 

politically active organisations tended to be better 'established' and 

were more likely to have received a grant in the previous five years (T" 

= .28"''''). Political activity was however significantly associated with 

only two of the dependent variables, size of total sport and recreation 

grants 1981-4 (Te = .21*), and size of total grants from all three 

programmes (Te = .24"'*). The strength of the association with these 

policy outcome indicators was however reduced when controlling for the 

effects of 'mutual aid organisations'. 

(xii) Organisations Receiving Grant in the Previous Five Years:

Interestingly those organisations which had been successful in attracting 

grant in the recent past were not significantly more successful than 

other organisations in attracting grant aid from the sport and recreation 

scheme. This variable was significantly positively related to size, 

'employees', size of budget, establishment index, and political activity 

but organisations which predominantly made use of council premises for 

their activity tended to be less likely to have received grant aid in the 

recent past (Tb = -.27**). 

To summarise, the findings reported here indicate that success in grant aid 

application, the size of grant received under the Sport and Recreation scheme 

1981-4, and the size of grant received under all three schemes, reduced with the 

age of the organisation, budget size and ownership of premises. More 'established' 
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groups and those which were more politically active tended to receive larger 

grants, while those which were mutual aid organisations, or which were seeking 

grant aid to support projects solely concerned with sport and active recreation, 

were less likely to gain a grant or to receive larger amounts. Finally, those 

seeking aid for disadvantaged groups or using council premises were more likely 

to have been successful in attracting grant aid under this scheme and to have 

received larger amounts. 

The picture which emerges when the effects of control variables are taken into 

account is rather more specific. Three variables manifest strong independent 

association with policy outcome variables. These are 'age', 'm"utual aid 

organisations', and 'disadvantaged groups'. These findings are consistent with 

policy guidelines identified earlier. Among the policy aims of the Leisure 

Services Sub-committee (or rather those articulated by the officer responsible for 

the grant aid programme) was the intention to channel aid towards new 

organisations, and towards those which serve disadvantaged groups. The findings 

also provide evidence of a tendency to support groups which were not simply 

mutual aid organisations but which may be involved in, for example community 

service, community development, or community action. However, perhaps as 

interesting as these findings is the lack of importance of 'political activity' and 

'establishment I political skills' in influencing grant aid outcomes when the 

effects of other variables are controlled for. This, as we shall see, contrasts 

with the findings for the next group of organisations, those applying for Urban 

Programme (Leisure) funding. 

(b) The Urban Programme (Leisure Programme Area) 

The 'policy outcome' variables employed in the analysis of the Urban Programme 

grant aid scheme were similar to those used for the sport and recreation grant 

aid analysis. They were successful grant aid application (in either 1982-3 or 

1983-4), success with more than one grant application across all three schemes, 

size of grants received under the Urban Programme 1982-4, and the total size of 

grants received under all three schemes 1981-4. 
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TABlE 7 2(B)' SUnnARY STATISIICS FOR CROSS TABUlATIONS Of VARIABlES 
URBAN PROGRAnnE (lEISURE) GRANT AID 

mTNACTfD fROII TABLES 1.1fS1 I 1. SI811 

Size E,ployee, Budg,t Dvn Prelises Successful 
Appli",t 
Urb.n Prog. 
Sch .. , 1981-4 

f", = .19 
1'",=-,18 

1<=.28· h':,19 
Ta=,39 u 1'c=,55" ,,' .01 
T,=.24 TII=,29" 1c=.59" h=.lS 

,,'.05 To'-.19 Tc=- .10 ,,'.01 h=- ,33" 
,,'.16 .. '-.17 T,=-.07 ,.'.09 fo" .16 
fe=.3' .... 1'c=.59" 1c=.53" ,,'.26 1'<:=.30" 

,,'.06 h=,42u 1e=.33" "'.13 h=.21 
1c=.28· Ta=.42" 1c=,42'" h=.16 h=- ,02 

1',,=-.18 ,..,=.21 ,,'-.15 1'J=-,2B 

f<=-.22 fIr=- ,12· 1<=-,'8·· fa::- .27" 
Te :: -.25 fa =-,12- , , ::. - ,4S" Tb :: - ,S" 

Disadvantaged Disadv.ntag,d Hire Cound 1 Successful 
Groups Wards Premises Appl ieant 

Urb.n Prog. 
Sch,., 198H 

h=.3A" 

h=.U" ,,'.03 

Ta=.27*· fa:,13 h=.13 

Tt:-.21 ,,'-.08 h=- .13 
Ta=.OI ,,'-.13 ,,'.12 

,,".01 ,,'-.21 f<" .14 

T!;=,14 h=-,09 fro=.13 
h=.16 fa::,O£ fr.::- .31' 

Size Tohl 
Urb.n Prog. 
Grants 199H 

"".08 
,,'.004 
Tc=.43·· 
h=.~4" 
,,'.04 

1,=-.3,(·· 
T,=-,IO 
1'e=,43" 

1c=,45'" 
Tc=.30· 

Size Total 
Urban Prog. 
Grants 198H 

T<=,30' 

T<=,10 

,,'-.05 
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1'(=-,06 
1c=.30·· 
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(1) Age:- Whereas in the Sport and Recreation population, age was 

significantly negatively related to success in grant application and size 

of grant received, the ~ statistics for crosstabulations between this 

variable and the policy outcome indicators are not significant. There is a 

positive relationship however between age and size (~h = .43"*), budget 

(~" = .26'"*) and ownership of own premises (~c = .39**) and a negative 

relationship with 'organisations promoting projects for disadvantaged 

groups' (~c = -.24*), organisations serving predominantly disadvantaged 

wards (~c = -.31*) and organisations using council premises (~c = -.30). 

Interestingly older organisations were not necessarily significantly more 

likely to have full time employees. 

-
(i1) S1ze:- Larger organisations were more likely to have bigger budgets 

(~h = .39**), to have full time employees (~c = .28"), -and own their own 

premises (~c = .24). They were also more likely to be well established 

(~c = .31**) and have received a grant in the previous five years (~c = 

.28*). However size was not significantly related to any of the three 

policy outcome variables. 

(H1) Organisations with Full-time Employee(s):- Organisations which 

employed full-time personnel,/had bigger budgets on the whole (~c = 
/ 

.55**), were more likely to own their own premises (Tc = .29**), tended to 

be politically active (~h = .42**), have received grants in the previous 

five years (~h = .42**) and to be better established (7 c = .59**). This 

variable was significantly related to those of total urban programme 

grants 1982-4 (~c = .43**), and total grants for all three schemes (7 c = 

.29**). The calculation of partial gammas for control variables supported 

the hypothesis that the relationship between this variable and the policy 

outcome variables was not the result of the intervening effects of the 

mutually associated descriptors identified. The role which can be played 

by employees in securing grant aid may well be more significant in the 

case of the urban programme because of the corporatlst nature of decision 

making described by officers and members and identified in the preceding 

chapters. 
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(iv) Size of Annual Budget:- As one might expect, organisations with 

larger budgets were more likely to own their own premises (Tc = .59*~). 

They were also more likely to be politically active (Tc = .33~~), to have 

received grant aid in the previous five years (Tc = .42~~) and to be well 

established (Tc = .53"'*>' They were significantly more likely to have 

gained more than one grant from the three local authority schemes under 

review (Tc = .26~), and to have received larger grants under the Urban 

Programme (Tc = .24"''''). However in the case of the latter relationship 

the strength of association is considerably reduced when controlling for 

either 'employees' (¥ = .66: partial ¥ = -.08) or 'establishment index' (¥ = 

.43: partial ¥ = .08). 

(v) Organisations Owning their Own Premises:- This variable was not 

significantly associated with any of the policy outcome variables, 

although it was positively associated with size of budget, full-time 

employees, and organisation's age. 

(vi) Organisations Seeking Grant Aid for Projects Serving Disadvantaged 

Groups:- Given the nature of the Urban Programme it is not surprising 

that this variable is significantly related to three of the policy outcome 

variables, success in grant applications (T$ = .38**), size of total urban 

programme grants 1982-4 (Tc = .34**) and size of grants for all three 

schemes 1981-4 (Tc = .31**). No other organisation I grant application 

descriptors were significantly associated with both this variable and the 

three policy outcome indicators, lending support to the hypothesis that 

there is an independent association between organisations promoting 

projects for disadvantaged groups with success in grant application, and 

with receipt of greater amounts of grant support. 

(vii) Organisations Serving Disadvantaged Vards:- Surprisingly this 

variable was not significantly associated with any of the policy outcome 

variables, though it was clearly associated with organisations promoting 

projects for the disadvantaged. This may in part reflect the fact that 

the urban programme was not operated on an area specific basis in this 

District (no urban priority areas for example had been nominated). This 
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approach to grant allocation does in effect recognise that deprivation, 

though clearly concentrated in certain locations, is not necessarily 

limited to those areas (viz. Lawless 1979). 

(viii> Organisations Using Council Premises:- These organisations were 

more likely to serve disadvantaged groups (T" = .27**), were younger (re 

= -.30""), smaller (re = -.25*), have smaller budgets (re = -.48**) and no 

full-time employees (TB = - .27**). Nevertheless this variable was 

negatively related to receipt of more than one grant (rB = -.27*) and was 

not significantly related to other 'policy outcome' variables. 

(ix) J[utual Aid Organisations:- These groups were both less politically 

active (rB = -.42**) and less well established (re = -.32**) than others. 

They were also significantly less likely to be successful in attracting 

grant aid in the urban programme (r" = -.33*"') and also tended to receive 

less money both in urban programme grants 1982-4 (re = -.34**) and 

across all three schemes (re = -.29**). However controlling for the 

effects of political activity substantially reduces the strength of the 

association in the case of all three policy outcome variables - success 

of applications (zero order ¥ = -.62: partial first order ¥ = .-.19), size 

of urban programme <leisure) grant (zero order ¥ = - .46: partial first 

order ¥ = -.15) and size of grant from all three schemes (zero order ¥ = 

-.35: partial first order ¥ = -.04). 

(x) Organisations Seeking Grant Aid for Formal Sports and Physical 

Recreations:- This variable was not significantly associated with either 

other descriptor or policy outcome variables. 

(xi> Establishment Index:- Well established' organisations tended to have 

larger memberships (re = .28*), larger budgets (re = .53**), be more 

politically active (re = .57**) and were more likely to have full time 

employees (re = .59"*). Furthermore this variable was significantly 

associated with success in application to the urban programme (re = 

.30*), the size of grants received from the urban programme 1982-4 (re = 

.43 ...... ) and the size of grants received from all three schemes (Te = 
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. 30**). In the case of these last two relationships the strength of the 

association was reduced by controlling for 'employees' 

(xii) Political Activity:- Politically active organisations were more 

likely to· have full-time employees (TB = .42**), and tended to have larger 

budgets (Te = .33*) and be well established (Te = .57**). This variable 

was significantly associated with the size of total urban programme 

gra,:ts 1982-4 (Te = .45**) and size of total grants under all three 

schemes 1981-4 (Te = .36**). A review of partial gamma statistics for 

these last two relationships in table 7.3 (El indicates that although the 

effect of the control variable 'employees' is evident (in the case of size 

of urban programme grants, zero order ~ = .65, first order partial ~ = .44, 

and in the case of the size of grants from all three schemes, zero order 

¥= .59, first order partial ¥ = .44) nevertheless there is a clear 

association, independent of the effects of the control variables. 

(xii!) Organisations in Receipt of Grants in the Previous Five Years:

These organisations tended to have larger memberships (Te = .28*), bigger 

budgets (Te = .42**), to be better 'established' (Te = .. 29*) and to be 

more likely to have full time employees (T" = .42**). This variable was 

significantly related to the total size of grants under the urban 

programme 1982-4 (Te = .30*) though the intervening effects of the 

control variables size of budget (zero order ~ = .43: partial first order 

¥ = .29), and 'establishment index' (zero order ~ = .41: partial first 

order ~ = .20) are evident in table 7.3 (B). 

In summary, as one might expect ,given the purpose of the Urban Programme, the 

variable most clearly associated overall with the policy outcome variables is that 

of 'projects serving disadvantaged groups'. This variable is not significantly 

associated with any other descriptors which are themselves associated 

significantly with the policy outcome variables. 

However the analysis also highlights the strength of associations (independent of 

the effects of control variables) of three other descriptors, 'organisations with 
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one or more full-time employees', 'political activity', and 'establishment I 

political skills index'. The process of the construction of the urban programme 

and the consideration of bids means that those organisations with resources 

(particularly employees) and a working knowledge of the local government system 

and the actors within that system, are more likely to be successful in securing 

grant aid. This contrasts with the findings for both other grant aid programmes. 

(cl Cultural Grant Aid Scheme .. 

The 'policy outcome' variables employed in this section of the analysis differ 

from those employed for the other two grant aid schemes insofar as it is not 

possible to use success I failure· in application for cultural grant aid as a 

variable. All but three of the organisations whose applications were considered 

by the Leisure Services Sub-committee underthis scheme were successful. The 

policy output indicators employed are therefore reduced to three in number, and 

are as follows 'success with more than one application for grant aid under the 

cultural organisations scheme 1981-4', 'size of total grant under cultural 

organisations scheme 1981-4', and 'size of total grant under all three leisure 

schemes 1981-4'. 

(0 Age:- In contrast to the Sport and Recreation Grant Aid scheme, age is 

significantly, positively related to all three of the policy outcome 

variables - 'more than one successful application for cultural grant aid 

1981-4' (re = .33"), 'size of cultural grant aid received 1981-4' (re = 
.22"') and 'size of total leisure grant received 1981-4' (re = .24*). 

However, organisational age was also related to size of budget <r .. = 

.35"'''), membership size (r" = .27·'), receipt of grant in the previous five 

years .42"''') and to organisations with projects serving 

disadvantaged groups (re = - .44"·'). When the effects of these variables 

are controlled for, the level of association between age and policy outcome 

variables is substantially reduced. 

(iD J(embership· Size:- Large organisations tended to be better 

'established' (re = .32"), and less likely to be .seeking grant aid for 
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projects serving disadvantaged groups (7< - .43""*). This variable is 

associated significantly with two policy outcome variables, 'more than one 

successful application for cultural grant aid 1981-4' (7< = .38*) and 'size 

of total leisure grant received 1981-4' (7" = .24"). In both cases however 

the association is significantly diminished by the effects of control 

variables. 

(Hi> Organisations with Full-time Employee(s):- Organisations with 

employees were less likely to be mutual aid groups (7" = -.59**), or to 

be applying for grant aid for the 'high arts' (7.0 = -.41"*). This reflects 

perhaps the_existence in the population of a number of amateur drama and 

classical music groups (with no employees), together with some 

organisations such as community development groups '<",ith employees)for 
'-- -

whom cultural activity is not their sole or even pi-imary concern. 

Organisations with employees were also more likely to be politically 

active (7" = .62**). This variable is associated significantly with two 

'policy outcome' variables, those being 'size of cultural grant aid 

received 1981-4' (7< = .34**) and 'size of total leisure grant received 

1981-4' (7< = .32*). In both cases controlling for the effects of budget 

size substantially reduces the strength of the association (the partial 

first order ¥ in both cases falling to .14 from .80 and .77 respectively). 

(iv) Size of Budget:- Organisations with larger budgets tended to be older 

(7[, = .35**), were more likely to own their own premises (7< = .48**), have 

full-time employees (7< = .47**), to be well established (7< = .34**), and 

to have received grant aid in the previous five years (7< = .70**). Size of 

budget was also significantly positively associated with all 'policy 

outcome' variables, 'more than one successful application for cultural 

grant aid 1981-4' (To = .47'*), 'size of cultural grant aid received 1981-4' 

(TD = .60**), and 'size of total leisure grant received 1981-4' 

.51**). However in respect of the statistical relationship with the first 

of the 'policy outcome' variables, controlling for the effect of 

'organisations in receipt of grant aid in the previous five years' clearly 

reduces the strength of the association (zero order ¥ = .53: partial first 

order ¥ = -.13). Nevertheless, as table 7.3 (c) indicates, there is an 

The Politics of Leisure and Local Government Leisure Policy Page 336 



Chapter 7: Local Authority Interaction "'ith Voluntary Sectar Orlfanisations: 
Analysing the Outcomes of Grant Aid Policy. 

association between this variable and the other two policy outcome 

indicators which is independent of the effects of the control variables. 

(v) 'Organisations Seeking Grant Aid for Projects Serving Disadvantaged 

Groups':- These organisations tended to be younger (1'c = - .44"), smaller 

(1'c = -.43"'), and were less likely to have been in receipt of a grant in 

the previous five years (1'" = -.40 .... ), to be seeking grant aid for the 

high arts (1'" = -.54·· .. ), or to be mutual aid groups 

However though they were more likely to be politically active (1'a = .32"), 

there was a significant ,.negative relationship between this variable and 

that of having 'more than one successful application for cult~~al grant aid 

1981-4' (Ta = -.42 .... ) which is not explained by the intervening effects 

of control variables. 

(vi) 'Organisations Serving Predominantly Disadvantaged Yards':- This 

variable was significantly related only to that of organisations seeking 

aid for projects serving disadvantaged groups (Ta = .32*) 

(vii) 'Organisation Predominantly Using Council Facilities':- These 

organisations tended to be smaller' (Tc = -.37 .... ) and to be less likely to 

have full-time employees (1'" = -.47**), However this variable was not 

significantly associated with any of the 'policy outcome' variables. 

(viii) 'Xutual Aid Organisations':- These groups tended to have smaller 

budgets (1'< = -.30"*), not to have full-time employees (T £I = - .59**), to 

be less politically active (1'.0 = -.43 .. ··), to use council facilities (1'" = 

.31 *), and not to be seeking aid for projects serving disadvantaged groups 

(1'" = -.41 .... ). However there was no significant association with 'policy 

outcome' variables. 

(ix) 'Organisations Seeking Grant Aid for the High Arts':- These groups 

tended to be mutual aid organisations (1'" = .49 .... ), without any full-time 

employees (1'", = -.41**), making use of council facilities or premises (Ta 

= .36*). Once again there was no significant relationship with 'policy 

outcome' variables. 
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(x) 'Establishment I Political Skills Index':- Established organisations 

tended to be large (1< = .32"), with larger budgets (,< = .34"*). This 

variable was significantly associated with two of the three 'policy 

outcome' variables, 'size of cultural grant aid received 1981-4' ('e = 

.40:~:") and 'size of total leisure grant re~eived 1981-4' (Tc = .33""-:'-:), 

However, in the case of the latter relationship, controlling for budget 

size significantly reduces the strength of association (zero order ~ = .43: 

partial first order ~ = .15). 

(xi) 'Political Activity':- Types of organisa1t,on which were more likely to 

be politically active were those with projects serving disadvantaged 

groups (11' = .32"), those with full-time employees ('B = .62**), well 

established organisations (1< = .25"') and those which owned their own 

premises ('B = .32*). Mutual aid (," = -.43*"), and organisations seeking 

grants for the high arts (1.0 = -.64"") tended to be less politically 

active. However there was no Significant relationship between the 'policy 

outcome' variables and political activity. 

(xii) 'Organisations in Receipt of Grant Aid in the Previous Five Years':

Those organisations which had been in re6elpt of a grant in the previous 

five years tended to be seeking grant aid for the high arts (7" = .44"") 

rather than for projects serving disadvantaged groups (1B = - .40 .... ). 

These were on the whole larger organisations (7< = .42*") with bigger 

annual budgets (7< = .70 .... ·). This variable was significantly associated 

with all three 'policy outcome' variables, 'more than one successful 

application for cultural grant aid 1981-4' (7" = .58 .... ), 'size of cultural 

grant aid received 1981-4' (7< = .47 .... ), and 'size of total leisure grant 

received 1981-4' (1< = .33····). However in respect of these last two 'policy 

outcome' variables the strength of the relationship is reduced by 

controlling for size of budget (zero order ¥ = .78: partial first order ¥ = 

.38) in the case of 'size of cultural grant aid received 1981-4', and by 

controlling for the age of the organisation (zero order ¥ =.52: partial 

first order ¥ = .14) in the case of 'size of total leisure grant received 

1981-4'. 
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The findings reported here in respect of the cultural grant aid scheme indicate 

that the organisations which were most likely to obtain large grants were older, 

better 'established', had at least one full-time employee, had received grant aid 

in the past, or had their own premises. Those most likely to succeed with a 

grant application under the Cultural Organisations scheme on more than one 

occasion over the period 1981-4, were older, larger, had bigger budgets, had 

received grants over the previous five years and were not seeking aid to serve 

disadvantaged groups. 

It is interesting to note that political activity was not significantly 

associated with the policy output variables (despite the significance of 

'establishment / political skills index'). This presumably reflects the way in 

which the grant application scheme is administered with perennial recipients 

being contacted by the Council at the beginning of each year and invited to 

apply for grant aid. 

When the influence of control variables is taken into account, the two variables 

which manifest a strong, 'independent' association with the pOlicy outcome 

indicator 'more than one successful application for cultural grant aid 1981-4' 

are 'organisations in receipt of grant aid in the previous five years', and 'grant 

applications for projects serving disadvantaged groups'. <In the latter case a 

negative relationship exists.) The only variable which is independently related 

to the size of grant received, both under the cultural grant aid scheme and under 

all three schemes taken together, is that of size of budget. 

'1.6 CONCLUSION 

The pattern of grant aid which emerges from the analysis of sport and 

recreation, and Urban Programme grants reflects some political priorities 

articulated in Council policy statements (and reflects some which were not). The 

sport and recreation grant aid data provides evidence of the <independent) 

influence of 'age', 'disadvantaged groups', and 'mutual aid organisations'. New 

organisations tended to be more likely to receive grant aid, reflecting the 

Council's policy of providing 'seed money' for new projects. However the lower 
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level of success of mutual aid organisations highlights the favoured position of 

organisations which operate with some social aim other than simple mutual aid. 

Sports policy would appear to be being used here as an arm of social policy to 

achieve desired social goals, a criterion which is not explicitly acknowledged by 

the politicians and professionals involved in the operation of this grant aid 

scheme. Positive discriJ!lination in favour of disadvantaged groups was said, by 

the officer responsible for administering this scheme, to be an implicit 

criterion in grant aid decision-making. Although interviews with members 

suggested that such positive discrimination was not wholeheartedly supported by 

all members, it was promoted by 'political aspirant' and 'new prominent members'. 

The significance of this criterion for allocation of grant aid is reflected in 

the independent association between this variable and policy outcomes. 

The Urban Programme is explicitly aimed at providing support for disadvantaged 

groups (in the case of this authority, on a "non-area specific basis"). Indicators 

of policy outcomes were associated with the variable 'disadvantaged groups' but 

not with 'organisations serving disadvantaged areas' which is consistent with 

these policy guidelines. Furthermore, the corporatist nature of the the policy 

process in this grant aid scheme is reflected in the data. Those organisations 

which were well integrated into the local government network <registering a high 

establishment and political skill index, and which had one or more full-time 

employees) were more likely to achieve success in applications for funds. Some 

caution should be exercised in drawing conclusions about the nature of cause and 

effect. In some cases receipt of grant might have resulted in organisations 

taking on one or more employees and in the local authority taking greater 

interest in the operation of that group, so that the incorporation of the 

organisation took place after receipt of grant aid. However in only one case in 

the Leisure Programme Area had a grant resulted in an organisation taking on 

full time employees for the first time, and that group had senior members and 

officers of the Council on its executive committee prior to its application for 

grant aid. Even were this not the case, the operation of the Urban Programme can 

be seen to reinforce a system of 'incorporated', 'recognised'. and 'acceptable' 

community groups, operating with the local authority and the Department of 

Environment, ostensibly to achieve shared aims. 
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As was the case with the sport and recreation grant aid scheme, the negative 

relationship between indicators of grant aid success and mutual aid 

organisations suggests an emphasis on the use of leisure policy for extrinsic 

purposes. 

In the case of the final grant aid scheme, that for cultural organisations, 

political priorities were rather less clear. The inspecific nature of the criteria 

described in policy statements was compounded by a lack of consensus about the 

value of particular cultural forms, and a concern on the part of some members 

about the failure of many of the cultural activities traditionally supported by 

the local authority to reflect the cultural interests of disadvantaged groups. 

While in other areas of leisure services the 'apolitical' stance of the back bench 
.- .. : ....... 
traditiona lists had been challenged, in this instance the nature of the policy 

practices involved appears to have provided a significant barrier to any radical 

reshaping of the pattern of grant aid. The organisational factors which were 

most strongly related to policy outcomes were receipt of grant aid in the 

previous five years, size of budget, and index of establishment and political 

skills. The implicit criterion taken into account in reaching decisions about 

whether or not to provide grant aid would seem to be whether the organisation 

had been supported in the past. During the research period there was only one 

organisation which had received aid in the past and which had a request for aid 

denied. All other 'repeat' applications were accepted. Continued revenue funding 

may well have fostered grant aid dependency among some orga.nlsatioT1S making the 

consequences of failing to continue to aid such organisations more serious. Thus 

the proceSs of inviting applications from organisations previously supported, 

militated against the reshaping of patterns of grant aid according to new 

political priorities. 

One of the aims of this element of the study was to investigate the relationship 

between political values and policy outcomes in a specific and limited area of 

leisure policy. Each of the three schemes of grant aid considered operated in 

different ways, had different policy aims, and manifested different relationships 

between policy outcomes and those aims. The Urban Programme (Leisure Programme 

Area) had a formal mechanism built into its operation for an annual review of 

policy priorities. Local politicians therefore had the opportunity to overlay the 
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policy process with their own political values (as long as these were consistent 

with the Department of the Environment's own criteria for allocation of financial 

assistance). Nevertheless the findings of this analysis of policy outcomes 

demonstrate how the process of inviting bids in the Urban Programme, influenced 

outcomes to some degree with well established and incorporated organisations 

gaining the greatest resources from the scheme. Although the sport and 

recreation grant aid scheme had not been subject to the same annual review, the 

fact that it offered predominantly 'one-off' grants meant that in considering 

individual cases .the opportunity had been available for evaluating each claim 

through the filter of political values. The question of -whether the political 

values - reflected in policy outcomes were those of Leisure Services members, 

influential members, or of officers is nevertheless open, since, for example, in 

filtering grant applications going to committees for decisions about grant aid, 

opportunities for officer influence (conscious or unconscious, overt or covert) 

existed and were acknowledged by members. Decisions about grant aid are, 

therefore, perhaps best described as 'negotiated' outcomes between all these 

groups of actors. However the mechanism for decisions about cultural grant aid 

was more resistant to the influence of political values. Policy outcomes here 

would appear to have been heavily influenced by 'tradition', what had gone before. 

This may well have resulted in policy outcomes which would appeal to backbench 

traditionalists and perhaps to officers who have a professional (and / or 

personal) attachment to traditional cultural forms. Nevertheless, they are 

outcomes which, though consonant with some political values and d1ssonant with 

others, were a function, not of any political debate in the policy process but 

rather of the practices adopted for policy implementation in this element of the 

Leisure Services Sub-committee's work. In this case therefore, any reshaping of 

patterns of grant aid would be difficult to achieve without radical reform of the 

process adopted for inviting and considering applications. 
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- ,19 
-,02 
-,09 
-,06 

'STARl :SHjjEjITl pm HilA! SKii i ~r iNUfJ controlling lor
polilical aclivily 
lutual aid organisations 

SPORIINS AC!!VIlIEI conlrolling for -
age 
lulu.l aid organisations 
disadvanlaged groups 

-,71 -,U 
-,58 -,53 
-,58 -,H 

Size of Iota I Sport & Rerto 
Grants 1ge1-' 

Zero Order Parlial First 
GilU Order Galla 

-,40 -,38 
-,40 -,36 

- .40 -,30 
-,39 -,28 
-,39 -,25 

- ,51 -,34 
-,U -,37 
-,U - ,31 

(CONT.! 

Size of Iota! I eisllre 
Grants 19~1-4 

Zero Order Parlial first 
Galla Order Galla 

-,38 
- ,38 

-,39 
-,37 
-,37 

-,35 

- ,36 
-,% 

,22 
,22 

- ,47 
- ,39 
- ,39 

-,37 
-,35 

-,15 
-,22 
-,23 

- ,39 

- ,19 

,16 
,02 

-,3f) 

-,32 
- .2S 
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IABIE 7 3(B)' CROSSIABULAIIOHS BEIVEEH POI ICY OUICOME VAR)ABIES AHO ORGAN)SAIION I GRANI APPI ICAIION CHARACIERISIICS 
COHIROII IHS FOR Tijt'lNTERMEOIAIE EFFECIS OF MUTUAllY RELAIEO VARIABlES - URBAN PROGRAMME (lEISURE) GRANI AIO 

Successful AO!!) junh for Urban 
prog (Leisure' Grant Aid 1982-' 

EMPlOYEES controlling for -
budget 
political activity 
est.blish.ent I politic.l skills 
grant in previous five years 

IIMl controlling for -
e.ployeos(s) 
est.blish.ent I politic.1 skill, 
grant in previous five years 

POI mCAI AC!!VIIY controlling for -
.. ploy.e(s) 
budget 
establish.ent I politic.l skills 
Dutual aid organisalions 

Zero Order 
6alln 

P.di.1 First 
Order Galla 

ESIABIISHMENI I pO! mCAI SKill S )NOEl [Ontroll ing for -
.. ploy.,(s) 
budget 
politic.l .ctivity 
lIutual aid organisations ,39 ,40 
grant in previous five years 

MUTUAl AIO ORGANI~Al!ONS controlling for -
politic.l activity -,61 - ,19 
establish •• nt I political skills -,61 - ,61 

IN RECEIPT Of GRANI IN PREY 1011) flYE YEARS controlling for -
e.ploy.,(s) 
budg.t 
establishaent I politi(~l s~i!!~ 

Size of Iotal Urban Prog 
{LeiSyre' Grants 1992-. 

Zero Order Partial first 
GalU Order Guu 

,76 ,71 
,81 ,74 
,81 ,67 
,79 ,76 

,36 -,OS 
.43 ,De 
,38 .31 

,65 ,H 
,67 ,69 
,67 ,53 
,66 ,66 

,57 ,28 
,57 ,50 
,57 ,45 
,57 ,49 
,58 ,54 

-,46 - ,IS 
-,53 -,31 

,43 ,56 
,43 ,19 
,42 ,10 

Size of Tolal Leisure 
Grants J 981-4 

Zero Ord.r P.rti.l First 
Galla Order Guu 

,69 
,70 

,59 

,61 
,63 

,49 

,49 

- ,35 
-,41 

,59 
,61 

,44 

,48 
,59 

" ,--
,34 

-.O~ 

-.32 



IABIE 7 J!C)' CROSSIABU1ATIONS BETWEEN pOlICY OUTCOME VARIABlES AND ORGANISATION I GRAN! APPlICATION CHARACTERISTICS 
CONTROlLING fOR THE INTERMEOIATE EffECTS Of MUTUAllY REIATEO VARIABlES - CUlTURAl ORGANISATIONS GRANT AIO 

Q&. conlrolling for -
budgel 
~isadvanlaged groups 
gran~ in previous five years 

>lZE conl,olling for -
'g' 
dis.dv.nl'ged groups 
eslablish.enl I polilic.1 skills 

B!!.Iltif.l conlrolling for -
'ge 
"ployeels) 
own prnises 
grant in previous five years 
esl.blish.enl I polilic.1 skills 

) J Syccessfyl Application for 
Cultural Grant Aid 1981-' 

Zero Order 
Saln 

.35 

.39 

.45 

.46 

.46 

.57 

,53 

Partial first 
Order Galla 

.09 

.19 

.24 

.31 

.19 

.53 

- .13 

meRI mnm 1 PDllIltel ,KIllS INDEX conlrolling lor ~ 
size 
budget. 

OI,eDye~Je6ED fiBPIIP conlrolling for -
'ge -.16 -.16 
size -.16 - .57 
grant in previous five years - . 79 -.62 

OWN PREMISE) controlling for -
"ployee!s) 
bu~gel 

I~ BEtEIPI PE fiBe~I l~ fBE~IOI!~ ~ ~EaB~ controlling for -
.ge .92 I. 00 
budge I " 1. 00 .N 

~i5a~vantaged group) .92 ,86 

EMPLOYEES controlling for -
budge I 
own prelises 

Size of Total Cyltural 
Grants J 991-' 

Zero Order Parli,l first 
Gaau Order Gaan 

.13 -.14 

.29 .09 

.21 ,OB 

.23 .01 

.71 .54 
• 71 ,63 
.74 ,73 
.70 .66 
.72 .68 

.52 ,36 

.71 .43 

.76 .39 

.SO .14 

.92 .77 

Size Of Jotal Leisure 
Grants 198)-4 

Ze,o Order Parlial firsl 
Gaau Order 6alla 

.25 .07 

.32 .IS 

.• 2 .38 

.62 .50 

.64 .59 

.60 .64 

.63 .52 

.47 .45 
,43 .15 

.51 -,2S 

.51 - -1.00 

.59 .23 

.77 ,14 

.90 ,3e 



Gen(ler' 

Full-tin 
Elploym 

Sud~.t 

PolitiaJ 
Activi ty 

Second Order 
Organisations 

Eshblishunt , 
Pol, SHlls Il'Idu 

SporHn~ 
Activiti.s 

~Mual Aid 
Organintions 

Oi ndvlnhged 
Wartjs 

Oisadvanhg.d 
Groups 

Own Prnius 

Grllnt in Puvious 
5Ynn 

Hift Council 
Prnisn 

Organiutions Serving 
Ward-C i t y-Region 

IA~! ~ 1 41A)' qJj'MABY STATISTICS FOR CROSS TAB!!! A110NS OF ORfi&MIS9JIOtI ( GRAN! Ape! ICAlION OfSCRIPJORS 

Sin Gtnder FulHi.. !udg.t 
hpJoytt(s) 

Tt ~ ,41" ,01 f • . ,OS T. : ,31" 

,11 f • . ,31" • • ,H" 

• • , IS •• ,16 

f. Z ,SO" 

" : SIgnifICant i~ 0,01 :' : significant it 0,05 

, : significance of ~1 is indicaled for the no.in,1 Yuillblt 'gend.r' 

Politiul 
Activity 

,O~ 

,25' 

•• ,OS 

h" ,16' 

1. " ,38" 

Stcond Ord., £Stabl ishltn 
Organiutions Pol. Sk, lnd 

f. ,01 f. ,01 

f. ,Il" f. ,19' 

. ' ,02 . ' ,20 

h--,Il " ' ,39" 

T< 1 -.03 f. ,21' 

h' ,OS f. ,50" 

f. ,U" 

" 
f. 

Sporting 
Activities 

,20" 

,01 

•• , IS 

h " -.OS' 

f. " - ,06 

11 " -,13 

h • ,11 

f. .. -,06 

SP08! AND RECREATION SBQNT AID 

Plutull Aid Oindvann9.d Oiudvintag.d O~n Pmim 
Organisations Wards 6roupt 

f. , ,23" f. : -,31" f. Z -,52" f. ,5&" 

f. ~ - ,09 f. • -,23" f. : -,U" f. ,SS" 

. ' ,10 • • ,OO~ •• ,OS • • ,01 

h " -,13 h " ,OS h I" -,OS ". ,21" 

f. • - ,OS f. • - ,25" ,< " -.51" " • ,SS" 

,.. " -,33" "'=-,1&' " . ,OS 11 .. -.002 

h " -,27" 11 :; -,11' ft' -,02 hi -,20" 

f. I" -,33" f. " ,11 f. .. ,13 f. • -,02 

h' ,U" h " -,11 11 " -,19' " . ,10 
~ 

Tt" -,08 la Z _.32u " . ,IS' 

" . ,U" fJ • -,31" 

h • -,55" 

6rant in Hir. Council Ward-City-
Pr.vious 5 Yrs Pruisn R.gion 

f. , .n" f. .. -.58" f. ,02 

f. ,31" f. : - .'8" f • ,09 

. ' ,2S" \10,0'01 •• ,OS 

" . ,21" h " -,180
' T. I" - ,10 

f. , ,&3" f. .. - ,65" f. · ,01 

" , ,2S" Tt .. -,01 f. .. - ,03 

11 " -,06 h' ,19' f. • ,IS" 

f. • ,3'" f • • ,OS f. • - ,02 

h .. -,11 h • -,02 f, • ,01 

Tt' -.U· TI W -,U' f. • - ,11' 

To • ,01 To ' ,31" f. • -,30" 

h • -,01 " , ,60'" f. • - ,Ot 

f, • , IS 11 • -,15" " • - ,IS 

11 • -,27" f. • •. 01 

" · ,09 

; : ~ Vi!U. is 0 dUI to distribution of locb1 value of on. of tll. vuilbln in , 'in~h cattgory of lh. ot~tr 

Ylrilbit Iglinst which it is cron-tiblJlit.d, 

I 



Jean 7 4 (8)' $\JMMRy SJeTISIICS FOR CROSS IAelJ! eIloHs OF OR6ANISAIIOK I GRANT Alp epet ItAlIOM pFSCRlPlpR$ -

.g. 
Silt 

Fu!Hiu 
[.~loyen 

Budget 

Poli tinl 
Achvi~y 

Esiiblishunt 
Po\itiuJ Shlls Index 

Sporting 
ActivHin 

~utull Ala 
Organisations 

DisidHntiged 
1J.rdi 

Disidvlnhged 
Groups 

Qwn Pruin, 

Grint in Pr,vious 
SYnrs 

Hi re toUnt i I 
Pr .. i,n 

(lfQinilHloll5 SrrvinQ 

YlIrd-C i ty-Rtgion 

Sin FulHiu eUd~et 
Eaployu(s) 

f. : ,43" " ,03 f. : ,2£" 

" ,2S' Tt : ,39" 

T. : ,SS'" 

Politial [shblisl'lUr,t Sportin~ lIutul.I ~id 

Activity Pol. Sk, Inex Activi tin Org,niutions 

f. : -,04 f_ ,OS fe : ,21 f. : -,005 

f. : ,0£ f_ ,J1"" f_ • ,1£ ,. : ,O~ 

h: ,42" " . ,5''" f. : -.17 h : -,19 

f_ ,J3" T. I ,53" f. : -,07 f. : -,10 

T. I .57" h : -,002 Tt : -,41'" 

T. : ,06 f, : -,32" 

11 : ,OS 

tlRRAN PROGRAMME !I f 1 SlIRf) GRA'H A IQ 

oluavlnhg.d Oiudvlnug.a Own Pmi .. , 6rlnt in Hir. Council Wnd-C i ~y-RI~lon 
Wnd, 6rollps Previous 5 Yrs, Pr .. in, 

f_ : - .31" f- a - .2t· f. : ,39 f_ ,12 f_ I - .30' f_ ,02 

f_ o - ,23 f_ ' - ,18 t. : -.H f_ ,W f- a - ,25 f_ ,1£ 

h ' ,OS h: ,21 h I .29' " . ,,12-- h • -,12" " . .17" 

Te : -,08 T. : -,15 T •• ,5'" " ; ,t2" T •• -,4S" T. I ,25' 

ft I -,10 h: ,14 h • ,13 h: ,13 Tt • ,13 h a ,03 

T. : -,24 T •• - ,01 f_ ,2£ f_ .29' T •• -,14 f •• ,23" 

h ; -,13 Tt I ,01 T. 1 -,09 Tt : - ,06 Tt I ,12 h : -,04 

T~ = ,08 Tt 1 -,21 T. 1 ,01 Tt • ,07 hi -,07 1'. 1 - .04 

- " . ,41"' ft I -,20 " . ,0£ " • ,13 " . -,34" 

- - Tt' -,2S" ft : ,1£ " . ,27" Tt I -,21" 

" . ,20 Tt' -,80" " . ,22" 

" • -,31' " . ,02 

-,18 

,. - 'i~nifiun~ It ( ,01 " - \igniliunt It ( ,OS 



TADI f 7 4(( I' SUMMARY STAIIST!C': FOB CROSS TAeU! pIONS OF OBGAtj!f)A!ION I GRANT Aep! ItAlIgN QESCBIPIOBS 

ulHiu 
.!I,ployees 

'olitinl 
~cHvi ty 

:shblish.ent { 
lolitiul Skills Index 

Hgh Arts 

Mllai Aid 
Jrganintions 

Jisadnnhged 
laro:!s 

Disadvanhged 
GroiJPs 

Olln ?ruins 

Grant in Paviolls 
5 Years 

Hire Council 
Prnim 

OrQiilnintions Serving 
W~r!j-Ci ty-ReQlon 

Sire Full-tiu 
Elployu(sl 

h: .27' f, : -,13 

" = - ,14 

Budget Political 
Activity 

Tt : ,35" ~,:-.oa 

f; = ,1& f, = -.0' 

f, , ,Hu h: ,62" 

f, , .25 

Eshblishuntl Hig~ ilrts IIUtUll Aid 
Pal. SI. Index Drglnintions 

f, .05 f, .2i f, • .12 

f, ,nu f, .21 f, : ,08 

f, .17 Tt "I; -,'I'" h = -,59" 

f, , .31" f, , .01 T, "I; -,29" 

f, , ,25" ft = -.6'" h= -.'3" 

f. .01 f, a - .02 

Tt = ,'9" 

CULlURAI ORGAN!SAI!QN$ GRANT AID 

Oisidvintaged DiSidvilnhged Own Pruius ~nnts '" HIf' Council Wud-Ci ty-R'gion 
lIuds &roups Previous 5 Yrs Pruisn 

f, : -,10 " = -,H" f, ' - .03 f, ,H" f, t; .05 f, .06 

f, = -, 11 f, : -,43" f, : ,O~ f, .16 f,=C.O f, .06 

Tt = .10 h: .16 11 = .59" h = .18 ft : -,17" T. = .26' 

f, , .03 T. : - .16 1. = "a" f, • ,70" f, ' - .31' f, , .08 

h= .21 h = .n" ft = ,31" f. = -,06 ft : -,21 f, • .01 

f, .14 f, = - .06 f, .10 f, .21 f, ' - .02 f, : -,21 

T. a -,24 Tt = -,5(" 11 : -,33" f. : ."" " . .36' h 2 -,06 

1.:-,15 Tt: -.'1" Tt = -,39" ,.= .06 Tt I ,30' ft ; -,08 

- " . .33' " . .11 Tt I -,03 " . .12 Tt = -,52" 

- - Tt = .03 f_ = -,4O" " -.15 
f __ 

.20 

Tt = .10 f_ ' -.61" f_ • .11 

f_ ' - .11 f_ • .11 

" • -,31" 



TAmE 7 SIAI - SUMnARY STATISTICS EOR CROSS TABULATIONS OE 'Po! ICY oUTCoME' VARIABLES WITH 
ORGANISATION I GRANT AIO OESCRIPTORS' SPORT AND RECREATiON GRANT AIO 

Successful Granl )1 Successful 6ranl Size of Tolal Sporl Size of 
Applicanls 1981-4 Applicalion 1981-4 ! R.crealion Tolal Leis, 

6ranls 198H 6ranls 198H 

Age f" :: ~,47" ,< • ,05 Te :: -,27'" Te :: -,30" 

Size re: :: -,24t: ,< • ,05 1'e :: -,OB T~ :: -,07 

6ender , . ,22 , ' ,12 , ' ,23 , ' ,21 

Full-lil' TIJ :: ,03 h :: ,03 ,< ' ,05 re :: ,04 
E.ploy .. s 

Budg.1 '<'-,19 ,< ' ,07 ,< ' -,08 " ' -, I I 

Polilical " ' ,13 " ' ,15 Te :: ,21· re :: .24** 
Aclivi Iy 

Second Order " ' ,02 " ' ,04 ,< ' -,02 1< ' -,02 
Organisations 

Eslablish .. nl T<; :: ,14 , < ,04 I, ' ,\1 " 
, ,13' 

Index 

Sporling " ' -,20 "'-,13 1'c=-.16- Tc=-,Ut: 

Activities 

nulual Aid h=-,35'" h :: -,14 re :: -,32"· re ;; -,30" 
Organisations 

Disadvanlaged Tb :: ,19- " ' ,01 I, ,IS " 
, ,15 

Wards 

DiSclrJVan lli 9O:u 1 B :: 
......... 

1b:: -,1)2 ...... • .3i ** , .. 0 , , ," 1< 

Groups 

O~n Prelises Tb :: -,30" " ' -,01 " :: -.29"* Te :: -,31 u 

Grant in Previous " ' ,002 " ' ,oe " ' -,02 " ' :02-
S Years 

Hire Council TB :: ,35-- I. ' ,09 Te :: ,35'" Te :: ,31" 
Prelises 

Oroanisations Serving ,< ' ,08 .1,',06 re :: ,04 1 < , ,03 
Ward-Cily-R'gion 

•• , significanl a\ (0,01 "significan\ al ( 0,05 



TABlE 7 SIB)' SUnnARY STATISTICS FOR CROSS TABUlATIONS OF POI ICY OUlConF VARIABlES 
ORGANISATION I GRANT APPlICATION OESCRIPTORS URBAN PROGRAMnE II FlSURF) GRANT AIO 

Succ ••• ful Granl) 1 Succ ••• ful Granl 
Applicant. 1981-4 Applicalion 1981-4 

Age 

Size 

FulHi.e 
Flployee. 

Budgel 

Polilical 
Activily 

F.labl i.h .. nl 
Polilical Skill. Index 

Iporting 
Activities 

Mual Aid 
Organisation. 

Disadvantaged 
Ward. 

Disadvantaged 
Groups 

Own Prelises 

Grant in Previou~ 
.5 Years 

Hire Coundl 
Premises 

Organisations Serving 
Ward-Cily-Region 

'0' -,18 

,.,:-,18 

" ' ,19 

10 ' ,01 

" ' ,21 

Tc = .30'" 

" ' - ,16 

T.I = -.33'* 

" ' ,03 

11 = .34*" 

" ' - ,IS 

'!~ : -,02 

" ' ,13 

" ' ,08 

T c : ,03 

10 , ,005 

Tt = ,14 

10 , ,26' 

fa = ,13 

10 , ,10 

" ' -,13 

" ' -.18 

" ' .17 

I, ' - .15 

" ' ,06 

':';. = ,23 

" ' ,04 

Size of Total Urban 
Prog (lei.ure) 

Grant. 1981-4 

I, ' - ,08 

" ' ,004 

Tt; = ,'3*' 

" 
, ,2'" 

10 , ,.s·· 

10 : ,.3u 

" 
, - ,10 

10 , -,34" 

10 , ,10 

10 , .23* 

I, , ,04 

i, , ,30· 

, 0 , -.05 

I, : .12 

** - significant at < ,01 , - .ignificanl al ( .05 

Size of 
Tolal lei., 

Grant. 1981-4 

" ' - ,06 

" 
, ,13 

I, , ,36" 

I, , ,30" 

I, , -.06 

I, , -.29' 

I, , .09 

I, , ,32'" 

I, , -.01 

, , : ,20 

, , , -.01 

I, , .07 



IIBI E 7 5(c)' SUMIRY SIII!SIICS fOR CROSS !AB1!I AlIONS Of pm ICY OUICOME VIRIIBI ES 
VIIH ORGANISATION I 6RANT apPlICATION OnCRJPIOBS • cm JIIU! GMNI AID 

Age 

Size 

FulHioe 
Elployees 

Budgel 

Polilical 
AtI-iVlly 

Eslablish •• nl I 
Polilic.1 Skills Index 

High Arls 

Mu.1 Aid 
Organisations 

Di sadvanl.ged 
Wards 

Disadv.nlaged 
Groups 

Own Prelises 

Grant in Previous 
S Years 

Hi re Counc i I 
Prui ses 

Org.nis.lions Serving 
W.rd-Cily-Region 

) I Successful 6r.nl 
Applic.lion 1981-1 
Cullur.1 6r.nl Aid 

Tc :: ,33* 

re :: ,3S* 

" ' -.02 

Te :: .17" 

11 :: ,0 

f, ' .22 

" ' .28 

" ' .01 

" ' -.08 

h :: • ,42" 

" ' .09 

h :: ,SS** 

,,'-.15 

f, ' .11 

Size of 101.1 Cullur.1 
6ranl Aid 
Received 19BH 

Tt :: .22* 

h' .16 

fe :: .34'* 

h:: ,60" 

T c :: .21 

Te :: ,40" 

re :: ,13 

1,'-.13 

fe :: ,11 

f, ' -.11 

Te = ,29* 

re :: ,47"" 

f, ' -.27 

f, ' .06 

Size of Tola1 
Leisure Grants 
R"'ived 1981-1 

h :: .21' 

Tt :: .25' 

f. :: ,32U 

Tt :: ,51" 

Te :: .17 

Tt :: ,33" 

Te :: ,01 

T c :: - ,I 0 

f, ' .06 

,.,=-,17 

Tc:: ,26* 

TA- : ,33' 

,,'-.19 

T c :: ,12 



PART 4-: POLITICS, POLICY AND THE FUTURE 

OF LOCAL GOVERNMENT LEISURE SERVICES 



Chapter B: Pol~cy Or~entat~ons ~n 

Le~sure Serv~ces and the Future of Local 

Government 

8.1 LOCAL GOVERNMENT LEISURE POLICY AND THE DUAL STATE THESIS 

In the opening chapter of this study, the dual state thesis was Introduced as 

a vehicle for the evaluation of local government leisure policy-making. The 

thesis differentiates the role of central and local government along four 

prlnc Ipal dimensions, organlsat Iona I, funct lonal, Ideological and poll t Ical. 

The following discussion evaluates the usefulness of the thesis as a means of 

locating and describing the articulation and development of local government 

leisure pOlicy In the light of the empirical analysis developed In the 

previous section. 

The organisational dimension of the dual state thesis characterises and 

contrasts the corporate, centralised, relatively closed style of policy making 

at central government level, with local self determination. Leisure Is one of 

the areas of local government policy which might perhaps be regarded as most 

likely to be locally determined, given the permissive nature of local 

government powers In this field and the lack of central government required 

standards of provision. It Is accepted that central government will Influence 

the lct!cl of local guverrtIitent exp~ndi ture more directly now than has been the 

case <through the 1980 Local Government Planning and Land Act, and the Local 

Government Finance Act of 1982) but anticipated that priorities In local 

spending patterns will be decided locally. However, local autonomy would seem 

to be subject to erosion In two Important ways which have a direct bearing on 

leisure service provision. The first Is that as local government budgets are 

squeezed; with a significant proportion of revenue budgets 'committed' because 

of previous decisions, and wl th many local government services being 

mandatory, local discretion to choose to make new spending commitments In non

mandatory services Is likely to be severely curtailed. The second way In which 

local autonomy Is thr:eatened resul ts from the growth of new spec lal funding 

programmes. Given the pressure on mainstream local authority budgets, the 

Urban Programme and other centrally devised 1nl t lat Ives assume considerably 

The Politics of Lelsure and Local Government Lelsure' POllcy Page 355 



Chapter 8: Policy Orientations in Leisure Services and the Future 
of Local Governlllent 

more Importance In the development of new spending projects. The use of 

'targeted funding' with specific beneficiaries and / or policy alms stipulated 

In large part by central government erodes an element of local autonomy. As we 

noted In the discussion of the development of leisure policy In Chapter Three, 

such 1nl tlatlves would seem to be Significantly motivated by a concern wl th 

the potential for social disorder, and the Interests of some less 'volatile', 

recreatlonally disadvantaged groups may therefore be deemphaslsed, as a 

response to national rather than local priorities. In the local authority case 

study reported In the previous section, for example, although the operation of 

the Urban Programme can be characterised as local corporatism, I t should not 

be forgotten that the prlorltlsatlon of projects for financial support takes 

place within the wider context of priorities decided by central government and 

that some projects selected by the local process would not be approved by the 

Department of the Environment on behalf of central government. Furthermore, 

anticipation of failure to achieve approval for a particular project may well 

result In that project not being selected by the local authority (and Its 

partners) for Inclusion in the package of bids forwarded to the DOE. Thus 

support for the claim that leisure is one area of deCision-making which may 

realistically be characterised as locally determined is being significant Iy 

eroded, both by squeezes on mainstream .budgets and by the nature of control 

over decision-making in growth areas such as the Urban Programme. 

I t should be noted however, that the analysis of local authori ty spending 

patt8n.s Eoov,,"cea in Chapter Four highlights the signif icance of pollt ical 

discretion concerning the level of leisure spending and spending on sport and 

recreation in Metropolitan Districts. This does suggest some significant local 

autonomy, at least in the major con,'urbatlons. However the pressure placed on 

local budgets since that period has increased wi th the 1980 and 1982 Acts 

constituting 

and It w1l1 

serious attempts to enforce centrally 

be interest ing for future research 

determined spending limits 

to identify whether this 

legislation has contributed to an 'evening out' of inter-party differences In 

levels of leisure spending. 

The functional dimension of the dual state thesis characterises local concerns 

as lying predominantly with consumption services, central government 

concerning Itself largely with production Issues. Here again the case study 
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material In Chapters Five and Six suggests difficulties with the thesis. The 

case study III ustrates a local concern wl th leisure as a feature of local 

production rather than simply as a consumption service for local people. This 

took the form not only of proposals to Increase marginal profit from trading 

services (such as catering) to off-set the losses made by some consumption 

services; I t was also evident In the economic development concerns of members 

for example promoting the rebuilding of the theatre on the grounds of an 

antiCipated local multiplier effect generated by Increased tourism. There was 

even a proposal considered by the Leisure Services Sub-comml ttee that the 

local authority should Involve Itself directly In the local economy by 

cooperat Ing wl th a local manufacturer In the mak Ing and market Ing of sports 

goods. Leisure Is one of the more buoyant areas of the domest Ic economy wl th 

those In work enjoying higher levels of discretionary Income <In real terms) 

and thus has become a likely vehlc le for 1nl t lat Ives aimed at employment 

creation and economic development. Indeed, the competition between local 

author I ties for the domestic tourism market (predominantly, the short second 

holiday segment) provides some parallels with the competition between nation 

states for Industrial Investment. The consumption-production distinction 

between local and central government Is therefore also being eroded as local 

governments respond to the local effects of recession. Similarly central 

government Is showing some propensl ty for Involvement In what have 

tradi t lonally been local consumption Issues, wl th, for example, I ts recent 

interventions In the field of education, Including the development of a 

nat lonal 'core curriculum'. 

The distinction between the local and central state along the Jdeological 

dJmensJon Is also undermined to some degree by the evidence discussed· In the 

case study. The notion that the local state Is primarily concerned with the 

meeting of needs while the central state seeks to secure the conditions 

reqUired for the continued profitability of capital Is difficult to sustain. 

Local government economic development Initiatives are Invariably aimed at 

securing the conditions of local profitability In order to foster local 

Investment. Thus for example local tourism Initiatives may Involve a local 

authority In designing a 'product' (a tourist package) which will be sold for 

profit by the private sector, In such circumstances 'profit' and local 'needs' 

are more than simply compatible, the former Is seen as a necessary condl tlon 
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of the latter. (Whether or not this Is an accurate perception Is another 

Issue. ) 

The final element of the dual state thesis Is the political dimension, In 

which local polltlcs Is characterlsed as 'competitive', pluralist, 

democratic accountability and open access to decision-making. 

fostering 

This Is 

contrasted wl th the corporat 1st, closed nature of policy-making In central 

government. The case study material underlines the difficulty of 

characterising local government deCision-making as pluralist. The operation of 

the three grant aiding schemes discussed Illustrates the compleK and variable 

approaches to deCiSion-making which can coeKlst In a single area of leisure 

policy. Of course Saunders' thesis Is Intended to Identify an organiSing 

tendency rather than a set of universal principles, but nevertheless eKamples 

such as the cultural grant aid scheme highlight the danger of regarding such 

policy areas as 'open' or 'democratically accountable'. The pressure on this 

type of traditionally closed area of policy-making may well render it open to 

wider participation In the future with the emergence of new types of local 

councillor, particularly In the Labour Party, with Its emphasis on 

decentralization and local accountability. However, the development of 

corporate approaches to deCiSion-making .In local consumption services In the 

Urban Programme, and the operation of dominant coalitlons In policy 

development, warn against simple characterlsat Ion of th Is level of pollt Ical 

activity as pluralist: Furthermore, Dunleavy's argument, that pluralist 

eKp lanat Ions of local government act I vi ty underemphasl. se the powe,· oi the 

lccnl gov .. rnment professional, Is reinforced In the context of the case study 

by the accounts of deCiSion-making given by councillors. Newer, pollcy

oriented members In particular expressed frustration concernlng the relative· 

Influence of members and professionals. 

The evidence reviewed In this study therefore suggests that the Ideal typical 

distinctions Identified within the dual state thesis to differentiate the 

nature of central and local government do not satisfactorily account for the 

form and function of local government activity In the leisure services field. 

This may, In part, be a reflection of the changing nature of local government 

In Its response to the economic, social and political pressures to which It Is. 

subject In the 1980' s. Certainly the eroslon of the production-consumpt Ion 
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division of labour reflects local government's concern with combattlng the 

economic effects of the recession at local level. However, the other 

distinctions, the Ideological, organisational and political dimensions of the 

thesis, would seem to have been similarly difficult to sustain even In the 

more 'stable' environment of the period pf post war growth. 

8.2 LEISURE POLICY ORIENTATIONS AJ«)NG POLITICIANS AND LOCAL GOVERNMENT 

PROFESSIONALS 

The analysis of the assumptive worlds of local councillors and professionals 

Involved In leisure services and related fields highlighted a wider range of 

policy orientatlons than those suggested by Dunleavy (1980). In his account of 

local government pollcy-mak Ing and urban pol! tics, Dunleavy seeks to explain 

the approaches of both members and officers to local government policy by 

reference to what he terms 'Ideological forms'. He Identifies three 'common 

Ideological forms', professionalism, partisanship, and managerial Ism, which 

Interrelate or overlap to produce three further' mixed Ideological forms' (see 

figure 8.1). This analysis may be extended· to accomodate the policy 

orlentatlons specific to leisure services which have been Identified In this 

study. 

The defining features of the three common Ideological forms are as follows. 

ia) Professionalism. 

This Is described as the dominant orientation of local government 

officers with a commitment to their own area of 'professional' 

expertise. Elements of this Ideological form Include, 

- the focusslng of attention on a narrow span of policy-making which 

Is the preserve of the particular profession, whether this be 

concerned with the social (e.g. housing, leisure) or physical (e.g. 

engineering) responsibilities of the authority; 
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- the deemphaslslng of continuity In policies across departmental 

boundaries, (e. g. leisure and educat Ion pollcles are largely 

discrete); 

- stress on the development of professional, technical skills and 

learning from practice across local authority boundaries within the 

profession; 

- a reliance on bureaucratic rules to foster autonomy from local 

poll t Iclans and other local' government professions, wl th, in 

particular, control over the gathering of InformatIon being 

protected by such rules. 

(b) Partisanship. 

Dunleavy descrIbes this as the dominant, though not universal, ideology 

of the local politician. He acknowledges that different parties and 

party factions will approach local politics In a more or less partisan 

fashion, but sees the major feature of this ideology as the aggregatIon 

of policy Issues into district-wide, 

when policy discussion lends Itself 

adversarial pol icy opt ions. Thus 

the IdentifIcation of partisan 

positIons, with Implications specific to the constituency of a local 

authority, political debate wIll be fuelled. On the other hand, 

however, policy Issues which do not lend themselves to edve.sariai 

n"lf+f--r- ...... .L""'::' (,md ielsure has traditionally been descrIbed as apolitical) 

wIll tend to be downgraded In Importance In this IdeologIcal form. 

(c) ManagerialisIIl. 

This Is not to be confused with urban mangerlallsm, but represents the 

professional Ideology of the central executIve and fInance departments 

of local authorItIes. Here the 'stress Is on fiscal and resource 

conservation, accountancy control and stringent accounting. 

These three common IdeologIcal forms overlap or combine in various ways to 

produce three 'mixed IdeologIcal forms'. 
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(d) Service Development (a mixture of professionalism and 

part I sanshlp>. 

Adversarlal politics within this Ideological form Is muted Into 

competitive service development among the parties, with politicians 

(and officers) seeking to obtain resources to sustain or develop the 

service areas for which they have responsibility, often at the cost of 

other services. This Ideological form, Dunleavy argues, Is central to 

the thinking of service committee chairmen, and Is common among Labour 

and "modernizing" Conservative pol Itlclans but rejected by right wing 

Conserva t Ives. 

(e) Ratepayer IdeoloBY (a mixture of managerial Ism and partisanship). 

Here the primary concern Is with the limiting of service expenditure In 

order to control domestic and commercial rates. This Ideology Is common 

among Conservatives, but Is also evident In the case of some Labour 

chairmen of finance committees. 

(f) Corporate Ideology (an admixture of partisanship, professionalism 

and professionalism). 

Is for unity of political, fiscal and Here the major concern 

administrative activity, such that 

reinforcing rather than fragmentary. 

group 1 eaders, members of po 11 cy 

committees, and chief executives. 

polic ies are seen as 

This Ideology Is typical 

mutually 

of party 

and resources or management 

Cutting across all these 'Ideological forms' is what Dunleavy terms 

'localism' I the particular soc i o-economl c characteristics, political 

organisation and history, and the structural features of the local authority 

and Its population. Policy outcomes can thus be 'explained' In terms of the 

interplay between actors representing (or influenced by) both the various 

Ideological forms and local conditions. 

Dunleavy's analYSiS has been introduced In some detail here because, In a 

qualified form it can help to make sense of the development of leisure policy 

orientations identified In the empirical elements of this study. There are 

perhaps two principal limitations in terms of the usefulness of Dunleavy's 
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framework as I t stands In Informing our understanding of 

leisure policy. The first is that it overslmpllfles 

1 oc a 1 governmen t 

the na t ure of 

professlonalizatlon in local government service professionals. There were 

Important differences among the leisure professionals interviewed In the case 

study, and such differences presented themselves In significantly different 

approaches to leisure policy-making. The second, and related liml tatlon, Is 

that Dunleavy's framework is difficult to apply In an unquallfled form when 

leisure (unlike most liberal welfare professions) is concerned with both 

consumption and production In local government. 

operation, the values and logic underpinning 

Important ways from those relating to consumption. 

The rationale and mode of 

production will differ In 

Overlaying Dunleavy's account of Ideologies at work in local government wl th 

these two further sets of factors (the development of new kinds of 

profeSSional, and leisure as an area of production) provides a structure for 

the analysis of leisure service policy orientatlons In local government which 

is illustrated in figure 8.1. Seven specific policy orientations are located 

within this amended framework, the first two of which relate directly to 

Dunleavy's 'mixed ideological forms'. 

(1) NinimalisBJ and Cost Control: 

In the context of leisure services, this Is a manifestation of 

ratepayer ideology. The emphasis Is placed not simply on value for 

money In service provision, but on minimising or discontinuing 

d1se:r·et lona;-·y gervlce~ 

(\ I) Traditional Service Devel0p1ll&lt 

With regard to leisure sevlces this policy orientation simply supports 

the sustaining (and where possible expansion) of existing facilities 

and services with traditional, profeSSionally-dominated forms of 

service management and facility-oriented provision. 

(\ I 1) Voluntarism 

Here the emphasis Is not on cost cutting per se, but rather relates to 

an Ideological commitment to the fostering of provision by the 

voluntary sector as the most flexible and effective means of adapting 
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Figure 8 I' LEISURE POLICY ORIENIAIIONS AND THEIR RELATIONSHIP IO DUNLEAYY'S 'IDEOLOGICAL FORMS' 
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local services to meet local needs. Such an approach may draw on 

ratepayer Ideology, though not necessarily so, since larger scale 

Investment may be made In the voluntary sector to make the strategymore 

effective. Equally savings may accrue as the result of making use of 

volunteer labour and the displacement of administrative overheads etc. 

However, voluntarlsm Is also likely to draw on corporate Ideology, with 

its concern to infuse political values (partisanship) into the local 

po I icy process. 

(iv) Entrepreneurial Style 

This form of service development is possible in a public sector trading 

service. Savings on the general level of subsidy are made by taking 

advantage of market opportunities. The development of a Joint equity 

scheme for a water slide, referred to In the case study, provides an 

example of just such an approach. This requires new skills on the part 

of the professional, more akin to those employed In the private sector, 

which contrast with the product orientation of the traditional, 

paternalist image of public sector management. 

(v) Community Development 

Here the concern goes beyond that of developing opportunities for 

leisure in the community, to one of opportunities for self

determination in communities by developing structures for self 

expression and participation In decision making \through skills learned 

In leisure schemes). The phi losophy underlying the establishment, of 'the 

Centres Against Unemployment (at least as described by some politicians 

and officers) illustrates such a policy orientation. This type of 

policy orientation draws on both service development and corporate 

Ideology. 

(vi) Economic Development 

This label describes attempts to use local leisure Investment to 

st Imulate local economies. A major example of this approach Is the 

Investment made by local authorities In the development of a local 

tourism Infastructure, particularly those authorities which are 

suffering the economic and employment effects of the loss of 
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traditional manufacturing and 

well only marginally Involve 

heavy Industries. 

those res pons I b 1 e 

Such strategies may 

for leisure service 

planning and management, but nevertheless result In the development of 

facilities to attract certain tourist market segments but which will 

also serve the local population. Conversely,' existing facilities and 

services may be adapted to attract tourist Inflows. The development of 

this approach owes something to each of Dunleavy's mixed Ideological 

forms. It draws on the concern of ratepayer Ideology to tie local 

spending to the needs of local Industry; It employs an element of 

service development In extending the existing boundaries of service 

management Incorporating new services or new markets; and It reflects 

corporate Ideology In seeking to unify economic and social policy. 

(vii) Cultural Politics 

As Is noted In the discussion In Chapter Three, this policy orientation 

Is still relatively rare and Is normally associated with socialist, 

author I ties. Although there was no evidence of the use of culture to 

promote particular poll t Ical me?ges or to forge alliances between 

Interest groups In support of a ,socialist programme In the case study, 

such approaches were deve 1 aped by, the Grea ter London Counc 11 

attempts at emulation have been produced (e.g. the cultural 

and some 

,for Sheff leld, viz. Greenhallgh 1987). Such a leisure 

strategy 

policy 

orientation Incorporates two principal approaChes. The first Is the 

use of leisure events and provision to promote a positive image of t.he 

iocal authority. The second Is the Intervention of the local authority 

In the market to foster the development of cultural expression by local 

groups which would otherwise have been stifled by their Inability to 

distribute their (cultural) products through distribution networks 

dominated by mul tl-natlonal producers. This policy orientation draws 

therefore on both service development concerns and on a form of 

corporate Ideology, since It seeks to develop new forms of service 

activity to promote corporate (usually socialist) goals. 

Although these Ideological forms and policy orlentatlons can be Identified In 

contemporary local government leisure discussions, they do not stand Isolated 

from the material conditions within which local government operates, that Is 
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from wider social, economic, organisational and political contexts. The 

dominance (or· even the existence> of certain of the policy orlentat Ions 

Identified above Is predicated on particular conditions which enable or 

constrain local government actors in the articulation of policy, If therefore 

this study is to contribute to an understanding of the nature of policy 

developments In local government some attention must be given to the nature of 

the changing structure and context of local government. Local government Is 

currently in a state of flux, with the significance of Important recent or 

pending changes such as the Introduction of rate-capping and the community 

charge yet to be fully evaluated. Their effects may not simply alter the way 

in which local government operates, but may be sufficiently fundamental to 

alter the nature of local government Itself. The following section therefore, 

focuses on the relat lonship between the policy orlentat Ions ident Ified and 

alternative directions which local government might take in the future. 

8.3 ALTERNATIVE MODELS OF LOCAL GOVERNMENT AND THEIR CONSEQUENCES FOR LEISURE 

SERVICES 

The purpose of this section is to identify and explore alternative future 

scenarios for local government and to consider their consequences for the 

provision of leisure services. The aim here Is not to produce accurate and 

preCise prediction, such an exercise would be fraught with dangers. Rather the 

aim is to map out a framework which can make sense of some of the key fectors 

... 'hich ar-., i ikeiy to Influence local government form and structure, and will 

therefore also Invariably affect the nature and delivery of local authori ty 

leisure services, the pol icy orlentatlons of particular author I ties. To this 

end five models or styles of local government are articulated as explanatory 

devices which are consistent with the dominance of one or more of the policy 

orientations identified above. The conditions likely to be associated with the 

emergence of each of these five types of local government are descr I bed 

together with the consequences for leisure service provision of each. The 

structure for discussion of each of the models is Illustrated In figure 8.2. 

The preconditions consistent with the emergence of each type of local 

government are divided into three main headings. 
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Figure 8 2' THE FUTURE OF LOCAL GOVERNMENT LEISURE SERViCES' A FRAMEWORK FOR PISCUSSION 
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(a) Preva lli1J[f political ideologies of central and / or 

lfOvertJJlleIl ts. The five categories of ideology employed in 

account are those introduced in Chapter Three: I iberal ism, 

local 

this 

the 

political ideology of the New Right; traditional, 'one-nat Ion' 

conservativism; 'social democracy"; 'utopian' or Fabian socialism; and 

the 'radical' socialism of the New Urban Left. 

(b) Prevalll1J[f economic conditions. Typical factors considered 

under this heading include; the rate of growth of the economy; the 

level of unemployment; the rate of Inflation; the strength of sterling. 

(c) Prevailing political conditions. These factors include; the 

nature of party control over central or local government; the strength 

of such majorities or the existence of coalitions; central-local 

relations. 

Similarly in considering the effects on leisure services of each of the five 

types of local government identified, their consequences are organised into 

three sets of of factors. These sets of factors together constitute the nature 

and context of leisure policy orientations. 

(a) The nature of leisure service organisation and delivery. Issues 

discussed under this heading include changing concepts of client needs 

(and therefore of services required); consequences of change for the 

role of the professional and the skill requirements of the leisure 

prof ess i onal . 

(b) Financial characteristics of local government leisure services. 

Included here are consequences for leisure services of requiring higher 

or lower resource generation, or of changing income-cost ratios; 

altering the pattern of resource allocation in public sector services; 

changing revenue-capital relationships; the effects of changes to the 

methods of resourcing local government for leisure services. 

(c) The context of local authority servic~ provision. Here the 

concern is wi th changes in the size and structure of the publ ic (and 
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voluntary or commercial) sector(s); changes in the relative power and 

infl uence of poli t icians, professionals and public, in the local 

authority decision-making process; central government influence and the 

role of the leisure quangos in local authority leisure policy. 

It is not the case that each of the above factors receives equal and 

comprehensive treatment in the analysis of the five local government types 

identified. Emphasis is given to the more salient features of each model. 

However, the subdi visions for precondi t Ions and consequences Introduced are 

employed to structure the discussion. The models of local government are 

Introduced below, and their preconditions and consequences for leisure 

services are summarised in table 8.1. (page 408). 

It should 

represents 

be reemphasised 

only the point 

that 

of 

although the construct Ion of ideal types 

it can nevertheless 

contribute to forward planning 

departure for analysis, 

in the political system In highlight tng issues 

for debate at a time when the role of local government is being seriously 

questioned. It is Important therefore to clarify the nature of the 

relationship between such changes and the development of policy in areas of 

significant local government activity. 

8.3.1 THE 'CONTRACT MANAGEMENT' MODEL. 

This model sees local authorities as responsible for the provision of only 

those services which are both essential, and are either unlikely to be 

prOVided by the commercial or voluntary sector or unsui table for provision 

within those sectors. Local authorities in 'such circumstances may manage the 

provision of certain services (e.g. policing) because these services cannot be 

devolved to private contractors, but in the majority of service areas the role 

of the local authori ty will be one of supervision· of private contractors 

undertaking provision of essential services (e.g. overseeing the operation of 

an education voucher system in a privatised system of schooling, monitoring 

the implementation of contracts for grass cutting and landscape maintenance, 

etc.). Indeed in such a scenario all responsibility for direct provision of 

services may be transferred to central government leaving local government 
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with responsibility for operating a system of competitive tendering for other 

services, and for 'quality control' In the provision of such services. 

The primary attractions of this approach to local service management are 

firstly, that It minimises public subsidy by reducing the number of services 

provided and by Introducing an element of competition between bidders for 

local authority contracts, and secondly that It reduces state Intervention per 

se, which for the New Right In particular, Is synonymous with an Increase In 

the freedom of the Individual. 

(a) The IdeolosicBl Preconditions of the Contract ~Bgement NOdel 

In the discussion of political Ideology In Chapter Three of this study, 

the values espoused by the New Right were Identified as those of 

freedolll of the individual to pursue his or her own best Interests, 

unfettered by the state, wl th each individual BSSWllillR responsibll Hy 

for his or her own welfare. Neo-llberals recognise 

operates according to such principles wl.ll 
-

that a society which 

Inevl tably manifest 

Inequalities, but argue that such Inequalities are the price to paid 

for preserving Individual freedom. Many Individuals have competing or 

mutually Incompatible Interests and therefore It Is Impossible to 

aggregate such Interests Into a working deflnl t Ion of the 'common 

good'. Even If this were not the case the complexity of the analysis 

required to aggregate Individual Interests to derive a measure of the 

'common good' would· In pr~lce mean that such a calculation could not 

accurately be performed, even for a relatively small community, . let 

alone In a diverse and complex social structbre. 

The logical conclusion of such thinking In terms of the role of the 

local state for New Right theorists such as Nozlck, Friedman, and 

Hayek, Is that state activity should be severely curtailed. State 

Intervention, except under very specific conditions, Is seen as 

fostering Inefficiency (by handicapping efficient Industry by taxation) 

and as unjust (by 'rewarding' those who are unable to succeed In the 

market wl th tax handouts). Indeed the welfare state Is also seen as 

contributing to social Instability In that It fuels expectations of 

welfare services which cannot be. met In times of economic recession, 
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thus fostering resentment which can lead to political action and 

problems of civil disorder. 

Thus the Ideological "precondl t Ions" assoc lated with the emergence of 

this model of local government consist of a growth In Influence of neo

liberal thinking, such that the New Right group within the Conservative 

Party enjoy, not simply positions of Influence but also represent 

something of a consensus within the Party. Some evidence already exists 

consumption expenditure, and of the New Right's determination to reduce 

minimise local state activity In the 

(Metropolitan County) authorities, and 

abolition of large scale 

the declaration of plans to 

allow council housing tenants not simply to purchase their own homes, 

but also to choose whether to be tenants of the local authority or to 

transfer responsl bill ty for their rented accomj1dat Ion to private or 

voluntary sector landlords (Conservative Party 1987). 

(b) The Economic Preconditions of Contract Nana£fement Local Government 

Clearly the development of economic theory consistent with liberal 

Ideology was one of the key features of British politics In the 1970's. 

The rise of the New Right and of monetary economics In the Conservative 

Party was In large part a reaction to the failure of Keyneslan macro

economic policies to sustain post war ecoomlc growth and to maintain 

full employment. Thus the economic conditions within which one might 

expect the political values of the right to become attractive (to 

politicians if not to the electorate) are those which obtained in ·the 

1970's and early 1980's - that is 'stagflation', negative or low 

economic growth alongside growing unemployment and inflation. This was 

a combination of factors for which Keynesian economic theory could not 

provide an adequate explanation and therefore seemed unable to generate 

policy solutions. It was under these conditions that the New Right was 

able to promote the argument that a radical shift away from state 

welfare was required to revl tallse the economy, to ease the burden of 

public spending and to encourage Victorian values of self help, family 

responsibility and hard work. 
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These economic features, high unemployment, inf lat ion and low growth, 

should be seen as one combination of appropriate condi tions, rather 

than as a set of sufficient conditions, for the development of the 

inf I uence of neo-It bera I thought. Indeed th is same fai I ure of Keynesian 

economic pol icy has also regenerated interest in the economic and 

social critiques of the left. (Furthermore, any attempt to specify 

sufficient conditions for the emergence of particular social 

philosophies Implies a kind of epistemological determinism which is 

Inconsistent with the theoretical premises of this study). 

Other sets of economic conditions might also be said to be consistent 

with the continued momentum of New Right policy programmes. It remains 

to be seen whether the progress of the New Right In Implementing 

policies can be sustained as the economy grows, since opposition to 

attacks on the welfare state has ironically been greatest in times of 

relative affluence and of full employment. Although in the mid-1980's 

economic growth has been sustained, it has been achieved wi thout any 

significant reduction in the level of unemployment. Thus the benefits 

of economic growth are being real ised by those In employment In terms 

of rising overall 11 ving standards, lower Inflat Ion, and' reduced' 

taxatlon2
, while the costs of reduced welfare spending are being borne 

by the unemployed. Given that the unemployed are a minority and 

therefore unable to place electoral pressure on the New Right, it might 

be argued that high economic growth together with relatively high 

levels of unemployment and low levels of inflation represent 

preconditions for the growth of the contract management model of local 

government. However such an analysis assumes the continued quiescence 

of the unemployed, since even the New Right have demonstrated a 

willingness to increase public expenditure to secure social order in 

the inner cities (Treasury 1982). 

(c) The Political Preconditions of Contract Mana8ement Local 

GoverlJJlJell t. 

The Imposition of the contract management approach on unwilling 

partners at local level can only be achieved through legislation of one 

form or another. The Thatcher administration's willingness to curb 
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local autonomy In pursuit of central government macro-economic policy 

has already been Illustrated In the series of measures since 1980 which 

have reduced central government's contribution to local spending, 

enforced harsher cash limits and finally provided for the setting of 

maximum rate levels for Individual author I ties by central government. 

The contract management approach might well be adopted by Conservative 

controlled local authorities voluntarily, 

approach has electoral appeal. Indeed 

In pockets where such 

with the Introduction 

an 

of 

permissive legislation allowing greater privatisation and the eschewing 

of some statutory duties, some authorities have already gone some way 

along this path, for example In privatising refuse collection, and 

discontinuing school meals. 

The Conservative Cabinet however, has met with some resistance In' the 

Houses of Parliament and at the local authority level (Newton and 

Karran 1985) from members of Its own Party, both In relation to the 

reduct ion of resources available to local authorities and to the 

abolition of 'wasteful' tiers 

that legislation, enabling 

of the system. It 

the introduction 

seems likely 

of wider 

therefore 

forms of 

privatisation and the dropping of certain types of local author I ty 

service, Is likely to be permissive rather than mandatory. In addition 

such legislation may be supported by further expenditure squeezes to 

enforce addl t lonal sav Ings and encourage moves towards the contrac t 

management approach. Indeed the Introduction of the community charge in 

Scotland and its proposed introduction In England and Wales might be 

described as an attempt to promote electoral pressure on local 

authorities to seek to minimise their budgets, since despite offers of 

aid for the most needy, I t seems that many of those most In need of 

local authority services are likely to be those most susceptible to 

Increases in poll tax (Straw 1987: Rogaly 1987). 

The political conditions, therefore, which one would expect to be 

consistent wi th the development of the contract management type of 

authority are a Conservative government with a clear majority In 

Parliament (so that the prospect of a rebellion is minimal), dominated 

by Ideologues of the New Right (who will hold key Cabinet positions) 
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offering fiscal incentives and legislative powers for the severe 

reduction or loss of direct service provision, and the development of 

contracting arrangements. It remains to be seen whether the return of 

the Thatcher administration for a third term will constitute such 

conditions. 

However the Implementat ion of a contract management approach would be 

likely to be limited to traditional Conservative strongholds at local 

level. Even here the adoption of contract management seems likely to be 

partial since local Conservative leaders have consistently shown 

themselves to be less radical than their Cabinet colleagues (Z. Henry 

1980, Riddell 1983, Keegan 1984). 

(d) The Nature of Leisure Service Organisatlon and Delivery under 

Contract Nanase-nt Locsl Government. 

Given the difficulties associated by the New Right with identifying 

'common interests', the aim of "meeting the leisure needs of the 

communi ty" commonly art Iculated In leisure pol Icy statements, is 

regarded as spurious. Indeed the interests which are served by local 

government leisure departments are. seen as sect Iona 1, and dominated by 

the Interests of leisure professionals themselves. The concept of 

leisure need promoted by the New Right <if 'need' is an appropriate 

term in this context) is one of free market pluralism. 

The structure of local government provision in the leisure field under 

contract management would not so much alter as disappear. Leisure 

provision for the most part might be seen as the luxury end of social 

policy and perhaps only three categories of provision are therefore 

likely to continue to receive subsidy under such circumstances. 

- where financial nei[fhbourhood effects accrue: leisure provision 

which provides an essential element of the Infrastructure for local 

capi tal accumulation may be retained. Tourism promot ion, for 

example, the marketing of a city or district, may be a candidate for 

public subsidy, given the difficulty of establishing precisely who 

benefl ts from such expenditure. This Is perhaps more accurately 
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described as a merit rather than a public good, but It Is an area of 

the present· operation of leisure services which may not be 

effectively undertaken In a free market. 

- where socIal neighbourhood effects accrue, as In the case cited In 

Chapter Three derived from Friedman (1962) of urban parks, where It 

is difficult to Identify all beneficiaries, and perhaps 

counterproductive to charge many of those who are Identified. 

- where externalities such as a reduction in anti-social behaviour 

are thought to accrue subsidy may be continued. There Is, as has 

already been noted, a common, though as yet empirically untested 

claim that leisure spending on disadvantaged groups preempts higher 

law and order or anti-vandalism expenditure. Public subsidy for 

facilities and services In areas of high risk might well be regarded 

by some liberal thinkers as a shrewd Investment. 

However, in each of the cases Cited above it would be possible to 

contract commercial or voluntary sector organisations to operate such 

services on behalf of the local. author I ty. The skills reqUired of 

public sector managers in such areas are therefore likely to be limited 

to the abi 11 ty to specify and monitor standards of performance among 

those commercial and voluntary sector opreators under contract to the 

authority. The skills of the operational manager which represent the 

major concern of current professional courses (viz I. L.A. M. 1986) would 

be virtually irrelevant since 'contract management' local authorities 

would have few staff and a negligible amount of direct service 

provision. 

(e) The FInancIal CharacteristIcs of Local Authorl ty LeIsure ServIces 

under Contract Management Local Government 

Given the minlmalist provision implied by the contract management 

model, leisure expenditure Is likely to be severely restricted. Two 

types of authority seem likely to present exceptions to this rule. The 

first Is that of authorities encompassing tourist destinations where 

leisure expenditure on tourism promotion or on the environment <e.g. 
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maintenance of parks, beaches and other similar attractions) will be a 

significant factor. The second Is that of Inner cl ty authorities with 

considerable social problems and a tendency towards Instability. 

The Context of Local Authority Service Provision Under Contract 

Management Local Government. 

Both the contract management and the' financial stringency' models of 

local government form part of a major restructuring of the leisure 

Industries. It Is not s·lmply that the public sector Is shrinking, the 

commercial sector is also being restructured (Roberts 1986). Monetarism 

alms to reset the balance between the public and private sectors, 

claiming to aid business, and In particular the small businessman. 

Nevertheless cuts In the money supply In the early 1980's, coupled with 

other antagonistic features led to a reduct.lon In output and the 

highest rate of business llquldatlons since the war (Barratt-Brown 

1984). Furthermore cuts In public spending have not significantly 

reduced public spending. as a proportion of the national income, because 

for a period during the early 1980's national income fell in real terms 

and the bill for unemployment benflts and social security payments, 

togethr with other aspects of central government spending has increased 

(Pllatzky 1982: Rlddell 1983). 

Radical political economists (cf. Pollard 1982; Barratt-Brown 1984) 

have argued that the net effect of these circumstances has been to 

benefit multi-national capital. The .falllng value of the pound has 

encouraged foreign Investment In this country and this helps to explain 

the rapid growth of the 'big three' major multi-nationals· in the 

leisure field, Grand Metropoll tan, Rank, and Trust House Forte 

(Torkildsen 1983). Evidence of the degree of industrial concentration 

In any market sector is difficult to obtain, however, in addition to 

diversification into a wider range of leisure products and services, 

the Interest being shown by companies such as Ladbroke and Mecca 

(subsiduaries of the big three) in smaller scale operations such as 

snooker halls and heal th studios, Indicates that part of the terrain 

which has been regarded as that of the small scale entrpreneur, Is 

becoming increasingly attractive to larger companies. The closure or 
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selling off of public sector leisure faelli ties may well reduce the 

competition in this market sector and thus reduce the financial risk. 

reinforcing the process of multi-national investment. 

In Chapter Six reference was made to a range of studies of local 

government. largely conducted in the 1970' s which stressed the 

influence of professionals in pol Icy-making. The contract management 

model clearly reduces the influence of professionals by transferring 

control of provision to other sectors. However, this model also assumes 

a considerable reduction in the influence of the local politician who 

is likely to be constrained by central government legislation limiting 

financial expenditure. The restrictions on the influence of 

professional and politician are intended to enhance the position of the 

individual elector, who with lower public expenditure (and 'lower' 

taxation) can exert greater Influence on provision in the commercial 

sector through his or her spending pat terns. Low income groups have 

lower disposable Incomes and are therefore less likely to stimulate a 

response to their individual demands in the market place. However it 

should be noted that these are often the very people that the public 

sector has also failed to attract to its own facilities and services. 

Reductions in service areas other than leisure may well also have 

consequences for the leisure opportunities of various members of the 

community. The attempt to reduce state intervention in the field of 

personal social services and health care. for example, which is implied 

by the contract management model shifts responSibility for aspects of 

care back onto the family. Since housework and family care fall 

predominantly to women, such policy change in other fields seem likely 

to reinforce inequalities in leisure for women. Closure of creche 

facilties. reduction of school meals services and reduction of service 

prOVision for the elderly. the handicapped etc. are consequent on 

change in other fields but potentially exert considerable influence on 

leisure lifestyles. 

The position of the leisure quangos under contract management is 

considerably weakened. The Sports Council's role is diminished in that 
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I t Is unable to Influence local author I ty provision (because direct 

provision Is minimal), amd the aspects of Its work which relate to 

promot Ing nat lonal prest Ige through sporting performance might well 

devolve to the voluntary sector In the form of the Central Council for 

Physical Recreation, which has traditionally argued that It should 

perform this function anyway. 

The Countryside Commission and the Arts Council might be regarded as 

guardians of particular forms of tourist attraction which Indirect ly 

meet their own costs by generating additional tourist revenue. However, 

given neo-llberal values, such functions are likely to be seen as more 

effectively carried out by government departments. Quangos are opposed 

In principle by the New Right because not only are they Insulated from 

market forces, but they are not even subject to electoral scrutiny. The 

result Is that, without accountability, employees and ministerial 

appointees of the leisure quangos are seen by the New Right as 

following their own personal pre(ti lect Ions legl tlmated as professional 

analysis of artistic, environmental or socletal needs. 

Furthermore the neo-liberal emphasis on individualism and the rejection 

of arguments based on appeals to the 'common good'/ suggests that neo

liberals are unlikely to support the notion of a shared cultural 

heritage which can be defined for society as a whole. It seems 

reasonable to assume therefore that contract management authorities 

would operate in an environment in which a limi ted proport Ion of the 

responsi bili ties of the leisure quangos would be taken up by central 

government departments on the grounds that a signif Icant mul t Iplier 

effect would be generated by sustaining environmental or cultural 

tourist attractions which would not otherwise be supported by 

commercial interests. Even this role would be limited given the type of 

strategy promoted by the Arts Counc 11, under Luke Rltner (a 

Conservative appointee) whose primary qualification for the post of 

Secretary General was experience in generating business sponsorship to 

off-set the cost of arts provision (Coalter et al. 1986). 
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The leisure policy orlentatlons represented in the contract management model 

of local government are predominantly those of 'voluntarlsm' and 'economic 

development'. Voluntarlsm is consistent with the New Right philosophy of 

allowing Individuals and groups to define their own Interests and meet their 

own needs. Such arguments are not necessarily specific to neo-llberal policy 

prescriptions, they are common to 'antl-statlst' positions adopted along the 

poll tlcal spectrum. However the key difference is that In this context, what 

Is being advocated Is voluntarlsm without additional resources. Economic 

development policies are also likely to be limited to those public and merit 

goods which will attract private funding (rather than those which will 

generate income for the local authority Itself). 

8.3.2 THE FINANCIAL STRINGENCY MODEL 

Many of the arguments raised In support. of the contract management approach 

represent a natural extension of those which have been generated In support of 

the programme of reduction In local government expenditure which has operated 

since the mid-1970's. The financial stringency model Implies an approach to 

local government which Is less Ideologically Inspired than that of contract 

management. That Is to say there Is no opposition in principle to local 
..-' 

authorl ty direct provision of services. rather financial st"lngency should be 

seen as a pragmatic response to economic arguments which suggest that there Is 

an Imbalance between commercial sector productivity and public sector 

spending. This model therefore characterises a situation In which there Is an 

Increasing spending squeeze on local authorl ty spending wl th a consequent 

restructuring of local authority financing and provision of services; In 

effect this Is the situation within' which local government has been operating 

since the late 1970's. 

(a) The ldeololfical Preconditions of the Financial Strinlfency Approach 

to Local Government 

The contrast between the financial stringency model and contract 

management approaches may be Illustrated by responses to the major 

Ideological debate within the Conservative Party, with the Tory 'wets' 

(those drawing on tradlt lonal, 'one-nat Ion' versions of conservat ism) 
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aligning themselves against the New Right on issues which are 

fundamental to policy. The earlier discussion of political ideology in 

this study identified key values in traditional conservatism as those 

of 'tradition', 'authority' and 'allegiance'. Traditional conservatives 

who were represented for example in the 'Centre Forward' group recently 

formed around leading figures in the Conservative Party, such as 

Francis Pym and lan Gilmour, would seem to be more concerned about 

radicalism within their own party than about socialist radicalism 

because the radical right actually occupy positions of power (Pym 1984, 

Keegan 1984). The set of welfare arrangements which exists at local and 

national level now represents a British tradition in social policy. To 

alter radically, or do away with this structure would erode the 

allegiance of the poorer members of our society, and pose a threat to 

authority. Without a stake in society they have little or no reason for 

maintaining social stability. 

While traditional Conservatives recognise the need to respond to the 

current economic difficulties of the state, they wish to do so by 

implementing limited incremental change <in the form of a selective 

squeeze on publ ic spending) rather than by radical reforms. For this 

reason there has been considerable opposi t ion wi thin the Party to the 

erosion of local autonomy represented by rate-capping and the abolition 

of Metropolitan Counties which, traditional conservatives argue, 

represent major Changes in forms of local government and in central

local relations (Gyford 1985). Furthermore they argue that strategies 

such as I imi t ing net unemployment payments to below the level of 

inflation ultimately represents a threat to social order (Pym 1984). 

Although traditional conservatism, as it is characterised here, may 

provide the ideological preconditions for the financial stringency 

approach, it should not be forgotten that this approach was first 

implemented by the Labour administration of 1974-9. However this was 

rather less a case of policy being derived logically from political 

principles than the result of external pressures from the International 

Monetary Fund (which' required' financial stringency as the condition 

for granting a loan to the Labour government in 1976) and of the 
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influence of antl-Keynesian economic analysis (specifically that of 

Bacon and Eltis 1978). Indeed the debate within the Labour Party in 

relation to local government issues focussed primarily on the 

disjunct ion between the pol it ical values represented by the Party and 

the economic policies it was attempting to implement. 

In this study, the term social democracy has been used to denote the 

post-war consensus on policy issues which operated within a Keynesian 

framework of welfare provision funded through the profits generated by 

economic growth. Thus social democracy is characterised as a compromise 

between the interests of labour and capital rather than as an ideology 

per se. There is a sense therefore in which ideological compromise 

under the new economic conditions of the 1970's and early 1980's might 

be seen as a precondition of the emergence of the financial stringency 

approach, whether this be an adjustment of traditional conservatism or 

of utopian socialism to the 'economic realities' of recession. 

(b) The Economic Preconditions of the Financial Stringency Model 

The economic conditions associated with this model are likely to be 

those of low economic growth, and high levels of inflation and 

unemployment. 

It is perhaps an obvious point that it is not the economic conditions 

themselves but political interpretation of such conditions which 

generate policy responses from government. Some commentators (cf. Kogan 

and Kogan 1982) have claimed that the publishing by Bacon and Eltis of 

their' crowding out thesis' in a series of articles in the Sunday Times 

in 1975 was particularly influential in determining Labour Governmen"t 

economic policy, The Bacon and Eltis thesis (which is expounded more 

fully in their book, Bacon and Eltis 1978) is a species of the neo

liberal argument outlined earlier in the study, but which places 

particular emphasis on the role played by local government in soaking 

up greater resources 

rates and wage levels 

analysis has critical 

appeared at the time 

(money and manpower) thereby forcing up taxes, 

to the detriment of industry. Although this 

weaknesses (cf. Newton and Karran 1985) it 

to represent an improvement on the Keynesian 
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paradigm, the explanatory power of which seemed exhausted. If Kogan and 

Kogan's anal ys Is I s correct, the Labour Government's I deol oglcal 

commitment to Increased public sector activity would seem to have been 

overcome In the light of the appeal of an essentially monetarist 

explanation of the difficulties of the economy. 

(c) The Political Preconditions of the Financial Stri~ency MOdel 

Given the current debate within the Conservative Party It seems likely 

that there wi II be a cont Inued tension between those promot Ing New 

Right, monetarist policies, and the traditional wing of the Party. Such 

a tension has manifested I tself in an acceptance of the need for 

financial retrenchment while failing short of calls to reduce the remit 

of the public sector. 

(d) The Nature of Leisure Service Orsanisation and Delvery under the 

Financial Strinsency MOdel 

The concept of leisure need incorporated in this model of local 

government will be dependent upon the ideological predispositions of 

particular proponents. Essentially two value positions were identified 

as precondi t ions of this approach, tradl tional 'one-nat ion' 

conservatism and social democracy. The concepts of leisure 'need' 

consistent wi th these two value posi Hons are discussed in Chapter 

Three and should be distinguished. Traditional conservatism emphasises 

the notion of a shared cultural heritage, and the role of sport and the 

arts In promoting appropriate social values. It is consistent therefore 

with a policy of democratisation of culture, though reservations have 

been expressed by some conservative writers in relation to the 

promot I on of 

(cf. Scruton 

cultural and social values through state organisations 

1980). The conservative approach therefore casts the 

state, and specifically local government, In an enabling role, rather 

than one of direct provision. 

The pragmatism of the social democratic approach is evidenced In the 

White Papers of 1975 (Sport and Recreation) and 1977 (Policy for the 

Inner Clty) where leisure is recognised as "one of the communi ty' s 

everyday needs" and is also viewed as a means of reducing social 
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expenses, I. e. of maintaining social control. The compromise between 

the social goals of labour and the economic goals of capital, takes the 

form of the argument which suggests that social expenditure Is 

justified when failure to invest in recreation would incur greater 

costs than the savings made. There is evidence to suggest that during 

the period of financial stringency 'leisure as a means' (of reinforc ing 

social stability, or of stimulating the local economy) has predominated 

over 'leisure as an end in itself' or 'as a right' (of citizenship)' as 

a rationale for public expenditure on leisure. The relatively small and 

rare areas of growth In public sector leisure spending have been In 

budgets allocated for spec! fic economic or social purposes e. g. tour ism 

promotion, or Urban Programme, Sports Council grants for urban 

deprivation, for Areas of Special Need, Football in the Community and 

Action Sport initiatives etc .. An important effect of this type of 

policy shift which enhances provision for the more volati le, 

potentially disruptive groups <In particular young, male, unemployed 

Inner city residents, often from specific ethnic groups) is to erode or 

ignore the posi t ion of other recreat lonally disadvantaged groups (e. g. 

the elderly, house-bound mothers, the handicapped etc.) neglect of 

which is unlikely to generate costs In areas such as law and order. 

The financial stringency model incorporates, therefore, a range of 

concepts of leisure need from the 'democratisation of culture' sought 

by trad It I onal conservat I ves in sport and the arts (though where 

possible without direct state intervention) to the pragmatic, rational 

cost-benefit analysis of social democracy with Its emphasis on certain 

types of recreational disadvantage. The response by the public sector 

in recent years to this particular admixture of defined' needs', has 

been the growth of policy and provision in the field of community 

recreat ion. 

Community recreation has become an amorphous, all-purpose term for non

standard, non-facility based forms of provision (Haywood and Henry 1986 

a & b). The different emphases given to the use of 'community 

recreation' by members of different parties within the case study, most 

of whom supported community recreation initiatives gives some 
) 
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indication of the difficulty of characterising this development as a 

'pol icy orientation' in its own right. It is not simply that the term 

means different things to different people, it is also the case that 

the policy initiatives which go under this heading are seen as 

accompl ishing di fferent object i yes by various pol icy actors. However, 

perhaps three dominant, common strands can be identified In the family 

of services and policies to which the term is generally applied. The 

first of these is that such policies are associated with 

decentral isation, the approach to provision through small scale, 

relatively self-contained units In order to overcome some of the 

dysfunctions of large scale bureaucracies. The second common theme Is a 

concern predominant ly for disadvantaged groups. The third and perhaps 

most problematiC of the principal characteristics of the community 

recreation approach is an emphasis on community self-determination, a 

greater say for the community In terms of which services should be 

provided and how they should be delivered. Not all examples of 

community recreation Initiatives will exhibit all three sets of 

characteristics, but these may be regarded as the 'fami ly traits' of 

community recreation, that is they will be present in some combination 

In such Initiatives. These three characteristics may be present in each 

of the modes of local authority support for recreation activity, in 

direct provision <e.g. small-scale community sports centres), in acting 

as a catalyst <e.g. action sport or community development 

initiatives), and in grant aid to community groups. It seems likely 

that under financial stringency the community recreation approach would 

continue to receive support because it may be regarded a addressing the 

needs of 'priority groups', as circumventing the some of the problems 

associated with local government bureaucracy, making organisations more 

responsive to local needs, and in some Instances shifting the burden of 

provlsBn onto the voluntary sector. 

The development of community recreation policy and provision has 

considerable Implications In terms of the skills reqUired of recreation 

managers In the public sector. Tradl tional curriculum concerns have 

been dominated by 'technical' matters <water treatment, soil science, 

facll i ty design etc.) and to a lesser degree by generic management 
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skills (financial management, marketing, personnel management etc.). An 

area neglected In these curricula has been that of understanding the 

nature of the social context of leisure policy, the nature and dynamics 

of communities and the role which leisure can play: 

The communi ty recreation approach Impl ies some devolution of power to 

communities and community groups which conflict with the 

professlonalisatlon strategy which has been adopted by leisure services 

staff In the public sector. When occupational groups seek to attain the 

status and recognl tlon of a 'profession' a number of claims about the 

nature of their work are normally made Including the notion that the 

'professionals' are experts In defining and meeting the needs of the 

communi ty (viz Johnson 1980, Esland 1980, Goodale and WI tt 1980). For 

this reason it seems unlikely that the new, unified professional body 

(the Institute for Leisure and Amenity Management) will give prominence 

to the development of community rereatlon policy (In the sense 

described here) In the syllabus for Its professional examinations, 

despite Its growing Importance for local government. 

It is Important to stress, however', that while community recreation may 

be seen by some simply as a pragmatic response to financial constraint, 

for others the community recreation approach Is valued In Its own right 

as a means of overcoming fundamental problems of alienation from 

service provision and the dysfunctions of large scale bureaucracies. 

Furthermore, traditional conservatives may well oppose some forms of 

communi ty recreation provision where they are associated not simply 

with voluntarism but with 'community development' because this can 

Imply political activism. Since traditional conservatism Is antl

adversarlal In philosophy the benef i ts of voluntarlsm may well be 

sacrificed to the goals of consensual administration. There are 

therefore tensions and ambiguities which attach to the promotion of 

community recreation as a policy goal, and this Is reflected In the 

fact that community recreation Is described as a feature of both this 

model of local government and the post-Industrial model below, and as a 

manifestation of distinct policy orientatlons such as 'mlnimallsm and 

cost control', 'voluntarism', and 'community development'. 
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There are at least two distinct sets of skills required of managers In 

the financial stringency model of local government. While social skills 

are given primary emphasis In community recreation, financial and 

entrepreneurial skills are reqUired If Income Is to be generated by 

services as a means of ~settlng cuts, and market oriented thinking Is 

reqUired In the development of local tourism strategies. Al though 

maxlmlsatlon of income and maxlmlsatlon of community participation and 

satisfaction are not necessarily mutually exclusive, there are clearly 

situations In which such goals are incompatible, and managers are 

therefore likely to experience frustrations In attempts to meet or 

trade off Incompatible goals. 

This model of local government describes the operation of local 

government In socially and financially volatile environments. However 

the traditional bureaucratic structures of local government are 111-

suited to the immediate and Imaginative responses required to deal with 

urgent and Intractable problems in a fast-changing situation. New 

organisational structures are therefore reqUired and a number of local 

authorities <particularly In inner cities) have set up special measures 

teams with executive powers to deal with issues such as unemployment, 

<Indeed the government's establishment of Urban Development 

Corporations and Enterprise Zones displays just such thinking, although 

these structures by-pass bureaucracy by by-paSSing local author I ties 

altogether.) This trend of establishing special measures teams within 

local government structures seems likely to continue s.\nce· It 

circumvents the 'democratic' but slow process of the committee cycle. 

It should be noted however <as our case study illustrates by reference 

to the decision to refurbish the city theatre) that such arrangements 

tend to concentrate power In the hands of leading politicians and key 

officers. 

(e) The Financial Characteristics of Local Authorl ty Leisure Services 

under the Financial Stringency Model 

Because of the structure of local government finance In this country, 

and the fact that most capital expenditure Is financed through loans, 

capital commitments place a considerable burden on revenue expenditure. 
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Debt charges accounted for as much as 19.6% of al\ local authority 

revenue spending in 1970, and although interest rates have been 

somewhat lower in the recent past, the figure was stiil 11.6% in 1983. 

The difficulty of making savings from revenue budgets has therefore 

been exacerbated by the size of debt charges and other 'committed' 

leisure expenditure. For this reason central government has made 

considerable efforts to discourage capital spending since the mid 

1970's and under this model of local government such a trend is likely 

to continue. 

In addition, leisure (under the general heading of 'Other Environmental 

Services') has been identified in successive Public Expenditure White 

Papers, by both Labour and Conservative Governments, as a service area 

which should be encouraged to generate higher incomes in the form of 

fees and charges to off-set revenue losses (Hamilton 1983). This also 

seems likely to continue as an integral element of the financial 

stringency approach. Li ttle is known about the income elastic! ty of 

service pricing however, and even though greater revenues may be 

forthcoming from charging for previously free services, or from raising 

prices, there seems I ikely to be a disproportionate effect for low 

income groups. 

(f) The Context of Local Authority Leisure Services for the Fiscal 

Stringency Model 

The pressure to reduce net expenditure which local government has been 

experienCing since the mid 1970's has had an inevitable effect on the 

balance of provision between publ ic and commercial sectors. Forms of 

privatisation experienced within local government leisure services may 

be categorised as follows; 

privatisation of the production of services, e.g. contracting 

companies to manage not simply ancillary services such as catering 

but also primary services such as the operation of sports centres or 

ski slopes, 

The Politics of Leisure and Local Government Leisure Policy Page 387 



Chapter 8: Policy Orientations in Leisure Services and the Future 
of Loca 1 GoverIUllen t 

- sellinlI off resources to the private sector, e. g. the sale of 

plant, buildings and In particular school playing fields wl1lch may 

or may not continue to be used as leisure resources, 

- liberalization of existinlI contracts, e.g. where resources such as 

a golf course may have been operated by a commercial concern through 

a management agreement, permission to Increase charges or reduce 

opening hours has been granted in order to lower the cost to the 

local authority, or to Increase Its income from profits. 

Clearly the tendency for market concentration described In the 

discussion of the contract management model Is consistent with features 

of the context of fiscal stringency, with multi-nationals controlling 

an Increasing market share. In common wl th the previous model also, 

financial stringency in general might be said to reduce the Influence 

of politicians and professionals by reducing the size and scope of 

local government. There are two caveats however In relation to this 

last argument. The first Is that poll tlclans and professionals may be 

very Influential In deciding from which areas savings should be made. 

Secondly, as we have noted already, the advent of 'special measures 

groups' with greater powers than those normally accorded to council 

committees, will provide some officers and members with opportunities 

for wielding greater influence. However such special measures teams 

concerned with service areas such as unemployment or economic 

development seem likely to remain marginal in terms of the proportion 

of the overall local authority budget they might control. 

Unlike contract management the values underpinning the financial 

stringency approach do not imply an opposition In princlpl.e to quangos 

as a vehicle for state involvement in leisure. Indeed the arm's length 

principle is consistent with allaying traditional conservatives' fears 

about state involvement in leisure. Conservatism also <unlike neo

liberalism) involves a commitment to notions of shared cultural 

heritage incorporating both sport and the arts and therefore the 

coordinating role undertaken by the quangos in this respect Is viewed 

as valuable. Nevertheless there has been concern expressed about the 
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number and prof I igacy of such organisations (Holland 1979, 1981, 1982) 

so that the financial stringency model implles a 'squeezed but still 

quangoid' set of institutions in the public sector. 

This discussion of the financial stringency model of local government 

highlights two dominant policy orientations. The first is that of 'minimal ism 

and cost control' with concerns about the nature of social provision being 

subordinated to economic policy. This description of pOlicy accounts not 

simply for making savings by cutting costs directly, but also relates to the 

attempt to reduce the costs of del inquency and disorder by investing in 

provision for the most volatile groups, particularly in inner cities. A 

second, related policy orientation in evidence in this model is that of 

'entrepreneurial style' with leisure service personnel seeking to reduce net 

expenditure by increasing revenue from those service areas which can generate 

a marginal profit. 

8.3.3 THE KEYNE5IAN f«)DEI.. OF I..OCAI.. GOVERNMENT 

Keynesian economic management dominated post-war government policy unt i I the 

early 1970' s. In basic terms the Keynesian approach sees the economy as an 

equillbrium between demand and supply, the higher the demand for goods and 

services, the higher wi 11 be the supply of economic investment and therefore 

of people in employment. Unemployment occurs when an equilibrium is reached 

below the full potential of supply (I.e. below the level of relatively full 

employment) and in such circumstances, Keynesian economists argue, governments 

should stimulate demand by investing public money in the purchase of goods and 

services. Such investments can take the form of employing more people directly 

in public services, or of contracting work out to the commercial sector. In 

both cases greater numbers of people in employment increase the demand for 

other goods and services since these newly employed people have increased 

spending power. Inflation is recognised as an unfortunate consequence of 

increasing public expenditure, but (all other things being equal> Keynesians 

argue that a trade off can be maintained between inflation and unemployment. 
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The ·Keyneslan model of local government represents a recognition of the 

strategic role local government can play as a generator of local demand, 

stimulating the local economy by Investing In local services and in local 

capl tal projects. Such an approach Is Invariably assoc lated wi th expanding 

public sector employment, though Increased local government spending may, In 

many Instances, Involve the contracting of goods and services from the 

commercial sector. 

(a) The IdeologIcal PreconditIons of Keynesian Local Government 

Keyneslan economic policies have been associated In the post-war period 

with governments of both major parties. Neo-llberals have clearly never 

been happy with a growing public sector, and while traditional 

conservatives were willing to adopt such policies in order to reinforce 

social cohesion in times of economic expansion, there Is a resistance 

to Increases In publ ic expenditure In a recession, and a concern about 

the expanding Influence of the state. However, while the New Right and 

traditional conservatives stress the role to be played by the market In 

the meeting of needs, socialists emphasise the need for collective 

responsibility and collective action In combattlng the inequalities 

generated by capitalism. 

In the discussion of socialist ideology and its relationship to leisure 

policy in Chapter Three, three categories of soc lallst Ideology were 

distinguished, 'Labourlsm' (or 'Utopian Socialism'), the socialism of 

the New Urban Left, and Structural Marxism (or 'Scientific Soc!a·llsm'). 

Utopian socialism characterises the approach to achievement of welfare 

reforms through legislation, funding the reduction of Inequalities from 

the fruits of economic growth. Thus Keyneslan policies of reflation 

through state spending are predominantly associated with utopian 

socialist strategies, since they are based on the premise that the 

state can Intervene to act In the interests of its citizens and not 

simply to reinforce the position of capital. 

(b) The Economic PrecondItIons of the KeyneslBn Model of Local 

Government 

The fundamental principle of Keyneslan economic policies, the trade-off 
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between inflation and unemployment provides the key to understanding 

when such policies might expect to receive support. Keynesian policies 

were abandoned when stagflation took hold of the British economy in the 

early 1970's. Unemployment and inflation were rising. However a number 

of economic theorists in the Labour Party or sympathetic to the Party 

have argued that the circumstances surrounding the experience of 

stagflation were unique, non-recurrent crises (the oil crisis, entry 

into the Common Market, the floating of major currencies etc.) and had 

Keynesian economic policies been sustained it might have played a part 

in regenerating the economy (Cripps 1981, Coutts et a1. 1981, 

Hattersley 1987 b). These advocates conclude that Keynesian-type 

solutions were not tried for long enough or wi th enough vigour, and 

that a reversion to greater strategic spending (perhaps in partnership 

with other Western governments) would restore business confidence, 

stimulate business activity and generate higher rates of economic 

growth. 

High unemployment rates, low inflation and low economic growth are 

therefore the classic preconditions of state spending. The form which 

such spending takes is not necessarily prescribed, though the funding 

of capital projects has the advantage of stimulating private sector 

activity while improving the infrastructure (social, physical or 

economic) for which the public sector is responSible. The Labour 

Party's recent industrial strategy document, Jobs and Industry (Labour 

Party 1985) on which the industrial planning for the 1987 election 

manifesto was based, represents a fairly typical Keynesian formula 

advocating expansion of public sector employment and services, but also 

emphasising the need for public subsidy of traditional industries. The 

logic (if not the rhetoriC> of this type of argument is that 

unemployment is not structural, caused by radical changes in the 

structure of British industry; rather it is the result of a crisis of 

confidence on the part of investors which has starved traditional 

industries of investment, resulting in economic restructuring in the 

form of a reduction of primary and secondary industries. Restructuring 

is seen as a consequence rather than a cause of Britain's economic 

problems. <This point will be of critical importance in understanding 
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the difference between the kinds of public 

this model of local government and that 

industrial' model below. 

investment advocated under 

advocated for the 'post 

(c) The Political Preconditions of the Keynesian Approach to Local 

Government 

The current Labour jobs programme with its tripartheid aims of 

rebui Iding our industries, financing 

capital projects, and improving public 

construction programmes 

services, suggests that 

and 

the 

return of a Labour government might be most likely to be associated 

with a return to 'reconstructed' Keyneslan policies. Two'qualiflcations 

should be made here. The first Is that unless Labour is wi Illng to 

resort to legislation to require all local authorities to spend more on 

building and services, then it seems likely that' reflation through 

local government spending will be less evident In Tory controlled local 

authorities. Secondly, the adoption of a Keyneslan strategy assumes' a 

right wing dominated Labour government or coal I t Ion government. More 

radical forms of public or worker ownership and control have been the 

policy concerns of members of the left wing of the Party such that 

merely stimulating economic growth and Improving services may be 

Insufficient to satisfy a Labour government dominated by the left. 

It should be noted that the Conservative pre-election budget of 1987 

was regarded by some commentators as relatively expansionist in the 

sense that expend I ture levels were higher than anticipated and were 

coupled with tax cuts, with much of the additional funding being 

derived from the sale of privatized Industries. Whether this signals a 

reversal of monetarist policies, or, more cynically, a budget 

constructed wi th one eye on the then Imminent election remains to be 

seen. The revenue generated by the sale of publ icly owned industries 

will not be available in the long term, however, and without engaging 

in a programme of borrowing <which the government has explicitly 

rejected) the Conservative administration would require a far higher 

rate of economic growth to sustain both tax cuts and increased public 

spending. 
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(d) The Nature of Leisure Service Organisation and Del ivery under 

Keynesian Local Government 

Service planning In general and leisure planning In particular, grew In 

Importance In the expansionary period of the late 1960's to the early 

1970' s, only to virtually disappear In the period of restraint which 

followed. Proact I ve planning of this nature, whether I t was corporate 

or single service, promoted the Importance of the professional whose 

'expert' judgement was reqUired to Identify which areas of each service 

should be expanded. This growth in the Importance of public sector 

professionals took place in spl te of attempts to generate greater 

public involvement, for example In town planning following the 

Skefflngton Report (Boaden et al 1982). 

Many local authorities have been trying to address the problem of how 

members of the community might be able to participate more fully In the 

deCision-making process. The fact that decisions in the current climate 

are now not about which new services should be added but about which 

should be curtailed does not make this a less significant problem. 

However rapid expansion of local"authority spending would be likely to 

require a swift response from local government organisations, perhaps 

minimising the opportunl ty for public consultation. In addition the 

burgeoning of local authority activity implied by this model, suggests 

that the relative Influence of full-time professionals in the 

determination of local policy Is likely to be considerable. 

The concept of need which informs leisure policy in this professionally 

dominated model of local government Is one of paternalist prescriptions 

based on 'expert' assessments of the latent needs of the community. 

This contrasts wi th the emphasis placed on self determlnat ion In some 

community recreation schemes. Expansion of services within the existing 

organisational framework may promote bigger, more powerful, but more 

Ineffectual bureaucracies. Regeneration of the public sector without 

some strategy to counter the problems of large-scale local government 

seems likely simply to reinforce the problems experienced in the period 

following the last large scale reorganisation of local government In 

197~. 
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This model of local government encourages more than a simple expansion 

of service provision. There Is a particular Incentive to develop higher 

levels of capital Investment and environmental Improvements (because by 

use of private contractors money can be pumped directly Into the local 

economy). The effect of this strategy would be to provide an 

opportunity to promote amenity provision (particularly In urban parks 

and Inner city areas which have characteristically experienced neglect 

during the recession) and to upgrade existing built facilities by 

replacing the old, and expanding the overused, stock of recreation 

buildings and plant. 

The Financial Characteristics of Local GovernJlJent Leisure Services 

under the Keynesian Nbdel 

When In the middle 1970's the Labour government sought to reduce local 

government expenditure, Its Initial strictures concerned capital 

spending (Treasury 1976) and although leisure was freed from the 

subordinate status of 'non-key sector' expend I ture, nevertheless It 

became evident that local authorities were finding It relatively 

difficult to give priority to leisure projects over other claims on 

their capital allocation <Treasury· 1981). Despite some attempts by the 

present Conservative administration to stimulate capital spending 

(wi thout Incurring greatly Increased revenue costs) capl tal investment 

In total for 'Other Environmental Services' (the category which 

incorporate leisure spending) has not grown significantly <Treasury 

1986) . 

One of the major financial changes which would characterise. Keynesian 

local government would therefore be a significant lowering of the 

revenue-capital ratio for public sector leisure investment, and this 

despite a significant Increase In leisure current expenditure. A 

further characteristic Change would be the decrease In income-cost 

rat io which follows from greater revenue investment together wi th a 

lesser emphasis on income targets. 
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(f) The Context of Local Authority Leisure Services underthe Keynesian 

Model of Local Government 

The post-war Keynesian policies of Labour and Conservative governments 

were founded not simply on a theory relating to the way the economy 

should be managed, but also on the notion that economic and social 

policy decisions were largely a matter of the application of rational 

principles to achieve agreed goals. It has already been pointed out 

tha t such a pos I t ion yiel ds power and Infl uence to those technocra ts 

wl th specialist skills In applying such rational techniques. Such 

thinking also legitimates the role of leisure quangos as panels of 

technical experts providing neutral advice on how to maximise welfare 

and other leisure goals. 

It seems doubtful however that given the recent conflict-ridden nature 

of British politics <which Is reflected In accounts of the 'political' 

nature of the activities of the leisure quangos: cf. Hargreaves 1984, 

Hutchlnson 1982) that the notion of Ideological neutral I ty can be 

easily restored. It Is perhaps because of a rejection of the view of 

quangos as neutral, and also because of the failure to serve a truly 

representative cross-section of the population, that the Labour Party 

has dec lared I ts intent ion of promot ing a new Ministry of Leisure to 

oversee policy in this area <Klnnock 1987). 

The effect of a growing public sector investment In leisure may well be 

to arrest the process of concentration of the Industry among the major 

companies, and to push commercial investment towards the exclusive, 

high price segments of the leisure market, or Indeed towards the high 

cost non-local facility which may be beyond the scope of most local 

authorities. 

The two policy orlentatlons most strongly associated with the Keyneslan model 

of local government are those of 'traditional service development', and 

'economic development'. The latter simply reflects the use of public sector 

investment to stimulate the local economy, while the former Is a function of 

the dominant role of the professional In expansionist periods. 
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8.3.~ THE POST-INDUSTRIAL MODEL 

The projected role of local authorities for post-industrial theorists is 

similar in some respects to that portayed in the Keyneslan model. I t certainly 

Involves the expansion of local authority services to reduce social 

Inequalities, and the Investment of public funds to stimulate economic 

activity. However, there are crucial differences, both In the rationale for 

government intervention and in the industries and services which post

industrialists would wish to see funded. 

Keyneslans, It has been argued, describe Britain's present economic 

difficulties as the result of a crisis of confidence in the Western economies 

on the part of investors. Local authori ties are therefore to be employed as 

spending agents, contributing to a strategy of reflation of the (traditional) 

economy. For post-industrialists however, the root cause of Britain's problems 

is that the economy Is undergoing a metamorphosis, a structural shift 

analogous to that experienced in the industrial revolution. Whereas the 

'growing pains' experienced in the eighteenth and early nineteenth centuries 

were assoc iated wi th the deve lopment of an urban, industria I, capi ta 1 ist 

society from a rural, agrarian, mercantilist system, the present difficulties 

represent the result of frlctions in moving from that Industrial system to a 

trans-national, information based, institutionally controlled economic order 

(Bell 1973, Stonier 1983, Toffler 1984). 

The kinds of change that British industry has experienced are seen as 

permanent: Large-scale multi-national corporations, when they seek to maintain 

or extend profits, basically only have three options open to them (when their 

market is nearing saturation at a given price level). They can seek to reduce 

wage bills by transferring production from a high, to a low wage economy, or 

to achieve the reduction by automation, or they may seek to find cheaper raw 

materials. The first two of these options have been evident In this country 

with consequent job loss, while the third option (in the form of North Sea oil 

and gas) has only partially mitigated this process. For the post

industrialist, there is little point In providing government subsidy for 

traditional manufacturing industries, such as textiles, where jobs and 

Investment have been transferred to the third world. Government subsidy should 
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be aimed at facilitating, rather than opposing the structural changes taking 

place. This facilitating role can take on a number of forms: 

Investment in what Stonier has called the new "knowledge based" 

Industries, and other growth areas <such as tourism); fiscal Incentives 

for similar private Investment might also be provided; 

provision of 

educat Ion and 

Industries; 

an Infrastructure, specifically In 

research, which will service the 

the fields of 

needs of such 

- alleviation of the social costs of the economic restructuring process 

by providing employment and services for displaced employees. 

Within this overall role for the state, local government Is likely to 

undertake some element of all three sets of tasks. 

(a) The ideological Preconditions of the Post-industrial Model 

In ideological terms this model' Is premised upon social democratic 

consensus, Involving the cooperat'ion of labour with capital In the 

restructuring of the economy. Post-industrial policy prescriptions are 

consistent with 'one-natlon conservatism' In their concern for the role 

of the state in maintaining social stability in troubled times, while 

being consistent also with 'utopian' or Fabian socialism, which sees 

the state as a vehicle for Improving the quail ty of 11 fe' of the 

disadvantaged. 

(b) The Economic Preconditions of the Post-industrial Model 

Perhaps the major difference between the preconditions of this model 

and those of the preceding model lies in the rate of economic growth. 

Whereas Keyneslan policies might be seen as a reaction to slow economic 

growth, the post-Industrial presumption is that high technology 

Industries will flourish, generating Increasing rates of economic 

growth but employing fewer and fewer people. Inflation would be held at 

a steady level. 
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One might expect also some evidence of social unrest as a precursor to 

Increased government Intervention, since the gap between rich and poor 

(those In work in the sunrise Industries,' and those relying on state 

benefits) Is likely to grow, as workers reap the rewards of the rapid 

expansion of their high technology Industries. Government Intervention 

In such circumstances would be required to reduce such Inequl ties and 

ensure social stability. 

(c) The Political Preconditions of Post-industrial Local Government 

The political values which are consonant with this level of state 

Intervention, would seem to require a central government controlled by, 

or at least heavily Influenced by, 'moderates' in either of the two 

major parties or a coalition grouping. A mixed economy is Implied here 

with a far greater proportion of the gross national product going 

through govenment hands than is currently the case, thus alienating the 

New Right. However the approach stops short of government (or worker) 

control of industry and wi 11 not meet the demands therefore of the 

radical left. The post-war British and Western European experience has, 

however, illustrated that In times of relative affluence political 

militancy is considerably reduced 'wl thin the mainstream parliamentary 

groups (Lane and Ersson 1987). 

Given the climate of moderate political opinion Indicated here, there 

Is likely to be some convergence in the policies adopted by both Labour 

and Conservative controlled local authorities. Spending patterns and 

levels of service provision are therefore unlikely to be markedly 

different across authorities of a given type. Nor under such 

circumstances would government be reqUired to place statutory controls 

on local government spending levels. 

(d) The Nature of Leisure Service Organisation and Delivery under the 

Post-industrial Approach 

In the same way as the post-Industrial approach to public sector 

economic investment is more specific than Its Keynesian alternative In 

terms of the kinds of industry to be supported, so also the post

Industrial model carries with It a more specific prescription for 
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leisure services than simply a generalised plan of expansion. This 

model Implies the demise of the work ethic In post-Industrial societies 

to be replaced not by a 'leisure ethic' (however that might be defined) 

but rather by a set of values focused on service. Social status under 

such a system of values is to be derived not from accumulation of 

weal th through hard work, but from a demonstration of one's worth to 

the community, through work certainly, but also through the acquisition 

and application of socially useful skills. Although therefore the post

Industrial explanation predicts extended periods of 'leisure' in the 

normal life pattern, such periods are likely to be taken up In personal 

development through (a very broadly-based liberal) education, and 

through work with people. 

Education In particular performs a pivotal role In the social system of 

the future for post-Industrialists. The skills required of Individuals 

in work are likely to change rapidly as technological change 

accelerates, and therefore vDcationally oriented training and education 

are likely to be required at more regular intervals across the llfe

span of each Individual. Furthermore with increased automation and job

sharing the time available to the Individual for self-fulfilment in 

non-work pursui ts wi 11 expand, generat Ing Increased demand for 

opportunities for personal development across the whole range of non

voca tlonal interests. Life-long education Is seen by post

Industrialists (cf. Best and Stern 1978) as providing solution to such 

problems. The education system Is portrayed In such accounts as .making 

the opportunity for self actualization universally available. Although 

this Is contrasted wl th our current emphasis on education for work, It 

should not simply be seen as education for leisure. Perhaps a more 

appropriate banner might be 'education for self fulfilment' - such a 

titl'e gives an Indication of the utopian flavour of post-Industrial 

accounts. 

Clearly what post-Industrial theorists such as Best and Stern, or 

Stonier, . have in mind when they refer to expansion of the academic 

system Incorporates aspects of traditional leisure services. Self 

actualisation for many Is after all achieved through sports, the arts, 
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hobbles etc. The post-Industrial model therefore Incorporates a much 

more proactlve approach on the part of the providers of services. 

Traditional 'caretaking and maintenance of plant' roles will be 

superseded by those with an emphasis on inter-personal skills. 

Freedom from long hours of work is also seen by post-industrialists as 

providing a stimulus for greater participation in local and national 

affairs. This has consequences for the way that leisure services are 

delivered. It implies both decentralisation of provision 
~ det'l,minatlon on the part of the community. In addition, 

and self

gi ven the 

social democratic ideology which is expected to predominate, there Is 

likely to be an emphasis placed on the needs of disadvantaged groups. 

These three cri teria, sel f determinat ion, decentral izat ion and a 

concern for the needs of the disadvantaged have been identified as key 

features of community recreation, and this approach is therefore likely 

to receive greater emphasis within the post-industrial local authority. 

Organisational theorists have pointed out that traditional bureaucratic 

structures are inappropriate to the dynamic and changing environment of 

a high technology society, and local authorities can therefore expect 

to experience some of the changes anticipated for work organisations in 

an unstable environment, with work groups formed around particular 

types of task, and membership of such groups being decided on skills of 

the individual rather than his or her position within the organisation. 

Public sector organisations are also likely to be required to promote 

the notion of job sharing as a social responsibility, in order to aid 

the process of the redistribution of work. A number of local 

authorities are currently attempting to promote this practice, though 

admittedly on a fairly small scale. It seems likely that this will be 

expanded as local government adopts a position of 'moral leadership' in 

employment practices. Values will have to change if individuals are to 

be persuaded that it is anti-social to consume a full-time forty hour 

post. Such a position is not inconceivable, given for example that 

undertaking overtime is considered anti-social in certain industries. 
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However, it may require the force of legislation, rather than simply 

moral leadership, to impose a maximum working week. 

Investment in tourism by local government for economic rather than 

social reasons has been promoted by Stonier (1983) in order to foster 

an important post-industrial growth area. Ironically, it is our 

industrial heritage that provides one of the most important advantages 

for Britain over competing tourist destinations. Tourism is seen as an 

ideal buffer against the effects of a poor national economic 

performance, since a weak pound stimulates trade, and local govenment 

will have a key role in coordinating and stimulating local tourist 

provision. 

(e) The Financial Characteristics of Local Government Leisure Services 

in the Post-industrial Local Authority 

The kind of expansion which is prefigured here presupposes a 

considerable expansion of the taxation base which funds such provision. 

This is in part to be funq~d by an expansion of the economy as the new 

industries generate higher levels of income and profit. However, this 

scenario also presumes a growth in the proportion of gross domestic 

product taken up by: government spending. As Stonier points out, it 

would have been inconceivable at the beginning of the industrial 

revolution that government should 'consume' approximately 40% of GDP in 

taxation. Nevertheless in a period of industrial and economic growth, 

spending has increased disproportionately and it is only recently that 

some economic theorists have been able to argue that the balance 

between public and private sector spending (or spending on marketable 

and non-marketable sectors) has resulted in negative effects for the 

economy as a whole. In contrast to the Bacon and El tis thesis, post

industrial theorists argue that publ ic spending is essential to the 

growth of the economy, and can only be viewed in a negative light if 

consideration of the effects of publ ic spending is 1 imited to its 

effects on traditional, ailing industries. Their fai lure is attributed 

to the realignment of world trade, the newly emerging international 

division of labour, and their failure is therefore seen as inevitable. 
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The growth In public sector leisure spending Is likely to take the form 

predominantly of Increased numbers of employees dealing face-to-face 

with clients rather than massive Investment In the. hardware of leisure 

services. The rationale for this reflects a major claim of post

Industrialism that although Industrial jobs may disappear (or radically 

reduce In number) because of advances in information technology and 

competition from the third world, there will be increased demand for 

the kinds of human services which cannot be provided by machines. Such 

a scenario Implies a considerable expansion of revenue budgets for 

leisure-related services in the public sector. 

(f) The Context of Local Government Services in the Post-industrial 

Local Authorl ty 

As has been suggested, this scenario presumes a greater opportunity for 

citizen Involvement in decision-making and a· 'service ethic' which 

implies greater concern for matters of local and national Significance. 

People with more time and greater exposure to education might be 

expected to make a more significant input into the affairs of the local 

and national state. However, experience of the period of expansion of 

the 1960's to the early 1970's suggests that Increasing the size and 

complexity of the public sector militates against public participation, 

and reinforces the posl tion of the professional. It remains to be seen 

therefore whether professional Influence can be eroded in favour of 

client involvement In deCiSion-making about services. This will 

represent a crucial Issue for public sector services generaJ.ly. 

Community recreation and other related decentralisation movements may 

be viewed on one level as essentially anti-professional and in part as 

a reaction against the failure of service professionals to meet the 

needs of what have ostensibly been priority groups. This major tension 

which local government is currently experiencing Is therefore likely to 

be reproduced in the post-industrial model. 

The role of the leisure quangos is difficult to identify in part 

because of the same tension between enhanced professional activity and 

the Increasing value placed on participation. This may be resolved to 

some degree by promoting a more democratic structure for the quangos, 
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with representation drawn from local 

unions, professionals, and interest 

government appointments. 

elected representatives, the 

groups as well as central 

The retention of the quangos is consistent with the post-industrial de

emphasis of ideology and promotion of the notion of consensual 

government. Quangos are therefore seen as promoting shared social and 

economic goals through strategic grant aid and advice, and central 

government influence of local government policy is likely to be limited 

to that exercised via the relatively 'neutral' and 'independent' 

quangos. 

There are two key pol icy orientations consistent with this style of local 

government. The first is that of 'economic development' with cultural tourism 

in particular being regarded as a national economic resource, which can earn 

considerable income if the local tourist infrastructure is managed 

effectively. The second dominant orientation is that of 'community 

development' with an emphasis on fostering opportunities for participation in 

the social, political and economic life of the community. This involves not 

simply allowing access to decision-making wi thin leisure services, but also 

the use of leisure programmes to generate community organisations and 

structures, and to develop the skills reqUired for fuller citizen 

pat-·t I,,! o .. t Ion, , 

8.3.5 THE MUNICIPAL SOCIALIST MODEL 

In the discussion of the New Urban Left and the emergence of cultural policy 

as an issue in the strategies of local social ism in Chapter Three, two 

principal policy themes emerged. The first was the use of leisure or cultural 

forms to promote a positive image of socialist local government. The second 

was the intervention by local government in the leisure market to allow local 

cui tural producers to distribute their products wl thout being' squeezed out' 

by large scale capl tal. This final model of local government encompasses an 

approach which goes beyond this to undertake investment in areas of the 

leisure industries where profits are generated and which have therefore 
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traditionally been the preserve of the commercial sector. Profits generated by 

these economic investments are to be used to off-set losses on social services 

provided by the authority. 

(a) The Ideological Preconditions of the Municipal Socialist Model 

The emergence of the New Urban Left 

politics follows in large part from a 

in British local government 

frustrat ion on the part of 

elements within the Labour Party with the failure of Labour governments 

to deliver socialist policies. It further reflects concern over the 

failure of the Party nationally to combat the labelling of socialist 

policies as an 'irresponsible', damagingly idealistic product of the 

'loony left', which will reduce personal freedoms and be wasteful of 

public resources. Within the Party also there is a fear that the state 

machinery itself is an instrument of class domination, controlled as it 

is by professional bureaucrats acting in their own Interests rather 

than those of the electorate. Such an analysis has led to two forms of 

action, the first Is economic struggle for socialist gains. The second 

is represented In attempts to control the local state. Cri tics of 

'Labourlsm' argue that local socialism Is more readily achievable 

because in their decentralised forms both the state apparatus and the 

Labour Party are more readily controlled (Boddy and Fudge 1984). Local 

socialism can thus provide two main sets of benefits. First, It is able 

to protect the Interests of local working class communities, and 

secondly it performs a hegemonlc rol e, demonstrat ing that soc ia1 i st 

policies are workable. The municipal socialist model, therefore 

represents a form of local socialism which seeks not only to deliver 

services of a particular kind and in a particular way, but which also 

seeks to alter the balance of the (local) mixed economy. 

(b) The Economic Preconditions of the Municipal Socialist MOdel 

The Impetus for the kinds of radical change implied In this model is 

likely to come from adverse economic and social conditions - high 

levels of unemployment, low economic growth, and attendant social 

disorder. 
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The economic analysis of the left of the current economic recession is 

similar in many ways to that of the right. Both emphasise the notion of 

taxation to fund public sector services as an increasing, and 

eventualiy intolerable burden for private industry. However whereas 

economists of the right such as Bacon and El tls argue that what is 

required to restore economic growth and therefore social stability Is a 

reduction in state spending, the left interprets such an erosion of 

collective consumption as being equally disasterous for both capital 

and labour in the final analysis (cf. Castells 1977). This is because 

collective consumption services suchas education, housing and leisure 
s are e~ntial elements of the capitalist syst~m since they are part of 

the infrastructure on which industry depends because it requires the 

reproduction of a fit, healthy, educated and receptive workforce in 

order to produce prof its. Th is then represen ts one of the 

'contradictions of capitalism' which generates fiscal crisis and which 

is likely to be resolved only through socialist reform. 

(c) The Political Preconditions of the MUnicpal Socialist MOdel 

The current economic situation .Is already generating radicalism at 

local level in the Labour Party In urban areas which are experiencing 

the worst difficulties - Sheffield, Liverpool, and some of the London 

Boroughs, for example. However, the freedom of action of lo~al 

authorities Is severely curtailed' by the present government's 

legislation. The political preconditions of the adoption of this 

approach to local government are therefore likely to be the return of a 

Labour government dominated by the left, with the political will to 

enact 'the legislation required to expand local government powers 

sufficiently. This model goes beyond mere investment carried out by 

Enterprise Boards, or even the influencing by local government of local 

industry's plans through investment (which is currently a feature of 

the activities of some Enterprise Boards). It Is, rather, ownership and 

control of local industry on a relatively wide scale. Such a strategy 

would exceed the powers currently invested in local authorities. 

(d) The Nature of Leisure Service OrRanisation and Delivery under the 

MUniCipal Socialist Approach 
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A fundamental distinction between structural marxlsts and the New Urban 

Left In respect of leisure lies In their contrasting analyses of need. 

For the structural marxist, leisure is seen as' an area In which false 

needs have been generated and the values of capi tal ism reinforced. Its 

function is therefore Ideological. The New Urban Left has been 

associated (at least In the case of the Greater London Council , 
discussed in Chapter Three) as having a potentially hegemonic function, 

challenging the dominant value system, generating political awareness. 

Leisure policy can also have a hegemonic function In terms of the local 

economy demonstrating the viability of local socialist economics within 

a ml xed market. 

The municipalisation of private Industry would have considerable 

effects on local leisure provision given the relatively larger 

commercial sector which·currently exists. Even in the most run down and 

neglected inner city areas or council housing estates, the pub and the 

betting shop are often generating sufficient revenue to maintain a 

presence. If profits could be maintained under public ownership, the 

revenue from municipal pubs and betting shops for example could be 

ploughed back into the community rather than redistributed to 

shareholders. 

The markets for leisure clothing and equipment have produced high 

turnovers and prof I ts in recen t years, and are dominated by mu It 1-

national names such as 'Adidas' and 'Puma'. The local authority in the 

case study considered a report advocating the establishment of a 

municipal industry in this area of the market, together with the 

launching of sports and interest holidays for overseas visitors. Though 

the report was not acted upon these represent examples of activities 

wi thin the leisure Industries which the municipal social ist authori ty 

might wish to pursue. 

Tradl t ional public sector leisure services would not however remain 

unaffected. Socialist writers have stressed the need to allow greater 

worker and user participation in the organisation of services, and have 

stressed al.so the need to focus more effectively on those whose needs 
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are not being met in the present system. The sk i 11 requirements for 

professionals operating in the municipal socialist context include 

greater political awareness (to appreciate the political goals of the 

local authority) and a balance between entrepreneurial skills (to 

generate prof its) and the predominant ly interpersonal sk i lis of the 

community recreation worker. Furthermore, as has already been noted, 

some leisure activities may be seen as antipathetic to socialist aims 

(e.g. boxing) while others may foster such aims (e.g. cooperative arts 

and sports forms). 

(e) The Financial Characteristics of Leisure Services inthe Municipal 

Socialist Authority 

The most significant financial feature of this model is the increased 

volume of financial activity which the expansion of local government 

activities implies. The growth in volume of business together with 

socialist concerns about large scale state bodies would suggest a 

reorganisation at the local level into geographica11y smaller. more 

easi ly controlled local authorities. To maintain existing boundaries 

and rapidly expand the level of local authority activity would reduce 

the abi 1 i ty of the local communi ty. and its elected representat i ves to 

impose radical change on this tier of government. 

(f) The Context of Leisure Services in the Municipal Socialist Model 

Given the socialist concern that workers, members of the community and 

/ or their representatives be more closely involved in decision-making, 

this model of local government would carry wi th it the need for a 

reform of the make-up and role of quangos to make them more 

democratically accountable. The rejection of the argument that high 

arts are more important than, or aesthetically superior to, other art 

forms which is a feature of some left wing critiques (cf Braden 1977) 

might also lead one to expect a lesser emphasis on support for the high 

arts, and perhaps even a radical rethinking of the Arts Council's areas 

of responsibility. However the role of the traditional arts in 

stimulating tourism seems likely to ensure that they are given 

prominence in leisure strategies. 
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Unll ke 'utopian soc lallsts' the promoters of munic Ipal socialism would 

be likely to reject the creation of an over-arching Ministry of Leisure 

since this would run counter to their proposals for local autonomy. 

Indeed, it seems 1 ikely that opposition to this proposal which was 

Incorporated In the Labour Party's election plans would be stronger at 

the local level than in the national party, particularly in those urban 

authorities where the significance of cultural politics for advanCing 

the cause of socialism has been consciously recognized. 

The policy orientation most closely associated with the muniCipal socialist 

model of local government is that of cultural poll tics. However it Involves 

not simply using leisure as a poll tical tool (with a hegemonic function) but 

employing it also as an economic tool for generating the resources to finance 

other services Involving a decentralls~d form of public ownership. 

6.4 CONCLUSION 

This study has sought to evaluate the nature and ,\ignificance of party 

politics for local government leisure poliCY, and to identify emerging leisure 

policy orientations in the mid-1960's. Underpinning the approach adopted in 

the study is a recognition that the social practices which constitute features 

of the leisure policy-making system are undergOing change, located as they are 

in turbulent social, political and economic environments. However social 

practices should not be seen simply as responses to environmental change, they 

also help to shape the environment Itself. A contribution this thesis seeks to 

make therefore consists in raising awareness of the nature of such practices 

so that actors Involved may consCI(.:~lsly seek to sustain, modify or reject , 
them In order to secure desired outcomes. In other words by articulating an 

analysis of actors' practical knOWledge, and of unintended consequences of 

action, the thesis alms to inform actors' discursive knowledge of the policy 

process. 

The choices facing politicians, profeSSionals, public sector workers, and the 

public do not, however, simply relate to alternative service policy 

directions, they are more fundamental. They involve consideration of options 
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for restructuring the local government system and reviewing the rationale for 

local state Intervention. This study has therefore also aimed to meet a 

further prerequisite of Informed choice In this field by fostering a clearer 

understanding of the relationship between the ratlonales for local government 

activity, local government form, and policy orlentatlons In the field of 

leisure services. 
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NOTES - CHAPTER 8 

Strictly speaking 'social democracy' has been employed 
describe a compromise between competing ideologies 
ideological position per se. 

In this study to 
rather than an 

2 The question of whether reductions In direct personal taxation will 
produce a reduction in overall individual (direct and indirect> tax 
payments Is disputed by the Labour Party (cf. Hattersley 1987b>. 
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