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ROYAL WARRANTS. 
GEORGE R.I. 

GEORGE THE SIXTH, by the Grace of God, of Great Britain, 
Ireland and the British Dominions beyond the Seas, KING, 
Defender of the Faith, to 

Our Right Trusty and Well-beloved Counsellor Sir Montague 
Barlow, Baronet, Knight Commander of Our Most Excellent 
Order of the British Empire, Doctor of Laws: 

Our Trusty and Well-beloved:-
Sir William Arthur Robinson, Knight Grand Cross of Our 

Most Honourable Order of the Bath, Commander of Our Most 
Excellent Order of the British Empire; 

Sir Francis L'Estrange Jose~h, Knight Commander of Our 
Most Excellent Order of the Bntish Empire; 
· Sir William Edward Whyte, Kni~ht, Officer of Our Most 

Excellent Order of the British Emprre, Fellow of the Royal 
Society·of Edinburgh; 

Leslie Patrick Abercrombie, Esquire, Master of Arts, Fellow 
of the Royal Institute of British Architects, Professor of Town 
Planning in the University of London; 

Emest.Bevin, Esquire; 
Francis D'Arcy Cooper, Esquire; 
Hermione, wife of William Lionel Hichens, Esquire, upon 

whom has been conferred the Decoration of the Second Class of 
the Royal Red Cross; 

Margaret Neville, wife of Archibald Viyian Hill, Esquire; 
John Harry Jones, Esquire, Master of Arts, Professor of 

Economics and Head of the Commerce Department of the 
University of Leeds; 

George Parker Morris, Esquire, Bachelor of Laws; 
Sydney Arthur Smith, Esquire, Fellow of the Chartered 

Surveyors' Institution, Fellow of the Auctioneers' Institute; and 
George Walker Thomson, Esquire, 

Greeting! 

Whereas We have deemed it expedient that a Commission 
should forthwith issue to inquire into the causes which have 
influenced the present geographical distnbution of the industrial 
population of Great Britain and the probable direction of any 
change in that distnbution in the future; to consider what social, 
economic or strategical disadvantages arise from the concentra
tion of industries or of the industrial population in large towns 
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or in particular areas of the country; and to report what 
remedial measures if any should be taken in the national 
interest: 

. Now know Ye that We: .reposing ~at trust and confidence 
m your knowledge and ability, have authorized and appointed, 
~d do by these Presents authorize and appoint you the said 
Srr Montague Barlow (Chairman); Sir William Arthur 
Robinson; Sir Francis L'Estrange Joseph; Sir William Edward 
Whyte; Leslie Patrick Abercrombie; Ernest Bevin; Francis 
D'Arcy Cooper; Hennione'Hichens; ,Margaret Neville Hill; 
John Hany Jones; Ge~tge Parker Morris; Sydney Arthur 
Smith and George Walker Thomson to be Our Commissioners 
for the purposes of the said inquity: 

And for the better ·effecting . the purposes of this Our. Com
mission, We do by these Presents give and g'rant unto you, or 
any three or more of 'you, full power to .call before you such 
persons as you shall judge likely to afford you any information 
upon the subject of this Our Commission; to call for information 
in writing; and also to call for, have access to, and .examine 
all such books, documents, registers and records as may afford 
you the fullest information on the subj. ect, and to enquire of 
and concerning the premises by all other lawful ways and means 
whatsoever: 

And We do by these PresentS authorize and empower you, 
or any one or more of you, at the request 'of the Chairman, 
to visit and inspect personally such places as you may deem 

· it expedient so to inspect for the more effectual carrying out 
of the purposes aforesaid: 

And We do by these Presents Win ~d or~ that this Our 
Commission shall continue in full force and virtue, and that 
you, Our said CommissionerS, or any three or more of lou, may 
from time. to time proceed.~ the e~ecution thereo , and of 
every matter and thing therem contained,. although the same 
be not continued from time to time by adJournment: 

And We do further ordain that you have h'berty to report 
r.our proceedfugs under this Our Commission from time to time 
if you shall. judge it expedient so to do: 

And Our further Will and Pleasure is that you do, with a! 
littl~ delay as po~ble, report to Us your opinion upon thE 
matters herein submitted for your consideration. · 

Given at Our Court at Holyroodhouse the eighth day o 
July, one thousand nine hundred and thirty-seven; in th~ 
FirSt year of Our Reign. 

By His Majesty's Command, 
Samuel Hoare. 
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GEORGE R.I. 

GEORGE THE SIXrB, by the Grace of God, of Great Britain, 
Ireland and the British Dominions beyond the Seas, KING, 
Defender of the Faith, to Our Trusty and Well-beloved 
Herbert Hemy Elvin, Esquire, 

Greeting! 

Whereas We did by Wairant under Our Royal Sign Manual 
bearing date the eighth day of July, one thousand nine hundred 
and thirty-seven appoint . Comnussioners to inquire into the 
causes which have infiuenced the present geo~phical distribu
tion of the industrial population of Great Bntain and the pro
bable directioll of any change in that distnbution in the future; 
to consider what social, economic or strategical disadvantages 
arise from the concentration of industries or of the industrial 
population in large towns or in particular areas of the country; 
and to report what remedial measures if any should be taken 
in the national interest: · 

And whereas a vacancy has been· caused in the· body of 
Commissioners appointed as aforesaid by the resignation of 
Our TJUSty and Well-beloved Ernest Bevin, Esquire: 

Now know Ye that We reposing. great confidence in your 
knowledge and ability do by these Presents appoint you the 
said Herbert Henry Elvin to be a Commissioner for the purposes 
aforesaid, in the room of the said Ernest Bevin. 

Given at Our Court at Saint James's the twenty-third 
day of June, 1938; In the Second Year of Our Reign. 

By His Majesty's Command, 

Samuel H oat'e. 



Note.-This Report was completed in August, 1939, but, 
owing to the outbreak of war with Germany, it was not possible 
to have it printed and signed until December, 1939. This fact 

, should be borne in mind in reading. the Report; for example, 
" the war " frequently mentioned in the Report means the war 
of 1914-1918. 

The total expenditure incurred by the Royal Commission up 
to the date of the printing of this Report is estimated· at approXi
mately £Io,627 os. od. of which £36o os. od. represents the 
estimated cost of printing this Report. A sum of £845 os. od. 
has already· been recovered by the sale of the Minutes of 
Evidence. 



ROYAL COMMISSION ON THE DISTRIBUTION 
OF THE INDUSTRIAL POPULATION 

REPORT· 
To THE KINe's MosT ExcELLENT MAJESTY. 

MAY IT PLEASE YoUR MAJESTY, 

We, the undersigned Commissioners appointed under Your 
Majesty's Royal Warrants of the 8th July, 1937, and the 23rd 
June, 1938, 

" to inquire into the causes which have influenced the 
present geographical distribution of the industrial population 
of Great Britain and the probable direction of any change 
in that distribution in the future; to consider what social, 
economic or strategical disadvantages arise from the con
centration of industries or of the industrial population in 
large towns or in particular areas of the country; and to 
report what remedial measures if any should be taken in 
the national interest," 

humbly beg leave to submit our Report. 

I. An inquiry of the nature and scope of that entrusted to 
us necessarily involved the collection of a large body of evi
dence. We have held 29 public meetings at which oral evi
dence was received from or on behalf of 50 bodies or persons, 
and we have received written evidence from a further 72 bodies 
or persons. A list of these, together with the names of those 
who tendered oral evidence is given in Appendix I. In addition, · 
at our invitation Sir Harriss Firth and Mr. Gerald Eve, Pro
fessors C. B. Fawcett, P. Sargant Florence,· N. F. Hall· and 
A. C. Pigou and Messrs. H. Campion and S. R. Dennison of 
the Manchester University, have been good enough to supply 
us with valuable memoranda upon certain aspects of o'ur 
problem, and we desire to express our grateful thanks for the 
skilled assistance they have rendered. 

2. With few exceptions, the oral "evidence tendered at the 
Commission's public meetings has been printed and published 
by Your Majesty's Stationery Office. Certain other evidence 
which has been submitted to the Commission will be printed 
and published in a separate volume. · 

NoTE:.-References in footnotes relate, except where the nature of the 
particular reference otherwise indicates, to the evidence submitted to the 
Commission. References marked • are to evidence which has not yet been 
published but will be published in due course. 
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3. It has been our good fortune to receive full and unstinted 

help from all those to whom we have turned for evidence or 
other assistance on the subject.of our inquiry and we wish to 
place on record .our keen sense of indebtedness to all who have 
assisted us by furnishing evidence, or in other ways, and. to 
extend. to them our 'warm thanks for . the help ·they have so 
readily and generously given to us. 

4· At an early stage of our inquiry we were to our regret 
deprived of the services of Mr. Ernest Bevin who, on the ground 
that he found bimseH unable to give as much time as he would 
wish to the Commission's work, felt impelled to tender his 
resignation from the Commission. Your Majesty was pleased to 
appoint Mr. H. H. Elvin to fill the vacancy thus created in our 
ranks. 



3 

PREFACE. 
5· It is material, by way of preface, to bear in mind ·the 

circumstances attending the appointment of the Royal Com
mission. Sir Malcolm· Stewart, then Commissioner for the 
Special Areas (England and Wales), in the introduction to his 
Third Report published in 1936,1 examined various aspects 
of the unemployment problem: compulsory location of industry 
was, be said, advocated by some as a sure cure for unemploy
ment, but in his view this· would be " unnecessary and dan
gerous" and certain, under present conditions, to cause 
" dislocation, not to say chaos., •••• "Economic considera
tions must in the main determine the- location of industry ". 
At the same time, while deprecating the compulsory location of 
industry. he drew attention to the danger involved in the con
tinued haphazard growth of a vast industrial and commercial 
centre such as the Metropolis, the mac.I'O<;osm of London was 
spreading with,alarming rapidity, much of its growth was nott 
based on strictly economic factors, and a considerable propor
tion of the industrial production in the Metropolis need not of 
necessity be carried on there at all. While Government was 
not, in his view, justified in using compulsion to dictate to 
industiy where it should go, was there not, he asked, good 
ground under certain circumstances for directing where it should 
'"''go? . 

6. The Commissioner concluded by recommending:-
Firs~y, that an embargo should, subject to certain exemp

tions, be placed on further factory construction in the 
Greater London area; such exemptions would probably 
include small manufacturers, the distributive ipdustries, 
retail trades and public utility undertakings, and also the 
manufacture of any particular product that could only 
be carried on successfully in that area. This embargo would 
involve the exercise of Government control over the Greater 
London area together with a system of licensing for new, 
and for the extension of existing, factories. It was blle that 
this would not increase the volume of production but it 
would secure a better national distribution of industrial 
activity, and the Special Areas would benefit by obtaining 
a share of the diverted development. • (This view was 
supported by Sir Malcolm Stewart's successor in his Report 
foF the year ended 30th September 1938.1

) 

Secondly, that the State should provide definite 
" Inducements ", financial in character, with a view to 

1 Cmd. 5303, p. 6 et seq. and App. I, p: 165. 
I Cmd. 5303, p. 9· . 
I Cmd. 5896, p. 3• 
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attracting industr@lists to the Special Areas. These induce
ments . were to ta:ke the shape of relief from income tax in 
certain cases, relief from all lo<;al rates, and the grant of 

· long-term ~oans. !!-t a low rate of interest, and they were 
to be available over a. limited period of years. · 

. 7- Wif!rin a, mo?-th from the date of issue, the Report came 
up for discuss10n m the· House of Commons, and Mr. Neville 
.Chamberlain, then Chancellor of the Exchequer,· in the course 
of.~e Debate ~ade it clear ~at the Government took the Report 
senously and mtended to giVe a thorough . and open ·minded 
examination to all its proposals.~ . 

. ~ith ~egard to the recommendation tha! further factory ex
tensiOn m _Greater London should be subJect to some sort. of 
control, the Chancellor said there was not anything very revolu~ 
tionary in that, b~use it waS. really only an extension of a 
practice (common in town planning schemes in. fue case of 
a built-up area) to lay down that in a part of that area no 
new factory should be _erected. 

But at the same time he drew attention to the fact that, even 
if new factories were excluded from London, it by no means 
followed .that they would forthwith spring up, ·say, in South 
Wales. This led to the conclusion that it would not be sufficient 

. to consider the problem ?f G~eater London by itself; i.t i:night ~e 
necessary to. carry the mqmry beyond the Metropolis; and m 
conclusion the Chancellor gave the assurance that, though the 
·wider issUfl . was a '' .biggish proposition, '' yet it was one· that 
required examination, Hand, therefore, that examination it will 
have". . · -

8. The subject was again considered the next day on a private 
member's motion tliat steps should be taken to preven.t further 
industrial concentration around London by diverting new under
takings to the Special Areas. Mr. (now Lord) Runciman, the 
President of the Board of Trade, in winding up the Debate for 
the Government, said he realised that in every. 5ecticin of the 
House there· was strong sympathy with. the objects the mover 
had in view, and the' Government welcomed every contribution 
towards the solution of the difficult problems involved in the 
motion; he inade if dear that the Government were unable to 
accei?t the ·principle of compuls_?zy loca~on but subj~~ to that 
proVISo and on the understandmg that 1t was the spmt rather 
than the letter of the JDOtion which was involved he agreed to 
accept.the motion without a Division.• 

• Debate on the Expiring Laws Continuance Bill. Nov. 17th, 1936, Hansard, 
col. I59S. 

• Hansard. tSth Nov., 1936, cols. I8sg-x86o, , 
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g. On 9th March, 1937, the Minister of Labour in announcing 

the intention of the Government to appoint a.Royal Commission, 
used these words:-

" The Commissioner has called attention to the fact of the 
excessive growth of London, and has expressed the opinion 
that further extension of industry in Greater London should 
be controlled, as a means of securing more even distribution 
of production, in which, he hopes, the Special Areas will 
share.· This extension is occumng, not merely in London, 
but in other great cities, and it gives rise to grave problems, 
not merely of industry, but of health, communications, 
vulnerability from the air, and other problems that go far 
beyond the issue raised by Sir Malcolm Stewart. The 
Government feel that these wider issues deserve authori
tative and comprehensive study, and they propose to 
appoint a Royal Commission for this purpose.,., 

10. On the 7th july, 1937. Mr. Chamberlain, as Prime 
Minister, announced the constitution of the present Royal Com
mission. Questioned as to the Terms of Reference,· the Prime 
Minister. indicated that in his view the location of industry was 
directly covered by them,' and, to the suggestion that the Com
mission was announced as part of the programme to deal with 
the depressed areas, the Prime Minister replied that he was 
unable to accept that view of the Commission, which embraced 
much wider question,s although no doubt it had a bearing on the 
depressed areas: it was taking altogether too narrow a view of 
the importance of the matter to associa~ the Comrilission merely 
with the depressed areas. ·. 

TERMS OF REFERENCE. 

u. The Commission's Terms of Reference fall naturally into 
three sections :-

Section 1. 
Causes of the present distribution of the industrial papu

lation and the probable direction of any change in that dis
tribution in the future. 

Section II. 
Social, economic or strategical Disadvantages of 

concentration. 

Section III. 
Remedial measures, if any, to be taken in the national 

interest. . . · 
• Hansard, 9th March, 1937, cols. Ioa6-27. 
'Hansard, 7th July, 1937, col. 342. 
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r2. Section I:-

(a) Causes. which have influenced the present clistnbu
tion of the industrial population, together with 

(b) The probable direction of any change in that dis-
tribution in .the future. . 

Under this secti<Jn of the Terms of Reference it is only the 
" industrial population " that is referred to, while under the next 
section it is the " concentration of induStries or of the industrial 
population·~ that has to be considered. It is not neceSsary to 
debate whether industry tends to follow population or population 
industry; in fact there is no difficulty in instancing ·examples 
.either way. For the present purpose it is sufficient to say that the 
~stinction between mdustry and the industrial population does 
not present serious difficulties; it is· impossible to contemvlate 
one without the other, and factors which have prove4 matenal in 
the distribution of industry can, generally speaking, hardly fail 
to have had a material effect also on the distribution of the indus-
trial population concerned. · 

It is, however, important to note two points. First, no 
limit is placed on the peQod during which the causes must 
be taken to have been in operation. Secondly, as indicated 
above, the circumstances leading up to the appointment ·of the 
Commissioq pointed to the great inaustrial concentrations, {>ai
ticularly the Metropolis, as the I;llain objectives of the inqwry; 
though no mention of such concentrations occurs in Section I 
of the Terms of Reference, they clearly must be borne in mind, 
and the causes of the. concentrations, as well as of the distri
bution of the industrial population generally, m1Ist, therefore, 
be examiried. For these big concentrations a term, "Conurba
tion ", is now often used. It apparently owes its origin to 
Professor Patrick Geddes,. who wrote many well-known works 
on Town Planning during: the first quarter of the present 
century. He uses it, but without any precise definition, to in
~cate what be calls " city-regions ", or " town aggregates ", 
such as Greater L<Jndon, but his use of the term is a wide 
one; he would, for instance, include Liverpool and Manchestl'r 
and the La,ncashire millions generally in a single conurbation 
which he christens " Lancaston ". • Professor C. B. Fawcett 
defines a conurbation as " an area occupied by a continuous 
series of dwellings, factories and other buildings .... which 
are not separated from each other by rural land ". • This de
iinition seems to place too much emphasis on bricks and mortar 
a& constituting the link: while in many cases it may be an 
adequate deftnitjon, in others a better test would seem to be 
how far out. from a given centre does indus~ or. the. indus
trial population look to that centre as essential to 1ts life and 
as the focus of its business activities. In this sense, Park 
Royal and Wf!ltham Abbey {both in the Metropolitan Police 
District, i.e., in the area commonly known a5 Greater L<Jnd_?n) 

• Cities in Evolution, 1915, p. 34· 
t Geogtaphical Journal, Feb., 1932, p. roo. 
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are clearly part of the London conurbation; possibly places 
like Slough and Stevenage, while more distant from the centre 
and outside Greater London should also for some purposes be 
regarded as falling within the London conurbation. Similar 
considerations a,pply to Manchester and some of the urban units 
surrounding it. • In any case the term is now frequently used 
without too precise definition, and if, in any given case, a pre
cise definition is necessary, the municipa:l areas to be included 
should be enumerated. 

13. Section II involves consideration of tl;te social, 
economic and strategical disadvantages of the concentra
tion of industries or of the industrial population in large 
towns or particular areas of the country. Disadvantages 
cannot be properly evaluated unless any accompanying advan
tages are also taken into account. The social and economic 
factors are in due course dealt with in this Report as far as 
possible separately but they tend to overlap. With regard 
to the .strategical issue, much of the evidence submitted to 
the Commission was natUrally confidential in character, and 
in the public interest cannot be disclosed, but we have borne 
such evidence in mind in drafting our Report and framing our 
Recommendations. 

14. Section Ill directs the Commission to report what 
remedial measures, if any, should be taken, in the national 
interest. The Terms of Reference do not state specifically to 
what the remedial measures are to apply; whether, for instance, 
they are to be confined to the disadvantages indicated under 
Section II, or are to include, say, the probable d.ifection of any 
change under Section I: in other . words, should remedial 
measures l>e limited to the disadvantages of concentration of in
dustries or of the industrial pop11Iation in the big cities. and in the 
Greater London area, or should they· also embrace one marked 
change of distribution which is emphasized frequently through
out the evidence, viz., the drift of industrial population to the 
South Eastern counties of England? The Report, while in no 
way attempting to enlarge . the scope of the Commission, en
deavours to give due consideration to any remedial proposals 
germane to the inquiry. 

rs. The three sections of the .Terms of Reference, as set 
out above, are dealt with respectively in Part I, paragraphs 41 
to 105, Part II, paragraphs ro6 to 217, and Part IV, para
graphs 387 to 432, of this Report. In addition, a number of 
top1cs which do not naturally fall within any one section of the 
Terms of Reference, but which are relevant to the Commission's 
inquiry, are dealt with in Part III of the Report, paragraphs 218 
to 386. It is necessary first, however, to consider several broad 
issues which underlie the whole inquiry and, therefor.e, require 
some preliminary examination; . these are dealt with in the 
Introduction which follows. 

•• Manchester, p. 799, Q. 6647. 
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INTRODUCTION. 

SCOPE AND IMPORTANCE OF THE INQUIRY. 

T.flE NATIONAL AsPECT 

t6. The Co:m.rirission's inquiry. ranges over wide fields, and 
embraces issues of vital moment for the life of the nation to-day 
and during the coming years. The concentration of population 
in the great towns, especially since the Industrial Revolution 
of more than a century ago, has been marked by a disastrous· 
harvest of slums, sickness, stunted population and human 
misery .from w~ich the nation suffered in Mid-Victorian 
years, and continues, though fortunately . to a much lesser 
extent, to suffer to-day. Are these vast concentrations 
a necessary feature ·of our commercial and industrial life 
from -the point .. of view of economic prosperity? If so, 
must they continue to be a menace to ·the health and well
being of the people? Do they constitute a. danger to national 
defence?. These questions probe to the roots of national exist
ence. The growth of the great urban centres-Birmingham, 
Liverpool, Manchester, Glasgow, and above all, London-has 
long aroused public anxiety and that anxiety has deepened 
during recent years. 

/ 

17. It is half a century since Charles Booth launched his 
pioneer inquiry into London Life and Labour. He stated 
that his object was to " attempt to show the numerical relation 
which poverty, misery and depravity bear to regular earnings 
and comparative comfort ". · It is no exaggeration to say that 
Booth, by the methods he adopted and the .results he achieved, 
made ,an epoch in the science of social ,investigation. 11 

18. After the war the objects of Booth's original re
searches again came und,er review and ·a group of distin
·gwshed economists under the direction of Sir Hubert Llewellyn 
Smith, and centering· largely round the London School of 
Economics, renewed the investigation into the problems of .. 
London's area and population, wages and hours of labour, over
crowding, travel and mobility, health, industries, amenities and 
recreation. · 

19. Similar careful examination of the local problems of urban 
growth, of the difficulties entailed and the dangers to be faced, 
has been .conducted in recent years in various parts of the 
country, and the universities and their professional staffs have 
taken up this work of industrial and social investigation with 
enthusiasm. 

11 The inquiry commenced in 1886; the first volume, dealing solely witb 
East London poverty, appeared in 1889. 
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20. Nor has the investigation of possible improvements lagged 

far behind. Only a few years after Booth had brought out 
his London Life and Labour, Ebenezer Howard published 
his Garden Cities of To-morrow, a book which has inspired his 
successors not only in this but in other countries. .In Great 
Britain, Howard's ideals find to-day corporate· expression in 
the activities of such bodies as the Garden Cities and Town 
Planning Association; the Town Planning Institute, the Council 
for the Preservation of Rural England, and of similar bodies in 
Scotland. · 

21. To Cowper's aphorism "God made the country, man! 
made the Town", the cynic added, "and the Devil made the 
slum ". Economists and town planners have fought side by 
side for the last baH century to make of England, if not the 
New jerusalem of Blake's poem, at any rate a fairer and a 
sweeter country. Nor has their persistent propaganda lacked 
practical result, for two Garden Cities definitely embodying 
Howard's ideals have come to life-Letchworth in 1903, and 
Welwyn in 1920. It is, however, only fair to bear in mind that 
many enthusiasts, while rightly emphasising the evils of slums 
and overcrowding, have hardly given sufficient attention to the 
concurrent risks of under-employment and malnutrition. 12 

22. The great municipalities of Liverpool and Manchester in 
their search for the right solution of the urgent problems of 
slum clearance and rehousing; when laying out their suburban 
communities of Speke and Wythenshawe, followed, though 
with some deviations, along the lines which Howard was the 
first to indicate. 

23. Parliament, too, has not failed to respond to the demand 
for better housing conditions for the people, for the abolition 
of slums and overcrowding, and for wiser foresight to obviate 
similar evils in the years ahead. In addition to the numerous 
Housing Acts which have been a persistent feature o.f Parlia
mentary ·activity since the war, the po.licy of planning has been 
the subject of legislation for over a quarter of a century-from 
the Town Planning Act of 1909, to the codifying Act of 1925, 
and the Town and Country Planning Act of 1932. These Acts, 
as their titles indicate, and as Ebenezer Howard had done, took 
the town and the evils of town growth as the starting point for 
inquiry; this was natural because it was the danger resulting 
from congested and insanitary urban areas that had :first aroused 
anxiety and stimulated investigation. Before long, however, 
it became apparent that the ambit of inquiry must be enlarged. 
The earlier Acts enabled planning authorities to plan any land 
in or near their districts which was in course of development 

n Registrar..General, (E. and W.), p. 9:Z4, par. 38, and p. 9:Z8, par. 55· 
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or likely to be used fot building purposes, but modern improve-
. ments in transport and commw,Ucations vastly enlarged the 
area of country exposed to the probability of development. 
Criticism made itself heard that a wider region than that adjacent 
to the town must. be brought under examination; and, further, 
that the built-up part of the town should come within the purview 
of planning. The Town and Country, Planning Act of 1932 gave 
'expression to this wider outlook by bringing both the country
side and the built-up cores of town within the scope of statutory 
planning, \Uld reinforced it by providing that where two or more 
local authorities or county councils desired to act jointly in the 
t>reparation of a scheme, they might combine by appointing a 
JOint committee out of their respective bodies; and a scheme 
made by such a joint committee became a regional scheme. u 

24. But legislation has not yet proceeded so far as to deal 
with the problem of planning from a national standpoint; there 
is no duty imposed on any authority or Government Depart
ment to view the country as a whole and to consider the prob
lems of industrial, commercial, and urban growth in the light 
o{ the needs of the entire population. The appointment, there
fore, of the present Commission marks an important step for
ward. The evils attendant on haphazard and ill-regulated 
town growth were first brought under observation; then similar 
dangers wheri prevalent over wider areas or regions; now the 
investigation is extended to Great Britain as a whole. The 
Causes, Probable Direction of Change, and Disadvantages men
tioned in the Terms of Reference are clearly not concerned 
with separate localities or local authorities, but with England, 
Scotland and Wales collectively: and the Remedial Measures 
to be considered are expressly required to be in the national 
interest . 

THE WORLD PHENOMENON OF URBANISATION. 

25. Two outstanding features of population ·growth have 
marked the last c~mple of cen~ries. The first has. ~~en . the 
astonishing expansion of the nat;ions of the Western c1vilisa~o~. 
It is stated that at the present time peoples of European ongm 
number approximately 625 millions, constituting about one
third of the human race. It is not clear how many people of 
European descent there were in 18~0, or what propo:tlon of the 
world's population they then constituted, but there 1S authonty 
for the estimate that the increase in their number since 1800 has 
amounted to about 400 millions, while that of all the rest of 
the world bas probably not been more than 200 or 300 millions, 
This clearly is a very remarkable expar1Sion. •• 

u Town a.nd Country Planning Act, 1932, Sec. 3 (i). 
u Warren S. Thompson, Population Problems, 1930, p. :zao. 
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26. The death rate in Great Britain in the eighteenth centurr. 

. prior to the Industrial Revolution was undoubtedly high. ' 
In London it was probably as high as 50 per 1,000 in 1750, 
and it was still over 30 per 1,000 in 18oo. In the smaller 
towns and rural districts of England there wa,s a tonsiderably 
lower death rate than in London and some of the other larger 
places, but, even so, it was probably not less than 35 per 1,000 
m the middle of the eighteenth century for the whole of 
England. By 18oo, it had fallen to between 25 and 30, leav
ing a considerable margin as compared with the birth rate even 
if that did not exceed 35 as may well have been the case, and 
when the second and third censuses had been taken (I8II-2I) · 
the flood of new life had popularised the phrase, ·a " redundant 
population ". 11 This decline of the death rate was largely 
attributable to the Industrial Revolution itself: that Revolu
tion" removed two great positive checks which had been opera
tive in greater or less degree until that time, namely, inadequate 
subsistence and the heavy incidence of disease due to the· 
lack of proper sanitation-sanitation which the growing wealth 
of the towns was in the succeeding years to provide. 

27. The second remarkable feature of population growth has 
been the even more rapid. proportional rate at which the great 
urban centres of Western civilisation have spread, overflowing 
their boundaries and forming sprawling agglomerations of . 
humanity, many of dimensions without precedent in the world's 
history; this conc~ntration of population in great units has 
been the subject of much scientific investigation in recent years, 
and Weber, writing in I&)g, described it as the most remark-1 
able social phenomenon of the nineteenth century ... 

28. Here again are traceable the effects of the Industrial 
Revolution. The world in the sixteenth, seventeenth and 
eighteenth centuries had known teeming cities of traffic and 
exchange: Venice, the Hansa towns, the City of London, were 
busy centres of merchandise and population Ion~ before steam 
and the power loom had revolutionised the conditions of indus
trial production, but the factory and 'the machine at once 
gripped, transformed and expanded existing centres of com
merce." 

29. Great Britain, the first country to receive the impact of 
the Revolution through the disioveries of her sons, was al..o 

u Op. cit. p. 40 and see Clapham, Economic History, VoL I, 1926, Chaps. 
2 and 14, and Vol. II, 1932, Chap. II. 

u In 1937 the standardized death rate in England and Wales was 9"3 per 
1.000 (Annuai Report of Chief Medical Officer, Ministry of Health, 1937). 

'' Thompson op. cit. p. 48. Clapham, Vol. I, p. 55· 
n Adna F. Weber, Growth of Cities, Columbia University, New York City, 

1!199. and authorities there mentioned; see also Migration and Economic 
Opportunity ed. by Carter Goodrich, Philadelphia, 1936 ; Culture of Cities 
Lewis Mumford, 1938, with full bibliography. 

u Weber, p. 1g8. Pigou, Essays in Applied Economics (1923) No. 10. 
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the first to experience the phenomenon of uncontrolled urban 
~owth. Up to the end of the eighteenth century, probably no 
c1ty :in the world had reached a population of a million, but at 
the census of I8oi Greater London is recorded as having reached 
a population· of well over a million•• and since then it has re
tained its place as the most populous conurbation in the world. 
Greater London has found many conurbations to follow her 
example and there are now including Greater· London, about 
50 numbering a million or more inhabitants: these are mainly 
to be found in countries of Western civilisation, e.g., greater 
Manchester, greater Birmingham, Merseyside, Glasgow, West 
Yorks, and Tyneside in Great Britain; Berlin and Hamburg
Altona in Germany; Milan, Rome and Naples in Italy; Paris 
in France; Brussels in Belgium; Madrid in Spain; New York, 
Chicago, Philadelphia, Boston, Detroit and some five others 
in America; Montreal and probably Toronto in Canada; Buenos 
Aires in the Argentine; and Sydney and Melbourne in 
Australia!' 

30. The East has not remained unaffected by similar influ
ences, and Calcutta and Bombay in India; Shanghai, Canton, 
Nanking and three or four more cities in China; and Tokio, 
Kobe and two or three others in Japan have all ·attained the 
million mark, or are on the verge of doing so. But it is in 
Europe and those countries of the New World that have been 
colonised from Europe that 8o per cent. of these millioll-mark 
cities are still to be found, and it is in Western civilisation and 
particularly in Great Britain that the modem development of 
urbanisation has secured its chief hold. . 

31. The nineteenth century was marked by the persistent and 
rapid enlargement of the great cities and in Great Britain 
to-day approxinl~t~ly two-fifths of fh;e total population dwell 
in the seven million-mark conurbations, •• while the corre
sponding proportion in ~e United States is only about one:fi~. 
Gene~y speaking, dunng ~e last hun?red years. the million
mark c1ties have tended to mcrease therr populations at rates 
at least twice as great as the mean. rate of. in.crease for their 
respective countries; and especially is this characteristic of the 
capital cities. •• 

•.• Registrar-General (E. ~ W.) . 
., Fawcett, "Millionaire Cities" (193.5). 
u Fawcett, GeographiCal Jou.rnal, Feb., 1932, p. 105, 
oa Fawcett, "Millionaire Cities" (1935), p • .57· Of the seven great conurba

tions in Great Britain, while London, Birmingham and Merseyside have in 
recent years shown a relative increase in that thejr rates were greater than 
those for the whole country. Glasgow, Tyneside, West Yorks and Manchester 
experienced a relative decline in that their rates of inetea.3e were less than 
the averace ·for the whole oountry. 



13 
32. This phenomenon of aggregation into great cities 

which developed so rapidly and so persistently in the last century 
or more, first in the West and eventually throughout the world, 
has a vast momentum behind it; the call of the city, and of the 
big city, to all classes of the community the world over is loud 
and compelling; it represents a tide of forces social as well as 
industrial in character, stimulated by men's need not merely 
for a livelihood, but for the best possible opportunities in respect 
of education, medical and surgical treatment, mental recreation, 
professional and business advancement and so forth. A tide of 
this volume is likely to be difficult either to dam or to direct, 
and attempts to do so will require the fullest and most careful 
consideration. 

DISTINCTIVE FEATURES OF URBANISATION IN GREAT BRITAIN. 

33· The world-wide development of intensive urbanisation 
presents in the case of Great Britain certain distinctive features. 
two of which are of great importance. First. the acreage 
of Great Britain in comparison with other Western C()Untries is 
exceedingly limited in proportion to the size of its population. 
This can be most easily illustrated by the following simple 
table"':-

Country. Square miles. Population. Population 
per square mile. 

Belgium ... ... JI,750 8,250,000 702 
France ... ... 213,000 42,000,000 197 
Germany11 ... ... 229,000 81,000,000 353 
Italy ... ... 120,000 43,6o6,ooo 360 
U.S.A. ... ... 3.738,000 137,000,000 36 
Great Britain11 ... 88,750 46,000,000 518 

For England alone the figures are even more striking:-

England ... ... j 50,330 

Thus, if England is taken as a unit, the pressure of popula
tion shows a figure per square mile of more than 6o in excess 
of Belgium. which is usually considered . the world's most 
densely peopled national area. As a result of this limited 

u .Whitaker, 1939, p. 201. 
u According to preliminary re$ults of the May 1939 census, the population 

of the German Reich, excluding Memelland, Bohemia and Moravia, i$ 
79,6oo,ooo. Including Memelland, Bohemia and Moravia the population 
is estimated at 86,SS3,000, representing 136·4 to the square kilometre, or 
354 to the square mile. (See" Times" 19 June 1939). 

•• Registrar-General's (E. & W.) estimate for 1937· 
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acreage, the Commission's problem. presents a piCture set in a 
narrow background: ·in a country with millions of unoccupied 
or sparsely occupied acres, urbanisation can be considered in 
relation to much wider' surroundings. 

34· In Great Britain broad issues as to the best disposal of 
the national resources of land inevitably force themselves into 
the pi.cture; to take one . instance, while some planning 
enthus1asts advocate compulsory· scattering of existing urban 
populations by the million over unoccupied rural areas in a 
manner which could not fail seriously to affect agriculture 
and. agricultural productivity, the Ministry of Agriculture 
express a preference for the fringe extension of existing 
industrial towns on the ground that the building of satellite 
towns would probably take more· good land from agriculture 
and would abs,orb into industry existing agricultural labour over 
a wide radius' instead of taking the existing unemployed from 
·the towns. •• . 

. 35· In this connection two other problems should be men-
. tioned, both of which affect .the utilisation of national resources, 
and have been arousing public anxiety. The first is the serious 
and continued drift of labour engaged in agriculture from jhe 
land into the towns, and the second is the need of restoring 
to agricultural uses areas laid bare or left derelict as the result 
of mining or other industrial development: The evidence of the 

,Ministry of Agriculture, of Sir Daniel Hall, and others made 
P.lain the serious menace to agriculture which may be involved 
lf the drift from rural to urban life continues; and the recent 
Report of Lord Kennet's Conunittee on the Restoration of Land 
affected by Iron-ore Working urges that steps should' be taken 
with a view to securing that land laid waste by industry should, 
as soon as possible, be again rendered available l>y afforestation 
or other similar means for the nation's use or enjoyment.· 

These are both important issues touching closely the problems 
before the Commission but they are not actu:ill.y within its 
Terms of Reference . 

• 
36. The belt of the traditional '' com counties " bas been 

seriously reduced ·by the growth not only -of Greater London 
.but . alSo of the . much wider residential zone around it. 
In South Essex, Middlesex and North Kent the belt included 
market gardening, fruit orchard and potato-growing areas now 
rapidly vanishing; and areas of exceptional importance devoted 
to dairying and potato-growing ·in close proximity to in
dustrial centres in Lancashire, Cheshire and the Midlands are 
endangered by the zoning for industry .and residences of the 

"''Ministry of Agri':"lture, p. 170, Q. 1749. 
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belts forming the peripheries of the great conurbations." The 
amount of first-class land in Great Britain suitable for market 
gardening is limited; it bas been estimated that the amount of 
land at present intensively used is only about 2 per cent. of 
the whole and that only about 5 J?er cent. could be ·SO used.,. 
Yet much of it runs severe nsk of being absorbed by 
industrial and housing development, which since 1900 bas been 
so rapid that it is stated to have covered with bricks and mortar 
an area equal in size to the counties. of Buckingham and Bed· 
ford combined. Alike in urban extensions and in expropria
tion of land by Government Departments for military, Royal 
Air Force, or'other national requirements, regard must be bad 
to the agricultural needs of the country;10 

37· Nor is it merely the agricultural needs of the country that 
should be borne in mind. Providence has endowed Great 
Britain not only with wide tracts of fertile soil, but with mineral 
wealth in the form of tin, lead, iron-ore, and, above all, coal; 
with abundant supplies of water, hard and soft, corresponding 
to the various needs of industry; with rivers and harbours apt 
for transport and for both fore1gn and internal trade; and last, 
but by no means least, with amenities and recreational oppor
tunities, with hills and dales, .with forests, moors and headlands 
-precious possessions for fostering and enriching the nation's 
well-being and vitality. The movement for the establishment 
of national parks, though of comparatively recent origin, bas 
secured a large amount of support mainly through,the work of 
the Standing Committee for National Parks. The activities of 
the National Trust and of such bodies as the Councils for the 
Preservation of Rural England, Rural Scotland and Rural 
Wales along similar lines are too well known to call for descrip
tion here. 

38. Ifis no part of the work of this Commission nor would it 
be within their Terms of Reference to attempt a survey of 
national resources 'or to discuss a national policy either for 
agriculture or for natural amenities except in so far as those 
issues may arise in connection with the problems before the 
Commission. These wider issues must, liowever, be kept in 
mind and it is against this national background that solutions 
of the problems of the location of ·industry and of urbanisation 
must be formulated. 

39· The second distinctive feature referred to in paragraph 33 · 
above- is the vast-and many would· add alarming-growth of 
population in London and South-Eastern England, largely at 

u Royal Geogrnphical Society. • ' 
u Land Utilisation Survey.• 
u Land Utilisation Survey. • At the request of the Commission Dr. Dudley 

Stamp prepared a tentative fertility map of England and Wales, and this is 
reproduced, with other evidence, in a separate volume. 
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the expense of the rest of the country. It is not necessary to 
describe this growth at length or to labour the figures here, they 
will be dealt with later in this Report. It is sufficient to emphasise 
that one unmistakable. modern trend which has emerged in 
evidence is the great drift of population from the North and 
West towards the South-East. Not only has the London fringe 
grown, at the expense both of the centre and of the rest of the 
country, but the whole South-Eastern area bas also rapidly in
creased: indeed, in the last five years some country towns near 
London, e.g. Chelmsford, Bedford, Luton and Aylesbury, have 
shown a growth of insured population faster than London's outer 
fringe itself. 31 

40. Evidence presented to the Commission indicates also that 
a stationary condition, or even a decline, of the population will 
not necessarily arrest this flight to the ~outh-East; it might 
even accentuate it. •• 

n Ministry of Labour, supplementary evidence. • 
uSee Chapter XI. 
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PART I. 

CAUSES. 
Section I of Terms of Reference:-

" To inquire into the causes which have influenced the 
present geographical distribution of the industrial popula· 
lion of Great Britain and the probable direction of any 
change in that distribution in the future ... 

CHAPTER I. 
INTRODUCTION •. 

41. The present Part of the Report is concerned with changes 
in the distribution of industry and the industrial population since 
the be,pnning of the nineteenth century, and it will be convenient 
to div1de the period into two parts, separated by the war of 
rgq-r8. 

The last 50 years before that war was a period during which 
the railways of the country enjoyed a virtual monopoly of long 
distance transport, the only competing forms of transport being 
by canal and coastwise vessels. It was also a period during 
which, until the last few years, steam enjoyed a practical mono.. 
poly as the source of power. Further, it was a period of highly 
developed and steadily increasing international specialisation of 
industry and trade. · 

42. By the middle of the nineteenth century Great Britaiti 
had become the workshop of the world, and for the rest of the 
century the exports of the products of British mines, factories 
and shipyards increased while the imports of agricultural pro
ducts and raw materials also increased. Great Britain was not 
only a steadily increasing exporter of the products of industry; 
she also exported capital that was invested in one country after 
another to enable the recipients of such capital to develop .their 
resources more rapidly than would otherwise have been possible. 
During the early years of the present century the rate at which 
capital was exported was even more rapid than in the nineteenth 
century, although the proportion that represented reinvestment 
of interest upon the accumulated investments of the past also 
increased until, at the time immediately preceding the war, the 
margin between the two had become ver:y narrow. Taking a 
long View, however, the structure of Bntish industry, and in 
particular the extent and rapidity of the growth of the export 
trades, was closely associated with the export of capital. Finally 
it should be pointed out that the steady rise in the standard of 
living made possible by the Industrial Revolution, dating from 

. the eighteenth century, expressed itself, in tum, not only in a 
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rapid eXJ?ansion of the· well-known industries of Great BritaiD
coal-minmg, iron and steel.production, engineering, shipbuilding 
and textiles-but also in a steady growth of local services and of 
light industries producing a large and miscellaneous collection of 
products by which people are surrounded in their homes and 
public buildings and on the street. · 

43· In all these respects the industrial structure of Great 
Britain has beeri profoundly changed. In the first place the rail
ways have lost their monopoly of inland transport and are 
faced with the keen and ever-growing competition of road trans
port which, among other things, .has multiplied the directions 
m which goods and. passengers can be conveyed. Secondly, 
steam has lost its place as practically the sole source of power. 
It was the discovery of the internal-combustion engine that 
destroyed the monopoly of railways by making the road 
vehicle a competitor with the· steam.:qriven locomotive. Elec
tricity and oil are being increasingly used as sources of power 
in factories and other large establishrtl.ents, and the use of 
coal thereby econornised. In the third place the. growth of 
international specialisation in the sphere of industry has ooen 
checkt:d, largely on• account of a widespread protectionism 
generally termed economic nationalism. But as far as Great 
Britain is concerned that is not the only factor in the situa
tion. The growing use of electricity and oil as sources of 
power and the growth of invention have reduced the advantages 
enjoyed by this co~try d'!~g "!fle .steam age an~ tended to 
foster the process of mdustrialisation m other countries. More
over, the element of monopoly enjoyed by British trade through 
being first in the fie\d has disappeared through the industrial 
growth of other countries possessin~ similar. natural resources 
and therefore reproducing the industrial structure of this country. 
Finil.lly, the growth of new industries has been accelerated, to 
a marked extent, by specific inventions, such as the radio, and. 
by a rapid rise in the standaid of living constituting the accumu
lated effects of all inventions and improvements in industrial 
·organisation in the !past, and particularly in the recent past. 

. 44· It is for .these reasons that the study of the trends of 
industry and population may conveniently be divided into two 
parts, and the dividing point taken as the war of I9I4-8. It was 
not the war itself that produced these ..::hanges which, indeed, 
were already taking shape before the war started. The war 
.partly revealed and partly . accelerated the changes· and thus 
marked the end of ·an era-the era of the monopoly of steam 
power and of railway transport and of the unimpeded division 
·of labour. The world has now entered upon a new era-'-the era 
of oil and electricity, of transport by road and air, and of inter
national specialisation severely controlled and largely restricted. 
But the new era is also on(l in which light industries enjoy added 
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. and ever increasing importance, and in these industries the 
influences governing the location of establishments differ con

: siderably from those that governed the location of the industries 
·that grew rapidly during the nineteenth centwy. 

45· Before :proceeding to examine the past and :present distri
bution of the mdustrial population it should be pomted out that 
three types of information may be given about an industry in 
any regiOn. These are ( 1) the total number of workpeople 
engaged in it in the region, (2) the proportion that that num
ber bears to the total number in the industry throughout the 

t ~ountrr, and (3) the proJ?Ortion that the number of workpeople 
· m the mdustry m the regton bears to the total number of work
, people in all 'industties in that region. All three types have 
; been submitted in evidence and have been used in the prepara
' tion of this Report; but it is clear that the third is the type 

that indicates the importance of the industry 1n the economy 
· of the region and therefore the influence of the industry in deter
. mining the trend of the industrial' popt;J.lation of that region. 
Throughout the discussion that follows the word " industry " 

· is used in a broad sense and, in the absence of a restricting 
adjective, includes mining, .manufacture, transport, marketing 
and distribution, both wholesale and retail: The expression 
'' industrial population" is similarly used in a broad sense, 
and, unle~ otherwise indicated, includes all persons normally 
occupied, . in whatever capacity, in any of those groups of 
industrY. . · 

46. It should also be pointed out tha~ the importance of an 
industry in the national economy may be· measured either in 
terms of the quantity or value of its output or in terms of the 
volume of employment it provides. In consequence of improve
ments in technical processes and in organisation, or of the con
centration, particularly in mining industries, of production in 
places offering the greatest natural advantages, the output of an 
industry increases more rapidly than the number of people 
employed in it : it is indeed possible for the output of an industry 
to increase at the same time as the number of people employed 
in it is reduced. 

47· We had the advantage, when preparing this Part of our 
Report, of being able to consider a memoran4um by Professor 
J. H. Jones, one of our members, dealing with some aspects of 
the economic problem of industrial location in Great Britain. 
That memorandum appears as Appendix II to the Report. 
ProfeSsor Jones has informed u.s that in the preparation of 
material presented by him to the Commission he received invalu
able assistance from his colleagues Mr. H. D. Dickinson and 
Mr. G. D. A. MacDougall of Leeds University. We are glad to 
make our acknowledgment of the services rendered by these 
gentlemen. 



21 

are only available for the years I90'J, 1924, 1930 and 1935· 
Moreover, they relate to the average number of persons actually 
employed in the particular Census year, and are open, therefore, 
to mfiuence by the prevailing state of trade. Further, employ
ment in small industrial undertakings is not within the survey 
of the Census. 

52. If the Commission had had to rely upon the published 
statistics of those. three classes, they would have been seriously 
handicapped by reas<in of the fact that the geographical areas 
used as the statistical units of one Department differ materially 
from. those of other Departments: there is no general uni~ 
formity of divisions or areas as between the Board of Trade 
for the purpose of the Census of Production, the Ministry of 
Labour for the purpose of Unemployment Insurance statistics 
and the Registrars-General for the purpose of the Census of 
Population. Whereas the statistics of the Registrars-General 
relate to 1~1 government areas, such as counties, county 
boroughs, and burghs, the published statistics of the Ministry of 
Labour relate to divisional areas which do not coincide with 
local government areas. The Ministry of Labour enabled that 
difficulty to be largely overcome by making for the Commission 
a special analysis of the geographical distribution of insured per
sons by reference to county areas. Thanks to that action the 
short range statistics of the insured persons can be linked, so 
far as area is concerned, with the statistics, of longer rang~. of 
the Registrars-General as to the total· population and the occu
pied population. 

53· The areas for which the Ministry; of Labour specially 
prepared figures are as follows:-

(a) London and the Home Counties, the Home Counties 
being taken as Bedfordshire, Buckinghamshire, Essex, 
Hertfordshire, Kent, Middlesex, and Surrey. 

(b) Lancashire. 
(c) West Riding of Yorkshire, Nottinghamshire, ·and 

Derbyshire. 
(d) Staffordshire, Warwickshire, Worcestershire, 

Leicestershire, and Northamptonshire. 
(e) Northumberland and Durham. 
(f) Mid-Scotland (i.e., the counties of Lanark, Renfrew, 

Dumbarton, Midlothian, and West Lothian). 
(g) Glamorgan and Monmouthshire. 
(h) Rest of Great Britain. 

54· The following table, No. I, shows the total population 
of those areas in 18o1 and in certain subsequent years up to 
1937· 



Table I.-Distribution of the total Population. 

Population in thousands: Proportionate population. 

Area. 

~8oi.I '"'· f ,,., It) II. 1921. 1931. 1937· 18o1. 1861. 1901. 19II. I9U, 1931,. 1937· 
~ --- ---

London and the Home 
Counties ... ... 1,892 4.653 . 8,655 9,616 10,040 II,I23 II,843 18·9 20'1 23•4 23•6 23•5 24·8 25•7 

Lancashire 673 2,429 4,387_ 4.768 4.969 5.039 . 5,013 6•4 10·5 II·9 II·.7 II·6 II·2 10•9 
West Riding, N~tu. a~d 

Derby ... . .. 891 li,I8I 3.953 4.415 4.674 4,915 4.964 B·s 9'4 _10•7 xo·8 10•9 u·o 10•8 
Staffs., Warwick, Worcs., 

Leics. and Northants Sst 2,081 3,404 3.740 4·043 4.298 4.482 8·1 -·g·O 9_'2 9'2 9•5 9•6 9•7 
Northumberland and -

Durham ... ... 318 852 1,791 2,067 2,238 2,248 2,201 3•0 3'7 4•8 s·1 5·2 5·o 4•8 
Mid.Scotland ... 387 1,174 2,277 2,489 2,639 2,645 2,7J8 3'7 s· I 6•2 6•1 6·2 5'9 6·o 
Gla.morgan and Mon-

mouth ... n6 492 1,158 1,517 1,729 1,663 1,568 1'1 li'I 311 3'7 ··0 3''1 3"4 
Rest of Gt. Britain ... 5.373 9,267 II,375 I21 2I9 12,436 1.2,900 13,193 51'2 40'1 30•7 29·8 29•1 28·8 28•7 

Total ... ... l 
10,501 23,129 37,000 40,831 42,768 4-f,831 46,oo8 IOO IOO 100 100 100 100 IOO 
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Table 2.-Distribution of the occupied Population. 

Gainfully occupied population (thousands). Proportionate number of gainfully occupied 
persons. 

Area. 

1801. 1861. 1901. I9II. 1921. 1931. 1801. 1861. 1901. · 19II. 192I. 1931. 

~~ 
E:[ 
(1)0 

~~ 
g' =-· o§ 
~ s· 

Loudon and the Home Counties 519 2,129 3.838 4.361 4,614 5.417 12'3 20•2 23'5 23·8 23·8 25'7 
Lancashire ... ... ... 321 1,242 2,090 2,331 2,448 2,591 7•6 n·8 12·8 12'7 12·6 12'3 
West Riding, Notts and Derby 356 1,038 1,794 2,047 2,153 2,35I g ... 9·8 II•O 11'2 II• I II•2 
Staffs., Warwick, Wares:, Leics. 

'"' (1) 

~ oq 

a. 
and Northants ... ... 439 969 1,522 1,716 1,864 2,104 10'4 9'2 9'3 9'4 9·6 10·0 

Northumberland and Durham ... 92 356 705 810 897 928 z·z 3'4 4'3 4'4 ... 6 4'4 
Mid Scotland ... ... . .. 130 543 I,OZI r,o88 1,197 1,212 3•1 s·1 6·3 5'9 6·2 s·8 
Glamorgan and Monmouth ... 43 222 473 627 692 68z 1•0 2·1 2•9 3'4 3•6 3'2 
Rest of Great Britain ... ... 2,316 4.054 4,869 5.371 5.557 5,770 55'0 38'4 29'9 29'2 28·5 27'4 

S' 
So 
(I) 

~ 
(') 

Total ... ... 4.216 10,553 16,j12 18,351 19,422 21,055 IOO IOO 100 100 
c:: 

IOO IOO "0 
(;)' 
0. 

:g 
c:: -II> g. 
1:1 
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. 56. As regards insured pe~ns the information supplied by 
the Ministry of Labour as to their distribution in the period 
1923-1937 is summarised in the next table, No. 3· 

Table 3.-Distribution of Pe,sons insu,ed under the 
Unemployment Insu,ance Acts. 

Proportionate 
Insured persons (in thousands). number of 

insured 
Area. 

. 
persons. 

1923- 1929. 19J2. 1937· '1923. 1937· 

London and the I 
Home Counties 2,421 2,8o:a J,027 3.453 22'4 z6·o 

Lancashire ... 1,697 1,?80 
West.Riding, Notts. 

1,840 1,826 15'7 13•8 

and Derby ... 1,403 1,501 1,559 1,614. 13·0 J2•2 
Staffs., Warwick, 

Worcs., Leics. 
and Northants ... I,~IZ 1,332 1,402 1,554 II•2 II'7 

N orthumberlan·d 
and Durham ... 619 613 652 648 5'7 4'9 

Mid-Scotland ... 792 794 832 868 7'3 6·6 
Glamorgan and 

Monmouth ... -457 435 457 437 4'2 3'3 
Re.st of Great 

Britain ... ... 2,225 2,443 2,631 2,844 20'5 21' 5 

Total... ... 10,826 II,700 12,400 13,244 IOO 100 

57. These tbtee tables illustrate the outstanding feature of the 
geographical distribution of the industrial population in modem 
times, namely, its concentration to an increasing extent in par
ticular areas of the country. The seven specified areas con
stitute only 27 per cent. of the total area of Great Britain. In 
18o1 they contained about 45 ~r cent. and in 1931 (the latest 
year for which figures are avallable) 73 per cent. of the occu
pied population (Table 2). In 1937 the same areas contained 
about 79 per cent. of the insured population (Table 3). The 
areas are defined by means of. county boundaries and it is to 
be remembered that, although they are the areas of greatest 
concentration, they contain within themselves large tracts of 
agricultural and sparsely-populated land. Similarly, the" Rest 
of Great Britain " contains some areas of high concentration but 
those areas are limited in regard to size and population as 
compared with the seven, specified areas: the chief ones are 
the ports of Bristol, Southampton and Hull, the. naval centres of 
Portsmouth and Plymouth, and the cities of Aberdeen and 
Dundee. 
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58. Over the nineteenth century the total and occupied 

population (Tables I and 2) of all the specified areas, except 
the Midland group of counties, increased both absolutely and 
proportionately to the country as a whole. Early in the present 
century signs of a change began to appear in some areas; both 
Lancashire and Mid-Scotland lost ground between 1901 and 
Igii in relation to the country as a whole. Since the war that 
experience has become more widespread: between 1921 and 
1931 the proportion of the total occupied population of Great 
Britain (Table 2) declined in Lancashire from I2·6 to I2·3, 
in Northumberland and Durham from 4·6 to 4·4, in Mid-Scot
land from 6·2 to s·B, and in Glamorgan and Monmouth from 
3·6 to 3·2. In the last-named area the occupied population 
decreased absolutely as well as relatively, but no other area 
experienced an absolute decrease. On the other hand the pro
portion of the occupied population of the country contained in 
the West Riding, Nottinghamshire and Derbyshire area has 
remained fairly stable, but the total population table indicates 
that since 1931 the area has lost some ground. For a long time 
the proportion of the occupied population contained within the 
Midland grouf of counties has been rising. So far as the 
distribution o the industrial population is concerned, those 
changes are completely overshadowed by the . experience of 
London and the Home Counties where the occupied population 
has increased both absolutely and relatively, to a far greater 
extent that in any other part of Great Britam. 

59· The trend in the post-war period, as indicated by the 
statistics of the total population and the occupied population, 
is generally confirmed by the statistics of msured persons 
(Table 3). Over the period 1923-37 all the specified. areas, 
except London and the Home Counties and the Midland Coun
ties, lost position relatively to the country as a whole. The 
figures for Lancashire, Northumberland and Durham, and 
Glamorgan and Monmouth, show an absolute reduction in the 
numl>ers of the insured persons between 1932 and 1937. 

On the other hand, in that same period of five years the 
insured population of London and the Home Counties increased 
by more than 420,000 persons. 



CHAPTER Ill. 

THE PRE-WAR PERIOD. 
MARKET AND TECHNOLOGICAL FACTORS. 

60. At the outset it may be desirable to draw attention to 
certain axioms. The :first is that the extent of the market for 
any product is limited by the facilities for transport, and the 
cost of transport in relation to the value of the product. If 
there were no means of transport people would be compelled 
to supply their own needs, and if they lived in settled communi
ties those communities would need to be small and sell-support
ing. Under such a state the population of a country would tend 
to settle on the most fertile lands and to form stattered agricul
tural and village communities. There might be improvements 
in the arts-of agriculture and even in the handicrafts, but unless 
and until means of transport were discovered there could be 
no local specialisation and concentration of industry and there
fore no appreciable concentration of population in a small area. 
In early days the chief means of transport was by sea and 
river, with the result thid the earliest concentrations of popula
tion were trading centres established on the coast and on the 
banks of navigable rivers. Long before the development of 
effective road transport, commercial centres had been estab
lished in this country, the chief ·being London, which was the 
great centre of trade with the continent of Europe.. The diffi
culties of transport by land were so serious that only valuable 
merchandise was conveyed long distances and the population 
was widely distributed over the country and lived m agricul
tural communities that were largely sell-sufficing. It was only 
at a later stage, when road transport began to be improved, 
that industrial centres, as distinguished from commerCial centres, 
became_ important. 

6r. The second axiom is that as the result of improvements 
in the methods of production the output of an indus!£Y in
creases more rapidly than the number of people elJlployed m it: 
it is indeed possible, as already stated, that the output may in
crease at the same time as the number employed in the in
dustry diminishes. Without such economy of labour the growth 
of new industries, representing a rise in the standard of living 
of the community, would be impossible. The earliest indus
tries, namely, the production of food and elementary clothing, 
grew as the number of the people increased, and so long as 
the methods of production remained unaltered they absorbed 
a constant proportion of the growing numbers. It was only 
when and as improvements in those indll$tries were introduced 
that some members of the community were set free to provide 
additional comforts. In its iflarly . stages a new industry may 
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Jf<>W so rapidly that the number of people emp1oyed. in. it may 
mcrease at a higher rate than the population as a whole but 
sooner or later the growth in employment becomes slowerthan 
the growth in total population. · 

. 62. The third axio~ is that _changes in methods· of produc
tion produce changes m the kind of labour that the industry 
requires: for example, the introduction of the steam plough 
and other kinds of machinery in agriculture not only changed 
the character of the work of the farmer and his workpeople 
but also created an engineering industry which was essentially 
a part of the agricultural industry. Thus, progress or decline 
in the agricultural industry is not to be measured wholly by 
changes in the number of people employed on the land itself. 
Closely associated with changes in technique are changes in 
the degree of specialisation that may take place. Agriculture 
even in the eighteenth century was less an industry in· the 
modem sense than a mode of living or a combination of in
dustries, including road making, cottage building, spinning and 
weaving, all of which have now become separate industries. 
Changes of this kind make comparisons, particularly statis
tical comparisons, between past and present extremely diffi
cult; but it is clear that they tend to foster close aggregations 
of people, in villages and towns, to form industrial and market
ing centres of agricultural regions. 

63. Before the factory system had been established Great 
Britain was mainly an agricultural country, and its popula
tion was already widely distributed among the various areas 
for which statistics have been given. While largely or mainly 
engaged in agriculture several of these areas already claimed 
localised industries such as iron manufacture, and 'other areas. 
contained widely distributed industries such as textile manu
facture. Moreover coal had already become a widely used com
modity and the outcrops of seams in such areas as the county 
of Durham were already b~ing worked. To some extent, there
fore, the Industrial Revolution meant a change in the practice 
of existing industries rather than the introduction of new in
dustries. Thus, for example, in the textile industry of Lan
cashire and Yorkshire the cottage industry was gradually 
squeezed out by the factory industry in which the machinery 
was driven first by water and afterwards by steam. In all the 
areas that were affected by the process of industrialisation at 
the beginning of the nineteenth century the transformed or new 
industries obtained the necessary supply of .labour either in 
the immediate neighbourhood or in the surrounding district. 
Migration meant a movement from the country to the growing 
town rather than from one region to another, for in those days, 
when travel was costly and difficult, long distance migration 
was probably highly exceptional. 

B:s 



28 
64. In the absence of any special reason to the contrary it is 

natural or obvious that a commodity should be produced at, or 
as near as possible to, the place at which it is to be sold, that is 
to say, there is a strong presumption that the industry will be 
established as close to the market as possible. There are indeed 
many services that must be provided on the spot : they cannot 
be supplied from a distance. In every community a consider
able proportion of the occupied population are engaged in what 
are termed " local services," including retail distribution, local 
transport, public services, professional services, entertainment, · 
etc. In a rapidly growing community, such as London, a con
siderable proportion of the working population are engaged in 
the building industry. Many are also employed in the produc
tion of highly perishable or very bulky goods. In none of these 
cases is there any real choice of location. Where a choice does 
exist the industry will be established at that place at which the 
cost of supplying the market will be at a minimum; and in that 
case a concentrated market is bound to exercise a more powerful 
influence tha,n a widely diffused market. 

65. The industries which, for purposes of exchange, send ~eir 
products to places outside the area in which they are situated, 
may be termed "basic" industries. They are here termed 
" basic " in the sense that no community in Great Britain can 
exist without one or more of that type, for the simple reason 
that the products are needed to pay for the numerous goods and 
services that are supplied to that community by other com
munities. They are " basic " industries because they are the 
foundation of the economy of the areas in which they are estab
lished, and they include all those industries that send their 
products to other areas. The size of these industries in any given 
area determines the population that can be maintained within it, 
for it sets a limit to the total amount of commodities that can be 
brought into that area from outside. Thus, in the last resort; 
the distribution of " basic " industries in Great Britain deter
mines the distribution of the industrial population~ 

CoMMERCIAL AND INDusTRIAL CoNcENTRATioN. 

66. In discussing the distribution of such industries it is desir
able to make a double distinction-first the distinction between 
the original causes of the location of the industry and those 
advantages that are the result of concentration and are largely 
if not entirely the creation of man: and, secondly, the distinction 
between the. region or large area within which the industry is 
established and the precise part of the region that is selected as 
the site of the establishment or group of establishments compris
ing the industry. These distinctions are themselves connected. 
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When an industry has been established in a region it creates 

, conditions favourable to its own growth; concentration brings. 
advantages and these advantages in tum strengtpen the attrac
tion not only of the region but also of the locality in which the 
industry bas started. Thus, regional concentration, due in the 
first place to natural advantages, fosters local concentration and 
the growth of large urban areas .. But these, in tum, for reasons 
to be presently indicated, not only offer further advantages to 
the " basic " industries but also offer advantages to other 

· industries. Thus the chosen district tends to grow like a snow
ball and become a large conurbation. 

&;. The concentrations of population in Great Britain may 
be divided into two groups, namely, the shipping and com
mercial centres and the centres of mining and manufacturing 
industry. The two main shipping centres, London and Liver
pool, import'commodities from all parts of the world, with the 
result that they have large docks, warehouses and ofr..er storage 
facilities, together with the remaining technical. equipment 
required for unloading and distributing on a large scale. This 
commercial and distributing function alone provides employ
ment for a considerable population, which in tum gives employ
ment in local industries to a further group. But London, in 
particular, is more than that. In quite early days it became a 
centre of handicrafts and cottage industries that have since 
become factory industries, with the result that it is now -an 
important centre of such industries as leather tanning and dress
ing; boot and shoe manufacture; the finishing sections of a 
number of iron and steel trades; tailoring, dressmaking, 
millinery, etc.; the production of paper and of chemicals, dy.e 
stuffs and drugs. As a port it was once largely engaged in the 
building of wooden vessels and it is still an important ship repair- · 
ing centre; it has also }>ecome one of the chief grain milling 
centres. It is also the largest centre of the timber trade. Having 
always been the main commercial centre of this counhy London 
has grown to be a large factory centre. Its growth as a manu
facturin~ centre has also been fostered by the fact that it is the 
capital oty and the centre of the British commonwealth, the chief 
centre of the printing and publishing trades.,~ and the Mecca of 
tourists both from within the country and from other parts of the 
world, with the result that it maintains public utility services and 
miscellaneous services on a scale unknown elsewhere in this 
country. Other large commercial centres, such as Liverpool and 
Hull, have also built up manufacturing industries, either indus
tries of a local character or " basic " industries using imported 
materials. The oil and oilcake industry, grain milling and 
copper production may be quoted as illustrations of such 
industries. 

B4 
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68. The second group of concentrations of population is based 

upon mining and manufacture. The main concentrations are 
the Clyde Valley, the North East Coast, East Lancashire, the 
West Riding and the West Midlands. Other less pronounced 
concentrations are to be found in other parts of the country, 
such as South Wales and the East Midlands. It will be observed 
that every one of these is situated on a coalfield. In the case of 
some, more particularly South Wales and the North East Coast, 
the economy of the community is largely based upon coal pro
duction and the sale of coal outside the area. In the case of 
others, coal is the foundation of manufacturing industries the 
products of which are the main products that are sold outside 
the area. Thus, for example, in West Yorkshire the supremacy 
of coal is challenged by the wool textile industry, which is itself 
largely based on coal; in South Yorkshire the mining industry 
bas helped to build up a large and still ~owing steel industry; 
in the West Midlands the coal industry eXIsts mainly as the hand
maid of a large group of miscellaneous metal industries. Thus 
the coal industry performs a double function by providing a 
commodity for export to other areas or other countries and by 
attracting other industries to its own 'neighbourhood. It may be 
broadly stated that throughout the nineteenth century coal acted 
as the great magnet to the industrial population other than that 
which was concentrated in the chief shipping and commercial 
areas. 

6g. In most of the coalfields ircm ore was to be found in close 
proximity to the coal, with the result that the coal·producing 
areas alsG became iron producing areas and, in later years, 
steel producing areas. Deposits of iron ore also existed in places 
at some distance from the coalfields, the chief examples being 
Cleveland, Lincolnshire and Northamptonshire. In such cases 
the location of the resulting iron (and afterwards steel) industry 
was determined by the cost of collecting the raw materials 
and the source of power, It is clear that the larger the quantity 
of coal- required in the production of a ton of pig iron the 
greater the attraction of the coalfield; the lower the iron content 
in a ton of iron ore the greater the attraction of the ore-field. 
Towards the end of the nineteenth century economies were 
being effected in the consumption of coal, so that the attraction 
of the coalfield was correspondingly weakened. Moreover, as 
the supplies of ore in the older ore-fields were diminishing the 
iron and steel industry became increasingly dependent upon 
imported ore or imported pig iron. The iron and steel industry, 
therefore, tended to grow more rapidly in coastal regions than 
in inland regions, and this tendency was strengthened by the 
concentration of the industry upon steel required for the manu
facture of products to be expqrted. Thus, for example, the iron 
and steel industry of South Wales, being, in the main, the 
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producer of _bar for the manufacture·. of tin-plate for export, 
moved steadily westward and towards the coast. During the 
present century furtbtr important changes have taken place in 
the location of the steel industry. Blast furnaces and steel 
producing plants were erected as a single establishment and 
pig iron was conveyed in molten form to the steel furnaces. 
In these conditions it became profitable to develop the Lincoln
shire field containing low grade ore and to erect iron and steel 
plants near the ore and carry the coal from a distance. Further 
economies of the same type, combined with an import duty on 
steel, have recently fostered the growth of the industry not only 
in Lincolnshire but also in Northamptonshire. 

70. In the days of wooden vessels the shipbuilding industry 
flourished in many places at which rivers entered the sea and 
adequate supplies of timber were available. The use of steam 
as a source of power and of iron as the material of construction 
led to a rapid concentration of the industry at a few tidal rivers, 
of which the Clyde is the chief example. The district through 
which the Clyde flows contains coal and iron ore, with the 
result that it became an iron and steel producing centre. The 
steel industry specialised largely upon the market provided by 
the shipbuilding industry, with the result that each facilitated 
the growth of the other. The same statement may be made of 
the North East coast where, as in the Clyde region, the steel 
industry flourished through the availability of cheap iron and 
the shipbuilding industry provided a market. · In the West 
Midlands the existence of coal and iron resulted in the develop
ment of a large variety of industries, such as hollow-ware, locks, 
chains, nails, needles, pins, etc.," which, by virtue of.the central 
position occupied by Birmingham, could be conveyed. to all 
parts of the country. · 

71. It will thus been seen that in the location of the. iron and 
steel and shipbuilding industries natural conditions played a 
decisive part. Nevertheless, that the market also exercised 
an important influence is shown by the line of specialisation 
followed by the iron and steel industry in different parts of the 
country. The coastal regions specialised upon steel produced 
either directly for export or as material for shipbuilding or for 
industries producing finished products for export. In the 
Sheffi~ld area the industry concentrated upon special classes of 
steel needed not only in the cutlery trade, but also in armament 
work and other classes of work in which the cost of transport 
of the final product was not a major consideration. In the 
Birmingham area, as already indicated, another line .. of 
specialisation was followed, but a line determined by the same 

II Board of Trade, page sS, par. zs. 
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considerations as those. governing the development of the 
Sheffield area. The engineering industry also shows the influence 
of the market. Taken as a whole it is a widely distributed 
industry, but some branches are highly concentrated, including 
marine engineering, which is associated with shipbuilding, and 
textile engineering, which has developed in the textile producing 
districts. The Birmingham area built up a large and varied 
.engineering industry based partly upon the finishing industries 
already indicated yet, because it was already varied, concentrat
ing upon variety rather than upon a special branch. This 
characteristic of its development proved advantageous in the 
early days of the motor car industry, .which was established 
mainly in Coventry and was able to obtain the component parts 
in the Birmingham area. It will also be shown that it has been 
an important advantage in the rapid development of new indus-
tries during the last twenty years. · 

72. The location of the textile industries <;annot be similarly 
explained in terms of natural resources. It is true that in 
Lancashire the climate was suitable for cotton spinning, that 
water power was available for driving the early mills and for 
bleaching, and that coal and iron, employed at a later stage, 
were within easy reach. Moreover, Liverpool became the great 
importing centre for raw cotton .. The Lancashire district was 
thus admirably suited for cotton manufacture, and in the middle 
of the nineteenth century the pressure of depression and com
petition resulted in a growing concentration of the industry in 
that region. Nevertheless, the industry first " settled in Lanca
shire for no particular reason, except perhaps that the woollen 
industry was already there, that foreigners were kindly received, 
and that Manchester was not a Corporation ".•• If by accident 
it had first settled in some other part of the country or if 
Manchester had been subject to the restrictive influences of the 
Corporations of those days it is possible that the history of 
the industry and of Lancashire would have been different. 
Similarly, in the case of the woollen industry, which is now 
concentrated in the West Riding, there were no decisive natural 
advantages to explain its growth. Speaking of the growth of 
that indus~ in the eighteenth century Professor j. H. Clapham 
states that 'it is the ordinary case of a pushing, hardworking 
locality with certain slight advantages, attacking the lower grades 
of an expanding industry. Meanwhile Norfolk was well em
ployed in the higher branches of the industry, which were also 
growing thanks to the increase of wealth and foreign trade. 
Among the advantages of Yorkshire were nearness to raw 
material supplies and the absence of that corporate conservatism 

u Board oi Trade, p. 69, par. 52. 
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which is often found among the workers in an establishid ' in
dustrie de luxe '. We may feel fairly confident too that labour 
was cheaper about Bradford than in Norwich before 1770 "." 

EXTERNAl: ECONOMIES. 

73· In the preceding paragraphs an attempt has beeu made 
to show the influence of natural conditions upon the location of 
industry in this country, by using outstanding illustrations rather 
than by an exhaustive analysis. It has been shown that in 
some cases, such as iron and steel production, natural factors ' 
have been decisive, while in others what may be termed historical 
accident has played an important part. But when an industry 
has been established it creates for itself, or has created for it, 
man-made advantages or, to use the term employed by the late 
Alfred M. MarshaJI, external economies, which he defined as 
" those dependent on the general development of the industry." 

74· The external economies enjoyed by an industry may be 
divided into two groups, namely, those that are due to the 
growth of the industry itself, rather than some other type of 
industry, and those that are due to the growth of any industry 
and the aggregation of people dependent upon it. These may 
be termed special economies and general economies. As an 
industry grows it builds up a body of highly specialised workers 
and in turn provides a market f9r such workers. Thus, for 
example, in the nineteenth century the textile industries trained a 
large supply of skilled workers in spinning, weaving, bleaching, 
etc., and the existence of such workers in tum fostered the growth 
of the industry.•• That growth also led to the growth of a large 
number of subsidiary industries, including textile engineering, 
and these in tum added to the attraction of the textile area. 
In Liverpool the Cotton Exchange and in Manchester the 
facilities for marketing cotton piece-goods also strengthened the 
attraction of the district for the cotton industry. Again, the sub
sidiary industries fostered by one main industry may be similar 
to those required by another industry, with the result that the 

"' Board of Trade, p. 70, par. 56. 
II Marshall. "Principles of Economics, "8th Edition, page 271." "When 

an industry has chosen a locality for itself, it is likely to stay there long, 
so great are the advantages which people following the same skilled trade 
get from near neighbourhood to one another. The mysteries of the trade 
become no mysteries ; but are as it were in the air, and children learn many 
of them 'unconsciously. Good work is rightly appreciated, inventions and 
improvements in machinery, in processes and the general organization of the 
business have their merits promptly discussed : if one man starts a new idea, 
tt is taken up by others and combined with suggestions of their own ; and 
thus it becomes the source of further new ideas. And presently subsidiary 
trades grow up in the neighbourhood, supplying it with implements and 
materials, organizing its traffic, and in many ways conducing to the economy 
of its material." 
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growth of the first in a particular area may lead to the growth 
of others. This has been particularly the case in the Birming
ham area·, which has built up a number of light and cognate 
industries all fostered by the same group of subsidiary industries. 
In the Glasgow district the development of marine engineering 
was an important factor favouring the growth of other branches 
of heavy engineering, such as the construction of mining 
machinery and sugar crushing machinery. In this way special
isation beyond a certain stage tends to promote diversity-a 

• diversity which is rendered necessary where the growth of the 
main industry is no longer suffipently rapid to absorb the grow
ing population. 

75· The " general " economies tend to increase in importance. 
In coastal regions they include facilities for loaditig and unload
ing at the docks, while everywhere they include transport facili
ties. They also include technical, professional and educational 
services and many other advantages that 'are to be found in 
thickly populated dtstricts. It need hardly be stated that if there 
are no decisive factors determined by nature the existence of 
economies of this type are of the first importance, particularly 
in view of the fact that large aggregations of people may also 
provide markets for the commodities that are produced. 
The location of industries producing finished articles, many 
of which contain much value in small bulk and may 
therefore be conveyed a great distance at a relatively low 
cost, is not largely influenced by natural conditions, for 
which reason such industries tend to concentrate in dis
tricts that ·are already thickly populated and therefore offer 
important external economies of a general character. The 
attraction of those districts is strengthened if, in addition to such 
economies, there also exist special economies due to the existence 
of cognate industries, as illustrated in the case of the Birming
ham area in recent years. In that respect the Birmingham area 
differs from the London area, in which the decisive factor has 
been the existence of a large market. 

NATURE OF THE CHIEF INDUSTRIAL CONCENTRATIONS. 

76. The previous paragraphs have been devoted mainly to 
industries, to the parts of the country in which the chief basic 
industries are located, and to the influences by which their loca
tion was determined in the past. Even in a short general dis
cussion, however, some reference should be made to the chief 
population groups and the nature of their industrial economy. 

77. Lancashire and Cheshire contain two distinct population 
groups, namely, the Liverpool area and the Manchester area. 
The former is essentially a shipping and distributing centre, and 

'\ 
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the basic manufacturing industries established in the neighbour~ 
hood during the nineteenth century were largely those (such as 
copper manufacture) which utilised raw material imported from 
abroad. But the Manchester area is essentially a manufacturing 
area, the chief industries being cotton spinning and weaving 
and textile finishing .. Its history illustrates the tendency not 
only for an area to specialise upon one main industry but also 
for the industry to be split up into specialised sections, each con~ 
centrated in one part of the area. · Thus the " cotton towns " 
north of Manchester specialised upon sections of the cotton 
industry, while Manchester itself became a sub-capital and 
the centre both of the commercial activities of the industry and 
of a large variety of industries, such as engineering, that were 
attracted to the city by the existence of external economies (both 
special and general) and of a large market J;epresented by the 
cotton manufacturing towns. . 

78. The West Riding also contains two population groups, 
namely, West Yorkshire and South Yorkshire. West York
shire 1S the centre of the wool textile industry which, like the 
cotton industry, is carried on in a group of towns and villages 
each specialising, in ~eater or less degree, upon one section of 
the industry. But it differs from the cotton area in that the com~ 
mercial centre of the industry (Bradford) is distinct and 

· separate from Leeds, an important railway centre and the chief 
centre of the misceijaneous industries, including the construc
tion of railway engines. West Yorkshire is also an important 
·centre of the coal mining industry, with its commercial centre 
at Leeds, which has become the sub-capital of the region. 
South Yorkshire is now an even more important centre 
of coal Diinin!{ and one of the most important steel pro
ducin8' centres m the country. The steel industry. of Sheffield 
is intimately connected with a group of finishing industries, 
such as cutlery manufacture and engineering, located in the 
same district. It will thus be seen that the West Riding is 
a two-pyramid area, and that West and South Yorkshire are 
built upon different foundations, textiles and coal in the West 
and coill and steel in the South. In that respect it is closely 
resembled by South Wales, where the eastern industrial area 
is mainlY. based upon coal mining and the western area upon a 
group ol metal and metallurgical industries. 

79· Northumberland and Durham (incluc.iing a strip of 
North Yorkshire) contain three rivers at the mouths of which 
large population groups have grown up. The economy of all 
three 1S similar, and is based upon coal mining, iron and steel 
production, engineering and shipbuilding, and chemicals. It 
differs from tha.t of the Clyde area in that coal mining is a~ 
lutely and relatively far more important, and engineering and 
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shipbuilding less important than in the latter. lt differs also 
from the economy of the Birmingham area which is based upon 
the production of miscellaneous metals and metal products, 
including iron and steel production, engineering and th!l con
struction of vehicles, and the non-ferrous metal industries, 
which employ more than half the total number employed in 
Great Britain in those (non-ferrous metal) industries. 

8o. With one exception all the population groups to which 
reference has been made depend very largely upon one or two 
" basic " industries, the exception being that contained in the 
Binningham area. These, with their subsidiary industries, em
ploy a relatively large proportion of the occupied members of 
such groups. The gr<>wth of the group is thus mainly deter
n¥ned by the &rowth of o11:e indu~try or a sr_nall group of indus
tries, some berng related rndustries. But 1t has already been 
shown that the increase in output is more rapid than the in
crease in the number employed in an industry. It follows 
that when the period of rapid expansion was at an end and 
the rate of groWth in output was no higher than that of the 
population of the country as a whole, not only did the rate 
of relative growth of population in the area fall but an in
creasing number of the population of that area became avail
able for new industries. Moreover, the external economies 
created by the growth of the major industries proved an attrac
tion for such new industries. Thus a period of specialisation 
was followed by a period in which real diversificaj:ion became 
marked, so that, b¥ the end of the period under review, . the 
newer and more IDiscellaneous industries were represented, in 
greater or less degree, in all the main population groups, such 
as those in East Lancashire, the West Riding, and the Clyde 
area. 

Sr. Nevertheless, even at the outbreak of the I9I4-I9I8 war 
the economy of most of such groups was still highly specialised, 
so that their liability to persistent depression remained high. 

CHAPTER IV. 

THE POST-WAR PERIOD. 

RECENT PoPULATION CHANGES. 

82. Between 1921 and 1937 the population of Great Britain 
increased from about 42! to 46 millions, that is to say, by 7t per 
cent., or rather less than one-half of :1; per cent. per annum. 
But the increase was very unequally distributed. Thus, for 
example, in London and the Home Counties the increase was 
about 18 per cent., while in the Midland group of counties, viz., 
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Staffs., Warwicks., Wore., Leic., and Northants, it was about" 
II per cent. No other area shows a comparable rate of im::rease. 
In the West Riding, Notts and Derby group the increase was 
of the order of 6 per cent., and in Mid-Scotland of 4 pe~ 
cent. In Lancashire the increase was less than I per cent., '. 
while in Glamorgan and Monmouth there was a decrease of \ 
about 9 per cent., and in Northumberland and Durham of 
I per cent. In the " Rest of. Great Britain " there was an 
increase· of 6 per cent. The rate of increase of population in 
London and the Home Counties was nearly 2! times that of the 
pof,ulation of the country as a whole; although it contains 
on y slightly more than 25 per cent. of the total population it 
includes about 55 per cent. of the population added during the 
sixteen years in question. Although London and the Home 
Counties and the Midland group of counties contain between 
them only about 35 per cent. of the total population of Great 
Britain, they contain nearly 70 per cent. of the population added 
during the period. (See Table I, para. 54.) 

83. Between I923 and I937 the estimated number of persons 
insured against unemployment increased by 22·3 per cent. in 
Great Britain as a whole, by 42·7 per cent. in London and the 
Home Counties, by 28·2 per cent. in the Midland group of 
counties, by IS per cent. in the West Riding, Notts and Derby, 
by 9 · 5 per cent. in mid-Scotland, by 7 · 6 per cent. in Lan
cashire and by 4 ·7 per cent. in Northumberland and Durham. 
In Glamorgan and Monmouth there was a decrease of 4 · 3 per 
cent., while in the " Rest of Great Britain," i.e., excluding the 
areas already specified, there was an increase of 27·8 per cent.u 

84. The rate of increase in the number of insured persons was 
nearly twice as high in London and the Home Counties as in 
the whole country. In the Midland group of counties it was 
higher by about 6 per cent. than in the country as a. whole and 
nearly twice as high as in any other area, excluding the·" Rest 
of Great Britain " In all the other specified areas the rate of 
increase was considerably below the national rate, the highest 
rate being in the West Riding, Notts and Derby area. It is 
im:portant to observe that these figures relate to the total number 
of msured persons, not to the number actually employed at the 
dates for which the figures were taken. If the number actually 
in employment at the ~o date~ be substituted for the num~r 
insured the percentage mcrease lS chan~ed from 42·7 to 49·0 m 
London and the Home Counties combmed; from 28·2 to 36·0 
in the five Midland counties; from IS·o to I2·o in West Riding, 
Notts and Derby; from 9·5 .to 9·2 in mid-Scotland; from 

11 Ministry of Labour, p. 290, Table I. 
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7•6 to :ro·o in Lancashire, from 4•7 to 4·5 in Northumberland 
and Durham; from (a fall of) 4'3 to (a fall· of) 20·5 in 
Glamorgan and Monmouth; from 27•8 to 28·8 for the Rest of 
Great Britain; and from 22·3 to 24·2 for the whole of G;reat 
Britain.'" 

85. The foregoing statistics are concerned with trends in 
the regional distnbution 'of the total population and of persons 
insured ag;Unst unemployment. Between July, 1923, and July, 
1:937. the insured population in Great Britain, as a whole, 
increased by 22·3 per cent. At July, 1923. the estimated 
number of·insured persons in London and the Home Counties 
was 2-420,510, and by july, 1:937. it had increased by :I,032,500 
to 3•453,010. If the rate of growth in thfs area had been 
no higher than the national rate of growth the increase in the 
number of insured persons would have been, not 1,032,500 
but 539,8oo, so that the difference between the two, i.e., 492.700, 
represents the extent to which the rate of increase in London 
and the Home Counties exceeded the rate of increase in Great 
Britain as a whole. 

INDUSTRIAL DEVELOPMENT OF LoNDON AND THE HOME COUNTIES. 

. 86. Trends in the geographical distribution of the industrial 
population are clearly related to industrial trends. But it does 
not necessarily follow that the relative increase in the number 
of insured persons in the London and Home Counties area is 
due to a rate of growth in the industries of that area higher than 
the rate of growth in the same industries in other parts of the 
country. The explanation of that relative increase is, indeed, 
to be found mainly in the fact that the area does not include a 
complete sample of all the industries of the country. Its indus
trial population consists to a much greater extent than that of 
any other area of persons employed in the expanding industries, 
while a much larger proportion of such industries is included in 
that area than in any other area in the country. ne expanding 
industries have shown expansion wherever they are located, 
and tht. table given below which was prepared by the Ministry 
of Labour shows that their rate of expansion in the London 
and Home Counties area has not been abnormal. In other areas, 
however, they give employment to a smaller proportion of 

· the total industrial population. and the declining industries 
normally employ a much larger proportion of the total. Thus 
the relative expansion of the London and Home Counties area 
cannot be regarded as an isolated phenomenon; part of its 
explanation must be sought in the decline of the declining 
industiies of other parts of the country. 

"Ibid, p. tgt, Table 11. 



39 
AMlysis of 2,3 _industries ;,. which, acccwdit~g to the euidet~ce 

of the M~tustry of Labour, the rate of expa,sio,. betwee11 
1923 at~tl 1937 it~ Great Britain was greater than the IZVerage 
few all industries. 
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N0141.-The 23 industries in question include 7 "Local" industries 
suchu:-

Dilttribu tive trades, · 
Tram-y and Omnibus service, 
Laundries, job dyeing a.nd dry cleaning, 
Building; 

a.nd 16 "BaRic" industries such u :
Motor Vehicles, cycles and aircraft, 
Silk and artificial silk, 
Electric cables, apparatus, lampS', etc., 
Electrical engineering. 
Hotel, public: house, restaurant, etc. service. 

87. While the relative increase in the insured population in 
London and the Home Counties is mainly due to the unportance 
of the expanding industries in the economy of that area, it is 
also partly due to the fact that the area has offered greater 
attraction than others to such industries as the distributive trades, 
general engineering, dressmaking and mil.llilery, miscellaneous 
metal goods industries, motor vehicles, cycle and aircraft, and 
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chemicals!' Nor should it be forgotten that the statistics refer 
only to insured persons and do not include non-insured workers 
em~loyed in the business professions, in the central offices of 
national organisations, in central administration, etc. Although 
complete statistics for this group are not available there ap,pears 
to be little doubt that the rate of increase of the group has been 
higher in London and the Home Counties area than in the 
country as a whole. · 

THE DEPRESSED INDUSTRIES. 

88. While it is no part of our problem to discuss the deeper 
causes of the depression in the depressed basic industries it is 
necessary to take note of such depression in so far as it has a 
bearing upon industrial trends. Partly on account of its im
portance as a factor in the distribution of population and partly 
on account of the fact that it illustrates, more sharply than any 
other industry, some conclusions that may be applied to other 
industries, it may be desirable to draw attention to recent trends 
in the coal mining industry. First it may be pointed out that, 
assuming no change in the methods of production and the rate 
of output per man, the output of the mdustry would need to 
increase at the same rate as the total occupied population if the 
industry was tu absorb the same proportion as before of the 
occupied population. On the. assumption that technological 
changes were taking place the growth in employment would not 
keep pace with the growth in output. Since 1913 the output of 
the industry has fallen, practically the whole of the difference 
representing a fall in exports. It is clear that if the amount of 
employment had remained stationary after 1913 the growth in 

1 

the population in the mining districts would still have meant a 
growing surplus of workers available for other forms of em
ployment. But there was a reduction in employment far greater 
than the fall in output. The Mines Department publishes 
annually the numbers employed in the coal mining industry 
" below and above ground " and the following figures are taken 
from its annual reports. Comparing the two periods 19II-3 and 
1935-7'1 it is found that while output fell by 15·7 per cent. 
employment was reduced by 28 per cent. Again, comparing the 
year 1937 with the year 1923, while output fell.by 12·9 per cen~. 
employment was reduced by 34·2 per cent. Fmally, a compan
son between the two boom years 1929 and 1937 shows that out
put fell about 7 per cent. and employment by over 17 per cent. 

u It is ilnpossible to indicate the precise extent to which the relative growth 
of the London and Home Counties area is due to this factor, but the statistical 
analysis in Appendix II suggests that while it is doubtless of considerable 
significance it has probably been exaggerated in public discussion. 

u These are perhaps the best year.; available for comparison, for each of 
the two periods represented the last years of improving trade. 
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It is clear from these figures that changes in the manner of pro
d}IC~f coal were eve? more important factors than trade depres
sion. Nor should 1t be forgotten that changes in the methods 
of producing coal include not only mechanisation but also con
centration of production at the well-endowed mines and the 
abandonment of uneconomic mines. Again, · the fall in the 
export trade affected the exporting areas, such as Durham and 
South Wales, far more than the inland regions, such as South 
Yorkshire and Notts. Further, while such exporting areas were 
suffering from extreme depression others, such as South York
shire and Notts., were expanding at a sufficient rate to main
tain the volume of employment even in the face of progressive 
mechanisation. Thus the depression caused by a fall in the 
output of coal and the further surplus of workers created by 
mechanisation and concentration produced far-reaching changes 
upon the distribution of the mining population that remained at 
work. It should be observed also that in spite of the growth 
in general industrial activity the demand for coal in Great Britain 
remained practically stationary, after allowing for temporary 
fluctuations. The failure of home demand to increase was due 
to economies in the utilisation of coal and to the growing com- · 
petition of oil and electricity as sources of power in transport and 
manufacturing industry. But this competition represented a 
substitution of one industry for another, not a fall in the total 
demand for the services previously provided by coal. 

Sg. Railway transport, which is one of the largest contracting 
industries, and the cotton and wool textile industries provide two 
outstanding examples of the competition of substitutes. Rail
way transport has lost its pre-war monopoly and has long been 
faced with the growing competition of road transport. The 
number employed in the railway transport industry has steadily 
contracted, but the transport mdustry in its wider sense has 
rapidly expanded. The increase in employment in road trans
port is far greater than the reduction in employment on the 
railways, although it is difficult to estimate whether the increase 
in the total number of people employed in all forms of transport 
has increased at the same rate as the total population between the 
ages of 16 and 64. The cotton industry and (to a less extent} the 
wool textile industry have suffered from the loss of foreign 
markets, which is the main cause of the decline in employment, 
particularly in the cotton industry. They have also probably 
suffered to a small extent from the competition of artificial silk, 
but the growth of employment in the si)k and artificial silk in
dustrY has only compensated in small measure for the total 

u The statement of this statistical fact is not of course intended to imply 
criticism of the policy of introdu~ing technical changes or .any_ other kind of 
real economy in the conduct of industry. Changes of this kind have been 
introduced from time immemctrial ; they have, indeed, made economic and 
IOCial progress possible. 
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decline in employment in the textile industry. Thus, for ex
ample, in the cotton and woollen industries employment declined 
from approximately 715,000 to approximately 570,ooo, a decline 
of 145,000, while the number employed in the silk and artificial 
silk industry only increased from approximately 39,000 to 
approximately 76,000, an increase of 37,000. The fall in the 
numbers employed in shipbuilding and repairing, from approxi
mately 174,000 in 1924 to approximately 133,000 in 1937, 
was due mainly to a fall in output, •• which in tum was due to 
the reduction in international trade and the fall in the export 
trade in ships; but it was also associated with technological 
changes in the shipyards and to the. growing efficiency of 
ships, which were larger and faster and, on account of 
harbour improvements, were able to load and unload more 
quickly than in pre-war days. Again, in the case of the 
iron industry, which also suffered from a decline in out
put, the decline in employment was greater on account of the 
growth in the size of the furnaces and . other technological 
changes and the consequent increase in output per worker. 

· go. It will thus be seen that the state of trade in the depressed 
exporting industries of this country does not provide a full ex
planation of the state of employment in those industries in the 
areas in which they are situated. They had passed through a long 
period of rapid expansion, during which the growth in output was 
accompanied by an increase in employment in. many cases 
greater than the rate of increase in the occupied population. At 
that time, in spite of economies effected by invention and organi
sation, the areas in which the industries were situated attracted 
labour from other parts. Depression since the war has intensi
fied changes that IQeant an economy of human effort with the 
result that instead of being able to attract workers from outside 
the industries find themselves. With a continuing surplus repre
senting both a decline in output and the immediate effect of 
technical changes. In some cases the decline was due to the 
growth of industries (such as rayon) . producing substitute 
products. But such industries were not in all ca~es located in 
the same regions. At the same time there. is a material differ
ence between a decline in output due to the ~owth of an in
dustry providing a substitute and the decline m output due to 
the contraction of foreign markets. In the former case there is 
specific employment within sight as at least a partial alternative 
to the employment that it destroys; in the latter markets are 
destro:yed and alternatives have to be s'?ug~t. The one chan~e 
is an mcident of growth, the other an mc1dent of a change m 

u By comparillg the tonnage launched during the three year periods 
19tt-I3 rg28-3o and 1936-38 (each being the " boom" period in its own 
cycle of' change), and representing I9U-I3 by~~. the index numbers for 
the two other periods are 81•2 and.sx·3 respectively. · 
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the larger world which may be a real and lasting injury to the 
exporting community. This, however, is a wide problem of 
national unemployment which goes far beyond the issues placed 
before the Commission. 

91. The migration of the industrial population from other 
areas to London and the Home Counties must be considered in 
the light of the changing trends in the chief industries. Before 
the war those industries were expanding so rapidly as to provide 
normal employment for the growing population of those parts 
of the country in which they were situated, which meant a rate 
of growth in those industries on the one side and the lighter 
industries on the other determined by their relative profitability, 
while in London and the Home Counties the rate of f?l'Owth of 
the expanding industries was determined by the mdustrial 
population upon which they were able to draw. After the war 
the decline of the " basic " industries removed a population 
restriction upon the expanding industries, and this took place at 
a time when a spate of new inventions brought new light, or 
relatively light, industries into being. The substitution of elec
tricity for coal during the same period reduced the attracting 
power of the coalfields to some extent, though it is impossible 
to measure that extent. It certainly reduced the capital expendi
ture needed to start a new industrial enterprise, but it did so 
in all parts of the country. It may also be that the substitution 
of electricity for coal reduced local variations in the cost of 
providing power, but tbe gain in this respect was obviously less 
unportant in the case of the lighter finishing industries than in 
the heavier manufacturing industries. While it is probably true 
that the pull of areas (including L.ondon and the Home Counties) 
remote from· the coal field was to some degree strengthened by 
the introduction of electricity the new source of power probably 
exercised less influence than other factors. In its evidence the 
Board of Trade stated: " The widening of the area of cheap 
power is probably one of the factors which has contributed to 
the expansion of the lighter (including the electrical) engineer
ing trades in the region of Greater London in recent years." 
In the course of his evidence the Board's witness expressed the 
view that electricity both attracted . industries to the London 
area and acted as a decentralising influence. Some of the in
dustries that are highly concentrated in Greater London-manu
factured stationery; musical instruments; scientific instruments; 
leather goods; fancy articles; fur-would have been in that 
area even without the development of electricity, but in other 
cases-such as vacuum cleaners, wireless apparatus, and light 
engineering generally-the use of electricity is an important 
cause of their growth there." 

• 1 Board of Trade. p. So, par. 89; aud Q. 894-941. 



44 

TRANSPORT. 

92· The influence of 'changes and development in transport 
since the war upon the distribution of industry and population is 
difficult to estimate. It is clear that no trade could be carried 
on between two communities separated by an impassable barrier. 
Each would be compelled to provide for itself all the things that 
were needed for its own existence. If the physical barrier were 
partly removed some inter-community trade would spring up, 
but it would be restricted to that in which the economy of 
specialisation was greater than the remaining obstacle of trans
port. If the barrier were completely removed and the goods of 
the two communities could'be interchanged without any cost of 
transport, specialisation would be carried still further, being 
based upon narrower differences in physical and other advan
tages. Further, if the people of the two communities as well as 
the goods" that they produced could be moved from one place to 
the other there would inevitably be migration from the less richly 
endowed area to the other. 

93· This simple hypothetical case is of assistance in endeavour
ing to mark the effects of changes in the transport system of this 
country. As has already been pointed out, the growth of rail
way transport enlarged the markets for the products of the 
various parts · of the country, promoted specialisation and 
fostered the growth, in appropriate. places, of those industries 
that constituted the industrial economy of the nation. Thus, for 
example, textile manufacture concentrated in increasing degree 
upon Lancashire and Yorkshire and the products of the industry 
were sent" not only to other parts <>f the country but to the ends 
of the earth; coal mined in the Midland area was sent by rail 
to London. But industries only develop where there are transport 
facilities. They followed the railways and in particular con
centrated upon ports and railway junctions, the railways and the 
junctions having themselves been constructed where industrial 
development based upon other and earlier forms of transport 
had already taken place. 

94· Thus it may be said that railway development removed, 
or partly removed, the obstacle to the regional specialisation and 
concentration of industry. But that was not all. The method 
of charging employed by the railway companies possessed· two · 
characteristics, each of which tended to reduce the obstacle to 
the movement of goods over long distances. In the first place, 
commodites were classified" having regard to value, to the bulk 
in comparison to weight, etc., "•• the low value commodities, 
such as coal and other raw materials, being charged a lower ton 
mile rate than high value commodities,· such as consumption 

u Railway Companies~ Association, p. 666, par. to. 



45 
. g<>?ds and othe~ finished produc~. In the second place, the 

railway c~mpames employed wh<~.t 1s termed the tapering system; 
• under which the rate per ton mile was reduced as the distance 
over which the goods were conveyed was increased. Thus it 
may be state~, ~ general terms, that railway policy tended to 

: reduce to a rmmmum the obstacle of transport and in that way 
1 to foster regional specialisation and long distance traffic. 

9S· After the war, railway transport was subjected to a 
· rap1dly growing competition of road transport, which has played 

a large and increasing fart in the economy of the nation. The 
effect of the growth o road transport in mechanically-driven 
vehicles has been threefold. In the first place transport facilities 
have been created in areas and between points that are not 
being served, or served in the same manner, by railway trans
port. This extension of transport· facilities (as distinguished 
from a reduction in transport costs between places already 
enjoying railway facilities) has created new possibilities of in-

. dustrial development in areas not previously served. In the 
second place the competition of road transport between points 
already served by railways has seriously affected railway rates 
and, within the area of competition, has necessitated a rapid 
increase in the amount of traffic carried by the railways at ex
ceptional rates, that is to say, at rates tha,t the particular traffic 
could bear and below the standard rates. Road transport 
began by invading the monopoly of railway transport over 
comparatively short distances, but the competition spread until 
now exceptional rates are quoted for traffic conveyed between 
places over roo miles apart. The need for exceptional rates 
has tended to reduce the effectiveness of the tapering system 
as an encouragement to long distance traffic and regional 
specialisation of industry," and to attract new industries into 
the area in or around London. The exceptional rates are not 
the cause of this attraction; the cause is to be found rather 
in the development of road transport, which largely reduced 
the monopoly of railways as carriers of goods and . thereby 
rendered exceptional rates inevitable if the railways were to 
continue to provide the service. 

g6. In the third place, the growth of road transport has 
played a part in such decentralisation of population as has 
already taken place. Residential areas be~on~ ~asy reach of 
trains have grown up around most of the b1~ c1ttes as a result 
of the creation of new transport facilities. Similarly industrial 

" The recent Report of the Transport Advisory Council on the proposals 
of the Main Line Railway Companies as to the conveyance of merchandise 
by rail, which the Government .have accepted in principle, pr?poses a c:on
siderable relaxation of the ex1st1ng statutory control of ratlway fre1ght 
charges. It is impossible at this st;age to estimate what pra~tical e~~t this 
will have on the present basis o1 ratlway rates or on the location of mdustry 
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establishments have been removed from the congested parts 
of large towns to outlying areas partly because a supply of 
labour can be assured, if necessary, by road transport and 
partly because road transport reduces the disadvantage of dis-

/ tance from· the heart of the market. For these two reasons 
the growth of road transport and other forms of local trans- \ 
port may be said to be among the most important of the 
factors leading to outward movement. . 

DEVELOPMENT OF LIGHT INDUSTRIES. 

fJ7. Reference h?£ been made to three· of the four changes 
which,. in combination, mark the change from the old to a new 

· industrial era, these being the decline of the principal " basic " 
. industries constituting the foundation of the mdustrial economy 

of the chief industrial areas in the North and West; the de
struction of the monopoly of steam power through the grow
ing use of electricity and oil, and the destruction of the mono
poly of railway transport through the discovery of the internal 
combustion engine and the growth of road transport. The 
fourth change has been the rapid expansion of nuscellaneous 
industries, most of which are of a relatively light character and 
~ve employment to relatively large proportions of women 

,workers. Many of these industries were already in existence 
before the war while some of them have been fostered in this 
country since the war by the tariff policy employed by the 
Government. The remainder are either industries that have 
come into existence in this country and elsewhere as the result 
of recent inventions, or industries already existing elsewhere 
but created. in this country by .the tariff policy of the Govern
ment.•• This grou-g of industries is so miscellaneous in character 
that their location must be influenced by numerous factors; 
nevertheless, it is possible to submit broad general influences 
that jointly help to explain the extent to which they have grown 
in London and the Home Counties and in the Midlands during 
the postwar period. 

g8. In the first place, the cost of power is a rel;!tively small 
element in the tofal cost of supply, so that in so far as the 
growth of electricity has exetc1sed an influence upon their 
regional location, that influence is indirect rather than direct. 
In the second place, a considerable proportion of these indus
tries fall into a group of which it may be said that they are 
assembling industries ~ase~ largelY. upon .steel. The 'Pro
duction of steel, which lS the mtermediate standardised 

u To the growth of the>~e industries should be added the spread of tho 
holiday habit and. the growth of many seaside a:nd other holiday resorts, 
Evidence suggests that the growth of the servtces reprellented by su~h 
resorts, including the service of transport, bas ~n among the most rap1d 
forms of economic growth since the war~ and that tts effect upon the mow. 
meut of population has been of the tirst unportance. 
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oaterial, is carried on in areas that are still determined 
by. those natural and other factors discussed in the pre
ceding chapt~r. But the cost of steel itself forms a relatively 
small proportion of the :final cost of the finished article, so that 
it. may be ~btained in most parts of the country without serious 
differences m the cost of the final product; in other words, steel 
is not. a fac~or in the loc~tion of this group of industries. The 
steel Itself ~ C<?nverted .mto component parts of the .finished 
product; Which IS often bulky and, therefore, in order to reduce 
transport costs, is constructed as near the market as possible. 
But the assembling industry is itself the market for the com
ponent parts, so that even if such parts are not made in the 
establishment in which they are afterwards assembled, they 
are likely to be made in the vicinity. It is iri this sense that 
steel may be regarded as the intermediate product; on the one 
side natural factors and transport, and, on the other side, the 
market and transport are the determining considerations in the 
location of the successive industrial processes. 

99· In some respects the case of clothing resembles that of 
metal products. The location of the industries producing tex 
tile materials is determined by factors already indicated in the 
previous chapter and the industries are largely concentrated 
m Lancashire and Yorkshire. The materials themselves com
mand a wide market and are, therefore, not an important factor 
in the location of the tailoring and dressmaking industries. The 
introduction of the handsaw and of electrically driven machines 
converted a large part of a handicraft into a factory industry. 
In the case of women's clothes, fashion counts with the result 
that the industry has grown in London (i.e. near the largest 
market) relatively to other parts of the country. The case of 
men's ready-made clothes, however, is an exception:· fashion 
and the market have exercised less influence, and the main fac
tories are located in Leeds and other places near the textile 
industries. 

100. These examples show the part played by the market as a 
factor in the location of certain types of industries. But the 
market may be an equally strong factor for other reasons. A 
large market represents a large aggregation of people and of 
industries. It therefore offers those facilities for production 
which in the previous chapter were termed external econo
mies. They include an adequate supply of the right kind of 
labour and of subsidiary industries. They also include, in 
greater or less degree, cognate industries. There can be no 
doubt that the existence of cognate industries is a factor of the 
first importance. An industry may be defined by process or by 
product. The Birmingham district contains a large co~lec~on 
of industries based upon the capstan and the press but diffenng 
in their final products. It is dear that the existence of such 
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iJ?.d':lstries acts as a~ attracting in:fl.uenc.e ~pon others l?ase.d upon 
si?ill.ar · manufa~turing proces_ses. Similarly the B1rmmgham 
district, producmg a large lDlscellaneous group of similar pro
d~cts, attracts other industries of the same type. It is largely 
this factor, namely, the existence of cognate industries, wliether 
~efined b~ pro~ess or b:y: product, that creates the further attrac
tion descnbed m the eVIdence of the Board of Trade as indus
trial atmosphere. In such an area as that already indicated 
the existence of a large group of cognate industries also means 
the existence of a large group of industrialists accustomed to 
frequent changes and possessing an adaptability, in relation to 
new industries, that cannot be expected in, say, a highly 
specialised mining district, or an iron and steel producing dis
trict. The advantage of such an area is still further strengthened 
if, as in the case of London, it constitutes a large part of the 
national market for the product. 

101. The importance of London as a market is not fully 
measured by its population. It bas those advantages that are 
associated with a capital city-probably in greater measure than 
any other capital city. For some new industries London is the 
first market in point of time; it provides a sort of initial goodwill 
and is the first which the industrialist seeks to capture. It con
tains a large body of wealthy potential consumers and attracts 
many others from the provinces: these constitute the first 
approach to the national market. Further, many industrialists 
wish to be near the pooling centre of experience and initiative 
and the centre of discussion and communication. Finally, the 
raw material of some industries is imported into London from 
overseas; such industries are attracted to the London area for 
much the same reason as the cotton industry has been built up 
in Lancashire, the grain milling industry at Hull and the oil 
and oil cake industry near ·the ports. 

CONCLUSION. 

102. The above considerations are concerned with the regional 
distribution of industry, which, in turn, determiiies the regional 
distribution of the inQ.ustrial population. They may be summed 
up in the statement that in the absence of decisive natural 
factors, such as the existence of coal or of an adequate supply 
of suitable water, industries tend to be located within easy reach 
of the market. The industries that have shown a relative expan
sion since the war are either local industries or industries in the 
location of which natural factors have not been decisive. The 
cost of power and transpo~ is relativ~ly low; in the pa~t s;uch 
industries tended to settle m places, like London and Blrmmg
ham that were not suitable for the development of those 
" ba'sic " industries that are. now declining; such places there
fore became the legatees of the remainder of the industrial estate, 
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pat;ticularly as they constituted, or were near, large markets. 
This factor or advantage has been cumulative in its effect. The 
ex;istence .of co~ate industries, or common subsidiary indus
tries, of mdustrial atmosphere and of a large and. growing 
market have perpetuated and even accelerated a growth that 
was already taking place long before the war. 

PROBABLE FuTURE TRENDS. 

-· 103. The movement of the industrial population towards 
London and the Home Counties within recent years has been 
associated with an outward movement of industry and popu
lation from the congested parts of London to the suburbs and 
the surrounding country. In general, it may be said that up 
to a point the advent of a new industrial establishment in a 
large town or urban area often adds to the advantages enjoyed 
by those already settled there. But local concentration may 
reach such a stage as to bring disadvantages, such as rising 
land values and increasing difficulties of local transport, to 
the. industries already established, and these disadvantages 
may become so serious as to make it economical for some firms 
to seek new sites at a distance from the centre. That stage 
has been reached in London and in some other large towns, 
and the advantages to be gained by the removal of an ind'!ls
trial establishment to the outskirts or beyond have been 
strengthened by the improvement in transport facilities. Apart 
from this factor it sho'\lld be noted that the growth of an urban 
area has influenced its industrial system by necessitating in
creasing expenditure and increasing employment on local trans
port. It will thus be seen that a large urban area exercises 
a double influence. Being a large market it tends to attract ' 
miscellaneous industries of a relatively light character to itself, 
but it also tends towards location of those industries on its ' 
outskirts, or migration to the outskirts of industries already 
established near the centre. 

104. In the r.resent troubled and uncertain condition of world 
affairs, it is difficult to attempt to predict the probable future 
course of trade or industry in this country or elsewhere. If, 
however, normal international conditions, with a reasonable 
degree of stability, are once m~re .eshl:blished, t~e J?robable 
future trends of industry and the mdustrial population m Great 
Britain, if not influenced by Government policy, seem likely 
to be governed by several considerations. In the first place, 
it appears not unlikely that in course of time the fall in the 
rate of increase of the population will tend to reduce the rate 
of expenditure upon capital development. In the second place, 
it is not impossible that the fall in the exports of the products 
of the well-known pre-war exporting industries will not be 
permanently arrested for so~~ time to com.e. In !}le th!rd 
place, a rising standard of livmg made poss1ble by mvention 
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and organisation, while likely to ·counteract to some extent 
th•l results of a reduction in the rate of expenditure upon capital 
development, may be expected to express itself in increasing 
degree in . an expansion of miscellaneous light industries as 
wdl as of services. It would not, therefore, seem unreason
able to anticipate that the importance of the pre-war " basic " 
industries in the national economy may decline, and that that 
of other industries may increase, and in that event the indus
trial areas containing the former will only be able to keep up 
with the national rate of general industrial progress, if they 
are able to stimulate within themselves a growth of the miscel
laneous light industries in excess of the rate of growth of such 
industries in the country a.S a whole. To what extent that 
growth can be stimulated, whether by Government action or 
otherwise, it is impossible to prophesy. But the attraction 
of London and the Home Counties, which within recent years 
has been so strong, may already be losing, or in course of time 
may be expected to lose, some of its force by reason of the 
relatively greater vulnerability of the area to attack from the 
air in the event of war as compared with other parts of the 
country. Apart from this factor, and in the absence of some 
restrictive regulation by the Government, we find no reason 
for supposing that the trend to the South-East will be :per
manently checked after the Government's rearmament pohcy, 
which of late has greatly increased employment in the North 
and West, has accomplished its purpose. 

105. Such a trend is not, however, in our view, inevitable, 
anci the question then arises whether it is desirable. If it is not 
desirable the further question arises as .to how far i.t tan be 
checked. For reasons set out in subsequent ·parts of this Report 
we regard the trend as undesirable, and in Part IV recommend 
measures designed to place _a check upon it. 
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PART II. 

SOCIAL, ECONOMIC, AND STRATEGICAL 
DISADVANTAGES. 

i Section II of Te,.ms of Refe,ence:- _ · 
To consider what social, economic or strategical dis

advantages arise from the concentration of industries or of 
the industrial population in large towns or in particular 
areas of the country. 

CHAPTER V. 
SOCIAL. 

HEALTH. 

·; Io6. An issue of primazy importance in the consideration of 
f~ the social disadvantages which arise from concentration of 
i industries or of the industrial population in large towns or 
j particular areas is the effect of such concentration upon the 
1 health of the community. A large body of expert evidence 
~ has been placed before the Commission upon this subject. The 
; Registrars-General for England and Wales and for Scotland 
. have supplied comprehensive memoranda reviewing and analy~

•, ing the question in the light of th~ mortality statistics of the 
· last 6o to 70 years. It may here appropriately be pointed out 
' that the official statistics as to mortality constitute the only 
. comprehensive data which are available over a long period 
· of time as an indicatian of the health of the nation. They 
. are comprehensive in the widest sense, since they include the 
~ whole of the health experience, as reflected by deaths, and are 
· available for evezy district of the countzy on a uniforin basis.•• 

They are free from the influence of the personal factor which 
is inseparable from any detailed non-statistical appraisement of 
the state of the public health, and they afford a sound basis 
for assessing progress over a given period.•• It is, however, 
important to recognize that they are subject to real limitations. 
As the Registrar-General for England and Wales pointed out, 
social statistics of mortality are capable of vazying interpreta
tions, .. and it would, therefore, be unwise to use them as 
the sole basis for conclusions as to the present state of health 
in large towns. Years may pass before they reflect the e:ff~cts of 
public. health measures like slum clearance and abolition of 
overcrowding." Moreover, migration from country to town, or 
even from town to town is obviously a factor by which the 

u Registrar-General (E. and W.) p. 928, Q. 7922-4. 
u Joint Medical Committee. • 
11 Registrar-General (E. and W.), p. 928, par. SS· 
n Dept. of Health, Scotland, p. 24, Q. 2·P-7· 
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urban statistics of mortality may be influenced according as the 
migrants bear t.Pe imprint of a native environment more or 
less healthy than that to which they remove. In a similar 
connection it is pertinent to remark that evidence has been 
placed before the Commission that destitute persons tend to 
gravitate to the town.•• In the light of these considerations it 
is clear that a mortality rate is not necessarily an accurate 
measure of the present health of the community to which it 
relates ... 

I07. In view of the limitations to which mortality statistics 
are subject in their use as indices of the existing standard of 
health, the Commission sought the assistance of the Royal 
Colleges of Physicians of London an<'! Edinburgh, to whom 
four points were put on which the Commission were especially 
desirous of receiving information. These points were : -

(a) Disadvantages, from the health p,oint of view, of 
life in the large industrial towns in the past. 

(b) Improvement in health conditions, in these towns, 
over the ·last half or three-quarters of a century. 

(c) Health conditions to-day in those towns as compared 
with conditions in rural areas; does or does not the balance 
of advantage !;till turn in favour of the country, and, if 
so, to what extent? ' . 

(d) Probable developments in the future. 
The two Colleges readily agreed to afford assistance upon 

these points. At the instance of the Royal College of Physicians 
of London a Joint Committee•• comprising representatives of the 
Royal Colleges of Physicians and Surgeons, and of the British 
College of Obstetricians and Gynaecologists was formed to 
deal with the matter and in the course of its work this Committee 
obtained information on relevant matters from the Medical 
Officers of Health of 24 towns including Bin;ningham, Liverpool, 
Sheffield, Stoke-on-Trent and Cardiff as well as seaside resorts 
and garden cities, and from the Medical Officers of Health of 
II counties. _ 

The Royal College of Physicians of Edinburgh also set up a 
Committee which consisted of the President and II other 
Fellows, a nominee of the Royal Faculty of Physicians and 
Surgeons of Glasgow, and a medical officer of the Department 
of Health for Scotland. On completion of their work both 
Committees supplied the Commission with reports .. The Ministry 
of Health and the Department of Health for Scotland also supple
mented by special evidence upon health issues the general 
evidence they submitted to the Commission. 

•• Scottish Cities, p. 221, Q. 2344; and London County Council, p. 391 
par. 88. 

s• Joint Medical Conunittee and Royal College of Physicians, Edinburgh.• 
u Hereafter referred to as the Joint Medical Committee. 
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CoJJditions in the Past. 

ro8. Almost a hundred years ago a medical investigator 
reporting to the Royal Commission on the State of Large Towns 
and Populous Districts wrote: " It bas long been known that 
where a number of individuals are gathered together within a 
narrow compass, as in towns, the mortality among them con
siderably exceeds that occurring among an equal amount of 
population scattered over an extended surface, as in country 
clistricts." . That was at a time when the sanitation and health of 
industrial towns were notoriously bad. The Royal Commission 
reported in 1844 that investigation showed that in 50 towns 
(including the largest manufacturing towns and the principal 
ports after London} whose condition was examined, in scarcely 
one place could the drainage or sewerage be pronounced to be 
complete and good, while in seven it was indifferent and in 42 
decidedly bad as regards the districts inhabited by the yoorer 
classes. It was often found that the most crowded portions of 
the town, those most densely inhabited by the poorer classes, 
were utterly neglected and had no drainage, the refuse being 
allowed to accumulate and decompose in open channels and 
pools, or to run into open and stagnant ditches in the immediate 
vicinity of the houses. The situation as regards water supply 
was found to be no better: in many instances, it was reported, 
the poor had no proper supplies of water available to them and 
were in the habit of beg!ti' g or stealing the water they needed. •• 
In the same report of r the following table" appeared show
ing the average age at w ch death occurred during one year in 
five of the principal towns of England:-

A.ue'fage age 
at death. 

Yea'fs. 
Metropolis~ i.e., Kensington, Strand, White-

chapel and Bethnal Green Unions ooo 26! 
Leeds 21 
Manchester 0. 0 20 
~~ ~ 
Liverpool 17 

rog. At about the same time Pr.>fessor Robert Cowan of 
Glasgow described the conditions in Glasgow in the following 
terms:-

" The next cause (after destitution) of the diffusion of 
epidemic disease, is the state of the districts which the poor 
inhabit . . . . In all districts of the burgh, and in 

11 Royal Coounission on the State of Large Towns and Populous Districts, 
First Report (I84<J), pp.x-xi, and Appendix, pp. 6-12. Also Second Report, 
p. I. 

0 

n Ibid, Appendix, p. r4. It wiU be appreciated that these figures include 
mJant mortality. 
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the suburbs, there is a want of sewerage and drain
age . · . . . The streets, or rather lanes and alleys, in 
which the poor live are filthy beyond measure . . . • 
The houses, in the disease-haunted areas, are ruinous, ill
constructed, and, to an incredible extent, destitute of furni
ture. In many there is not an article of bedding, and the 
body clothes of the inmates are of the most revolting 
description; in fact, in Glasgow there are hundreds who 
never enjoy the luxury of the meanest kind of bed, and 
who, if they attemptec to P.ut off their clothes, would find 
it difficult to resume them.' .. 

IIo. Professor W. M. Frazer, the Medical Officer of Health 
for the City of Liverpool, has written in connection with the 
present inquiry the following description of conditions prevail
mg in that city in the middle of the nineteenth century:,-

"There were then no Infectious Diseases Hospitals, and 
sewage disposal arrangements in the slum areas of the town 
were non-existent. There was no piped water supply in 
general use, no provision for the cleansing and paving of 
streets and passages, and an enormous population, drink
sodden and degraded, was living in the conditions of utmost 
misery in the slum areas near the docks. Every conceivable 
combination of circumstances was present to cause explosive 
epidemics and during 1847, in the midst of the Irish potato 
famine, 300,000 immigrants landed throughout the year at 
the Port. Of these about 8o,ooo, it is said, remamed in 
Liverpool. These immigrants, unchecked and unsuper-

• vised, c;rowded into the cellars of the poorer quarters of the 
town bringing typhus and .. other infeCtious diseases with 
them and supplying still more combustlble material to feed 
the tire of the already sufficiently prevalent epidemics. 
. There followed what were probably the worst 
epidemics which occurred in any town in thiS country 
during the nineteenth century. The mortali!f rate from all 
causes during 1847, according to the Medical Officer of 
Health's reports, ranged from one out of every -seven of the 
population in the crowded Vauxhall district to one in every 
28 in the then outer areas of Rodney and Abereromby. In 
one street-Lace Street-not less thari one-third of the 
ordinary population died in the course of the year.""' 

III. Though Professor Frazer's vivid description relates to a 
town in which special and difficult conditions prevailed and 
accordingly is not necessarily to be taken as representative-as 
indeed it does not purport to be-of the state of large industrial 

· 1t Dept. of Health, Scotland, p. 1003, par. S· 
" Joint Medical Committee, Appendix A.• 
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towns generally at the time in question, it serves as a forceful 
reminder of the conditions which prevailed less than a cenh}.ry 
ago in one at least of the great industrial centres of !his countzy. 

II2. More than 20 years later deplorable conditions still per
sisted in some towns of considerable size. The Sanitary 
Inspector in Dundee, at the time the Public Health (Scotland) 
Act, 1867, came into operation, descn"bed the conditions then 
prevailing in that town as follows:-'- , 

"At this time, i.e., about :r867, Dundee was wholly 
devoid of sanitation. Drainage of even the most meagre 
description was barely in evidence and what there was 
consisted of stone-built rubble, allowing the liquid to per
colate through and soak into the ground, thus poisoning 
the soil. A few public sewers were put down but these were 
confined to the leading thoroughfares. There was no proper 
supply of water for domestic, culinary or flushing purposes. 
All there was was largely obtained from wells situated at 
various places throughout the Burgh, the supply being 
limited and derived entirely from springs. Many of the 
population had to carry their supplies at least half a mile 
to their homes in pails. In dry weather water was carted 
into the Burgh in barrels from outwith the boundaries and 
sold on the streets. Monikie provided the only permanent 
supply, but it was very scanty and altogether insufficient. 
Under such conditions water closets were an impoSSlbility. 

Overcrowdin&' was rampant and the staff was much too 
weak to cope Wlth it energetically, inspections be~g carried 
out only between midnight and 4 a.m. Many of the build
ings in the denser parts of the town were simply rotten, 
whilst there were between 200 and 300 underground cellars 
used as dwelling-houses. . 

There was no attempt made to enforce the Smoke Abate
ment Act for modifying the pollution of the atmosphere by 
smoke emitted in dense volumes from factory stalks and 
which was full of smut and coom. Dairies were of the most 
insanita_ry character, being with~ut ~age, paving, light, 
ventilation, or dung stances, while the milk was drawn from 
the cows in the most undesirable surroundings. Piggeries 
were numerous and scattered all over the town in undesir
able places, even bedrooms, cell~rs, and a~cs being utilised 
as stys, the pigs miXing freely Wltb the family. 

From the year 186o onwar~ smallpox, typhus, and 
tyhoid or gastric fevers were senous menaces to the health 
of the community. In 1865 over r ,ooo cases o~ typhus came 
to light. For many years subsequent to this there were 

c 
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never less than from 300 to 500 cases per annum, and the 
treatment of these without proper hospital accommodation 
other than the Royal Infinnary, which was invariably full, 
was a problem which the local authority long hesitated· to 
deal W1th. Occasional cases of cholera crop~d up in the 
warm weather from 186o to 1867, since which date there 
has been no recurrence of this."'" 

II3. At that time a high rate of mortality, as judged by present~ 
day levels, was common both to large towns and other parts 
of the country, aJid even as fate as the decade 1871~0 the 
average annual death rate in Great Britain was 20·3 per 1,000 
population (standardized)." Each succeeding decade has seen 
a steady improvement, and at the end of the ten years Ig21~JO 
the average rate had fallen by more than 47 per cent. to 10 · 6 per 
1,000 population in England and Wales and by 40 per cent. to 
12·2 per 1,000 in Scotland.'' 

II4. All parts of the country have participated more or less 
equally in that improvement, •• and a multitude of factors, social 
and economic, have contributed to it. Advances in medicine 
and the sciences generally; a higher standard of living with all 
that this implies in the way of better nutrition, clothing and so 
on; improved sanitation, water supply and housing; the develo~ 
rnent of the public medical and social services, such as the 
hospitals, the maternity and child welfare service, the health 
and unemployment insurance schemes, the widows, orphans and 
old age pensions scheme-these have all, in common with many 
other developments and factors; helped to achieve that advance 
in the public health which is connoted by the decline in the 
standardized mortality rate. Factors which have operated to 
improve or protect the public health have naturally most greatly 
affected those areas, such as the lar~e towns and manufacturing 
districts, where it was the least satisfactory or was exposed to 
the greatest dan~er. Thus, though the standardized death rates 
in the industrialised counties .. · of La.ticashire and Lanark were 
in 1921~30, as in 1871~, the highest among tbe counties, they 
improved between those two periods to a greater extent than 
the death rates for any other counties: the average annual death 
rate for Lancashire in 1921-30 was as much as so per cent. below 
the rate in t871-8o.•• 

10 Dept. of Health, Scotland, p. 1003, par. 4· 
11 The standardized death rate represents the number of persons who would 

have died in a year out of each 1 ,ooo of the population if the sex and age 
constitution of the population to which it relates bad been the same as that 
of the census population of England and Wales in Ig<II (this bein~ thE 
standard population used in the national statistics of Great Britain). 

"Registrars-General, p. 941, Table A.. and p. 997, Table A.. 
11 Registrars-General, pp. 941, Table A., and 997, Table A.. 
u Statistics for towns are not available before 1911. 
•• Registrars-General, pp. 941 and 997. 
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IIS- Turning to towns and rural districts in England and 

Wales, between 19II-14 and 1931-34 the standardized death rate 
fell by 31 per cent. and 28 per cent. in county boroughs and other 
urban districts respectively as compared with a reduction of 22 
per cent. in rural districts. In Scotland also the improvement 
has been relatively greater in the urban areas than in rural areas, 
the percentage reduction in the death rate between I9II-14 and 
1931-34 being 27 in large burghs, 25 in small burghs and 22 in 
landward areas. •• 

II6. Thus the gap between urban and rural mortality .has 
been narrowing. In 1931-34 it still, however, remained sub
stantial, as between county boroughs or large burghs on the one 
hand and rural areas on the other hand, as will be seen from 

. the following table, 17 which, nevertheless, also shows that the 
.! difference between the rates in these two classes of areas was 
' ~- lessened in striking measure between 191I-14 and 1931-34. 

' 
Standardized death Infant mortality 

rates per r,ooo rates per 1,000 
living at all ages. live births. 

Area. 
Average rates. Average rates. 

l9II-I4. 1031-34· 19II-I4. 1931-34· 

England and Wales, all areas 13'5 9'7 IIO 64 
London Administrative 

County 14'5 IO•I ro8 65 
County Boroughs( a) ... 1~·9 10•9 125 • 73 
Other urban districts(a)' ... 13'0 9'7 107 6r 
Rural districts(a) ... ... 10'9 8·7 90 56 
Per cent. excess in county 

~ boroughs over rural dis-
tricts in England and Wales +46 +25 +39 +30 

Scotland, all areas ... ... 14'9 Ir·2 IIO 82 
Large burghs ... ... 16·8 12•2 123 90 
Small burghs ... ... ... 14'2 10•6 102 70 
Landward areas ... ... J2•8 ro·o 91 71 
Per cent. e:.tcess in large 

burghs over landward areas 
in Scotland ... ... +31 +22 +3~ +27 

(a) Excluding areas in London's outer ring from 1931 onwards. (This 
e:.tclusion has no important effect on the county borough or rural district 
rates, but it raises the rates for other urban districts by about 5 per cent.) 

•• Registrars-General, p. 943. Table B, and p. 998, Table B. 
"Ibid, p. 918, par. 9; p. 984, par. 10 and p. 998, Table B. 
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It will be seen from the 'table that while in 19II-I4 the general 

mortality rates in the county boroughs of England and Wales 
and the large burghs of Scotland were 46 and 31 per cent. respec.
tively in excess of the rates in rural and landward areas, the 
excesses had fallen in 1931-34 to 25 and 22 per cent. The excess 
of infant mortality in county boroughs and large burghs also 
dropped considerably in that twenty-year period though not to 
the same extent as in the case of general death rates. 

117. There can be no doubt that this drawing together of the 
mortality rates in the large towns and in the rural districts is 
symptomatic of the remarkable advance which has been made 
in overcoming and eliminating the disadvantageous elements 
which formerly influenced the public health in large towns. 

Present Conditions. · 
118. Later figures hold the promise of further improvement. 

The standardized mortalit:y rates and the infant mortality rates 
for the towns were both m 1935 and 1936 below the average 
rates for the towns for the period 1931-34. The general and the 
infant mortality rates, however, still remain higher for the towns 
than for the rural. districts. •• Although the question whether or 
not life in the town is to-day as healthy as life in the country 
involves so m;my complex issues and intangible factors that 
conclusive proof one way or the other is unobtainable, the fact 
of that difference still obtaining between urban and rural mor
tality rates naturally raises a presumption that, though the differ
ence between town and country· is much less than it was last 
century, on a general view the country remains h~thier than 
the town. That presumption is supported by the evidence of 
the Joint Medical Committee which embodied the conclusion 
that despi,te the enormous improvement in· the health condi
tions of large industrial towns over the last half or three
quarter:s; of a century, the health of rural districts remains 
to-day better than that of urban districts. 

ll9. Nevertheless such great progress has been made in the 
towns that some authorities go so far as to say that some 
urban areas, even cities, have attained equality with the coun
try. As an instance of the expression of this point of view, 
reference may be made to the evidence supplied to the Com
mission by the Royal College of Physicians of Edinburgh where 
it is said: "Already, it would seem, in certain cities and in 
some parts of most cities, the standards achieved are not in
ferior to those which obtain in the country " Other autho
ritative statements to a similar effect have been placed before 
the Commission.00 

· 

u Registrar-General (E. and W.), p. 918, par. 9· 
u E.g., Medical Officers of Health for Sheffield, Wigan and Kent quote• 

in Api>endices to Report of Joint Medical Committee.• 



59 
120. Before leaving the subject of the present standard o.t 

health in towns reference should be made to the suggestion 
which is sometimes advanced that from the point of view of 
the public health there is an optimum size of town. · With 
regard to this suggestion attention is drawn to the following 
table" in which mortality figures are given for towns in England 
and Wales, grouped according to the size of their population 
at the census of 1931.. · · 

Infant Mortality. 

Standardised 

Areas and Population 
Mortality Ratios Ratios Rates 

Groupings. 
at all ages. n per 1,000 per 1,000 

live births. live births. 

1935· 1936. 1935· 1936. 1935· 1936. 

England and Wales ... roo 100 roo 100 57 59 
County Boroughs outside 

Greater London :-
Under 50,000 ... ... ro9 r03 II2 92 64 54 
so,ooo-100,000 ... . .. II-0 IIO 109 107 62 63 
Ioo,ooo-:zso,ooo ... ... 114 Il3 114 zo8 65 64 
250,000 and over ... 116 II2 121 117 6g 6g 

Other Towns outside Greater 
London:-

Under so,Ooo ... . .. 100 100 96 95 55 56 
so,ooo-roo,ooo ... ... ro8 99 93 8o 53 47 

Towns of London's outer 
·ring:-

so,ooo-1oo,ooo ... . .. 81 84 81 83 46 49 
roo,ooo and over ... go 92 84 88 .a 52 

London AdntiDWrtrative 
County 99 104 102 II2 58 66 

While these figures show that the towns with the greatest 
population tend to have the hi@est and smaller towns to have 
the lowest standardised mortalities and that, except in " other 
towns outside Greater London ", infant mortality rates also 
show this relation to population, ' 1 they also indicate that there 
is no uniform level of mortality in towns within the same limits 
of size. Thus, to\vns of London's outer ring with populations 
between 50,000 and roo,ooo show a mortality ratio much below 
the ratio shown by other towns Within the same limits of size. 

' In a sentence, to quote the Registrar-General, the figures "pro
vide no support for the hypothesis that from the standpoint of 

"Registrar-General (E. & W.), p. g2r, par. :zs. 
n A " standardised mortality ratio at all ages " is the local standardised 

death rate expressed as a percentage oJ the national standardised death rate 
in the same year. 

'" Registrar-General (E. & W.), p. 92:Z, par. :z6. 
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resulting healthiness there is for towns an optimum population 
which is intermediate between the smallest and the largest "." 
This conclusion is supported by the evidence of the Ministry 
of Health. •• 

The following table contains similar figures for Scotlarid:-

Infant Mortality. 

Standardised 

Areas a.nd Population 
Mortality Ratios Ratios Rates 

Group: gs. 
at all ages. per 1,000 per 1,000 

Jive births. live births. 

1935· 1936. 1935· 1936. 1935· 1936. 

&<:>Ua.nd ... ... . .. 100 JOO 100 100 77 s~ 
Burghs:-

Under ~o.ooo ... ... 95 93 8s 81 6s 66 
:zo,ooo-so,ooo ... . .. 103 103 99 IOI 76 83 
so.ooo-100,000 ... ... 109 108 109 II9 84 98 
1oo,ooo-2,50,ooo ... ... 102 100 103 92 79 76 
250, OQ0-1,000,000 ... 100 99 91 83 70 68 
Over I,ooo,ooo ... ... n8 123 x:z8 132 98 109 

This table shows· that though the towns in the larger popula- 1 

lion groups suffer from higher mortality rates than. the towns I 
in the smallest population group, morlality ·does not increase , 
step by step with size. The figures afford no more support I 
than do the :figures for England and Wales for the theory that 
from the as~t of health there is an optimum size for towns. I 

121. The favourable position of London in company with· 
the towns of London's outer ring as shown by the figures ini 
the foregoing tables is especially noteworthy. Greater London 
had an average annual death rate below the national average 
in both the decades 1901 to 1910 and 1921 to 1930 and only 
slightly above the national average in I9II to 1920. In a 
period of no more than 40 years between the end of th~.decades 
t88I-go and 1921-30 Greater London's average mortality ratE 
fell from 20·0 to 10·5 per 1,000 population or by as much a! 
47· 5 per cent.•• 

122. In the small town there is generally found a greate: 
degree of ~rsonal inte~est, both vol~tary and. official, ~ con 
nection Wlth the public h~th ~mces ~ ts !ound m t~ 
large unit where the admtmstrative machinery ts necessanl; 
more elaborate. On the other hand, the large unit has th 

'*Ibid., par. 27. 
"Ministry of Health, p. 949. pars. 1 and z; and p. 957, par. 38. 
"Registrar-General (E. & W.), p. 930, Q. 79+4 and Ta.ble A, p. 9-41. 
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-advantage, as a rule, of possessing more experienced officers 
in those services.'" Further there can be no question as to. 
the superiority of the general medical and hospital services in 
the big towns. It has been well said that " without the con
centration of population in the towns which provides teaching 
material in the necessary variety and volume, affording the 
medical profession a Wlder experience and opportunity for 
specialisation and research, it is fairly certain that medical 
science could not have reached its present level ". .. This ad
vance in medical science has benefited both town and coun
try. The towns and areas of concentration of population also 
possess more complete environmental health servtces, such as 
publicly provided water supplies, sewerage and sewage dis
posal works, and refuse collection and disposal schemes, than 
the country," though a marked advance has been made, par
ticularly in the last ten years (i.e. since the passing of the 
Local Government Act; 1929, which authorised county coun
cils to contribute to the cost) in the provision of thPSe services 
in rural districts. In this matter also the advantages possessed 
by the town may benefit the country, for the health protection 
directly afforded by an efficient sewerage and sewage disposal 
scheme may not be limited to the town or area actually served 
by the scheme, but may extend, for example through the pro
tection from pollution which the scheme may give to the local 
supplies of water, to the adjacent rural areas. 

123. What are the causes of the higher mortality rates which 
in general still prevail iri Great Britain in towns as compared 
with the country? The Registrar-General for England and 
Wales comes to the conclusion, after an examination of the 
mortality statistics, that the factors most important in enhancing 
the death rates of residents in towns appear to be:-

(I} the crowding together of houses; 
(2) the crowding together of people into houses too small 

for them; 
<3) the apparent aggravation by urban conditions of 

other adverse effects of economic pressure upon the 
standard of living and environment; and 

(4) the production of smoke from factories and homes 
which reduces the effective sunshine." 

This conclusion is supported by the information submitted to 
the joint Medical Committee by Medical Officers of Health. 
Housing conditions, lack of planning, smoke and noise, and the 
economic state of the familr are all given as important factors 
in the state of the health o towns. 

u Ministry of Health, p. 950, par. ro. 
" Dept. of Health, Scotland, p. 3$. par. 46. 
71 Ibid, p. 33, par. 37· 
71 Registrar-General (E. and W.), p. 928, par. 55· 



The Future. 
124. Is it inevitable that large towns should suffer higher 1 

mortality rates than the countzy? The evidence before the ' 
Commission indicates that the answer is in the negative,· and 
this seems to be confirmed by the following comparison of the 
Dutch and English mortality rates for 1935 and 1936 :-

Infant mortality Crude death 
per 1,000 live rate per 

- births. r,ooo living. 

1935· 1936. 1935· 1936. 

Holland ... ... ... 40 39 8•7 8•7 
Amsterdam ... ... :28 29 8·3 8·6 
Rotterdam ... 36 31 7'7 7•6 

England and Wales ... 57 59 li'7 12•1 
London ... ... ... 58 66 I1'4 12•3_. 
Birmingham. ... ... 65 63 li'1 II·S·~~ 
Liverpool .... ... ... 84 76 13'4 13'2 . ' 
Plymouth ... ... ... 6o 57 12'5 12'7 f~ Southampton ... . .. 46 53 II· 5 J2• I 
All Rural Districts ... 49 53 II·8 12•2 ;~ 

It will be observed that both the urlant mortality rate and the 
crude death rate are lower in Amsterdam and Rotterdam (cities 
with populations of 782,000 and 595,000 respectively in 1936) 
than in Holland as a whole, and are much below the rates pre
vailing in the' same years in the rural districts of England and 
Wales. Even after making allowance for present differences in 
age constitutions between the total populations of Holland and 
this country, the Dutch national rates remain much below the 
English. •• In regard to infant mortality a similar situation as 
between town and country prevails in Sweden, where, according 
to the evidence of the Royal College of Physicians of Edin
burgh, the average mortality rate in the towns is less than the 
rate in the colintzy districts, which itself is already very low. 

125. On the Dutch figures a significant comment was made 
by the medical witness who appeared before the Commission 
on behalf of the Ministry of Health. "One must remember," 
he said, " that some 12 years ago or so, Holland was in much 
the same position as we are to-day, so it might reasonably be 
anticipated that our mortality figures will in time reach what 
Holland has reached..... The fact that one at least of the large 
English towns figuring in the above table had in 1935 and 1936 

•• Registrar-General (E. & W.), p. 922, pars. 28-32. 
n Ministry of Health, p. 958, Q. Boss. 
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more favourable mortality rates than the roral districts would 
seem to confirm the possibility of that anticipation beirig 
realised. Further, the Royal College of Physicians of Edin
burgh point out that both the general death rate and the infant 
mortality rate for Greater London in 1936 were below the rates 
for the rural districts of Scotland. In 1936 the general death 
rates in Wales were higher in rural than in urban areas. 82 

126. As already pointed out, the Registrar-General concludes 
from his statistical examination that important factors 
enhancing death rates of town dwellers include the crowding 
together of houses, the crowding together of people in houses 
and smoke pollution of the atmosphere. With regard to the 
factors of crowding together of houses and smoke pollution of 
the atmosphere, the Registrar-General points out that they are 
largely the outcome of the concentration of the heavy, smoke
producing industries in certain areas and the uncontrolled 
J.rowth of towns around them. In his view these two factors 
.-'~'are not necessary accompaniments of urban life if, in the 

1lo(;ation of new factories and the planning of towns, the future 
',health of the population is the paramount consideration.'' 
'Similarly he considers that the factor of crowding within houses 
is " by no means an inevitable feature of urbanisation, and the 
planning of towns on modem lines with adequAte transport 
facilities should minimise this factor provided that the improve
ment in living accommodation is not offset by any reduction in 
the standards of nutrition through economic pressure. Such a 
reduction would be particularly unfavourable to the health of 
married women and children.,.. Indeed, taking all four 
factors which he distinguishes as being most important in 
enhancing the death rates of residents in towns, he regards none 
of them as being inherent in the existence of an urban 
community.•• 

127. The validity of that view seems to be confinned in the 
case of the crowding together of houses and of people within 
houses by the considerable disparities which already exist 
between large towns in regard to the number of persons per. 
acre and the number of persons per room. Groupmg London 
and the county boroughs and the large burghs according to their 
populations, it is found that in 1931 the number of persons per 
acre, a figure which may be taken as giving a rough measure 
of the density of houses in a town, varied from 15·0 to 58·7 
among towns with populations exceeding soo,ooo; from 12'2 to 
62·8 among towns with populations between 200,000 and 
soo,ooo; and from 7·6 to 39·1 among towns with populations 

•• Joint Medical Committee, App. I.• 
•• Registrar-General (E. &: W.), p. 928, par. 56. 
u Ibid, p. 929, Q. 7931. 
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between 100,000 and 200,000. •• As regards the number of per
sons per room the figures varied from o·83 to 1·56 in the first 
group; from o·6g to 1•14 in the intermediate group; and from 
0·64 to 1·58 in the third group.•• The existence of such wide 
differences between towns in the same population groupings 
clearly indicates that an unduly high density of persons per 
acre or per room is not an inevitable concomitant of a large 
town. In point of fact both the density of houses per acre and 
the number of persons per house are, in their nature, factors in 
the character and growth of a town which are amenable to 
public control; and in this country they are now subject to such 
control. The Town and Country Planning Act, 1932, contains 
provisions enabling a local authority to restrict the number of 
new houses which may be erected upon any particular site,"' 
and for many years 12 to the acre has been the general upward 
limit applied to the density of subsidised cottages. •• Under 
the Housing Act, 1936, a house may not be occupied by more 
persons than the Act permits having regard to its size.• 

Similarly, in regard to smoke, few people would to-day 
contend that an atmosphere heavily laden with smoke is insepar
able from industrial concentration. 

128. The view expressed by the Registrar-General that the 
adverse effects upon health of these defects of present urban 
life could. be minimised by planning is supported by the medical 
evidence. 

The Joint Medical Committee expressed, in their report, the 
conclusion .that the health of industrial towns could be further 
improved by ·such measures of planning as would introduce into 
the town as many as possible of the essential features of the 
country. The following measures are suggested by the 
Committee:-

(a) The town should be planned so that its several parts 
are allotted to industry, shops, dwellings, open spaces, etc. 
· (b) Contamination of the air by smoke should be reduced 

to the minimum. 
(c) Overcrowding of houses on sites sh<luld be avoided: 

not more than 12 houses should be erected per acre of 
building sites; each family should have a house with a 
garden. 

. •• The ligures as to density of persons per acre signify the overa.ll densit) 
in the areas ·in question, taking account of roads, :railways, factories, etc. 
a.s wen as houses. 

•• Registrars-General, p. 945. Table C, and p. 999, Table C. 
" Town and Country Planning Act, 1932, SectioB 12. 
•• GaTden Cities Association, p. 739, par. 29; and Joint Medical Committee 

App. A.• 
eo Housing Act, 1936, Sections 58 and 59. 
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(d) Overcrowding per room should, as far as possible, be 

avoided. · 
(e) Workers' dwellings should be near their place of 

work: a sufficiency of dwellings for workers should there
fore be provided from the outset for any factories to be built 
in any area. 

(/) Residential areas should be within easy reach of the 
open country. 

In order to attain these ends the Committee suggest that it may 
be necessary to impose a restriction on the size of developing { 
industrial towns. Further, the Committee consider· that an 
interchange of amenities is, in the future, desirable between town 
and country, and would be of advantage to both; the scheme of ( 
the Garden City is a model towards which the location of in
dustry should work.·~ 

129. The statement supplied by the Royal College of 
Physicians of Edinburgh embodies the c<>nclusion that " in 
present circumstances there is no need, as far as health goes, 
to deprecate the growth of well-planned urban areas. What is 
much more important is to ensure that the conditions within 
these urban areas are as good as can possibly be atl;ained by 
proper utilisation of the knowledge and material resources 
already at our disposal." · 

130. The position is ·well summed up in the following extract 
from the evidence of the Ministry of Health:-

" Hitherto health services have been preoccupied in miti
gating the grosser evils <>f uncontrolled urban development, 
in curing ills rather than preventing them, and little time 
or thought or money could be spared to the promotion of 
positive health and to the consideration of what constitutes 
an ideal urban environment. The great need of a town 
population is access to the country or the equivalent of 
what the country means-fresh air, sunlight, facilities for 
exercise and recreation and means for the harmless and 
profitable employment of leisure. These things are essential 
for old and young, but particularly for the young. "tl 

131. Whille progress is being made towards better urban 
conditions there is no need to anticipate that the conditions in 
rural areas will not also improve. There was a concensus of 
opinion among the county Medical Officers of Health who co
operated in the inquiry of the Joint Medical Committee that 
rural life can be made more healthy than it is to-day, if some 
of the amenities <>f town life are intr<>duced into the country. 

" Joint Medical Committee.' 
11 Ministry of Health, p. 957, par. -40. 
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By the provision of public water supplies and sewerage and by 
the modernisation of housing, much has already been done to 
give rural areas the sanitary advantages of the towns. It is to 
be anticipated that this process of improving the environmental 
conditions of rural life will continue. Thus, in looking to·the 
future of town in relation to country it must not be supposed 
that country conditions will remain static. At the same time the 
fact remains that the medical evidence, including that of Medical 
Officers of Health of counties and towns, supports the view that 
such disadvantages to health as are still present in town life are 
capable of being _minimised if not removed in a well-planned 
town. •• Indeed some medical authorities go even further and 
indicate that, given a well planned or replanned town, health 
conditions should be more favourable in town than in country ... 
The question as to what constitutes the well-planned town 
beoornes, therefore, of primacy importance.· The medical 
evidence suggests that from the health point of view a town is 
well planned which while retaining all possible advantage·s to be 
derived from (i) slum clearance and the abolition of overcrowd
ing, (ii) better housing, water supply, drainage, hospital and 
other facilities as against the rural areas, at the same time 
approximates most nearly to the country in respect of sunlight. , 
open space, recreation facilities and other amenities. 

HousiNG. 
I32. The concentration of industry in large towns which 

accompanied the Industrial Revolution fostered a similar con
centration of the industrial population. The new factories re
quired a ·great and ever increasing number of workers. The 
populations of the industrial towns rapidly increased by reason 
both of immigration and an excess of births over deaths. Vast 
numbers of additional houses were re9._uired to accommodate 
the soaring population. The construction of the houses was 
subject to little or no public control. The persons for whom 
the- houses were required had to give regular and punctual 
attendance at their places of employment and had to work 
long hours, and the almost inevitable result was that the houses 
were packed densely in close proximity to the factories. The 
same reasons which combined to produce that overcrowding 
of houses on sites also induced overcrowding of people within 
the houses. Houses, factories and other industrial establish
ments were intermixed without plan. The fact that the smoke 
<Uld noise from the factories might adversely affect the public 
health was ignored. Building proceeded also regardless of the 
need for preserving open spaces for amenity and recreation. 

u Regisl:ra.l:-Genera.l (E. & W.), p. 928, par. 56;- Ministry of Health, p. 957· 
par. 38; Joint Medical Committee, Appendices A and B•; Royal College of 
Physicians, Edinburgh. • 

•• Joint Medical Committee, Appendix A. • 
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In short there was no town planning; it is in the unplanned areas t 
of badly constructed and congested housing that the health 
records of the great cities and conurbations ,i/.re worst. •• 

133. Modern urban development has been largely. free from 
the disadvantage of congestion of housing. Municipalities have, 
with financial assistance from the State, become large providers 
of houses and, as mentioned above, for many years 12 to the 
acre ~s been the general upward limit applied to the density of 
Statelubsidised cottages. The overcrowding of persons within 
houses is being attacked. The creation of fresh overcrowding is 
prohibited by law and local authorities have commenced to 
provide houses for the purpose of enabling existing overcrowd
mg to be reduced and remedied. At the same time a more 
enlightened view is being taken, and greater foresight is being 
exercised, as to the needs of the community for public open 
spaces. Further, by the use of electricity and gas m industrial 

. processes and the introduction of improved methods of coal utili
sation, smoke pollution of the atmosphere is less prevalent than 
in the old congested centres. Such pollution as does occur is, 
moreover, less concentrated owing to the more open form of 
development, which is bound similarly to be beneficial in reliev
ing the community from the greater noise which is inherent in the 
congestion of housing and industry. There can be no doubt 
that all these factors contribute in greater or less measure to 
the better health experience of the outer urban areas of industrial 
towns as compared .with the old, congested, unplanned core~ 
of those towns. 

General Progress. 
134· A large proportion of the housing of Great Britain is of 

recent construction. According to estimates given in the report 
of the Inter-Departmental Committee of 1937 on the Rent 
Restrictions Acts there were in 1937 some 8,116,ooo pre-war 
houses in Great Britain. 11 Comparatively few houses were 
erected during the war. The number of houses provided from 
1st January, 1919, to 31st March, 1939, is shown below:-

England 
and Wales. 

By local authorities ... ... .... ... t,II2,505 
By private enterprise with State assistance... 430,327 
By private enterprise without State assistance 2,.J49,2I6 

Totals 

Scotland. 
212,866 

4J,067 
61,444 

317,377 

4·309.425 

From these figures it will be seen that rather more than one.: 
third of the houses of Great Britain belong to the last 20 years. 

"'Ibid. 
11 Cmd. 5621, pars. 33-35· 
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135. The contt;ibution made by the State and local authorities 

towards the solu~on of the housing problem has involved a large 
charge on public funds .. At the end of the :financial year 
1935:6, the gross outstanding loan debt of local authorities on 
housmg was £63r,goo,ooo. In that year the housing expendi
ture on revenue account of local authorities was £4.5 6oo ooo 
of whi~~ £35·9!?0·000 was accounted 'tor by loan charg~. i.ocai 
authonties rece1ved as housing income £25,450,000 from rents, 
fees, etc., and £r6,oso,ooo by way of Government grants, a 
total.of £4r,soo,ooo, so that on the year a sum of £4,roo,ooo 
remamed to be met out of the rates. •• 

Suburban expansion. 
136. The natural place for a town to provide additional houses 

to meet the needs of its population is on the outskirts of its 
built-up area, and most of the houses erected since the War 
have been so sited whether they were pr~vided by private 
enterprise or by the municipalities. As already indicated, this 
suburban development has been carried out in a manner which 
~as advantages, so far as the physical health of the inhabitants 
1s concerned, over the congested development of the past. It 
may, nevertheless, suffer from serious defects. Often the 
housing has proceeded in a _haphazard manner and as a mere 
extension of the old town, though perhaps outside the muni
cipal boundary. Commonly, housing has far outstripped the 
provision of communal buildings and services, such as churches 
and chapels, schools, libraries and public meeting places, with
out which a healthy industrial community in the full sense of 
the term is liardly practicable. In relatively few instances has 
any deliberate attempt been made by local authorities to co
ordinate housing development with industrial development, or 
vice versa:· where housing and industry have happened to 
develop in satisfactory relationship to one another this has 
generally been a matter of good luck rather than design. 
Among the few exceptions to this statement are the urban units 
which the Livc:~I Corporation and the Manchester CoiJ><>ra· 
tion are establishing at Speke and Wythensbawe respectively,. 
descriptions of which are given in Appentfu: III. i 

. 137. Apart from the common absence of correlation of housing t 
and industry and the lag in the proVision of community services, " 
this suburban expansion is fed by the movement of men, women; 
and children from the district and surroundings in which more:. 
often than not they have been born and bred, in which their 
friends live, and in which their interests are mainly centred.·_ 

u The figures given aTe the aggregates of the figures for the financ•a.l yeat· 
ended 31st March, 1936, in England and Wales, and the financial year endee 
1sth May, 1936, in Scotland. · 
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They may move miles away from their old home to a large 
housing estate with little or no community life, lacking facilititls 
conducive to the growth of a community life and, if the estate 
is composed of houses for one class only of the population, so 
con~tituted that the development of a full and healthy com
munity life is next to impossible. 

The housewife often finds that she has to pay higher prices 
for food and other family necessities than in her old district. The 
better housing accommodation which the family ROssesses may 
cost more in rent or similar payments." 

138. At the same time as this spread of the towns by the 
development of housing on the outskirts has been proceeding 
industrial activities (especially of the non-manufacturing and 
commercial kind) have been expanding, and providing employ
ment for more persons,_ in the central areas. The common result 
is that while the persons who have gone to live in the suburban 
areas have secured the advantage of better housing they have 
often become committed to the expense of long daily journeys
which may have to be made in overcrowded, fatiguing, and 
indeed unhealthy conditions-to and from their workplaces in 
the central area of the town. It is estimated that the average · 
distance travelled per passenger journey on railways in Greater 
London now controlled by the London Passenger Transport 
Board increased from 3'90 miles in 1924 to 4·44 miles in 1932. 
For the wider London Passenger Transport Area the average 
distance travelled per passenger journey in 1935-6 was 4·50 
miles. •• The expenditure on transport by public conveyances 
within the London Passenger Transport Area, has been esti
mated at approximately .£!5 per family per annum, or about 
8 per cent. of the average income of working-class families in 
London... In Birmingham in 1936 the cost of transport is said 
to have represented, on average, an expenditure of £,8 17s. per 
family per annum. 10

' Even in the cases of Wythenshawe and 
Speke most of the resident industrial population are employed 
in the central areas of Manchester and Liverpool. 

139. Moreover the disadvantageous results of haphazard 
suburban expansion are not limited to the suburban dwellers. 
The larger the town grows, the greater-:-in the absence of special 
provision-becomes the traffic convergmg upon the central area, 
and the higher the land values in the central area tend to be
come. Traffic congestion grows more acute, and the remedying 

u In the case of municipal houses, however, statutory provision exists 
whereby a rebate of rent may be allowed to a tena~t whose means are if!
sufficient to enable him to pay the normal rent of his houEe. Much use IS 

made of this provision. 
'" London Passenger Transport Board, p. 371. 
tt Ibid, p. 357. par. 7, Exhibit "E." For scale of charges see Exhibit 

.. I." 
111 Garden Cities Assn., p. 74~• par. 4~-
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of defects-such as inadequate roads and lack of open spaces
arising from the unplanned .character of the centre becomes 
incr~singly difficult by reason of the rising land values. At the 
same time the·countryside recedes further and further from the 
inhabitants of the centre, and access to it which is most deSir
able-indeed some would say indispensable-in the interests of 
health and' general well-being becomes D,lOre and more difficult. 
It is true that with the improved transport facilities of the present 
day access to the open country by residents in the central areas 
has been facilitated, but only by an expenditure of time and 
money which the majority of the people concerned can ill 
afford. 

Central Redevelopment. 
140. During .the current decade the housing activities of local 

authorities have been chiefly directed to remedying the speci
fic problems of slums and overcrowding. Much :P,rogress has 
been made in removi.Qg these blots upon urban life and thus 
in improving the living conditions in the old, conge5ted, central 
areas of the towns. Under the slum clearance programmes 
framed by local authorities in England and Wales approxi
mately 472,000 houses were to be demolished. By the end of 
December, 1938, 225,000 unfit houses had been demolished, 
262 ,ooo replacement houses bad been completed and another 
53,000 were under construction. In Scotland 70,000 unfit houses 
were demolished in the period 193o-8 and it is estimated that 
approximately another 66,000 houses still in occupation are unfit 
for habitation. · 

141. At the time of the survey of overcrowding made in 
England and Wales in 1936 in p~uance of Section I of the 
Housing Act, 1935, 342,000 dwellings were overcrowded. In 
Scotland the position was relatively much worse, the number 
of overcrowded dwellings being 259,000~ Many local authori
ties have commenced to build houses for the abatement of 
overcrowding. 

142. According to estimates supplied to the Commission by 
the Ministry of Health and the Department of Health for Scotland 
the number of additional houses still required to remedy slums 
and overcrowding is as follows:-

England and Wales 
Scotland ... · .. . 

Total .. . 

Estimated number of 
houses ,equired. 

300,000 
230,000 

530,000 
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These figures do not include the additional houses that will be 
required by reason of the growth of the population and "the 
demand for a higher standard of living. For some years to come 
the provision of additional houses .to meet these requirements 
can hardly fail to be an important factor in the housing situation. 
If, however, the population declines or even reaches a station
ary condition, as on the present outlook may be expected to 
happen, the extent of that need will likewise dwindle. But 
increasing numbers of the houses in the older[arts of the towns 
may, meantime, be expected to have reache an age and con
dition at which replacement is demanded. 

143· In many cases the persons removed from the bad, con
gested houses are being retained in the central areas by being 
rehoused on the sites-of the old houses. Many cogent arguments 
can be advanced in favour of thls course, the practical alternative 
to which, if the bad housing conditions are to be rectified, is the 
transfer of the inhabitants to houses on the outskirts of the town. 
The central areas are equipped with public services and facilities 
which would be rendered more or less redundant if large numbers 
of the population were removed elsewhere .. Moreover, the 
persons concerned are often employed in the central areas and, 
by being rehoused on or near the site of their old houses, are 
being retained within easy reach of their workplaces. Further, 
they are usually of a class which cannpt well afford the exp::;nse 
of a daily journey froin a suburban area, in addition possibly to 
a higher rent and a higher cost of living which they might have 
to face on the outskirts of the town. · 

144. On the ot.b.er hand this process of rehousing in central 
areas tends to maintain the high density of persons per acre 
which characterises the cores of old towns. If as many persons 
are to be rehoused on a site which has become avail.able by 
slum clearance as were displaced from the site, and if, at the 
same time, a more open form of development than the old is 
to be secured, the only course is to provide the rehousing in 
a vertical instead of a horizontal form, i.e., in blocks of flats. 
In any case, in the very large towns the cost of the central 
sites is so high as to prohibit their use for the erection of 
working-class houses otherwise than in that form. Even when 
the land is used intensively in that way, the cost of the build
ings must be heavily substdised from public funds if the rents 
are to be brought within the means of the persons for whom 
the new accommodation is required. Parlia~ent has re~o~sed 
this fact by authorising the payment of .higher substdies on 
dwellings which, in order to meet the housmg needs of pe~ns 
displaced from slum or overcrowded houses, have to be provtded 
on expensive sites. 
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145. In England and Wales the current rates of ·Exchequer 

subsidy are:- . 
{a)Dwellings not on expensive sites, £,5 1os~ od. 

(£,6 'ros. od. in exceptional cases) per dwelling per annum 
for 40 years. 

·(b) Blocks of flats of three or more storeys on expensive 
sites (i.e., where the cost of the site as developed exceeds 
,£1,500 per acre) a contribution on a scale graduated accord
ing to the cost of the site from £,II to ,£26 per flat per annum 
for 40 years. 

In Scotland the subsidy scales differ somewhat from those 
applicable in England and Wales. The normal scale is as 
follows:-

£,1o 10s. od. per annum for 40 years for houses of 3 apart
ments or less. 

{,II xss. od. per annum for 40 years for ho~ of 4 
apartments. 

{,13 os. od. per annum for 40 years for houses of 5 apart-
ments or more. 

For (a) houses in clearance areas (b) houses in redevelopment 
areas, and (c) tenements on expensive central sites in large 
burghs, additional sums are payable, in certain circumstances, 
of such amounts as the Department of Health for Scotland 
consider reasonable, subject to a maximum additional payment 
of {,15 per house over 40 years. 

In addition the Exchequer subsidies are supplemented, both 
in England and Wales and in Scotland, by contributions from 
the local rates. 

146. Housing on central sites thus illvolves a greatet: burden 
on public funds than housing on the outskirts of the town. 
Under ·the present housing law the financial assistance given 
from the Exchequer and rates towards the expense of flats on 
sites the cost of which, including clearance and other items of 
development, amounts to £,14,000 per acre-whicli "may, it is 
thou&ht, be taken as a rough approximation of the average cost 
of suttable central London sites-is £,27 a flat (Exchequer £!8, 
rates {,9). The assistance for cottages, as distinct from flats, 
is {,8 5s. od. (Exchequer £,5 xos. od., rates £,2 15s. od.). Reckon· 
ing interest at 3! per cent. the capitalised value of this assist-
ance is as follows: - · 

{,27 per annum for 40 years ... 
{,8 5s. od. per annum for 40 years 

Difference .... 

£576 
{,176 

'£400 
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On the basis of interest at 31 ~r cent., the current rate payable 
on loans obtained from the Public Works Loan Board 1he 
difference between the capitalised values of the two rat~ of 
subsidy is £378. 

147· The Joint Medical Committee in their report to the 
Commission advocate the provision of a house with a garden 
for evt;ry_ family. There !s a ~trong body of opinion opposed to 
the building of flats. It 1S sa.J.d that, apart from the enormous 
tlX{'ense involved in land and construction, the confinement and 
n01se of life in a large block of flats are bound adversely to 
affect the health of the occupants, especially infants, and that 
the working man prefers the privacy of a cottage with the 
advantage of a garden. Undoubtedly this preference is widely 
held but it is by no means universal. Indeed, a preference for 
life in flats is JUSt as strongly held by some persons. On this 
subject Mr. G. A. Isaacs, who appeared as a witness on behalf 
of the Trades Union Congress said that in his experience of 
public life as a member of Parliament and of a Metropolitan 
Borough Council and as a Trades Union Official, he had found 
a remarkable tl.ifference in peoples' preferences: while some had 
a preference for cottages with gardens there were many who 
strongly preferred flats, and he knew of many instances where 
people had given up their cottages in order to return to flats 
m their old neighbourhoods. . 

148. The evidence before the Commission indicates in our 
view that in existing circumstances a certain amount of flat 
construction for the working classes is unavoidable in large 
cities. Night or broken-time workers such as dock l~bourers 
must, generally speaking, live near their work. There are many 
others who, rather than live a long way from their place of 
employment, would face life in a slum or overcrowded house. 
It is true, generally speaking, that a family which is accom
modated in a municipal flat after being displaced from a slum 
or overcrowded house has the advantage of a better and 
healthier environment than that in which it previously lived and 
that it benefits accordingly, but there can, it is thought, be little 
doubt that for young c¥?-ren residt;hc~ in the higher floo~ is 
undesirable. Many muruc1pal ~at buildings !U"e marked by high 
standards of design, constru~tion and eq~~pm~~t, desp1te the 
over-riding necessity by which th~ .muruopalio.es have been 
confronted of keeping costs from nsmg to so high a level as 
to place rents outside the means of the persons for whom the 
dwellings are erected. The large open spaces by ~hich the !D?re 
modem blocks of buildings are surrounded, besides prov1ding 
places where the children may play in s~ety, impart a spacious
ness in striking contrast to the congestion of the old type of 
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dwellings which they replace. Noise, however, as a concomitant 
of life in fiats remains a problem, and we observe with pleasure 
that ~r~arch is being made into that problem. 1"

1 

PLANNING. 
149. Some aspects of town ·and ·country planning are con

sidered in relation to the Commission's mquiry later in this 
Report. A reference to the :subject is, however, called for at 
this point in the light of several features of the problem of 
urbanisation which emerge from the foregoing diScussion of 
housing. 

The original provisions of town planning enacted in the 
~ousing, T?~ Planning, etc., ~ct, 1909, enabled local plan
rung authonties to prepare planrung schemes '' as respects any 
land which is in course of development or appears likely to be 
used for building purposes, with the general object of securing 
proper sanitary conditions, amenity, and convenience in connec
tion with the laying out and use of the land and of any neigh
bouring lands." In short, the planning provisions of the Act of 
1909 were designed to enable suburban development to be con
trolled: the Act did not provide for the contiol of building 
development in the countryside or of the redevelopment of built
up areas. Various changes in the law were made in the years 
following the war but the statutory restriction of planning to 
suburban development continued-until the passing of the Town 
and Country Planning Act, 1932. Under this Act, planning 
schemes may be made in respect of any land, whether developed 
or undeveloped. 

150. Owing to the war, the· periodical changes in the law. 
the comparative novelty of the subject, and other causes, little 
progress was made in planning, as judged by the coming into 
opefation.of approved !'\Chemes, until the last few/ears. As is 
shown in Chapter VIII of this Report more rapi progress in 
planning is now belt1g made, and plannirig may m the future be 
expected to exert an increasingly stronger influence on the ex
pansion and redevelopment of towns. Hitherto jts direct in
fluence has not been great. Except to a comparatively insigni
ficant extent, industrial development and the building of the 
12 million houses which t<>-day exist in this country, have been 
carried out without the guidance of approved town plans. This 
is undoubtedly one of the main reasons for the maldistribution 
of new housing development in relation to new industrial de
velopment which is unfortunately often to be found in large 
towns. As more and more areas become covered by a\'proved 
planning schemes, the risk of maldistribution of housmg and 

101 See _e.g. Final Report of the Departmental Committee on the Construction 
of Fla.ts for the Working Classes a.nd the Report of the National Physical 
Laboratory for 1938. 
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industry taking place in new urban development will tend to be 

· reduced. But special difficulty in formulating a plan for the c;o
herent developme~t of an ll!b<t? area is apt to occur where 
the ar~~ exte~ds mto the districts ?f a number of ,planning 
authonties which are severally plannmg their districts mdepen
dently of one another. This O.iffi.culty arises froni the structure 
oi local government; for planning under the Town and Coun
try Planning Act, 1932, is a function of local government. It 
is a function which may be, and is, exercised independently 
by county boroughs, boroughs, urban districts and rural dis
tricts in England and Wales and by counties and large burghs 
in Scotland. 

LocAL GoVERNMENT AREAs. 
151. While the large industrial concentrations have been 

growing the network of local government areas has, despite 
substantial modifications of boundaries in many cases during 
recent years, retained the main outlines of the structure estab
lished in the last century in conditions vastly different from those 
of to-day. With but rare exceptions the important industrial 
towns have long outgrown their boundaries as local government 
units. From them urbanisation has spread over an ever wider 
area and over more and more of the surrounding local govern
ment districts. Greater ·London stretches beyond the county of 
London into tho-counties of Middlesex, Essex, Kent, Surrey and 
Hertfordshire, and, in all, extends over or into the areas of no 
less than n8 local authorities,100 most of which are local plan
ning authorities. The Manchester conurbation as defined by 
Professor C. B. Fawcett includes parts of the counties of Lan
cashire and Cheshire and of the West Riding of Yorkshire and 
altogether 53 local authorities (including county councils) are 
concerned in its local government administration. Similarly 
49 local authorities are concerned in administration in the West 
Yorkshire conurbation. Those are extreme examples of the 
spread of urbanisation over local government boundaries, but 
to a lesser extent the same condition is to be. found in the Bir
mingham Glasgow Merseyside and Tyneside conurbations as 

' ' b . 101 well as in some of the smaller conur ations. 
152. Multiplicity of authorities is combined with variety of 

authorities. Besides impinging on .. the ~ of <:o~ty. coun
cils the great· conurbations compnse Wl~ theJI li:rilits the 
districts or parts of the districts of vanous classes of l<?CaJ 
authorities, Greater London ha~~ an even greater vanety 
than the others, owing to the specll_ll .structll!e of !ocal ~overn
ment in the county of London. Jomed Wlth this vanety of 
authorities is variety of jurisdictions. In England and Wales, 
1u Registrar-General (Eng. &: Wales), p. 938, and Prehminary Report of the 

Cell.!lus of 1931, pp. 63-S· c All .. 1 d 
•.•• Geographical Journal, _Feb. 1932, pp. 111-2; also G... . en n ~s-

tnal Development of Birnungham and the Black Counby (192 9). PP· 3 S· 
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county borough councils are, within their. restricted areas, auto
nomous in local government, while in the other areas, some 
Junctions are exercised by the county councils, others by the 
borough and urban clistrict councils and others again by the 
rural district councils. In Scotland there are three classes of 
local authorities-county couilcils, town councils and district 
councils, and the county councils exercise 'jurisdiction not only 
over the landward . areas but also for particular purposes in 
certain of the burghs. Some authorities have local Act powers; 
others have no powers be}'ond those given by the general law. 
Sometimes even the jurisdictions of two classes of authorities 
overlap.· Generally. speaking, each and every authority is 
independent of its neighbour and is responsible solely to the 
local government electorate of its district for the manner in 
which it discharges its duties.· In these circumstances there is 
inevitablya danger that an authority, in embarking upon a 
particular· policy or course of action, may have insufficient re
gard to the interests of its neighbours. For example, housing 
sites are selected by individual authorities with regard only to 
their own needs; whereas, if a regional viewpoint were ob
served,· central sites ·and larger and more efficient schemes 
could be evolved, and the risks of overlapping and overbuild
ing avoided. Evidence has been given to the Commission 
that whereas a site for a housing estate was chosen on the 
boundary of a large city in the North in the ~xpectation that 
agricultural land ·on the . other side of the boundary would not 
be used for building, the adjoining responsible authority &d 
in fact zone it for housing. ••• Further, by reason of the in
dependence·of local authorities, a river may, as re~rds rivers 
P._Ollution prevention, be subject to a number ·of Jurisdictions 
if its course·passes through the areas of several authorities. 

The question of larger local authorities is dealt with in 
Chapter XV. · 

REcREATION: PUBLIC OPEN SPACES AND PLAYING FIELDS. 

153. The construction of the nuclei of the larger industrial 
towns in Great Britain ~enerally proceeded without regard to 
the preservation of public open spaces for amenity' or recrea
tion, in which they are usua.Ily sadly deficient as judged by 
modern standards. This again is one of· the penalties under 
which the present generation labours by_ reason of the lack of 
foresight and planning in the past. With the continued ex
pansion of the urbanised area, site values have soared to such 
heights as unfortunately to prohibit appreciable progress being 
made to rectify the deficiency in the central areas. The National 
Playing Fields Association consider that, if team and other 

· games are to be reasonably catered for, 6 acres of playing 
fields are required per 1,000 population, apart from open space 

101 Leeds, p. 733, Q. 6:119-23, 
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needed for amenity and for the use of persons who do not 
desire to play games. Evidence has been given to the Com
mission that in the administrative County of London there are 
!>nly_a~ut I·88 acres of pu~lic open space per r.ooo.pop.ulation, 
m B1nnmgham 3'77 acres, m Glasgow 2·83 acres, m Liverpool 
2 · 5 acres, in Manchester 2 · 88 acres, in Cardiff I •95 acres and in 
Newcastle-on-Tyne 4·3 acres; 106 and that of the area of public 
open space in London County only about one-quarter can be 
used for playing fields. In addition, however, there are, cer
tainly in London, and probably in some of the other districts 
named, considerable areas of private recreation grounds. It 
must, of course, be remembered that such figures framed by 
reference to administrative areas may be subject to limitations 
for the purpose of making comparison between one town and 
another. For example, a town whose boundaries have, particu
larly in recent years,. been extended well beyond its built up 
area may, by reason of this fact, show a higher prol'ortion of 
open space including playing fields than a town which lS built up 
to its boundary. These figures are not, however, quoted here for 
the purpose of drawing comparisons between towns, but simply 
to illustrate the fact, which lS common knowledge, that, gener
ally speaking, large towns at present lack reasonably adequate 
open space and playing fields. The present-day demand for 
physical fitness calls for the rectification of this deficiency, which 
IS ~nerally most acute in the central areas of the towns, and 
pomts to the desirability of local authorities giving considera
tion, when undertaking redevelopment, to the retention of 
part of the area as open space available for games; Wythen
Shawe has been planned so that large open spaces are attached 
to the schools. This course is to be commended and considera
tion should be given to the possibility of such open_ spaces 
being made available for use after school hours not only by 
the school children but also by the adult members of the 
local population. In the laying out of new towns proper 
foresight should be exercised to secure adequate open . space 
for the recreational needs of the population. Consideration 
should also be given to the question of the best possible distri
bution of the recreational areas: for instance, five parks or areas 

, of IO acres each well distributed, may be of much greater 
a.tility from the ~int of view of recreation than a single park 
or area of 50 acres. 

SMoKE AND NorsE. 
154. The adverse effects of s~oke upon health were 

emphasised in evidence by the RegJStrar-General for England 
and Wales ••• The Urban Medical . Officers of Health also 
stressed in. the information which they supplied to the Joint • 

"'Garden Cities Assn., p. 7«• par. 51. 
111 Registrar-General (E. &: W.) p. 926, par. 47 et seq. 
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Medical Committee, the relation between a smoky atmosphere 
and respiratory diseases, and some of them referred to the effect· 
of smoke in diminishing the quantity of actinic rays which 
reacJ:l the town dweller, thereby contributing to the development 
of nckets. 

155. One of the Medical Officers of Health went so far as to 
state that the lack of success in controlling smoke was " the 
great failure of modem public health." It may be· that this 
statement · does rather less than justice to what has been 
achieved in the sphere of smoke abatement; for, taking the 
country as a whole, smoke pollution of the atmosphere is un
doubtedly decreasing notwithstanding the fact that there are 
every year more and more houses and factories requiring beat 
and power. Nevertheless it is true that smoke pollution still 
persists to a harmful extent in many large towns. And the 
adverse effects of smoke are not confined to health. Besides 
contributing through fog to traffic disorganisation, accidents and 
delays, it is unquestionable that smoke costs the country many 
millions of pounds a year; quite apart from its detrimental 
effects on vegetation and the fabric of historic- and other 
buildings. 

156. In regard to ~10ise ~e Joint Medi~a! Committee reported 
that there was a·" fatr unarunuty" of opnuon among the Urban 
Medical Officers of Health who co-operated in the Committee's 
inquiry that the effects of noise are harruful though difficult to 
es~ate. Adaptable as the.human body may be to its surround
ings, it is difficult to believe that the continual din present in the 
central parts of great cities does not lower the vifu.lity of those 
persons who are subjected to it day after day .. 

157. A Commission, which was appointed by the Commis
sioner of. Health in New York City, in 1931 issued a report on 
noise in which the following conclusions were stated:-:-

(i) Hearing is apt to be impaired in those exposed to 
constant loud noises. 

(ii) Noise interferes seriously with the efficiency of the 
worker; it lessens attention and makes concentration upon 
any set task difficult. 

(ill) In the attempt to overcome the effects of noise, 
great strain is put upon the nervous system, leading to 
neurasthenic and psychasthenic states. 

(iv) Noise interferes seriously with sleep, even if a few 
become tolerant. 

(v) The normal development of .infants and young 
children is seriously interfered with by constant loud 
noises. · 
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158. Unfortunately there is no evidence that noise associated 

with industrial life is ~nishing. ·There can, however, be no 
doubt that the population can be protected in large measute 
~om its effects by enlig~tened town planning and decentralisa
tion. The same 1S true m _regard to smoke. But neither smoke 
nor noise has regard to local government boundaries, and if the 
utmost benefit is to be derived from planning, the planning 
must proceed by reference to the whole of an area of industrial 
concentration and a surrounding rural ring, not by reference to 
the arbitrary divisions into which the area is often split for local 
government purposes under- t:p.e existing structure of local 
government. 

EFFECT OF THE INDUSTRIAL CHARACTER OF THE TOWN OR AREA. 

159· Overcrowding .of houses on sites and overcrowding of . 
people within houses are evils common to all parts of Great 
Britain. They taint the health of the large towns of the South 
as well as of the large towns of the North. Some of the densest 
overcrowding of houses and of people is to be found in the 
southern towns. Yet the mortality rates of these towns are 
generally better than those of the northern towns. Of .the 37 
county boroughs situated within the South East, East, South 
West and Midland regions of England and Wales, 35ltf had 
mortality rates in the period 1931-34 less than the average 
mortality rate for county boroughs generally, i.e., 10·9 per 
1,000 population (standardized). Of the 46 county boroughs in 
the rest of England and Wales (i.e., in the Northern and Welsh 
regions) only nine10

' had mortality rates below the county 
borough average. The only large burghs in Scotland with 
mortality rates above the average for large burghs geJ}erally, 
i.e., 12·2 per x,ooo population (standardized), in the years 
1931-34 were in the West Central region.••• 
I~. The fact that the South has a better record may suggest 

the possibility that the latitude of a town has an influence on Ute 
health of its inhabitantS-that the advantage apparently pos
sessed by the towns of the South may be due to the slig~tly 
better climate with which they ~~ favoured. The merl;ical 
evidence submitted to the CormmsslQn affords, however, little 
support for such a hypothesis. u• 
ln The 2 towns which had mortality rates above the average for county 

boroughs were Dudley (II. 3) and StOke (12 · 2). The regions are those 
defined by the Registrar-General. . 

m Viz. Blackpool {Io· 5), Carlisle (ro· 8), Darlington (9·8), Doncaster (9· 3), 
Rotherham (ro·s). Sheffield (ro·s). Southport (9·6), Wallasey (9·7), York 
(9·7). , 
ltt The burghs were AUdrie (12·4), Coatbndge (13 ·1), Glasgow (13•2) and 

Greenock (12·7). 
lu Ministry of Health, P• 957• par. 39· 
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161. The industrial character of the towns of northern England 

and central Scotland seems to exert a much more significant 
influence than climate. It is in those towns that most of the 
smoke-producing heavy or textile industries are located. Statis
tics submitted to the Commission appear not only to establish 
a correlation between smoke pollution of the atmosphere and the 
excess mortality of the northern towns but to show that thou~h 
the harmful effects of the smoke-producing heavy or textile 
industries upon health have dirri.inished during the last 20 years, 
those effects are still very potent. m 

'162. Similarly it is the Northern and Welsh towns that have 
suffered most severely from unemployment since the War. 
Through unemployment insurance, unemployment assistance 
and the improvement and extension of the public social services 
generally, much bas been done to mitigate the ill-effects of 
unemployment upon ·the worker and his dependants. But 
nothing can replace regular employment; and there can be no 
question that widespread and prolonged Unemployment or 
irregular ·employment must ultimately lower the standard of 
living, and have psychological reactions which cannot fail to 
lead to a lowering of the standard of health of the persons and 
locality concerned. It is perhaps significant in this connection 
that when the county boroughs of England and Wales are 
grouped upon an industrial basis112 the highest mortality rates in 
the period 1931-4 are found to have been in-

Average Annual Injanl 
Death Rate per M cwtaliey per 

I,OOO (otandardised), I,OOO birlhs. 

(i) The Tyneside and Durham Coastal 
Boroughs .. . II· 9 86 

(ii) The county boroughs with a high 
proportion of males at work in the 
textile industry . .. II· 8 7 4 

(iii) The South Wales boroughs II· 3 7B 
England and Wales-All areas ... 9'7 64 

163. Most of these towns are in industrially depressed areas 
and the figures relate to a period during part of whiclt tlepression 
was at its worst, and it may be suggested that the relatively bad 
record of the towns was due to those facts. The results of official 
inquiry do not support such a conclusion. An investigator, by 
whom an inquiry mto the trend of urban mortality rates with 
special reference to the depressed areas was recently made 
under the aegis of the M~istry of Healt!t, has ~eported th!lt " it 
is not reasonable to attribute to the mdustriai depressiOn of 
1929-33 any deterioration ·of mortality rates in the depressed 
areas." " Excessive mortality these areas certainly have, both 

111 Registrar-General (E. & W.), p. 926, par. 47 et seq. 
n• Ibid, p. 948, Table C. 
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when cor1~pared with England and Wales as a whole or with 
other sections of th~ country, but this exces.s is not peculiar to 
the years of depressiOn. It has been a conSlStent feature of the 
depressed areas lor at least the past 20 years:•m 

The results of that inquiry, and the figures given in. para
graph 162, ~eem to indicate that the more a town is dependent 
upon heavy mdustry the less satisfactory its mortality rates tend 
to be. 

SOME GENERAL CONSIDERATIONS. 

164. The foregoing paragraphs of this Part of the Report deal 
with certain disadvantages of a social character that are 
associated with the concentration of industry and the industrial 
population in large towns or particular areas of the country. 
As stated, however, in paragraph 13 of the Report, disadvan
tages cannot be properly evaluated unless any accompanying 
advantages are also taken into account, and evidence subiDltted 
to the Commission leaves little doubt that in large to\vns social 
advantages arise by which the disadvantages are to some extent 
compensated. The large towns have been the leaders in the 
great and rapidly developing improvement in the social ser
vices. Besides possessing better medical services and institu
tional facilities, their environmental health services such as 
sewerage and sewage disposal, water supply, and refuse col
lection and disposal, though often inadequate in the past, are 
now, generally speaking, of a standard of efficiency unsurpassed 
by the small towns. Indeed, a concentrated population enables 
those services, in common with others such as gas and elec
tricity supply, baths and wash-houses, to be provided not only 
more efficiently but also more economically than is possible with 
a scattered community.114 It is true that a relatively high 
standard of efficiency in the health services is an essential condi
tion of the maintenance of a reaaonably satisfactory state of 
health in the large urban units, but this fact does not detract 
from the advantage which the large units generally possess in 
the efficiency of their services. 

165. The bigger aggregations represent far larger. rateable 
values and are in a position, :financi~¥; to provtde ?J'Cf!! 
elaborate services than the smaller towus. The suMestion lS 
sometimes made that a small town is capable of more economical 

m A study of the trend of Mortality Rates in Urban Communities of England 
and Wales with Special Reference to "Depressed Areas" by E. Lewis
Fa.ning, Ph.D. See also Report of an inquiry into the Efi~ts of Existing 
Economic Circumstances on the Health of the Commumty m the County 
Boro•1gh of Sunderland and certain districts of County Durham (Cmd. 4886). 

lU Ministry of Health, p. 37, par. 30; Dept. Health for Scotland, p. 25, 
pars. 2 4-6; Electricity Commission, p. 127, par. 55; London County Council, 
p. 39I, par. 79, p. 393, Q. 326&-7. 
Ill London County Council, p. 391, par. 79· 
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a~tration than a large to~. . Any: attempt to probe this 
claim 1s faced at the outset With the difficulty that a scientific 
basis of comparison is not available since substantial variations 
in costs may occur between towns of the same size owing to 
differences m the standard of the municipal services, and for 
many other reasons, such as the character of the town (e.g. 
whether it is a pleasure resort or a manufacturing centre) and 
its situation. Even when examination is made of the cost of 
~rtain services sel~te? as bein~ least likely to b~ ~ected ~y 
mfiuences of that kind 1t proves difficult tQ -substantiate the claun 
or to show that from the point of view of cost of municipal ser
vices there is an optimum size for towns.u• In any case the test 
is not cost but efficiency. Sewage disposal in a large town with 
a complete ·system of sewers · and sewage disposal works may 
obviously cost more than in a rural area with no sewerage 
systet;n at all : but that is no proof that the complete system is 
not worth paying fc;>r. 

166. Advantages arising from the c.oncentration of population 
are strongly evident in other directions. In elementary, higher, 
and technical education alike, a large concentration is able to 
provide more varied, more efficient, and· more readily accessible 
facilities than the small town unless that small town fonns part 
of a larger unit. It' is not too much to say that educational and 
recreational opportunities generally, as represented by schools 
and colleges, museums and art galleries, theatres and cinemas, 
clubs, lectures and social interrourse of many kinds, are more 
highly developed in the larger centres of population, a factor of 
which the advantage extends in varying degrees to all classes 
of the community. The extent to whlch these opportunities are 
present will naturally vary with the size of the towri and the 
diversity of its activities. A larger population is needed to 
maintain a theatre than a cinema. Museums and art galleries of 
wide range and appeal can be provided, with full advantage, 
only in association with large units of population. The same is 
true of a university. A recent American authority e:otpresses the 
view that at the present level of culture in America, a million 
people are needed to support a university,u' 

167. It is sometimes said that residents in large crowded cities, 
miss opportunities of a full and balanced life-in particular that 
owing to the difficulty of obtaining access to the countryside, 
they are often deprived of the stimulus of free contact with rural 
surroundings, and that they suffer by the absence from city 
life of the vigorous community and civic sense and pride to be 

ne Ministry of Health, p. 153, Q. 1648-9. 
n• Lewis Mumford, "Culture of Cities" (1938), p. 487. 
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found. in small~r towns. 11

" As against. this it may be argued that 
the b1gger UDJt frequently affords Wlder and more diversified 

• avenues of employment of all kinds, alike in industry and 
commerce. To state these facts is not, of course, to advocate 
the grouping of the whole of the.population in large towns. As 

: .is emphasised in Chapter XIII there is a place in the national 
· life for both the large toWJ:l and the small toWn. · 

LONDON. 

168. The immense size of Greater London and the continued 
rapid growth bc;>th ~f ~reater ~ndon and ?f surrounding urban 
areas over a Wlde radius constitute a special problem from the 
social point of view. The feneral difficulties and also the com
pensating advantages o concentration tend to appear 
emphasised to a high degree in the case of the Metropolis. It 
still contains a large number of unfit houses despite the extensive 
schemes of clearance and rehousing which have already been 
carried out since the war. It is burdened w.ith some of the worst 
overcrowding in the country, its nearest competitor in this respect 
being parts of the county of Durham. 111 The pressure of traffic 
upon Its streets has long been a major problem. Land values 
in the centre attain heights unapproached in the gr.eat provincial 
cities, and consequently render public improvements all the 
more expensive. No less than u8 local authorities besides 
many public utility undertakers are concerned in its local 
government and the proVision of public services; no official body 
exists-apart from a Standing Conference on Regional Planning 
-for applying a unitary view to the problems and development 
of the whole area. 110 

I6g. On the other hand, 'while London traffic congesfion is 
more intense than elsewhere, its transport facilities, rail, road, 
sea and air, are equally unrivalled by any provincial centre. 
The general and infant mortality rates of the London conurba
tion are in striking measure better than those of any of the 
other great conurbations in Great .Britain. Its medical services 
are unsurpassed by any other area. The same is true of its 
e~ucational facilities .. It possesses a gal~ of places of ente~
tamment and recreation. Its parks--:-which have come to 1t 
largely by reason of its assoeiatio~ with. the. Cr~wn-are famous. 
Many of its scientific and educational mstitutions are of world-
wide repute. · 
ll8 Ministry of Health, p. 38, pa.r. 31; London County Co'!ncil, P· 391, 

pars, 79 and 8-4; and p. -419, par. 122; Town Planning Institute, p. 589, 
par. 25; Garden Cities Association, p. 74-4• par. 52. 

ue 18th Annual Report of the Ministry of Health, p. xu. 
110 London County Council, p. -423, Q. 356o-.5 ; and 19th Annual Report 

of the Ministry of Health, p. 1 t9. The Standing Conference coven the London 
Traffic Area. 
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170. It will be appreciated that in large measure those advan

tages accrue to London by reason of its position as the capital 
of the country and at the expense of the rest of the country since 
not a few of its institutions and amenities are of a national 
character and are financed on a national basis. The mainten
ance and upkeep of some of its parks, museums and galleries, for 
example, is not a purely London liability, the charges being 
largely met from the Exchequer. Apart from these considera
tions there are certain other special features which separate the 
problem of London from that of the other great centres. 

171. The concentration in one area of such a large proportion 
of the national population as is contained in Greater London, 
and the attraction to the Metropolis of the best industrial, 
financial, commercial and general ability represent a serious 
drain on the rest of the country. In evidence placed before 
the Commission it was suggested that leadership is becoming 
increasingly centred in London to the disadvantage of the social, 
cultural and civic life of the provinces. m The possibilities of 
open-air recreation and of contact w.ith the countryside ~.re 
far more restricted in the county of London, and particularly in 
the inner Metropolitan boroughs than in such centres as Leeds 
or Manchester. A resident in central London has to travel 
ten miles or more to .secure any rural amenity. m The spread of 
continuous urbanisation outwards from the county of London 
is a major factor contributory to the very grave transport 
difficulties which are at present involved. 

In its evidence before the Commission the London County 
Council indicated that in the Council's view Greater London is 
already larger than is desirable either on proper planning prin
ciples or in the interests of ~ population of the county of 
London. 

GENERAL CONCLUSION ON SOCIAL DISADVANTAGES. 

172. The concentration of industry or of the industrialpopula
tion in a large town or particular area should not, of itself, 
give rise to higher mortality rates than are experienced else
where or to other social disadvantages, provided always that the 
town or area is well planned. But unfortunately the existing 
large towns and areas of industrial concentration in Great Britain 
are not well planned, and it is for that reason that their inhabi
tants suffer certain disadvantages due to bad housing, lack of 
space for recreation, difficulties of transport, congestion, smoke 
and noise. These disadvantages, which are ~ften accentuated 

111 Sir E. Simon.* See also Robson, p. 790, Q. 6562-4. 
1u London County Council, p. 419, par. IZ2, 
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~ the case of large towns by unsatisfactory economic condi
tions, are the result of the haphazard manner in which urban 
development has proceeded in the past, and which has been 
marked by:-

(a) densely built inner areas of badly constructed and 
unplanned housing; 

(b) an increasing density of industrial and commercial 
development and consequential transfer of land from hous
ing to mdustry and commerce in the cores of the towns. 

The disadvantages of concentration could be remedied or 
greatly reduced by good planning. 

173· The increasing concentration of commerce and industry 
in the inner areas often involves the utilisation for those pur
poses of land formerly used for residential purposes, and many 

~ of the workpeople employed in the inner areas are thus forced 
:, to live further and further away from their place of work. In 
! this way the working day of the industrial population has been 
~ <~:rtificially lengthened by the increased time occupied in travel
: ling to and from work, real wages have been reduced by the cost 
. of long daily journeys and acute traffic difficulties have been 
· created. On the qther hand, those persons have the advantage 

of better housing conditions, though perhaps at a higher price, 
~ than they formerly enjoyed and the state of the public health in 
: the suburban areas is better, generally, than that in the central 

areas. 

· 174. The housing conditions of the working classes still resi
. dent in the inner areas are being improved by slum clearance, 
: abatement of overcrowding, and housing redevelopment: one
, third of all the existing houses have been built during the last 
· twenty years. In the very large towns the provision of rehousitrg 
accommodation on central sites means in practice that the 
accommodation-<>r the great bulk of it-must be provided in 

· blocks of flats. According to some medical opinion fia,ts are l~ss 
;;atisfactory for family life than cottages .. Moreover, rehousu~g 
m flats on central sites imposes a much h1gher ~barge o~ public 
funds than rehousing in cottages o~ sub~r~an Sites: . It 1s, how
ever, the only practicable means m exlsting conditions of pro
viding the new accommodation required for those persons the 
nature of whose employment in the central area makes it essen-
tial for them to live near their place of wor~. . 

If the concentration of commerce and mdustry m the c~ntres 
of the feat towns continues to grow, more workers ~~ be 
require for employment in tho~ centres .. These additional 
workers will have to be housed m the penpheral ar~as, a~d 
further accentuation of the existing traffic and other difficulties 
already indicated will thereby arise. 
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. 175. F~<?m the/oint ot'view of social amenities, educational 
opportunities, an the satisfaction of man's innate desire for a 
comm~allife, the large towns have undoubted advantages and 
attractions. London presents these amenities in an intensified 
degree as compared with other large towns, but the social dis
advantages inevitably associated with life in London are also 
more accentuated. London acts as a continual drain on the rest 
of the country both for industry and population, and much 
evidence points to the fact that it is already too large. 

The lines of policy indicated seem to be:-
(I) Continued and further redevelopment of congested 

urban areas, where necessary, due regard being paid to the 
retention of such advantages as . a well-planned town can 
provide, and the addition, as far as possible, of the cultural 
and physical attributes of the country; 

(2) Decentralisation and dispersal of both industries and 
industrial population from such congested areas; 1.. . 

(3) Provision .of checks, as far as possible, to the further 
,growth of London. · · 

CHAPTER VI. 

ECONOMIC. 

LocALISATiON AND SPECIALISATfON OF PARTICULAR INDUSTRIES. 

176. The grouping together, or concentration, within a par
ticular area, of enterprises engaged in a particular industry, 
which has been a marked feature of industrial history, is 
claimed by leading industrialists to carry with it definite indus
trial and commercial advantages. Industries of an allied 
character, those engaged in ancillary and sometimes in finishing 
processes, those that can utilise the by~products of-the industry, 
and those that can supply it with equipment or components are 
naturally attracted to the neighbourhood~ The " localisation " 
of industry thus secured brings in its train economies in pro
duction: transport costs are kept lower than they would be if 
the industry were more widely dispersed, and the co-ordination 
of marketing, selling and warehousing arrangements and the 
provision of specialised services are facilitated. u. Thus the 
Liverpool market for raw cotton and the Manchester market 

} 
lU Decentralisation, as used here and elsewhere in this Report, implies a 

spread of industry or populati?n over a comparatively limited area : dispersal 
implies a spread over a fat Wtder area. 

m Ministry of Labc:lur, p. 247, par. 25. 



87 
, for cotton goods are highly specialised institubons ·providing 

services for the local industries which could orily be available 
to a smaller extent to enterprises operating in the same industries 
at a distance from the particular industrial area concerned.'*' 

I77· Over a period of years, too, there grows up in the 
area of concentration a supply of. workpeople having the 
specialised skill which the industry requires, and a body of 

1 experts, consultants and higher-grade employees skilled in its 
technical and administrative requirements. 111 Local technical 
colleges may also be established for the provision of training 
facilities, and for the pooling and advancement of technical 
knowledge, and there emerges a gen.eral stimulus to industrial 
efficiency and inventive capacity. .This stimulus and inventive 
capacity are furthei: encouraged by rivalry between a number 
of enterprises engaged in similar processes and catering for 
the same market, and by the close personal contact that can 

. be maintained between the executives of the enterprises con
cerned. ur A general atmosphere of industrial activity and pros
perity is created and this, in its tum, tends to attract .to the 
neighbourhood fresh industries and so to develop an increasing 
market. 

178. On the other hand, high specialisation has its draw
backs. The more highly specialised an industrial ·area and 
the skill of its workers, the more difficult it becomes to adapt 
it to occupations of entirely different types, m and when an area 
that bas concentrated over a long period mainly on one form 
of specialised industrial activity and that activity, for inter
national or other reasons, encounters a severe and prolonged 
depression, the consequences to the workpeople and indeed 
to the population of the are<~. as a whole are likely to tie disas
trous. At no time has this been more vividly illustrated than 
during the last two .decades when certain industrial areas· of · 
the country, now classed as Special or Depressed Areas .• have 
su.ffered intensely because of the steep decline in the industries on 
which for manv years previously they had concentrated. Many 
large enterpriSes in those areas such as shipbuilding yards, 
steel works, engineering works, textile milli; and coal mines 
were abandoned, unemployment reached an· unprecedentedly 
high level, local minor activities such as shops and small 
businesses were forced to close down because of the reduction 
in purchasing power of the inhabitants, voluntary hospitals, 
churches, social clubs and welfare institutions all suffered 

111 Sargant Florence.• 
Ill Federation of British Industries, p. 5o6, par. 52. 
tn Sargant Florence. • 
IU Federation of British Industries, p. so6. par. 52· 
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heavily, and local government services were adversely affected 
in many directions. m Over and above all this, many thousands 
of the best of the working people-the young and virile and 
the more enterprising-left the specialised industrial areas in 
question to seek their fortunes in other more prosperous parts 
of the country. To a very large extent they migrated to areas 
where the modem light industries ··were developing, and where 
the industrial activities were not-centr~d on one or two highly 
specialised industries as ~ad been the case in the migrants' old 
areas. · 

V .ARDITY oF OcCUPATIONS IN LARGE ToWNs. 

179. This development in the modern light industries was 
at the period in question taking place, in the main, in 
or o~ the ~ge of certain large. towns. or industrial areas, 
espec1ally m South East England, Wlth Greater .London 
as the focus, and .in the Midlands, with Birmingham as 
the focus. Generally speaking,. the very large· town
unless it is a town whose activities are concentrated 
mainly on one or two specialised industries-holds for the 
worker considerable advantages by way of. employment over 
those offered by the medium sized and smaller units, because of 
the multiplicity and wide variety of its industries and occupa- ! 
tions. Most industries to-day, and particularly the modem 1 

light industries, tend to utilise a smaller proportion of highly I 
skilled labour requiring lengthy periods of training or apprentice- 1 

ship, and a larger proportion Of Semi-skilled, including female I 
and juvenile, labour in the shape of machine minders. The 1 

dexterity and 'type.of skill required is quickly a~quired and can i 
be adapted fairly readily to a number of different industries so 
that those semi-skilled in one form of modem industry have not 
much difficulty in transferring to other forms. Thus, work
people in the large city find themselves with a wider choice of 
alternative occupations and a greater competition for their 
services than in localities where activities are less diversified. 
There is· also a smaller risk .of unemployment for the worker 
and members of his family because of. fue probability. of depres
sion in one .-::o 1Hng bcing accompanied by prosperity in others 
in the neighbourhood~ Large towns also tend to provide a 
W-s:mahle balance between those undertakings which employ 
a greater proportion of !1-dult male labour .and .those whi~~ 
employ a. greater proportion of female and JUVenile labour. 

180. Nor are the advantages confined to the workpeople 
The employers, on their part, benefit from the presence of a poo 
of labour from which they can draw workers either alread~ 

ut Coin.missioner for Special Areas (E. & W.).• 
ue Sargant Florence. • 
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possessing, or capable of rapidly acquiring the degree of dex
terity and skill which their processes require. They may also 
be able to provide for expansion of their scale of output and 
for seasonal fluctuations in their business without the expense, 
delay and inconvenience of bringing additional workers from 
a distance. U! -

181. Against this, however. is to be set a statement made 
by the Federation of British Industries that " what may prove 
to be an outstanding disadvantage.of concentration is the com
petition that might arise for labour, especially skilled labour ... 
The Federation said it was a frequent complaint that the recent 
establishment of new industries iri an area had put an undue 
strain on available labour supplies and forced up wages, and 
with an influx of seasonal industries, there was a tendency to 
offer higher rates of pay than those normally ruling and, in 
consequence, a penodical disorganisation of the labour 
market.''' 

PRoXIMITY TO l..ARGE MARKET. 
182. The· concentration of a number of varied industries 

and the resultant concentration of population provide for manu
facturers whose factories are situated within the area of con
centration a large potential market for their products close at 
band and- thus gives them an advantage over their more dis
tant competitors. As has already been remarked, the modem 
light industries have developed mainly in, or on the fringe 
of, certain large towns or industrial areas and probably one 
of the reasons that influenced ~uch development was the fact 
that it is the large centres of population that constitute the 
chief market for their products. Where the manufacturing 
units dept>.nd _largely for the sale of their products on the local 
market their relatively close proximity to the retailers who 
are their customers may be expected to have the effect of 
keeping down the costs of transport and distnbution of the 
finished products. In addition, close contact can be main
tained between producers and retailers, punctual and frequent 
deliveries can be relied upon by means of door-to-door ser
vices, and both wholesale and retail traders are saved the 
expense and inconvenience of holding such large stocks of 
goods as might be necessary if the. factories were more re
motely situated. A further advantage, though perhaps not 
of major importance, is the advertising value of factories, 
floodlit and brilliantly illuminated, in thickly populated areas, 
especially those near busy arterial roads leading out of the 
great cities, as compared with sites in smaller towns or the 
open country. 111 

• ------
Ill Ibid.• 
111 Federation of British Industries, p. 507, par. 61. 
u• Ibid, p. soo. 
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183. On the other hand, it seems clear that the increasing 

cong~stion. ?f the m?re de?-sely populated and more rapidly 
growmg c1ties and mdustrial areas must have the effect of 
raising manufacturing costs; for example, the advantage of 
relative proximity of the fa:ctory to the chief market for its 
products might be largely reduced or even nullified by the time 
lost in delivery through street traffic congestion .... 

STRErt TRAFFIC CONGESTION IN LARGE TOWNS. 

184. Traffic congestion, one of the outstanding features of 
the large city of to-day, is probably due in the main to ,three 
causes-the immense development of road traffic within recent 
years, especially the private motor car and motor omnibus, 
the marked and increasin~ tendency of workers to live at a 
distance from the centre, m so far as their circumstances per
mit, and the increased desire of the. ropulation generally for 
movement. The habit of travel has o late years been greatly 
stimulated, more :particularly perhaps in the Metropolitan area, 
by railway electrification and the institution of such induce
ments as .cheap day return tickets and cheap midday fares.'"" 

185. As the large urban aggregation expands on its peri
phery and the workers in. great numbers move further and 
further outwards fr?m tht: centre for residential purpos~, so 
there develops an mcreasmg use of the centre for busmess, 
commercial and .administrative purposes. The thoroughfares 
at the centre, which. date from an earlier age, are, generally 
speaking, comparatively narrow, and·, with the increase in 
commercial and passenger traffic, the rate of movement in them 
,is inevitably slowed down. Thus there ,develops a definite waste/ 
of time on the part of those engaged on transport itself, fueir' 
employers, and the travelling public generally. The cost of this, 
waste in terms of money is probably not calculable, but it must 
in the aggregate be very great. 

186. From fue point of view of traffic safety on the streets 
the Ministry of Transport stated that no clear conclusions can 
be drawn from accident statistics as to the relative advan
tages of large and small towns, and in support of That state
ment they furnished a. table showing for a number of Pollet 
Districts the number of accidents involvins death and per~ 
sonal injury during fue year 1936. The Mmistry added fua1 
~eat concentz:ation of ~ffic m!LY be ac~ompanied by a rela·r 
tively low acc1dent rate, mstancmg the City of London where 
in spite of the well-known. density of its traffic, fue .numbe~ 
of fatal and non-fatal acc1dents togefuer amounted m 193t 
to no more than 475-1

"' 

1 .. Sargant Florence. • · 
111 Highway Development Survey, 1937 (Greater London). 
tu Ministry of Transport, p. 197. pa~. 44, and page 205, Appendix IV. 
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, SEPARATION OF HoMES OF WOIUCPEOPLE FROM PLAcES OF WoRK 
AND EFFECTS OF LoNG DAILY JOURNEYS. 

187. As is mentioned earlier in this Report (par. 138), the 
: comparatively wide . separation from workplaces of the homes 
i of a large proportion of people whose occupations are in the 
; very large cities involves the workpeople in lengthy journeys 
1 daily, and, in spite of the adoJ;>tion of a system of reduced 
i fares in the form of workmen s tickets and season tickets, 
: is liab~e to impose Ut>On them a burden in th~ fo~ of .actual 
· travelling costs, or, m other words, a reduction m thetr real 

wages, which they might ill be able to· afford. Moreover, 
as most business houses start and finish the day's work at 
approximately the same hours, the greatest strain is imposed 
on all forms of rublic transport in the attempt to provide for 
the transport o workpeople from their homes in the early 
morning and from the business centre in the evening, and 

· the result is that many thousands of thein have to make their 
morning and evening journeys under conditions of severe dis
comfort. Many, with journeys of perhaps 30 minutes or more 
t!ach way, have to stand for the whole or a great part of their 
journey. Travelling thus in overcrowded conveyances can 
hardly fail to have adverse effects on health and to result in 
fati~e, loss of energy and sacrifice of leisure tirne.1

"' There can 
be little doubt, too, that these adverse effects on the workers are 
reflected in no small measure on their efficiency and output; and, 
in tum, on the employers' costs of production.111 Unfortunately 
it is not alone the adult-workers of both sexes and the employers 
who suffer. Juvenile workers are affected in the same way, 
and in their case the reduction in real wages is more substantial 
than in the case of the adult because the cost of travel forms a 
larger proportion of their earnings. The Ministry of .Labour 
-stated that owing to the expense and difficulty of travel from 
the suburbs to central London a number of juveniles who would 
otherwise be willing to accept employment in the central area 
are unable to do so, with the result that while in the suburbs 
there is a comparatively large supply of juvenile labour, there 
is in central London a demand for it which cannot be satisfied. 111 

188. Although it is undoubtedly true that both new residential 
areas and new industrial areas develop more or less simul
taneously on the periphery of the large cities, this fact, so far 
as present experience goes, does not seem to decrease traffic 
(:ongestion. .... As the workshop industries in the centre become 
replaced by factories on the outskirts, commercial and business 

IU London County Council, p. 391, par. 82. 
u• Sargant Florence.• 
u• Ministry of Labour, p. 247, par. 27. 
u• Ministry of Transport, p. 197, par. 43· 
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houses and administrative offices increase and multiply at the 
centre and use even more inteiJSively the space formerly used 
industrially. Moreover, when an industrial enterprise moves 
out it by no means follows that the workers employed by it live 
in the vicinity of its new site: ·indeed, the move might, and 
doubtless very frequently does, mean that the workers find them
selves much further removed from their workplace in its new 
site than they were before . the move. In this connection Sir 
Malcolm Stewart, when COmmissioner for the Special Areas 
(England and Wales), said in Appendix I to his Third Report'": 
" The recent concentration of new industries in the noith-west 
and west of London while the mass of industrial workers reside 
in the east and south-east leads to a grea-t increase in traffic 
across the city and tends to increase the congestion and the ratio 
o~ travelling expenses to wages." This is one result of the 
unregulated growth of the past. 

I8g. Enormous efforts, . combined with great skill and 
ingenuity, are continuously exerted by the transport and other 
· authorities concerned to mitigate traffic congestion and the 
delays inevitably associated with it. They require the provision 
of additional transport, elaborate systems of traffic route-ing and 
signalling, the demolition and . reconstruction of existing 
thoroughfares, and the provision' of additional thoroughfares
all of them of a very costly character, but in spite of the great 
expenditure involved, these measures result in little more than 
palliatives, and it seems impossible for effective action to keep 
pace with actual traffic requirements .. 

Igo. Difficulties arising from· traffic congestion appear in 
greater or less degree in all the big cities. Evidence was placed 
before the Commission that difficulties are experienced, for 1 

example, in the great provincial. cities of Birmingham, Liverpool 
· and Manchester, in the case of each of which a large proportion 

of the workpeople are housed in the suburbs at a considerable 
distance from the central business parts of the city. For 
example, Alderman Harold Roberts who appeared .before the· 
Commission on behalf of the Corpor~tion of Birmingham said:-

"I can see no immediate relief from our traffic problem. 
We can plan, organise, and widen our streets but the best 
we can hope for is to keep level . . . . It is a stan
dard joke that you cannot find your way about on account 
of one-way streets . . . . For the. last 20 years we 
have been engaged in street widening . . . but the 
motorisation of the population has been going on much 
more rapidly than one can work in that ~irection and we do 

101 Cmd. 5303. 
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not know how far that motorisation will contiriue. We 
cannot hope to get ahead of it because the capital cos~ of 

· pulling down and of doubling the width of roadS is 
enormous. "••• · 

The difficulties are, however, by far the most acute in London, 
and that in spite of the fact that London has an elaborate system 
of underground !llld suburban railways for passenger transport .. 

xgx. That system is for obvious· reasons not subject to the 
delays which are apparently inseparable from its surface trans
port, but overcrowding on those railways is no less prevalent, 
especially during the morning and evening peak hours, than it 
is in the case of public vehicles on the streets. Mr. Frank Pick, 
who gave evidence on behalf of the London Passenger Trans
port Board, said " there will be standing passengers at the peak 
hours always. It is no use pretending otherwise. • . . ... 
There will always be what we call roughly xoo per cent. over
load at the peak hours on the railways. It is a sort of inevit
able thing • . . • • we have to accept it as a fact. uu.a 

192. That statement was made in the light of the fact that the 
Board and the main line railways have already e:p1barked on a 
.programme of railway work-extensions, reconstructions, roll
uig stock, electrification, etc.-at a cost of approximately £45 
millions, and that on completion of that programme within the 
next few years they will probably be faced with another of 
almost equal magni~de. The Board· estimated that to supply 
the traffic needed to support the first of these two programmes 
an additional 6so,ooo to Greater London's existing millions of 
inhabitants will be required, and for the second programme a 
still further addition of a half to three-quarters of a million: to 
use Mr. Pick's words, " with the commitments already-incurred 
the Board must certainly look forward to a population oi ten 
millions, and in view of possible commitments for the com
pletion of the transport system of the area (covering roughly a 
radius of u-15 miles from the centre) it would seem as though 
a population of roundly 12 millions would ultimately be 
required for the support· of the Board's undertaking."'" 
Against these figures are to be set population estimates that were 
furnished by the Registrar-General, England and Wales, to Sir 
Charles Bressey for the purpose of his Greater London High
way Development Survey (1937). The Registrar-General, 
while pointing out that any present forecast of the future 
population of Greater London must be largely hypothetical 
because of the uncertainties of the political and economic future, 
estimated that in the area covered by a 30-mile radius of Central 

•u Birmingham, p. 716, Q. 6o28 et seq. 
ue London Passenger Transport Board, p .• pi, Q. 3388 et seq. 
lU Ibid. pp. 366-7, par. 10, 
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London, the population. (estimated as beine- g,8o8,ooo in 1934) 
might be expected to increase by about st per cent. between 
1934 and 1941 and by 4 per cent. between 1941 and 1951, repre
senting a total population in 1941 of 10,350,000 and in 1951 of 
10,76o,ooo. From 1951 no sigruficant further increase was con
templated. It will be noted that this estimate referred to a 
30 miles radius of Central London as compared with the 12-15 
miles radius taken by Mr. Pick. 

INCREASED LAND VALUES. 

I93· Large· s~e ~oncentration has the ef!ect also of forcing 
up land values Within and around an urbarused area, and par
ticularly in its central nucleUj!. This places a ~eater financial 
burden than would otherwise be necessary on mdustry and on 
local auth?rities, and through them on the community as a 
whole. H1gher land values are a common feature of urban 
growth, but the values actually reached vary between towns of 
different sizes, the general tendency being that the larger the 
town the higher are the land values. In order to off-set the 
handicap of high land values in the large towns more intensive 
use tends to b~ made of the land by the erection of higher and, 
therefore, more expensive buildings. The result is· that con
siderable sums have to be found from public funds for the pay
ment of compensation 'in respect both of site values and 
buildings when public improvements or attempts to remedy the 

. mistakes of the past are made, and it is precisely in the large 
towns, where the values of land and buildings are highest, that 
measures of improvement or re-development are most needed. 
In his Greater London Highway Development Survey (19~7) 
Sir Charles Bressey said that in densely congested areas hke 
the heart of the city of London the cost of comparatively 
insignificant street widenings sometimes works out at a rate 
exceeding £z,ooo,ooo a mile, and even this leads to no con
clusive result, as is shown by the recurrence of widenings in 
the same streets by successive generations. 

LocAL GOVERNMENT REGULATIONS. 

:194. Large centres of population, too,; are lia~le to l~ad to the 
imposition of local government regulations which,. while doubt· 
less desirable in the interests of the commumty, may be 
inconvenient tO certain industries. The Federation of Britisll 
Industries stated that owing to the congested . c~aracter ol 
modem London, and· for o!fier reasons, 1~1 building re~a
tions have been im~d which are .alleged to mcrease matenall~ 
the cost of building.1.. This factor, as.well as the factor o1 
high land values, might tend to restrict the settlement ol 

uo Federation of British Industries, p. S07· par. 6o. 
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new factories and other undertakings in, the area of concentra
tion and force them, as well as undertakings already established 
and wishing to expand, to settle,. instead, on the periphery, and 
thus to extend the urbanised area. · 

PUBLIC BURDENS ARISING FROM THE ESTABLisinmNT OF 
INDUSTRIES IN UNDEVELOPED AREAs. 

I95· Apart from the effects of concentration of industry and 
the industrial P«>pulati.on ·dealt with ,in I the preceding para
graphs, there remains to be considered the effectfromthenational. 
point of view of the establishment of.industries in new and un
developed areas, that is to say, in areas not already equipped 
for the settlement of industry. As has been shown, there has 
been a marked movement in recent years towards the establish
ment of the modern light industries on the outskirts of large 
towns and of industrial areas. Their establishment and growth· 
naturally atqact the labour required for the industries them
selves, and then other trades and services grow up around them 
attracting still further population.••• This centrifugal move
ment, though iii itself prima facie ground for satisfaction, has 
unfortunately been largely haphazard and ill-regulated 
in character. The movement has proceeded with little or 
no regard to the fact that it· necessarily involves heavy ex
penditure by the community for the provision of S'Qch neces
sary facilities as new roads, housing accommodation, water 
supply, sewers, gas and eleetric mains, schools, churches, in
creased transport, and all the multifarious services required 
to meet the needs of industry itself and of the rapidly grow
ing population. This expenditure,. moreover, has to be
undertaken at a time when facilities .of a similar character are 
already available in the older industrial areas and where they 
rnust be maintained in' spite of the fact that much of the labour 
in the new areas is drawn from the older ones, whose authori
ties, because· of the loss of working population, become. pro
gressively less able to support the services for their remaining 
population. 

xg6. In. some ~ the inco~g. indus!rr has hom~ a share of 
the finanCial burden mvolved m the proVlSlon of housmg accom
.modation for its workers. In others, however, the local 
authorities have found themselves unable to keep pace with the 
enormous demand for working-class houses created by the ra:pid 
influx of workers. Houses have then been put up by speculative 
builders which might be dearer to buy or to rent than the 
workers can well afford, thus tendin~ to force up the cost, or 
lower the standard, of living in the netghbourhood. Difficulties 
have been experienced, too, in providing school accommodation 

au Ministry of Labour, p. 247, par. 28. 
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adequate to the demand, and it appears from infonnation col
lected by the County Councils' ASsociati()n and submitted to 
the Commission that some authorities are apprehensive lest the 
provision they are planning might not, with a later decline in 
the industrial actiVities of the area, prove to be in excess of 
req_uirements. The experience of authorities in areas where, 
owmg to prolonged industrial depression, the provision made 
not only in respect of education but also of other services has 
proved to be m excess of present requirements, goes far to 
JUStify such apprehension. · · 

EFFECTS ON AGRICULTURE. 

197. !he movement of indust:Iy into new and undeveloped 
areas has proceeded also without due regard to the agricnltural 
value of the land that it, and itS accompaniments, absorb for 
building purposes. The evidence presented to the Commission 
by the Land Utilisation Survey of G):eat Britain indicated that 
at the 'present time, more than ever, industry and housing are 
in some ·parts of the country invading what is, from the agricul
tural point of view the best land of the country. The Essex 
County Council, for example, informed the Commission that in 
Southern Essex alone, building development has involved the 
loss of thousands of acres of ~e most fertile land in the county 
where market gardening in its highest form has been carried on 
for generations. 

1g8. Concurrently with the absorption of agricultural land 
there bas a been a flow of' -labour from agriculture to urban 
industry. According to statistics supplied by the Registrar· 
General the number of persons engaged in agriculture declined 
from 1,949,000 in 1861 to ;1:,194,000 in 1931, or at an average 
rate of more than 10,000 persons per year. The whole of that 
reduction is not, of course, to be attributed to the movement of 
agricultural labour to .urban industry. Other factors by which 
the figures have undoubtedly been influenced, _ip.clu~e emigra· 
tion overseas, and the movement of labour from agnculture to 
other kinds of rural employment. It is unquestionable, how
ever, that there bas been a movement of considerable magnitude 
from agriculture to urban industry. 

199. Whether this movement, vtewed as a whole, is good or 
bad from the standpoint of the national interest is a question of 
some difficulty. On the one hand, workers who leave agricul· 
tural employment for urban employment probably secure, a1 
least for a time, higher money wages, but, on the other hand, 
they lose the greater security of employment which agriculturE 
often offers over unskilled .industrial work. At the same timE 
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the labour supply of agriculture is diminished; and wastage 
of skill is involved when skilled agricultural workers leave the· 
land for unskilled work elsewhere ... , 

. 200. Probably, however, the ptost impot;t:ant consideration 
1S that the recent movement from the land has tended to consist 
of a disproportionate number of the younger workers. This 
feature is illustrated bv the following figures'" of the number 
o( regular male workers engaged in agriculture in Great 
Britain:-

Number of regular male workers. 

Age Group. 

1925. I9JO. 1937· 

Over 21 .•• ... ... . .. 501,694 505,745 454.100 
Under 21 ... ... ... 16o,455 139.482 IIJ,700 

On this subject, the evidence of 'the Ministry of Agriculture 
emphasised that a point must sooner or later be reached at which 
the drift of the younger generation will raise serious probleDlS 
for the future of agricultural production, and be dangerous from 
a social as well as an economic point of view. m 

CONCLUSION. 
20I. Concentration of industry and the industrial population 

undoubtedly possesses definite economic advantages from the 
point of view of industry and commerce. If it were otherwise 
the remarkable tendency towards concentration in and near large 
towns, inStead of being intensified as it has in fact been within 
recent years, would long ago have been checked. The economic 
advantages to industry may briefly be summed up as consisting 
of (a) eroximity to market, (b) reduction of transport costs, 
(c) availability of a supply of suitable labour. 

202. Great, however, as the advantages may be, they are 
accompanied by disadvantages chief amongst which are (a) 
heavy charges on account mainly of high site values, (b) loss 
of time through street traffic congestion in the 'Very large towns, 
which can hardly fail to off-set to some extent the advantage of 
lower transport costs, (c) the risk of adverse effects on efficiency 
and output on account of the fatigue incurred by workpeople 
through having to make long daily journeys between home and 
workplace, often under conditions of considerable discomfort. 

1" Ministry of Agriculture, p. 175, par. 23. 
u• Sir Daniel Hall. • 
u • Minist.ty of Agriculture, p. 175, pal'. 23. 



CHAPTER VII. 

STRA~EGICAL. 

Tim NATURE AND ExTENT OF THE AIR RisK. 

203. The danger of atti.ckfrom the air has effected a revolu
tion in the problem of the defence of Great Britain. Formerly, 
so long as the command of the ·sea was retained the risk of 
attack or invasion was practically negligible, but the protection 
which this country enjoyed by virtue of its position as an island 
is not proof against modern methods of warfare. 

Great Britain lies open to attack from the air by a hostile 
power just as other countries do, and the geographical position 
of its Capital and. the concentration of so large a proportion of 
its population and activities there and in other large urban areas 
might well render it a more attractive object of enemy attack 
than most other European states. 

204. It is not possible to publish from official sources any 
very precise information about the scale .of the attack to which 
this country might be exposed in the event of war with a major 
European power within striking·distance of its shores. It may, 
however, be useful to quote an extract from a document which, 
although it does not clarm to be oflicial in character, is obviously 
compiled from a close study of such information as is available. 
In a pamphlet published by the· Air ·Raid I;>efence League 
entitled" The1Nature of tlie Air Threat ..... the position is sum
marised as follows :-

"In an attempt at a knock-out blow, an intensive period 
of mass raiding might follow the outbreak of war. Sound 
detection of approaching aircraft has now been perfected, 
and it can ·be taken as certain that both anti-aircraft guns 

·and R.A.F. fighters would engage the enemy. But, par
ticularly near the East Coast, . where the fighters have a 
very short time in hand, many of the bombers would reach 
theli' target provided that they were willing to face a heavy 
barrage of anti-aircraft fire. Two hundred bombers- per 
day, each carrying I! tons of bombs, would drop 3,000 
tons of bombs in IO days. In congested districts such 
raiding might cause at least 200,000 casualties •... 

" It is cle~r that certain areas-the East End of London, 
some East Coast ports, Midland and Yorkshire industrial 
towns, and the industrial belt along .the Clyde-are in out
standing danger." 

uo Pamphlet"No. 4 published in J ~e. 1939, by the Air Raid Defence League. 



·99 
205,. Bombs cannot be aim~d with mathematical precision, 

especrally from aeroplanes which are compelled by an effective 
defence to fly at high speeds or at considerable heights, or which 
are attacking in adverse weather conditions or in darkness. 
Bombs, even if aimed at military objectives only, could hardly 
fail, however, to hit non-military establishments and buildings 
in their neighbourhood with the result that the civilian population 

, in many places would doubtless be exposed to great danger: 
As the Report of the Committee on Evacuation (1938) pointed 
out:-

.. In any future war in which Great Britain is at conflict 
with a great European power, air invasion would take place 
on a very mdch greater scale than the air raids on London 
and other cities during the war of 19i4-18. Large numbers 
of planes .would be directed against docks, ~ublic utility 
undertakings, important factories and recogrused military 
objectives. 

" Whether or not the civilian population were deliberately 
attacked, people living in industrial areas would be exposed 
to great dangers, especially those living in the immediate 
neighbourhoOd of important targets. Inner London con
tains many such objectives of attack and is, therefore, par-: 

. ticularly vulnerable; and in different degrees the same is 
true of various other industrial areas. Other places, for 
example the naval ports, might be exposed to special risks 
because of the existence of military objectives in the 
neighbourhood." 

LoNG-TERM ASPECTS. 

206. Measures to mitigate the destructive effects of air attack 
are being pushed forward with all possible speed. On the one 
hand there are arrangements for active operations, consisting of 
fighter aeroplanes, anti-aircraft guns and balloon barra~es, and 
on· the other hand measures of civil defence including the 
provision of shelters which would afford some degree of pro
tection against air attack. It might indeed be argued that on 
a long·term view the defence may to a large extent overtake 
the offensive and thus mitigate 'the earlier· fears engendered 
by modem forms of warfare. However that may be, we see no 
reason to believe that improvements in means of protection, 
while they will no doubt lessen the danger, will reduce it to a 
level at which it does not demand the most serious consideration 
in the future planning of the economy of this country. We 
think. thf'refore, that even on a long-term view the risk of aU: 
attack should be taken into account as an important factor in 
detennining how the population and industries of this country 
should be distributed. . 



IOO 

THE GEOGRAPHICAL EXTENT OF THE DANGER. 

20'7. No part of this country is safe from air attack. The 
range; speed, carrying capacity and above all the numbers of 
large bombing aircraft have not only been greatly increased 
since 1918 but ~re continually in process of further development. 
A:t the same time the degree. of risk is obviously different for 
different parts of the country. As the Committee on Evacuation 
pointed out:-

" Practical considerations, such as the number of aero
planes available and the distance of possible objectives, are 
likely to restrict the number of places chosen . for attack. 
Vast tracts of the country cannot be attacked simul· 
taneously, and important places in the central and eastern 
parts of Great Bntain are likely to bear the brunt of the 
first attacks. " · 

2o8. In. spite of the extended range and power of hostile 
striking f<>rces, the defensive capacity of anti-aircraft artillery 
and ot fighting planes gives to the Western and Northern regions 
of Great Britain very real advantages, since the defences have 
longer time to come into operation and so to render the out
ward .and homeward flight oi .the attacking bombers more 
dangerous. The greater distance to oo covered, by increasing 
the flying time involved before the attack can be delivered, 
also reduces the attractiveness of more distant targets from 
the enemy. point of view. 

209· There are also great advantages in the-dispersal of popu· 
lation and industzy, as compared with close concentration, 
particularly within those area,s which are highly vulnerable to 
attack. The disadvantages of the density of the population in 
the East End of London from a defence point of view would 
diminish if the population were dispersed into properly planned 
smaller centres separated from one another by ~elts of open 
country within a radius of say 30 to 40 miles of Cliaring Cross. 

GENERAL PosiTION. 

210. The general position may be summed up by saying that 
from the defence point of view large concentrations of popu
lation and of industrial activities are undesirable, especially 
in the East and South of the country: and that the aim shouli:l 
be to secure both dispersal and the transfer of activities·, so far 
as is practicable from those areas to the West and North. 
London, by reas~n of .its .s~. and accessibility froll;l the C~nti
nent, is an immense liability from the defence pomt of VIew. 
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LINES OF PoLicY. 
211. In countries which are at an early stage of indtistrial . 

development it may be possible to plan the location of indus
tries with considerations of defence as a prime factor in deter
~ng such location. In Soviet Russia · something on these 
lines seems to have been attempted: the planting ot great new 
electrical and industrial undertakings in the distant Ural Moun-. 
tains is usually stated to have been, in part at "any rate, a 
war measure, directed to achieving the maximum of security. 
But this country is faced· with a different problem. Its great 
towns are in existence and vast industrial development has . 
already taken place. What adjustments are possible and ·in 
what ways can future development be controlled, to secure, 
alike to mdustry and to the mdustrial population, the maxi
mum practicable ~egree of protection? . 

GovERNMENT EsTABLISHMENTS. 

212. Before considering the wider question of the location 
of industrial units, it may be well to consider the policy which 
the Government has adopted in the past in regard to its own 

.establishments and the policy which it should adopt for the 
future. The ordinary citizen or indeed the ordinary indus
trialist is liable to persuade himself that it will be time enough 
for him to consider advice which the Government gives, when 
he sees that. advke being implemented in the Government 
Departments themselves. . . . . 

There are many .Government Departments, part at least of 
whose work could in our view be carried .on effectively at a 
distance .from the Metropolis, such, for instance, as the
Unemployment Insurance activities of the Ministry of Labour, 
now centralised at Kew, the work of the General Register 
Office carried on at Somerset House or of the Post Office 
Stores Department at Islington. We understand. that the 
Government have decided upon a certain measure of dispersal 
or decentralisation of the work and staffs of their headquatiers 
Departments. We welcome a policy of this kind and think 
it should be pushed on as speedily as possible. We are glad 
to learn too that new Government munition factories have been 
erected recently in Lancashire, Scotland, and elsewhere in the 
North and West. 

INDUSTRY. 

213. The risks of air attack, and the best means of counter
ing them, ought for the future to be a vital consideration, not 
only in connection with broad issues of the location of ·indus
try generally, but for each individual entrepreneur or manu
facturer. We would recall that in the international crisis of 
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September, 1938, many commercial institutions, ·banks, insur
ance companies and others, made hasty arrangements for trans
ferring their staffs and despatching their books and records out 
of London to branch establishments further afield. 

214. As regards industry at large, the. Civil Defence Act, 
1939, imposes on the occupiers of tactory premises, mines and 
commercial buildings in areas defined in an Order made by the 
Minister an obliganon to provide protection for. their work
p~ople. An indireet and beneficial result of these provisions will, 
1t 1s hoped, be' to encourage the movement of industry from areas 
of. large c~ncentration to other areas of less concentration, not
Wlthstan~g the fact t:~?-at Section 33 :.;nay operate to require 
the proVlSlOn of shelter m all new buildings. Even as between 
vulnerable areas, there will be a bias in favour of the less 
vulnerable, since the provision of shelter may often prove a 
more costly and difficult matter in closely built ·up areas like 
parts of Londo~ than in areas where development is taking place 
on more open lines. 

215. In a time of great pressure for the acceleration of Defence 
preparations, such as has been experienced recently in this 
country, it may be difficult to enforce conditions, otherwise desir
able, in the fulfilment of Government contracts, lest the neces
sary productive capacity should ·not be forthcoming. In the 
Third Report of the Commissioner for the Special Areas (England 
and Wales), it.was stated that of the 25 aircraft manufacturing 
firms in Great Britain, no less than 12 had erected their factories 
in or near .the London area, and a further five in the South
Eastern counties. But in the last two or three years the Depart
ments have taken definite action in the direction of encouraging 
the dispersal or decentralisation of factories engaged in produc
tion of war material. In the placing of armament contracts 
also, firms operating in less vulnerable areas have· received a 
preference. This policy should be followed energetically, when-
ever conditions permit. . . 

2t6; It must be remembered in this oonnection that on the 
outbreak of war many industrial undertakings not directly 
engaged in peace time on the . manufacture of munitions 
become of vital importance to the national existence. The heavy 
industries-iron, steel, textiles, etc.-would doubtless, as in the 
last war, come directly under Government control, while :many 
of the light industries, such as those engaged in electrical equip
·ment or watch making, would have to swing over to the manu
. facture of war material of some kind. Moreover, many forms of 

industry such as the production and processing of foodstuffs 
of a.U ~ds, become ~ war-time as essential to the pre~!"'a
tion of national eXlstence · as armaments or murutions 
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themselves, while for milling or the storage of wheat, for in
stance, or for collecting supplies of petrol, ports in the North 
or West obviously have an advanta~e in the scale of war risks 
over those in the East and South. It 1s clearly necessary that the 
location of all industries constituting this second line of defence 
should receive full attention from the point of view of vulner-

. ability and dispersal or decentralisation. 

CONCLUSION. 
217. If our recommendations in Part IV of this Report are 

adopted, the National Indu!;>trial Board there proposed will be 
in a position to inform and advise industrialists as to the advan
tages, from the point of view of security, of one area as com
pared with anotlier and to invite them to seek such information 
or. advice. A policy· of decentralisation or dispersal of industry 
from overcrowded areas is definitely to be recommended on 
strategical srounds:· of this there can be no question, and such 
a policy comcides with and reinforces the general proposals on 
similar lines already shown to be desirable in connection with 
the social and economic disadvantages of concentration. 



PART Ill; 

SUBJECTS RELATED TO THE GENERAL INQUIRY. 

CHAPTEh VIII. 

DIFFICULTIES AND DEFECTS OF PRESENT PLAN
NING LEGISLATION. AND PRACTICE. 

GENERAL CHARACTER OF EXIST[lfG PLANNING. 

218. A good deal of evidence has been placed before the 
Commission with regard to town and country planning and a 
number of witnesses have represented that difficulties and 
defects exist in present 'planning legislation and practice. 101 

These representations demand attention in this Report in so 
far as they bear upon the problems before the Commission; 
for, as the medical evidence indicated, it is only by proper 
planning that the disa<l.vantages of the existing grouping of 
the ,pOpulation can be avoided, and life with full enjoyment of 
amenity, health and convenience be led. (See Chapter V.) 
Similarly, there is no doubt that the traffic problems which are 
commonly associated with the growth of urbanisation may 
largely pe solved by proper planning. 1~· 

219. It is no part of statutory planning, as at present 
existing, to check <J£ to enoourage a local or regional growth 
of population. Planning is essentially on a local basis; 
it does not, and was not intended to, influence. the geographical 
distributioQ. of the population as between one locality and 
another. Generally, it assumes a trend bf local population 
growth based on past· experience. If there is any expectation 
that further land will be required for any purpose--for example, 
for industry or for residence-within the area, the local or 
regional scheme would be framed to provide for that demand, 
though considerations of transport, ·health and. social condi
tions ·may make such provision undesirable or .inappropriate 
when the general distribution of residences and workplaces 
is viewed over a wide area. Evidence was given, for instance, 
that the 'growth of the Metropolis as a single agglomeration 
has already exceeded the size that is desirable on town planning 
grounds/53 and that in the case of London and other great towns 
the increase of industry and .business towards their centres, 

101 Council for Preservation of Rural England, p. 567, par. 15 et seq.; Town 
Planning Institute, p. 583, pars. 12-16, p. 593, pars .. 32-36, and pp: 76o-777; 
Garden Cities Association, p. 746, pars. 61-63; and Robson, p. 778, par. 
8 et seq. ' 

111 London Passenger Transport Board, p. 366, par. 9 and p. 414, par. u. 
ua London County Council, p. •1:19 •. par. 122, and p. 420, par. 127. 
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and the normal growth of residential suburbs on their outskirts, 
are increasing the expenditure of time and money on daily 
travel, are accentuating transport overloading and street conM 
gestion, and have lately produced a development of flatM 
building and an increase in the standard of residential density in 
th~ centres. m Under ~rese.nt planning legislation and practice 
this local tendency, which IS common to most great towns, is 
by no means counteracted by planning schemes; on the con
trary, the schemes for central areas of cities often provide 
for an increasing height, coverage and bulk of business and 
industrial buildings for such areas, while the permitted density 
of dwellings in such areas in practice follows, rather than 
obstructs, the centralising tendency. The schemes for suburban· 
areas, which largely deal with unbuilt-upon land, set a better 
standard of density, but essentially follow the same principle 
of accepting the established tendency. They are effective, 
by zoning methods, in preventing an ill-considered jumble of 
houses and businesses, and in securing convenient road lines, 
and often a reasonable provision of local open space. In 
some cases they are achieving a better architectural appearance 
of new buildings. But if there is a local demand for factory 
sites, schemes would in practice zone for that demand. And 
for financial reasons it is often difficult for them wholly to 
preserve from building agricultural or rural areas on the out
skirts of agglomerations, which from many points of view it 
may be desirable so to preserve. It may, therefore, be said 
that while present statutory town-planning tends towards pr~ 
ducing a more pleasant, healthier and more· convenient local 
environp1ent, it is not adapted to check the spread of great 
towns or agglomerations, nor, so long as their growth con
tinues, to arrest the tendency to increasing central· density 
and traffic congestion. To say this is not in any way to diminish 
the importance of present town-planning, which is of essential 
value m the protection and creation of amenities. It is. really 
to say that present town-planning does not c:oncem itseJ! with 
the larger question of the general and national groupmg of 
the population which is the.subject of this Co~ion's ~quiry. 
Whatever policy of groupmg IS adopted, detailed planmng on 
a local basis will remain necessary. · 

220. Nor do the fOregoing observations cast any reflection on 
the Ministries charged with a~tering the Acts re!ating to 
planning, nor the local authonties who put the powers mto ex~ 
<:ution, though the extent to which th~ powers are e~ecut~. 
and the skill with which they are administered, vary wtdely m 
different areas. Planning legislation is of compa;atively recent 
origin, and has had to feel its way. The necessity of frequent 

m Garden Cities Assn., p. 739, par. 27 et seq. 
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revisions of the planning law has, in itself, caused confusion 
and delay for which the Ministries and local authorities are not . 
responsible. But while in some areas the powers have been 
operated as fully as is possible, it is apparent that they are not 
adequate at present, nor were they intended, to deal with the 
essential problem with which the Commission is faced. . . 

- tHE QUESTION OF NATIONAL PLANNING. 

221. Much evidence has been placed before the Commission 
that the national point of view as well as the local or regional 
point of view ought to be introduced into planning. As the law 
stands no authority is charged with the duty of considering the 
local or regional planning schemes in the light of the national 
resources, requirements and interests as· a whole. It has been 
suggested that a central authori!f. is required which would be 
charged with effective responsibilities for national planning and 
with the duty of watching, stimulating and guiding local and 
regional planning., •• 

222. The ·local and regional planning schemes may be 
expected in due course to cover all the land of Great Britain 
which can be regarded as suitable for development or likely to 
be developed, even if only very sparsely. Accordingly, if fitted 
together, the plans would form a plan covering virtually the 
whole country. Such a plan would not, however, constitute a 
national plan in the true sense: it would be nothing more than 
a collectio:p. of local and regional plans; a patchwork of schemes 
of varying size, and varying ·merits, which had not been co
ordinated and moulded to form a coherent whole. A national 
plan conceived as a whole would be likely to differ substantially 
from a national plan constructed by merely piecing together the 
local and regional plans. The local· and national interests may 
easily clash; .. • 

223. Further, it has been represented that the present law is 
incomplete in that it does not constitute a full code for regu
lating the use of land. Agriculture is not one of the purposes 
of planning as set out in Section .I of the Act of 1932.' ·but ~a:nd 
can in effect be preserved for agncultural use by the ImP.os1tion 
of restrictions on building, and, under the new ' Rural 
Zoning ..... the primarY object <_Jf which. is.th~ preserva~on of 
amenities, the protection of agnculture 1s mdirectly achteved. 
The conservation of fertile land is obviously a m?.tter of national 

1U Town !?Ianning Institute, p. 762, et seq. . 
ue Ministry of Health, p. 42, par. 34· P·. 142, Q. 1518-35. . 
ur Report of Town and Country Planning Advisory Committee, July, 1938 · 

pars. 31-33. 
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significance, but the national aspect of the subject is. one with 
which local planning authorities are clearly not competent. to 
deal. 

224. Again, the Commission's attention has been drawn to the 
fact that a planning scheme is not enforceable against the Crown. 
The a~ount o~ l~d oc~upied by Government Departments is 
extensive and IS mcreasmg. Large areas have been acquired 
in recent years f.or aerodromes, for artillery, bombing, machine 
gun and tank ranges, for armament factories and dumps, and 
for large-scale afforestation. The necessity for the acquisition 
of land for such purposes on the scale underta:Ken has not been 
questioned. It has, however, been suggested that there is inevit· 
ably a risk that when an individual Government Department 
chooses a particular site for its own purposes it may tend to 
overlook interests other than those for which it is directly 
responsible and that in fact the Department may not alone be 
fitted to balance the various conflicting national interests which 
may be involved. · 

Time and again, especially in recent years, public controversy 
has risen in regard to proposals of Government Departments for 
the acquisition of particular $ites, on the ground that while the 
land might be suitable for the purpose for which tlie Departments 
desired to acquire ~t. the taking of it for that purpose would be 
injurious to another public interest. ..This is not ~>aid by way of 
criticism of the individual Departments which happen to have 
been involved, and which often, especially in matters of defence, 
have had to act against time. The point which itis desired to 
make is that hitherto .insufficient attention sometimes appears to 
have been given to public interests other than those of the indi· 
vidual Department directly <:9ncerned with a particular pur
chase. The result bas frequently been, to excrte public con
troversy: not only have the interests of the nation in the widest 
sense not been sufficiently safeguarded, but also, so far as the 
Department itself is concerned, delay bas occurred in the carry
ing out of projects of urgent importance. 

· 225. The position of statutory undertakers in relation to 
planning schemes is in some respects similar to that of Govern
ment Departments. Any lands or buildings belonging to a statu
tory undertaker, and used or held for the purposes of the 
undertaking, are excluded from planning control, except with 
the consent of the undertaker or, failing his consent, by decision 
of the Minister. Here again the consideration arises that the 
area of land vested in statutory undertakers is continually 
increasing. 

226. On the evidence submitted we bavt: reached the conclu
sion that the National Industrial Board whose establishment is 
recommended in Part IV of this Report should be vested ~ith 
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the right to inspect all existing and future plans whether regional 
or local, and to consider, where necessary, in co-operation with 
the Government Departments concerned the modincation or 
correlation of existing or future plans in the national interest. 

PROGRESS OF STATUTORY PLANNING. 

227. At 1st April, 1939, an area Qf I,093.785 acres of Great 
Britain's total atea of 56,801,833 acres was covered by approved 
planning· schemes. By this date resolutions had been passed by 
the responsible local authorities to prepare schemes for another 
26,482,263 acres of the country. With the passing of these 
resolutions, a form of licensing to control development has 
become ,available in the ar~as in question since any buildings 
erected without the planning authorities' permission in areas in 
which planning schemes are in preparation are liable to be 
removed without compensation, if they ar~ found to contravene 
the planning schemes when these schemes come into operation. 
In this power, planning authorities possess an instrument which, 
if properly used, affords some safeguard of planning interests 
pending the operation of,the planning scheme; for although 
developers are .not compelled to seek permission for proposed 
development, they almost invariably do so. 158 

In general it may be said that asregardsareaswhere any exten
sive development may be expected, resolutions have been 
passed, planning schemes are in preparation, and at least the 
stage -of interim planning control has been reached. Powers 
to prepare schemes for ouilt-up areas were first granted by the 
Act of 1932, and the preparation of schemes for such areas is 
not, therefore, yet so general nor so far advanced. 

228. The figures given above show that great as the area is 
in respect of which resolutions have been passed, it is far short 
Q{the total area of GrtJat Britain. Evidence has been submitted 
to the Commission showing that recently the Town and Country 
Plannil:lg Act, 1932, was inoperative in Lincolnshire (Holland), · 
Rutland, Anglesey, Brecknock, ·Merioneth, MoAtgomery, and 
Radnor and in many counties of Scotland; and was operative in 
but little of the counties of Lincolnshire (Kesteven), West 
Suffolk, Isle of Ely, Cardigan, and Carmarthen.m It is highly 
desirable that planning should be operative in such areas, 
because industry could at any time be located or other develop
ment damaging to amenities begin there without even the mildest 
form of control. Though the preparation of a planning scheme 
is not compulsory on local authorities without action by the 
Minister of Health, the Minister has power to require the 

na Ministry of Health, p. 17, par. 23. 
uo Council for the Preservation of Rural England, p. 568, par. 36: and 

supplementary evidence of Depa:rtm.ent of Health, Scotland. • 
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P.reparation .of a scheme for any land or, in default of the respon
&ble authonty, to prepare a scheme himself or to authorise.the 
county council to do so, but in practice he has not exercised 
that power. The Department of Health has powers of a similar 
nature in Scotland appropriate to the conditions there.· 

229. With, present day methods of transport, remoteness 
from existing development is not· in itself an assurance against 
development. Accordingly, delay iri taking such measures of 
control as the Act permits may be dangerous. This point is 
well exemplified by the risk to which a coast headland was 
recently exposed. In 1938 plans were submitted to the re
lpODSlble local authority for the erection of a number of 
bungalows on the headland. As a formal and effective decision 
to prepare a planning scheme covering the headland had not 
then been taken, no planning powers were available to the local 
authority in dealing with the proposed development; and as the 
plans of the bungalows complied with the by-laws the authority 
felt constrained to pass them. The danger has since been re
moved by the purchase of the land by another local authority, 
but this fact does not lessen the force of the moral pointed by 
the incident, viz., that if town and country planning is to fulfil 
its function it is imperative that local authorities should take 
advantage of the powets available to them in advance of de
velopment, and should not wait until development is actually 
proposed before proceeding ·with the making of a planning 
Scheme.'" The realisation of this necessity is growing among 
local authorities. Between rst April, 1932, and rst April, 1939, 
the total area covered by approved resolutions to prepare 
planning schemes grew from 7•491,358 acres to 26.482,263 acres. 

230. The total area fully planned in the sense- of being 
included in approved plannmg schemes, between the inception 
of town plannmg in 1909 and the rst April, 1932, was 75,020 
acres. In the following seven years the total area fully planned 
was multiplied more than 14 times: it amounted at rst April, 
1g39. to 1,0<)3,785 acres. Accordingly, since the pa~g of the 
Town and Country Planning Act of 1932, more rap1d progress 
has been made: the annual increase in the area covered by 
approved planning schemes has. grown progressively lar~et. 
Ill the single year rst April, 1938, to 1st April, 1939. plannmg 
schemes were approved in respect of a total area of 767.357 
acres, or almost 700,000 acres in excess of the aggregate ~creage 
fully flanned in the whole of the 20 years or so precoo.ing the 
Act o 1932. At rst April, 1939, the aggregate acreage covered 
by schemes which were awaiting approval wa~ '1•027 ,683, . or 
about one-sixth of the total area of Great Bntain for which 
planning schemes were then in preparation. Thus, though the 

u• The oew Coastal Zone shov.ld be of use in eases of this kind. 
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total acreage under approved planning schemes bas increased 
strikingly since 1932; the stage has been reached when greater 
expansion of that acreage may be expected. 

231. It is to be remembered, however, thattbere is a qualita
tive as well as a quantitative progress to be aimed at, and it has 
been · stated in • evidence before the Commission that many 
schemes which are being prepared are insufficiently. strong. If 
town and country planning lS to play its full part within the 
reasonably near future in securing that, in.the growth of new 
industrial areas or the reconstruction or extension of old ones, 
the disadvantages hitherto associated with .urbanisation owing 
to its, unplanned character are avoided, a great acceleration in 
the prep~ration .and approval of really adequate planning 
schemes 1s essential. 

-LocAL ADMINISTRt\TION. 

232. There is an important difference between England and 
Wales on the one hand and Scotland on the other hand in the 
local administration of the planning law. Taking Scotland first, 
the responsible local authorities are the county councils and the 
councils of the large burghs. In certain circumstances small 
bur. ghs may, .by order of the Department of Health, be entrusted 
\'1<-ith planning functions;· but the law contemplates that normally 
the pla,nning of the small l:>urgbs will be undertaken by the 
county councilS as part of the planning of, the counties. 

233· Sou~ of the T'!eed the coun~ coun~ ,do !lot poss~ss 
by law the same recogmsed and. established poSltion m pfannmg 
as do their Scottish counterparts though, as will be .explained 
later, the law permits them to take a prominent part in planning, 
as in fact many of them are doing. · 

In England and Wales planning schemes may be prepared by 
the councils of county boroughS, municipal boroughS, urban 
districts and rural districts. . It has long been recognised, how
ever, that the area of the individual ,borough, urban district 
or rural district, may be unsuitable for _Planning in isolation from 
the neighbouring areas. Results whi~h seem to be the very 
negation of true planning may follow an attempt by tbe authon7 
ties of small districts to plan their areas separately. In the 
1,986 square miles of the London Passenger Transport Area 
there are as many as 133 authorities exercising planning powers. 
The difficulty in such circumstances of obtaining coherent plan
ning over the area as ·a whole needs no elaboration."' 

234. In recent years there bas btlen a trend towards greater 
co-operation in planning between separ~te local au~orities an.d 
towards the formation of a larger umt of plannmg than 1s 

Ul The problem of London is fu_rther discussed in Chapter xiv. 
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offered by the single borough, urban district or rural district. 
In England an~ Wales the larger unit may be secured -in one of 
thr~ ways. ~rrstly, a grou.p of 1~1 au~orities may establish 
a Jomt. CoilllTllttee for pl~g the1r coytbmed areas as a single 
uwt: m other words, regtonal plannmg authorities may be 
formed to· make regional schemes. Secondly the non-county 
borough and district councils may relinquish their plaiming 
powers to the p:~unty councils. ~dl;v, under certain circum
stances, the Minister may after. an D?qwry compel the formation 
of Joint Committees. Similar prOVJSlOn as to the establishment 
of regional planning authorities is also in force in Scotland. 

235· The idea of planning in large units has ,gained a strong 
hold, so much so that a large proportion of planning schemes 
in preparation are .being formulated by executive joint com
mittees or county councils. There is, however-possibly because 
of the fear of claims for compensation-little doubt that a danger 
exists of a weakening in proposals in the two stages from (i) the 
Advisory Regional Report to (ii) the preparation stage of the 
scheme. There is possibly also a danger that a similar weaken
ing in proposals may occur between the preparation stage of the 
scheme and the administration of the approved scheme. 161 

236. There is a tendency towards the evolution of wider 
areas apparent in various spheres of local government activity 
-usually described as a tendency towards Regionalism. The~e 
can be no doubt that, broadly speaking, such a tendency, if 
developed, would be to the advantage of planning~ u~ There 
are si~ of an increasing willingness on the part of local 
authonties, not only to combine for the preparation of sc:ttemes, 
but to join in setting up Joint BoardS for administering the 
schemes when they become operative, and to delegate to the 
Boards power to precept upon the constituent authorities for 
money to pay running expenses and expen~ incident~ to the 
carrymg out of the scheme, e.g., ex~nses mvolved m com
pensation and land purchase. By JOint action of that sort 
greater financial resources can be made available and a more 
equitable distribution of the costs of planning can be secur~. 
Where the need exists, as it often ·does, for the. presetvation 
of extensive open spaces outside a town, mainly for the benefit 
of the inhabitants of the town, it is manifestly unreasonable 
to expect the local government districts in which the land hap
pens to be situated, to bear the whole cost invo~ved by the 
prohibition of building. In such. a ~e. co-operation betw~n 
all authorities concerned is essential: m 1ts absence the taking 
of effective action to preserve the land may be impracticable.'" 

tu Ministry of Health, p. 152, v. 
tn See Chapter xv. 
1u Town Planning Institute, p. 567, pars. 18 and 20. 
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Again, the large unit of administration is better able than 
the small individual district to command the ·.services of a 
highly qualified planning staff, and to provide sufficient work 
to keep such staff fully employed. . . . · 

:Z37. ·.Evidence has been placed before the Commission that 
to~ and country planning calls for treatment on a regional 
bas1s. 10

•. Though a good deal of regional. planning is in fact 
proceeding there appears to be scope for still more to be done; 
fC?r ~orne hundreds of lo~l authorities are still planning their 
districts as separate uruts. There can be little doubt that 
the full acceptance in local planning administration of the 
~gionR! principle would conduce to quicker and more effec
tive action and to _greater efficjency generally. The movement 
towards the adoption of wider areas. for local planning and an 
equitable sharing of financial responsibility are, tlierefore, to 
be recommended and encouraged to the full. · 

FINANCE. 

238. The Act of 1932 enables a person whose property is in
juriously affected by the coming into operation of any provi
sion ·of a scheme to claim compensation within a specified 
period, but provision may be inserted in the sCheme excluding 
compensation in certain classes of cases, including restrictions 
on the manner in. which buildings ~a[ be used. Compensa
tion may, however, only be excluded i the Minister is satisfied 
" that having regard to the objects of the scheme the provi
sion in respect of which compensation is to be excluded is 
proper and reasonable and expedient having regard to the local 
circumstances." · 

A further provision in Section. 19 (S) . Qf the Act is to the 
effect that the Minister in deciding whether or not to exclude 
compensation must have regard to the nature, situation and 
existing development of the land affected and of neighbour
ing land and to the interests of·persons who would be affected 
by the provision in respect of which compensation is excluded. 101 

239: · The outstanding difficulty from the financiaJ standpoint 
arises ~rom th~ liability to pay compensation whi~h ~ pla~ming 
authonty may have to face where property 1S m]unously 
affected by the coming into operation of a planning scheme, 
such e.g. as when a scheme, in order to preserve open space, 
prohibits the develop!fient of land which ~~ suitabl~ and ready 
fo~ development. W1de stretches of coasj:line are m dange~ C?f 
bemg developed. On grounds of amemty complete prohibi
tion of development is often demanded but cannot be enforced 

lU Scottish Counties, p. 208, Q. 2184; London Passenger Transport Board, 
p. 366, par. 9 and Q. 3179, p. 413, Q. 3435-43; P· 414, Q. 3468->]o, and 
p. 415, Q. 3483. 
u• Ministry of Health, p. t8, par. 25. 
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because ~e compen_sation involved would be far too great for 
the planrung authority to bear, even on a county basis though 
a. ~etho~ of zoning undeveloped sea-coast areas on s~mewhat 
s1milar lmes t? the rural zorung referred to in paragraph. 223 
has, ~": are info!Med, recently been .suggested to planning 
authonties and this should be of value m easing the difficulty. 

240. It is, apparently, within the powers of the Act for a 
planning authority to insert a proviSion of the kind in respect 
of which compensation may be excluded (e.g., a provision deal
ing ~th the use to which buildings may be put), and for the 
Minister to retain this provision in the scheme as . finally 
approved, but not to feel justified in declaring that compensa
tion should be excluded. The effect would thus be that the 
planning authority would find itself exposed to the risk of claims 
for compensation. In practice, this course is rarely followed. 
Planning authorities have not usually been prepared to incur 
the risk Qf paying compensation for restrictions, except where 
it is intended to preserve the land in question from development 
of every kind, and in that case the simplest course is usually 
for the authority to acquire it. ur Planning authorities are 
aa:ordingly often unwilling to risk the preparation of really 
strong schemes in spite of their power to wtthdraw or modify 
the provisions of a scheme which give rise to claims for com
pensation.... In practice all zoning is devised to come within 
the Minister's view o£ what is " proper and reasonable and 
expedient having regard to local circumstances," :rather than 
to produce a bold scheme which may lead .to the Minister's 
refusal to exclude compensation. 

241. One ~f the chief forms of weakness consists in allowing 
too much " free entry " building land. This practice hampers 
any constructive (satellite or otherwise) grouping of 
population. In 1937 it was estimated ~at pte amount 
of land zoned in draft schemes for residential develop
ment was sufficient to provide for a population of 291 millions, ••• 
but it should be emphasised that this estimate ~l.ated to draft 
schemes which had not been approved by the Minister. Power 
is vested in the Minister to modify schemes when. they are sub
mitted for his approval, and it is understooq that this power is 
being used to reduce the amount of building land to which free 
entry would be allowed under schemes !15 proposed by the local 
planning authorities. Clearly a . margm must be allowed for 
future development, but when dl.le allowance is made for this 

117 Ibid. . 
"'Ministry of Health, p. 46, Q. 565; ·r·. 152, par. Y. and Q. x637-41. . 
au R. A. Hudson quoted by Garden ct1ties Assn., p. 746, par. 61; and 511' 

Raymond Unwin, p. 88o, Q. 7599· ' 
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fact, there can be no doubt. that the. aggregate atea to which 
"free entry" is allowed is mucl;l greater than will ever be used 
for building. · 

242: The Act provideS also for the recovery of betterment. 
In brief, where the value of property is increased by the opera
tion of a provision in a scheme or by a ;work carried out under 
a scheme the local authority ·can, within a certain period after 
the scheme comes into operation, claim from the owner of the 
property 75 per cent. of the increase in the value. . It is pro
vided, however, that,· except where a claim for compensation 
equivalent to the ·amount claimed for betterment has been 
made, the person from whom betterment is claimed can require 
the claim to be deferred, and in that case the local authority can 
make a further claim on a disposition or change in use of the 
property or, in the case of property used for industry, Within 
12 months. from the expiration of UVe ye\US from the date of 
the original claim, unless a claim upon disposition or change in 
use has already. been made. No claim for betterment can be 
made after 14 years from the date of the original claim. The 
amount of betterment payable, if not agreed, is to be settled by 
arbitration. 

243. very little experience has .yet been gained of the working 
of . these provisions. · The general difficulties in the way of 
securing betterment, however, are well known. In the first 
place it is a difficult matter td determine the extent of the area 
within which values have been influenced by a particular provi
sion or work. An arterial road, for example, may increase 
values in a town over a very limited area, but where it crosses 
undeveloped land the effect on values may extend to a great 
distance. Again, in order to determine· the amount of better
ment to be claimed, there must be a basic value from which an 
increase may be calculated. Under the Act the material date 
is the date on which the provision or the work which gives rise 
to the claim comes into operation or is completes]. as the case 
may be; put it is to be anticipated that as the planning pro
posals will have been kno~ long before the. coming into opera
tion of the scheme, the mcrement value will often have been 
realised before the time comes for claiming· the betterment. 
And even if this has not occurred, to prQve the extent to which 
any increase in value can properly be attributed to the opera
tion of the scheme, as distinct from general appreciation owing 
to urban growth, will generally be a matter of great difficulty
a difficulty which will become greater the longer the claim has 
to be deferred. The realisation of substanti3;l .sums by way of 
·betterment cannot therefore safely be antictpated; but the 
existence of a power to claim betterment has been found in the 
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past, and will no doubt continue, to be valuable in negotiation, 
particularly in cases where betterment may be used as a set-off 
against a claim for compensation. no 

244. Certain proposals which have been brought to the Com
mission's notice for dealing with the issues of compensation and 
bettef!Oent .are outlined in Chapter IX of. this Report .. As . 
the difficulti~ are enhanced when the planrung authority IS a 
small one With relatively meagre fuian.cial resources, it is in · 
place here again to stress the value from the financial point of 
view of having a unit of administration ,larger than that of the 
ordinary borough, urban or rural district. Proposals involving 
a cost which would be prohibitive if it had to be borne by a single 
urban or rural district may be brought within the realm of 
practical action where the expense is spread over the wider area 
of a county or region. · 

Moreover the difficulties-largely arise from the fact that land 
has often acquired a high development value before a decision 
is taken to sterilise it against development. In so far as' this is 
the case, they may generally be greatly eased by planning well 
in advance of development. If the development of land needed 
for open space is prohibited before the land has acquired a high 
development value the burden of compensation may be sub-
stantially lightened. · 

It is, however, in areas 'surrounding existing towns and 
conurbations, where the need is most urgent and where a build
ing value already exists,' that the greatest· difficulty is en
countered. Moreover, under the present system by which claims 
for compensation are assessed separately, there is a danger of 
a building value, which would in fact be realisable only on a 
small proportion of the total land, being held to attach to each ' 
piece of land as it comes under review by the arbitrator.· 

245. In this connection reference may be made to a clause; 
now commonly inserted in local Acts, which gives power to a 
council by agreement, and in spite of the fact that the land may 
not be immediately required, to purchase or _lease any l~d, 
which in their opinion it is desirable· the council should acqmre 
in connection with any of their undertakings or " for the benefit, 
improvement or development of the district." It seems th.at this 
common clause is intended to cover purchase of land outside, as 
well as inside the council's area. It is understood that the 
Minister of H~alth does not report ag~st this claus~ when 
inserted by a·local authority in a private Bill before Parliall}~nt. 
We are of opinion that extension of powers to local authonties, 

111 Ministry of Health, p. 18, par. 26. 
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as part of the gener.a.J law, on the lines of ·that clause would make 
it easier for l~cal authorities to buy .}and in the early stages of 
development at cheap rates and avoid the high prices which they 
may have to face at a later stage of development. It may be 
mentioned that the Manchester Corporation secured the greater 
part <>f the land for Wythenshawe at agricultural value under a 
local Act provision of that kind, and the Liverpool Corpora
tion also acted under a: similar provision in purchasing the land 
·for Speke.111 

• . . . . 

246. At our reque5t Mr. G. L. Pepler supplied us with an 
interesting and inforn;tative memorandum on Planning in some 
other . Countries for which we desire to ex'press our thanks • 

. The memorandum is reproduced in Appendix IV. 

CHAPTER IX. · 

COMPENSATION AND BETTERMENT lTh"DER CURRENT 
TOwN AND COUNTRY PLANNING LEGISLATION. 

247· Reference is made in Chapter VIII to the provisions of 
the Town and.Country Planning Act, 1932, under which, in 
certain conditions, (I) a person whose property is injuriously 
affected by the operation of a planning ~heme may claim com
pensation from the planning authority, and (2) the planning 
authority may claim. betterment from a person whose property 
is increase.d in. value by the operation of a planning scheme. 

248. Evidence has been placed before the Commission that 
the difficulties that are encountered by planning authorities under 
these provisions are so great as seriously to hamper the progress 
of planning throughout the countcy. . . 

One of the difficulties, if not the major difficulty, attendant 
upon any proposal to control the use of land, lies .i!J. the fac! ~at 
such control, whether it is operated by means of the exiSting 
planning legislation or bY. other means, ~e<;essarily bas the effect 
of shifting land values: mother words, 1t mcreases the value of 
some land and decreases the value of other land, but it should 
not destroy land values. In theory,· therefore, i~ should be 
possible fully to compensate all owners whose land ts decreased 
m value from a fund levied from owners, the value of whose land 
is increased. No scheme bas, however, been introduced in this 
country under · whicl:r in actual practice compensation and 
betterment can be balanced in that way. 

UJ Manchester, p. 8o8, par. Sl• p. 8;13, Q. 6867. Liverpoo1, p. 832, par. to6. 
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249·. The difficulties of equating co~pensation with betterment 

are bnefiy:- . 
(a). If the potential development value of each :piece of 

land IS assessed separately the total sum arrived at IS likely 
to .be gr~atly in exeCS!? of the sum which could fairly be 
clauned if the prospective development of the country as a 
whole is considered; · · 

·(b) The difficulty of proving betterment, and especially 
of proving that. betterment in any individual case results 
from a particular planning scheme, makes any betterment 
provisions largely meffective; · ' . . 

(c) It is not practicable to levy betterment unless and 
until the landowner has the betterment actually in hand, 
i.e. on the disposal of his land. . · 

250. In connection with these difficulties a comprehensive pro
posal was placed before the Commission by one of its members 
for the acquisition by the State of the development rights of the 
undeveloped land of Great Britain. )1le proposal is sum
marised m paragtaphs 25!-256 below. The Commission gave 
full consideration to the proposal and they recommend that, in . 
view of the important issues of fi.nance and policy involved, the 
Government should apj>oint a body of experts to examine the 
questions of compensation, bettenbent, and development gener.:. 
ally and that this proposal, together with other schemes dfrected 
to the same problem which have been brought to the Commis
sion's notice and which are also sumniarised below ·should be 
referred to that body. 

ACQUISITION BY THE STATE OF THE DEVELOPMENT RIGHTS OF 
THE UNDEVELOPED LAND OF GREAT BRITAIN •• 

25I. The. proposals envisage the creation of a " National 
Development Board " which would acquire by compulsory 
purchase, as from a specified date, the development rights of all 
the undeveloped land of the country. 

The term 1
' undeveloped land " might be defin~ substan

tially as it was in the Finance (1<)09-IO) A~t, 1910, VIZ:: as land 
which has not been developed by the erection. of dwelling-hou~ 
or of buildings for the purposes of any busmess, trade, or m
dustry, other than agricUlture, or is not o~erwise used ~or any 
business, trade, or industry, ~ther than agry.cultu~e. A~culture 
would be interpreted in its wtdest sense as mclucling horticulture, 
forestry, etc., and the .erection of dwe~gs ~or. agricultural 
workers might be treated as not commg wtthin the term 
" development ". 

Broadly speaking, " development" mi~ht be defined as any 
erection of buildings, or user of land, ~hich took the land out 
of the category of " undeveloped land . 
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252. The value of .the development rights. to be purchased by 

the Board would be the difference between the value of the unde
veloped land for its existing use, or other use not involving 
development, and its value for development purposes. The free
hold of the land would be retained by the owner but he would 
hold it subject to the condition that no development of it might· 
take place without the consent of the Board. , 

The value of the developm!Jnt rights over the whole country 
would be assessed as a sj,ngle operation, as was provided for in 
the case of property. in coal by the CQal ~es Act, 1938, 

. and a global amount of compensation determin~d. Tb,e object 
of the global method is to prevent the over-valuation which 
frequently results when each piece of land having an alleged 
development v:alue is considered separately. 

• 253· The Jn,oney required fur the purchaSe of the development 
rights by the Board would be found by a loan raised by . the 
Board and guara.D.teedby the Treasury. 

The Board- would. sell tlle rights to approved developers for 
the kinds of development approved by the Board and would 
carry to a Fund the proceeds of the sales. The service of the 
loan and the administrative expenses· of the Board would be a 
first charge on the Fund, arid, assuming tolerable accuracy of 
the estimate of the global amount of compensation, the Board's 
income. from the sale· of the development rights would, it is 
suggested, prove ample to meet these expenses. 
· Apportionment of the globai sum between individual claimants 
for compensation would proceed on lines akin to those provided 
for under the Coal Mines Act, the machinery for apportion
ment possibly being left largely in the hands of the landowners 
themselves. Under sucb a system extravagant claims for specu
lative building values should ~ capable of assessment at their 

, true. value. · · · 

254· ·An intending developer'would negotiate with ihe Board 
for permission• to develop and for the purchase of the develop- . 
ment rights. If the intending developer were not th-e' landowner 
he•would negotiate separately with the landowner for purchase of 
the land proposed to be developed. In the event of a landowner 
being unwilling: to sell land at agricultural value the Board should 
have power e1ther to purchase it compulsorily or to make an 
order conferring compulsory purchase powers on the intending 
developer in cases where the Board considered development to 
be deSirable in the public interest. · · · 

The Board's consent to development would be limited to 
the kind of development actually before it, and the Board 
should probably impose a time limit for the life of its con
sent, on the lines of the grant of an ordinary building lease. 
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2.55 .. The ~ount of undeveloped land is roughly 40 million 

·acres: 1t constitutes the great bulk of the land of the country but 
its value is a relatively small 'part· of the whole. Further, 
only a small part of the undeveloped land has any potential 

• development value, and, as regar<ls the remaining part, the 
. proposals would, in effect, leave the present Position untouched, 
because the mere acquisition of the. development rights by the 

· &ard would make no practical difference unless or until 
development occurred. · 

. All land which at the specified date was not " undeveloped " 
, would not be aff~ted under the/roposals. This land would 
oonstitute the great bulk of Jan in cities and urban areas, 

. the control and redevelopment of which would remain with 
the municipal authorities exercising. their powers under the 

· To~ .and Country Pl~g Act, 1932, and the redevelopment 
: proVlSlons of the Housmg Act, 1936. · . 

256. It is claimed by th~ author of the proposals .that their 
adoption would greatly simpliry planning pra<;edure, and, by 
reason of the disappearance of liability for comj)ensation, would 
change the attitude of planning authorities who under present 
regulations are continuously hampered ill their planning pro
p<&.ls by the fear of incurring claims for compensation. As a 
matter of administration the Board would replace the Ministry 
of Health as the central authority for planning. 

In brief, the author of the proposals claims that:-

(a) their adoption would effectively solve the compen~ 
~tion-betterment p~blem ~o. !Vhich every ~em~ of pn~ 
lie control and public acqUlSltion of land gwes nse; 

(b) the plan would not affect the mass of small ho~ 
holders, shopkeepers, etc., who make up the bulk of the 
property-<>wning class; 

(c) the plan would not .inter!ere w:ith rural Ja~downers 
so long as their land remamed m agncultural use, nox: the 
interests of farmers whether as owners or tenants; 

(d) the financial commitments, though substantial, would 
be on a scale quite different from those that would be in-
volved in land nationalisation. t · 

(e) all future increment in the value of undeveloped land 
would enure to the national purse. 

1Note.-::-<>n the question of ~e fin:ancial commit~ents involved the 
Colllii:Usston sought the views seiDl-offietally of the Chief ~al~er, Board of 
Inland Revenue. Tbe Chief Valuer ill.formed tJu, CommisSion that pre
llmonary calculations led him to the conclusion that the cost of the develop
ment rights might be " somewhere in the region of £4oo,ooo,ooo. This figure 
should be regarded as an intelligent guess." 

E 
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REDISTRIBUTION OF LAND IN GERMANY.-TH.E .. LEX 
ADICIO;:li "-''" . 

257. The principle of the procedure under the Lex Adickes 
is the pooling of all the variously owned plots in an area to be 
planned and their re-arrangement and subsequent redistribution 
m such a way as to assist the development of the area as building 
land.· . 

This procedure is based on the assumption that the re-arrange
ment of ownerships within a. certain area is a matter of public 
interest; it is to be applie(l to land which is mainly undeveloped 
and for which a town planning scheme (Bebauungsplan) bas 
!>een finally approved. The area chosen must be no larger than 
1s actually required for the purposes of the redistribution, and 
individual plots which are already built upon or which are sub
ject to some special user (e.g. market gardens, forestry schools, 
parks) may be wholly or partially excluded. 

258. The plots of land which it is proposed to redistribute, to
gether with the e~ting public streeta and squar~, having been 
,pooled to~ether, the next step is to deduct from the pool all ·the 
land reqmred for public streets and squares, whether existing or 
prospective, which is then vested in the local authority or other 
highway authority. The remainder of the land pooled is then 
divided amon~ the J?Ievious owners in the same proportion (by 
area) as that m wh1ch it was held prior. to the pooling and in 
such way that the plots are usually at right-angles to the streets 
or squares and tlie plot of each owner is as nearly as possible 
in the sa.-ne position as that which he previously held. Plots 
which are already built upon or which have a special value are, 
as far as J?_Ossible, re-allocated to their previous o·wners before 
the redistribution takes place. 
· Owners are entitled to money compensation in respect of land 
reserved for streets or squares, so far as this exc.eeds 35 per cent.l 
of the :pooled plots where the procedure has been initiated by thr. 
authonty, or 40 per cent. where it has been initiated by thE; 
owners. . 
· So far as the value of a re--allocated plot is less than that of thd 
plot of the same owner before the pooling, the owner is entitle([ 
ro money. compensation in addition, and such compensation i: 
also payable in the case of the appropriation of buildings, for thd 
loss of value which appertained to the pooled plot on accoun1 
of special natural qua~ties or on account of expendi~~e thereom 
or for the loss of busmess due to the use of a butlding or the 
special c;haracteristics of a plot. Increme~t of valu~ due .to ~ 
redistribl)tion itself must not be taken mto consideration 1! 

assessing compensation. 
111 Summa.rv based on information supplied to the Commission by tl 

Ministry of :Health. See also ApJ?'!ndix 2 to the First Report of Great< 
London Regional Planumg Commtttee, 1919. 

-----------------------
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The compensation is paid out of a fund formed by a " redis
tribution levy " from the owners in proportion to the value 'Of 
th_eir ~ew plots, which are assessed immediately upon the redis-
tribution, . 

259. When the redistribution scheme has been settled, an in
quiry must be held by the Redistribution Committee, at which 
any person concerned may make representations and the local 
police authority must be gtven an opportunity of taking part. 

The final decision on the scheme is made by the District Com
mittee. This must be publicly notified, maps and plans must be 
given to the owners and there may be an appeal to the Courts, 
within two months, in the matter of compensation. 

Before the erection of any building in Germany, a permit must 
be obtained from the local building police authority. Where a 
redistribution scheme has been made, this authority may not 
grant building permits for plots included in the scheme Without 
having first given the Magistrat an opportunity to express their 
views, and permission may be refused or conditions laid down if 
the redistribution would be made more difficult as a result of the 
erection of the building. No compensation is payable on account 
of this restriction Qn building. . 

26o. The procedure described above has probably been modi
fied in some details under the Third Reich, but it understood 
that the general principle remains in operation. · 

261. The Bavarian Act appears to go, in some respects; 
further than other German legislation, since it permits redis
tribution procedure to meet any needs of public traffic and also 
for any other cases in which it is to the interest of the community 
to keep land free from building .. The town of Niiremburg, in 
particular, has taken great advantage of this Act and a large 
number of redistribution schemes have been completed. A 
number of open spaces have been acquired without expense to 
the municipality. · 

In some variations of the Lex Adickes, e.g., those adopted in 
Baden and Saxony, redistribution is carried out on the basis 
of value instead of that of area. 

BETTERMENT PR.OV1SIONS IN jOHANNESBURG. 113 

262. It appears that town planning in Johannesburg is mainly 
governed by the Townships and Town Planning Ordinance 
(No. II of 1931) of the Provincial Council of the Transvaal. 
Section so of this Ordinance, which deals with compensation 
for land taken for the purpose of a town planning scheme, 

a" Summary based on information supplied to the Ministry of Health by 
the City Engineer of the Town of Johannuburg. 

E 2 
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contains the following provision: '' If only a portion of a 
claimant's land is taken for the purpqse of a scheme and the 
remaining portion is in the opinion of the Court increased 
in value by the operation of such scheme, the Court shall 
determine such increased value and set off the same against 
the value of the land taken as· determined· under Subsection 
(2) ". It is stated, however, that no Compensation Court has as 
yet been appointed for this purpose and that, broadly speaking, 
betterment in tll.is sense has never operated in Johannesburg. 
When the draft Ordinance was under consideration, the question 
of betterment was reviewed by a Commission appointed by the 
Administrator of the Town of Johannesburg to report on the 
Ordinance, and their views may be gathered frdm the following 
extract from ,the Report. " In cities and towns densely popu· 
lated, but of small extent, the difficulties in connection with 
the assessment of betterment may not be great, but the Com
mission feels that, having regard to the extensive areas of our 
municipalities, and to the fact that the approval of ·a scheme 
is not likely to have any effect in the immediate future on the 
value of large areas of 'land included within a scheme, the 
practical difficulties likely to pe experienced on the application 
and determination of betterment are so serious as to make the 
success ofits operation very doubtful." . 

: . I 

263. The Ordinance of i93:t contains in addition a number of 
:provisions relating to the establishment of " townships ". 
(A township i$ substahtially the same as a building estate.) The 
lay:Gut of the township must be approved by the Administra
tion. The owner can ·be required to surrender to the local 
authorities as much land as has been reserved for toWnlands or 
for public or municipal purposes, or for endowment purposes. 
He may further be required to lay out ;J.nd construct streets and 
pay to a local authority " as an endowment " such percenta~e 
.of the purchase price of lots sold as may be fixed by the Admirus
trator; Any ~oney so paid is to. be applied to services of a 
capital nature m or for the township. 

In connection with these provisions the Cjty Engineer 
stated:-

" On approval of the township by the Admi;nistrator ti;e 
man!).gement and control o! the st:eets auto~tically vest m 
the local authority. After mspection.of the s1te and cu;nen~
ments' to the lay-out, the Townshtps Board subnuts 1ts 

• i'ecommendation to the Administrator that the proposed 
toWI)ship be appr~:we~ subject to certain conditions more or 
less on the followmg lines: -

(I) The granting of a school site or sites free of cost to 
the Educational Authorities. 
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(2) Transfonner sites as required by the Electricity 
Department are granted free of cost to the local 
authority. 

(3) Streets'are only fonned and graded by the town~ 
ship owner. · 

(4) Actual construction of the roads and stonnwater 
control has eventually to be carried out by the local 
authority. . · -

(.5) Sewerage reticulation is carried out by the local 
authority but no time limit is imposed. 

( 6) Water and light are paid for by the township 
owner. 

(7) An endowment of 15 per cent. of the purchase 
price of all the stands (i.e.,· plots) in the township is 
paid to the local authority by the township owner. 
This amount must be expended on the township under 
consideration and usually covers only a small propor
tion of the total cost incurred under items (4) and (5). 
On the establishment of the township the building lots 
are valued and assessment rates then become due. 

(8) Density and~ zoning restrictions are imposed. 

Small parks are usually uicluded in the lay~ut but open 
space as a gift is not easy to secur~." . 

SPECIAL AssESSMENT IN l<.ANSAS CITY, U .S;A. 

2£14. The scheme is described in the following tenns by Sir 
Raymond Unwin in Appendix 3 to the First Report of the 
Greater London Regional Planning Committee (1929).· 

" The method of applying • special assessments ' to pay 
for the acquisition of lands and compensation for damage 
in·connection with improvements is shortly as follows. 

The City Council having decided on an improvement·or 
the acquisition of a new park, apply to the Circuit Court for 
authonty to take the properties or to do something which 
may injuriously affect them. Ha,ving received a favourable 
verdict, there 1S appointed a jury of six disinterested free
holders, generally reputable and experienced • real-estate • 
men. Their first duty is to determine the value of the lands 
and properties to be acquired, and the compensation due 
for injury to be inflicted. Then, to quote the words of the 
City Charter of 1go8, they • shall proceed to estimate the 
amount of benefit to the City at large, inclusive of any 
benefit to the property of the City, and shall estimate the 
value of the benefit of the proposed improvement to each 

Es 
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and every l_ot •. piece and parcel of private property, ~x~lusive 
of the buildings and rmprovements thereon, wtthin the 
benefit district, if any benefit is found to accrue thereto; and 
in case the total of such benefits, including the benefit to the 
City at large, equals or exceeds the compensation assessed, 
or to be paid for the property purchased, taken or damaged, 
then the said jury shall assess against the City the amount 
of benefits to the City as aforesaid, and shall assess the 
balance of the cost of such iwprovement against the several 
lots and parcels of private property found benefited, each 
lot or parcel of land to be assessed with an amount bearing 
the same ratio to such balance as the benefit to each lot or 
parcel bears to the whole benefit to all the private property 
assessed.' 

The result of setting representatives of the owners both to 
:fix the total compensation to be raised and to apportion it 
fairly according to benefit on the remaining owners, includ
ing the City a:s one of them, has been progressively satisfac· 
tory. On the first 5 ,ooo ,000 dollars spent on open space and 
other improvements 17 per cent. was assessed for the City 
to pay, 83 per cent. was assessed for the remaining owners. 
On the seeond 5,ooo,ooo the City's share fell to IS per cent., 
the remaining .owners' rose to 85 per cent. Not only so, 
but the owners as represented by the Real Estate Board 
are satisfied. Valuations have shown that after paying their 
assessments they have still benefited by the improvements. 

· A special Committee of the Board recently stated in their 
report ' that the increase in values resulting from these 
improvemellts has vastly exceedl:)d the assessments, and the 
public has become convinced that in paying their park 
assessments theyare simply making a worth-while invest
ment. In addition, the City has remained with a smaller 
bonded indebtedness than any other City of the country 
comparable to it in size.' Yet few American Cities can show 
greater improvements or more adequate open space. •' 

265. The Commission were informed, however, -by the 
Ministry of Health that information furnished to the Ministry 
by Judge H. F. McElroy, the City Manager of Kansas City, 
suggests -that the system of special assessment, i.e. apportioning 
amongst the owners of land benefited thereby the cost or a part 
of the cost of the value of improvement, is not, in fact, being 
operated in Kansas City as widely as Sir R. Unwin's note 
indicates. 

266. Judge McElroy also 'informed the Ministry of Health 
that " As regards the acquisition of lands for public parks a 
benefit district or whole city, as the case may be, is taxed to pay 
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for same, and it has resulted in one of the :finest park and 

·boulevard systems in the United States." That statement, the 
i Ministry informed the Commission,· was recently confirmed by . 
~-Mr. A. R. Waters of Kansas City, a gentleman much interested 
· in local government affairs. He stated that the special assessment 

procedure would be used in the case of sewers but not. in the case 
of parks, the expenditure on the latter being met, if large, by a 
special issue of City bonds, and, in other cases, out of general 
resources. In relation to the acquisitiop. of land for parks and 

1 parkways, any benefit accruing to the owner's re~aining land 
i would be set off against compensation, but, apart from this, 
: special assessment procedure would not be adopted. 

PRoPOsAL OF ?m RAYMOND UNWIN. 

(Evidence 25th, and 26th Days:) 

267. There is much to be said for some form of land nation ali· 
i sation. It would afford the most complete solution. But 
i probably the fairest, the most simple and least drastic method 
; would be to raise a fund by taxing the owners of land values on 
; all realised increment to an extent sufficient to meet the com
: pensation payable to individuals for the loss of prospective value 
: entailed by planning. It would be a fair method as between 

landowners and the community, and would do rough justice 
: among the owners, as only those who realised increment would 
i contribute, while those who suffered a lo5s would be compen
• sated out of the fund so contributed. Such a method could be 
: administered by the owners themselves: so long as all the com-
1 pensation for transferred prospective values was raised and dis
. tnbuted amongst those who suffered loss, the details could be 
I left largely to the owners to assess, and the management of the 
. land would be left to the individual owners as at present. 

A tax on increment values would not raise the question 
whether land is better managed, as a whole, by some trust or 
by individual owners and would not involve interference with 
property rights-temporarily or permanently .. 

Some difficulty in assessing increment might arise from the 
necessity for having a datum line, but in fixing a datum line a 
good deal of discretion might be left to the landowner. If he 
fixed it too low the valuation would be quoted against him on 
sale of his land for any public purpose, and, if too high, he 
would have less increment to pay but higher rates and death 
duties. 

A heavy tax on increment would probably not be necessary, 
but the tax would have to be collected over a large area of the 
country. 

E4 
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PRoPOsAL OF Sm Gwn.nt GIBSON. 

(Evidence, 25th Day.) 
· 268. The liability to hea'vy claims for oompensation which now 
so gravely hinders good planning arises largely· because land 
is held in so many separate ownerships. Under present con
ditions~. individu~ owners might be seriously injured .bY pro
posals m a planmng scheme and have the nght to claim com
pensation even though owners as a wl}.ole might, far from being 
damnified, even be benefited. · 

The difficulty can. apparently be met with equity only by 
the pooling of separate ownerships in large units. This could 
be secured by some form of public ownership, but there are 
strong reasons against this course. A better course would be 
to retain private ownership but to pool. individual ownerships 
in suitable areas of large size. Each owner would be given 
a share in the pool to the value of the land owned by him. 
The several ownerships merged in a pool would be valued by 
the same person .or group of persons on the same basis so as 
to ensure fair treatment all round. Each pool would be 
managed by a small body of competent persons responsible 
to the " shareholders ". These persons would be chosen by 
the " shareholders " where agreement could be obtained or, 
failing agreement, by a group of persons specially appointed 
for tlie purpose by the State. Arrangements would be made 
for co-operation between pools, where necessary. 

A reform on these lines would re<:oncile private and public 
interests, would retain private initiative (a m.atter of supreme 
importance) and would render possible the pre~ration ofplan
ning schemes Without those wasteful compronuses imavoidable 
under present conditions! In particular some form of pooling 
is essential for that replanning of existing towns which is so 
urgently needed for the better location of industries as well as 
for other purposes. The case for pooling in order to prevent the 
unfair drain of coqtpensation, or wasteful compromises to avoid 
it, is reinforced by the, n~cessi.ty for some measure of pooling in 
order to ensure appropnate s1tes for good redevelopm_!!.nt. 

PRoPOSAL oF MR. A. NoEL MoBBS. 
(Evidence, nth Day.) 

26g. Iq order to provide finance. for the reservation of open 
spaces and playing fields, a charge of 5 per cent. might be made 
on the cost of new buildings in areas zoned for industrial de
velopment and housing in connection therewith. All new build
ings (factories, houses, shops, and places of amusement) would 
be subject to the charge, the collection of whic\1 might be left t<J 
the loCal authorities <;oncemed. The author claims that the 
funds so obtained, coupled with the income derived from the 
use of open spaces, would provide a substantial sum towarru 
interest and amortisation on open space finance. 
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CHAPTER X. 

GARDEN CITIES, SATELLITE. TOWNS, AND 
TRADING ESTATES. 

, EXPERIMENTS IN DECENTRALISATION AND DISPERSAL. 

' 270. The _communities or undertakings above indicated are 
l of various kinds; they have been launched under a variety . 
1 of auspices and the objects sought to be achieved by their 
j founders have shoW!\ great diversification of aim. They are 
, described and examined here not as fanning a problem by 
1 themselves, but rather as one amongst many elements in the 
1 wide national issues which the Commission have to consider, ' 
! and particularly in relation to the question of decentralisation 
t or dispersal from overcrowded and congested urban areas. 

: 271. Garden cities and satellite towns formed the subject of 
~ investigation by a Departinental Committee, presided over by 
1 Lord Marley, which reported in 1935· ' 

Garden cities as envisaged by Sir Ebenezer Howard were, 
in that Committee's Report, taken to mean new self..:Contained 
towns, separated from any existing urban unit by a protecting 
belt of open land, which were to offer properly planned facilities 
for industry, residence of ·inhabitants of various gradeS of society, 

' and cultural and recreational opportunities. Howard considered 
it desirable, in additio:o, that the whole area selected for the site 
of the new town ·should be in the single o-wnership of the body 
undertaking the development, and that the profits derived from 
the land ownership, after providing for a certain maximum 
return on the capital invested, should be used for the benefit 

: of the inhabitants. The term Satellite Town arose some
. what later, and was taken to indicate a development on garden 
· city lines, but in the neighbourhood of, and to some extent 
• <lependent on, an existing large town. As the Marley Com

Inittee pointed out, there has been a tendency during the -last 
two decades to confuse these two terms, and they added that 
it was " questionable whether at .this date there is any great 
value in the maintenance of the expressions in any definitive 
sense ". The Committee advocated the fullest adopti<Jri of the · 
type of development usually associated with the· idea of a 
garden city, and made other and more general recommenda
tions as to better planning. They also recommended the estab-

, lishment of a Planning Board under whose aegis should be 
brought land development and redevelopment throughout the 
~ountry: the Board was not apparently to ~xercise executive 
powers, but should .. encourage and assist )oca] authorities to 
-exercise the executive powers they possess ". The Committee 
further recognised that it was not feasible under present 
conditions arbitrarily to locate industry, but expressed the 
belief that the attractions and facilities which co'uld be offered 
to industry, together with the general influence which could 
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be exerted by the Planning Board and by local authorities con
cerned, would probably sUffice to •secure that industry would 
adopt the locations deSired. No action Wa.s taken to set up 
the proposed BoardP' · 

. \ 

272. Garden cities and Satellite towns fall naturally into. two 
categories, of which·. in each case there are two outstanding 
examples:- . . 

(a) Letchworth (1903) and Welwyn (1920), promoted 
under private ausptces a5 complete towns and also as ex
periments in social living. Their appeal was largely to 
those in sympathy with the ideas of the founders; this 
somewbJ!.t liJrii.ted appeal, at any rate in the early da}'l, 
may account to.· some extent for the comparatively slow 
growth of these two communities. · 

(b) Wytbehshawe and Speke~ develOped respectively by 
. the Coryoration.S of Manchester and Liverpool. They owe 
. their ongin to local authorities and are framed, pririiarily at 

any rate, to meet rehousing requirements in connectil)n with 
large and crowded municipalities; they are, in fact, hous
ing developments carried out largely on garden city lines, 
including provision for industry.· _ · 
'" . 

· 273· Trading Estates also fall into two eategories: 
(a)· Estates such as Trafford _Park and Slough; financed 

by private enterprise on a profit-making basis. 
. (b) Estates such ·.as Team Valley near Gateshead. 

Treforest near Cardiff, and Millington near Glasgow, started 
wjth a View to grappling ·with the· severe unemplo,nnent 
J>roblem in those areas. These ~tates owe their ongin to 
the Commissioners for the Special Areas in England and 
Scotlana. They are_ undertatangs not carried on for gain. 
and are financed by loans from the Special Areas Fund. 
The companies iesponsible for the Estates are not ex~ted 
to pay interest on ·the loans during the early penod of 
development, ~ticiP.3-~ to be us~y a period of five 
years, .but thereafter 1t IS assumed that mterest at the rate of 

: 4 .per cent. will be payable. · · . 

· Z14· It is important to beai' in mind the different aims and 
-circumstances attending these various communities. . . 

Garden cities and satellite towns are attempts to provide both 
sites for industry and homeS for the workers.employed, together 
with centres for community life: Wythensbawe and Speke were 
undertaken in the first iastance by the local authority as housing 
schemes, but they also set out to provide accommodation for 

ne A Departmental Co:nunittee on Unhealthy Areas; of which the presen1 
Prime Minister, Mr. Neville Chamberlain, was Chairman, ha.d in 192< 
reported in favour of gardea cities, · 
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industries within the community and to stimulate the community 
idea. The main difference between categories (a) and (b) in para
graph 272 is the direction which controls and the finance which 
supports the community: in (a), both are in the hands of private 
enterprise, while in (b) they are supplied by an active local 
authority. 

Trading Estates set out to offer facilities and attractions to 
industries seeking location, but provision is not made by the 
estate companies, except to a small· extent, for housing the 
workers employed by tenants on the estate. Here again, the 
difference mainly centres aroun!} control and finance; in the 
ease of category (a) (paragraph 273), private enterprise supplies 
both; in the case of category (b), it is the State acting through 
the Special Commissioners which is responsible. m 

275· But while these differences of origin and aim in ~respect 
of the various communities mentioned are clear. from the point 
of view of tills Commission and the problems with which it is 
entrusted, they have features in common. ·All have been founded 
in more or less definite relation to, but at varying distances from, 
large urban units-Letchworth is approximately 30 miles from 
central London, Trafford Park approximately 3 miles from the 
centre of Manchester; all are intended to give to industry or 
an industrial population, or· both, opportunities that are not 
usually available iri the big urban centres. These opportunities, 
so far as an industrial population is catered for, take the form 
of improved facilities ·for housin~ accommodation, ·for open 
spaces, and for recreation; and, m the case of industry, for 
better p1anned and generally cheaper factory ·accommodation. 
All represent, in greater or less measure and in various stages of 
development;. experiments in decentralisation of industry or of 
industriall>Opulation, or of both. · 

Descriptions of the garden cities, satellite towns and trading 
estates referred to above appear in Appendix Ill. 

276. It is pertinent to examine what advantages these experj
ments in decentralisation offer. In the case of the trading 
estates, the tenant firms enjoy certain advantages that, gener
ally speaking, are _not available elsewhere. 

(a) The main attraction probably is the provision, 
especially in the more modem estates, of standard or 
specially designed factories erected by the estate companx 
which can be leased to the tenant firms on a rental basis. 1 

• 

m While the main types axe given above, there axe also some smaller and 
less well defined experiments on trading estate linea. See Appendix III 
under Special Areas Trading Estates. 

m In the case of some of the garden cities, also, the municipal Corporations 
concerned, or the garden city companies, have, with the view of attracting 
industry, adopted the policy of erecting factories to let on lease, and of 
assisting industrialists by advancing loans towards the erection of factories. 
See Appendix 111. 
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!his has ~any advanta~es from the tenant's f!Oint of view.; 
tt·saves hint heavy capttal outlay to start wtth-aii outlay 
which may be a serious handicap, especially in the case 
of. many of the small light industries. 

(b) ID.formation required by an applicant foJ; a factory 
· can be readily obtained at one source on the spot on such 

matters as gas, electricity, water, rating, sewage disposal, 
transport, labour, and housing, and, after occupation, there 
is at the tenant's disposal the benefit of the experience and 
advice -of·the ~tate company's engineering, surveying and 
other technical departments. · . 
. (c) The layout of the estate factories is generally on 

liberal lines, with space for extensions. 
(d) The availability of public utilities, electricity, gas, 

water, and steam is anotller ·great attraction. ' 
(e) So soon as tlle estate company is well established, a 

prospective tenant will have confidence that proviSion has 
been made for. the normal requirements of modern manu
facture-labour, .markets, power, and transport. 

277. The workpeople employec:l in factories on modem trading 
estates have fue·advantage, as compared with tllese employed in 
factories of the older type, of working in buildings of greatly 
improved design under good cpnditions of space and light. In 
addition, Rio-vision is often made on the estates, either by the 
estate companies themselves or by the tenant timtS, for cheap 
meals, recreation, ·and educational .facilities. .Ala admirable 
example is the social centre at Slough, where generous provision 
is made indoors for refreshments, games, library and theatre, 
and outdoors,. of swimming pool, tennis courts, running track. 
and so on. 

278. As to the trading estate companies themselves, if success 
is to be ~easured by profit-earning capacity, Slough may· claim 
to have achieved from the start a-considerable,measure of suc
cess, and Trafford Park, while it made little or no profit in its 
early days, bas shown a reasonable dividend in recent years. 
The garden cities of Letchworth and Welwyn similarly are now 
on a dividend-paYll:tg basis. Speke and Wythensbawe from the 
finance point of VIew pr-esent a double. aspect As already 
shown, they are, primarily, housing 'Undertakings affording 
accommodation rendered necessary by growth of population, 
slum clearance, etc., in the parent cities themselves but, in addi
tion the Corporations had the foresight and initative to plan 
thes~ new estates on garden city lines with provision for 
residences of varying types, for schools, for industrial establish
ments, for shopping centr~. and for ~ecreational fa~lities, thus 
securing in great measure self-contam~ oommuruties. The 
finance required was therefore twofold~ character:-

(a) The ordinary provision under the Housing Acts; 
(b) Further finance as required for the purchase and lay. 

ing out ofthe esta\a as a garden citv. 
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279. Those who represented both the Liverpool and the Man-
' chester Corporations before the Commission expressed the view 

that in the future, when the Sinking fund periods were completed 
and the construction loans had been amortised, the respective 
Corporations would be in possession of a valuable asset and 
would derive income as landlords from the fi'operties leased. ur 
A round figure of £61 millions in th(! ~ o Wythenshawe was 
put before the Commission as the probable estimate of all costs 

. and commitments up to 1941 under the two heads of (a) con
' struction of houses by the Corporation, and (b) estate develop

ment, including all services such as roadS, gas and water supply. 
et<;. Hitherto the practice has been, at any rate so far as Wythen
shawe is concerned, for the Co,rporation to consider its position 
as landowners of the estate, and as local authority under the 
Housing Acts, separately, and to treat the financ~ concerned 
accordingly. 

28o. Taking the estate development side by itself, the follow
ing figures were supplied to the Commission by the Manchester. 
Corporation :-

WYTHENsHAWE EsTATE. 

Revenue Account. 
Estimated position upon the complete development of the Estau 

aftet' applyi11g estimated debt charges on capitalised outlay 
of £2.477,000 011 the. purchase of land and provision of 
development services. , . 

I 

I. Estimated debt charges on _capitalised outlay-
Redemption. lnkresl. Total. 

:to year loan period ... 
30 yearloan period ... 
6o year loan period ... 

£ 
43,142 
10,204 
s,Io7 

I. 
46.]70 

. 19,418 
33.309 

I. 
89.512 
29,622 
38,416 

:z. Management and Administration z,doo 
Maintenance of spinneys, greens, parkways, etc.... •r,8oo 

3· Total Annual Charges 
4· Less Income from ground rents 

.S· Deficit per annum ... 

I. 

. 3,800 

161,350 
157.458 

£],892 

Nott~.~In fact, part of the Council's outlay which has been capitalised in 
the calculation will have to be met annually out of the rate as it arises, 
whilst leases may not be taken up as readily as will be desirable, with the 
result that a. greater charge on the rate than that shown by 1Jle above 
figures will, in fact, occur year by year in the earlier years. , 

It would appear, therefore, in the case of. Wythenshawe that 
while the rates may have to be called on to cover a small deficit, 
that deficit is represented by value accruing to Manchester and 

177 Manchester, p. 81.5, Q. 6890; Liverpool, p. 835, Q. 6940. 
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its residents in other directions and in generally improved con-· 
ditions. The Corporation are satisfied that the scheme will 
ultimately prove to be a profitable investment for the Corpora
tion on a strictly :financial basis. 

281. Before leaving_ the subject of the constitution and aims 
of garden cities and satellite towns one point should not be for
gotten. They seek to embody a system of social life in connec
tion with, but distinguishable ftom, factory activity, and some 
liberal-minded and farsighted employers have also made in
teresting experiments on sornewba~ similar lines. For example, 
Bournville and Port Sunlight-to mention only two-have 
developed fully-equipped communities in relatively close prox
imity to the factories with a view generally to providing accom. 
modation for the workers. It is doubtful whether, in the future, 
there will be so much necessity for such experiments; owing to 
the enlar~ed powers and duties· imposed on local authorities by 
the Housmg Acts. · · 

282. It is necessary now to consider to what extent and under 
what conditions resort may in the future be had to the e~edient 
of establishing garden cities and trading estates a.S a contribution 
towards the problem of decentralisation in the case of over
grown and congested urban areas, and whether, in fact, they 
are capable of further extensive development. In this connection 
the. view was expressed before the Commission on behalf of 
the Corporations of Manchester and Liverpool that two essentials 
for the successful establishment of satellites such as Wythen
shawe and Speke are:-178 

(a) The development should be. undertaken by the local 
authority. 

(b) The land should lie within the boundary of the local 
authority undertaking the development. . . 

- . 
283. As indicated in other portions of this Report, it is not 

necessary, if indeed it is practicable with the information at 
present available, to define when a given town has reached such 
a stage, either in size or in the extent of its congestion,m as 
to call for special consideration with a view to possible action 
in the direction of decentralisation: that pomt will differ 
with different towns and varying circumstances. A· purely 
industrial town, crowded with factories and at the same time 
densely popul~ted and burdened wi~ smoke and lac~ of sun
shine with n01se and the other conconntants of modern mdustry, 
may ~ell be forced to consider decentralisation at an earlier stage 
than pleasanter and less indt:St:ialised. ~ntres o~ similar or even 
larger size. But while the nununum linnt at wh1ch the forces of 

u • Manchester, p. 813, Q. 6850; Liverpool, p. 836, Q. 6977-
lto See Chapter XIII. 
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· decentralisation should qupejgt,{,tplay will_Y!IY, consideratioos · 

1 
of space and distance in the case of the Jarger urDa.n ateu, · 

; involving problems of transport and traffic congestiQn, should, 
: in our opinion, serve to mark the stage when decentralisation 

must be contemplated. 

284. Assuming that in the case of a given brge urban. unit, 
decentralisation has been decided upon and is to take the form 
of a garden city or satellite town, then, in our view, certain 
broad conditions shq,uld be observed:- . 

(i) ·The comniunities110 should be as far as possible com
plete units and placed well outside the existing town so as to 
enjoy advantages of air and space not possible at the centre 
or in the immediate suburbs, and they should be protected 
by a belt of open country so as to avoid eventual coalescence 
with the existing town. . . 

(ii) They should be. off the main arterial roads of traffic, 
but have ~ood access to them, 111 and should be near enough 
to , the b1g centre to enjoy its advantageous marketing 
facilities. '-

(iii) They should provide industrial and other occupa
tional opportunities, preferably with reasonable diver5ifica
tion, for a large, if not the greater, proportion of the 
inhabitants. . 

(iv) While sited far enough away from the centre to 
secure satisfactory conditions for space and recreation, they 
should be near enough to permit of the residents enjoying, 
when desired, the medical, educational and recreational 
facilities' which the· big centre can supply. As. has been 
wisely said, however well a suburban or satellite city may be 
equipped, its inhabitants will want to visit the centre in 
order to shop or see a good play or film, or listen to a conceit 
or a well-known speaker, or for many other purposes. But 
that is a very different thing from being forced to seek all 
their amusements and collective activities at a long distance 
from their place of residence. "The suburb ought to be a 
secondary centre of social and civic activity and to 'develop 
a community feeling of its own. " 111 

Moreover, in this connection, it is worth emphasising that in 
the case of trading estates, every effort should be made to guard 
against a shortage of housing accommodation for. the workers 
employed on them. 

tu See recommendations ro, It and 12 in the Report of the Committee on 
Garden Cities and Satellite Towns, 1935· 
Ill~ advocated by Sir Charles Bressey-Greater London Highway Devel

opment Survey, 1937, p. 62. 
n• G. D. H. and M. I. Cole. "The Condition of Britain," pp. 181-:z; and 

evidence by the Corporatiollll of Liverpool and Manchester as to Speke and 
Wytben.shawe, and by the Welwyn and Letchworth Garden Cities. 
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FINANCIAL CoNsillERATIONS. 

285. Finally, if the· risk of w~steful competition is to. be 
avoided,it seems necessary, in the interests of the community 
as a whole, that some supervision should be exercised by the 
Government over the lodl.tion and growth alike of (a) garden 
cities and' satellite. to~ns and (b) trl!ding estates, .even when in 
private hands. In the case of (a) the . resources, of Gov
ernment and municipal finance may have to be brought 

. !nto play, ~articularJv in the ;early, years: the sums 
mvolved. are likely· to be. too great, a._nd the profits of too· un
certain a ~haracter to be attractive, save in· exceptional circum
stances, to private enterprise, Finance', and the ·length. of time. 
required.· before anything like full development is attained, are 
most important factors-: lar~e capital expenditure is inevitable 
and inter~t on capital rap1dly accumulates. If, therefore, 
development is slow, the 'capital account of the undertaking ~ 
have· to carry a far he~vier burden of accumulated interest than 
if it had been more rapid; .and if they are launched with the 
assistance of GovernmeJ:Jt or municipal finance, that may afford 
valuable help in the direction of more rapid development. It will 
be borne in roind that under Section 35 of the Town and 
Country Planning· Act,· 1932, the Minister may, with the con
sent of the Treasury, .acquire land on behalf of a local authority, 
if necessary by compulsion, where he is satisfied that the 
authority will.develop it as a garden city and have funds avail
able for the pilrpose. Local_ authorities also may, themselves, 
ac.qwre land, if necessary by compulsion, ·for the same 
purpdse.u• J , • • • -

' 286. It is . clear that :financiill as well as industrial and 
soci..U considerations must enter largely into the issue of success 
or othe{Wise for an· the communities described: \he Govem
ment.Department concerned in the case of the Special Areas 
trading estates, the local authorities responsible fot" Wythen
shawe and Speke, and, iii their turn, the companies responsible 
for Letchworth anc;l Welwyn, must all bear the financial aspect 
in mind. ' 

287. So far as,private enterprise is concerned in the creation 
(){ garden cities,· the- capital involved is, as already indicated, 
apt to be large and the ultimate profit remote. Experience 
indicates that the _financial 'SUccess of an undertaking of this 
kind must depend ultimately on increm~nt~. value. ':fhe 
problem is, how by careful finance ·and JUdiclOus plannmg, 
so to increase the average value per acre of the land as to leave 
a su!plus after covering not only the original cost per acre, 
together with development ch~rges, but a!so an all_owance 
for interest on the. capital mvestec;l until such time ·as 

ua Ministry of Health, p. 19, par. 27; p. 141, par. 51. 
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rents and income from other sources become- adequate. 
Clearly if there is a prolonged interval between the start of the 
undertaking and the time when a considerable population has 
settled in the community, a good number of industries have 
leased .sites, ail,d income becomes considerable, then the amount 
to be debited to capital on account, inter .alia, of interest and 
charges will become heavy, and the incremental surplus reduced 
accordingly. · · · · 

288. 'Private interests can in no way control populationso as 
to overco.me the awkward waiting period.'. Different considera
tions, however, apply to communities such as Wythenshawe 
and Speke, promoted by municip~. and to trading estates 
such as those in the Special Areas, created under Governmel)t 
influences. In both these cases finance will in general be avail
able at a somewhat lower rate of interest, and the very large 
initial sums of capital required are more readily available than 
in the case of communities financed by private enterprise·. . 

Moreover, where muhlcipalities, as at Wythenshawe and 
Speke, combine in one scheme a housing estate, an industrial 
centre and a garden city, there are opportunities . for rapidly · 
accelerating the growth· of population, as well as for proVIding 
the necessary social services so as to bridge or largely eliminate 
the waiting period between the launching of the scheme and its 
full expansion. Also, assuming our recommendation for the 
establishment of a National Industrial Board with facilities to 
discourage in~ustrial growth in certain areas and encourage it in 
others be put l,llto force, and the activities of the Board are called 
into play, communities created under Gbve~ent infl)lence will 
enjoy similar advantageous opportunities of expansion within a 
reasonably short period. . . 

1 I ; . 

289. On the other himd, there is a risk to be guarded against: 
it is doubtful whether the policy of creating either. garden cities 
or trading estates is capable of very wide expansion and, indeed, 
it has been suggested to the Commission that something in the 
nature of competition is already arising in the case of the 
latter.... · · 

290. Decentralisation implies migration of industry and popu
lation froQt one congested area to another area less congested, 
and when decentralisation becomes necessary the question natur
ally arises as to the locality to which migration should be 
directed. As to·this, there is no one panacea capable of universal 
application. Garden cities, satellite to~ and trading estates 
will all doubtless play their part, but other expedients will also 
be available and all practicable methods of handling the problem 
will naturally receive the careful consideration of the National 
u• National Industrial Development Council of Wales and Mon., p. 469, 

Q. 4048-50 ; Ministry of Labour. p. 265, Q. 2689 et seq. 
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Industrial Board whose creation we recommend in Part IV of 
this Report. Methods that have been suggested include:-

(a) the building of a large number of new towns, each to 
hold a population of, say, so,ooo, and _ · 

(b) the . extimsion on properly planned lines of existing 
_ small towns and large villages. . 

In addition, if a Regional system, as described in Chapter XV. 
were adopted, the practicability should be considered of further 
developing the regional capitals. The fact that they may already 
be la!ge urban units need not. rule out their further development 
provtded always that they arid , the . new developments are 
adequately planned to meet social, economic and strategical 
requirements. · 

CONCLUSION. 
291. We ate of opinion that by the well considered develop-. 

ment of garden cities, satellite towris and trading estates a useful 
contribution can be made towards the solution of the problem 
of relieving overcrowded and congested urban areas, but :we 
believe that such development is not likely . to proceed success
fully if left entirely to private enterprise, on account, mainly. 
of the magnitude of the financial commitments involved. Suc
cess is much more likely to be obtained if the development 
is undertaken by municipal authorities especially in cases where 
they are faced with the necessity of decentralisation with a view 
to meeting their responsibilities in nlation to housing needs, etc. 
Those .authoriti~ have two great advantages as compared with 
private enterprise :- , 

(r) administratively they. can, .provided that the land 
is Within their boundary and, preferably also, within their 
O\\'-nership, c~mtrol the provision of hotising, and social ser
vices generally, and' thus stimulate rapid development, and 

(2) they, or at any· rate, the larger authorities, have 
financial resources and facilities for raising loans at low 
rates of interest which are not generally available to 
private enterprise. 

In addition, with a view to encouraging local authorities to 
undertake development · of the types under consideration, 
financial assistance under proper safeguards sho]lld be afforded 
to them from central Government funds. 

292. We recommend that the proposed National Industrial 
Board should examine forthwith and formulate the policy to be 
adopted in relation ~o decentr:aJisati~n or dispeJ'S!ll ~om con
gested urban areas m ·connection Wlth the folloW1Dg 1ssues :-

(i) In relation to what .;:ongested urban areas is such 
decentralisation or dispersal desirable. 
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(ii) In cases where decentralisation or dispersal is found 

desirable, how far should the following be encouraged or 
developed:-

(a) Garden cities or garden suburbs. 
(b) Satellite towns. 
(c) Trading estates. 
(d) Further development of eXisting small towns or 

regional centres (provided adequate planning schemes 
are applicable thereto). ' · 

(e) Other appropriate methods.· 

In such cases adequate provision must be made:-
(a) For the requirements of industry (i.e., in re

spect of labour supply, markets, transport and power), 
and for the ·social and amenity needs of the com
munities. 

(b) That the risk of utmecessary competition is 
avoided. 

(c) That ·strategical considerations are given due 
wetght. , 

(iii) The time factor is important in developments under 
(ii). Without excludin~ activities of private enterprise, 
such as authorised associations under the Town and Coun
try Planning Act, 1932, municipalities (which have special 
facilities in respect of housing, roads and other social ser-:
vices) should be encouraged to undertake such develop-
ment, and:,- · , . 

(a) Where ronsidered necessary they should be 
given opportunity for dealing with the problem so far 
as found desirabfe on a regional rather than on a muni-
cipal basis. ' 

'(b) In cases approved and to the extent ap:proved 
by the National Industrial Board financial assistance 
should be available for the municipalities from 
Government funds, es~ially ~the early years. 

CHAPTER XI.· 

THE FUTURE OF Ta:E POPULATION. 

293· Any discussion of the problems arisin~ from the geo
graphical distribution of the industrial population and industry 
would be incomplete without reference to the future of the popu
lation. Though there were during the nineteenth century fluctua
tions from time to time, partly due to emigration, it is true, 
generally speaking, that throughout the century the population 
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of Grea,t Britain increased by progressively l.a:rger numbers, as 
is shown by the following -table.185 

I8o1. 
J8II 
J8:n 
1831 
1841 
1851 
1861 
1871 

'188J 
1891 

. rgor 
I9U 
1921 
1931 
1937 

Y sar. · Pojndati.cm. 
ro,soo,g.s6 
'II,970,120 
14,091.757 
16,261,183 
18,534.332 
20,8:1.6,35~ 
23,128,,SI8 • 
26;072,284 
29,710;012 
33,028,172 
36.999.946 
4o,831,396 

/4,2,767.739 
'44.830,980 
46,007,610 

Notss :- . 

I,46g,164 
2,121,637 
2,16g,426 
2,273,149 
2,282,019 
2,3U,167 
2,943.766 
3.637.728 
3,318,x6o 
3.971,774' 
3.831,450 
1,936.343 
2,063,241 
1,176,630 

1. The decades r88r:-I89l and 19QI-l9'II were -peripds of high emigra-
tion. · ' 

2. ·rhe wa.r deaths overseas 'during the wa.r of 1914-~8 among popl!lation 
no):Dlallyresident in Great Britain a.re estim.a~d to have numbered 65 1,ooo. 

3· In. the period 193<>-1935 there was au inward balance of. migration 
.am11untiug to 340,000 .persol;J.s according to the· statistics of civilian 
passenger movements, but it is not known how many of these persons 
represent permanent \m.m.igraritS; • . 

It will be ~bseryed that as compared. With an increa;se of about 
1.470,000 m the decade r8ot-II there ·Was an mcrease of 
3.972,ooo in the decade 18g1-1go1. But for high emigration the 
first decade of the present century would have shown a still 
greater addition to the population-: even so.there was an increase 
of 31831,000. · , · · 

294·- A radical change has since occurred in that the rate of 
the decennial increases has undergone a drastic reduction. In 
the decade rcy.n-31 the· increase fell to 2,o63,ooo and judging by 
the experience of the six years 1931-7 it appears likely that 
'the increase in. the .p;resent decade will be even smaller, despite 
the fact that during this latter period a large amount· of popula
tion ·has been gained by immigration from overseas. In each 
intercerisal period from 1871 to 1931 the balance of migration 
was outward:' since 1930 it has been inward; 

295· Though influenced by migration to and from Great 
Britain and by war deaths, the recent reduction in the rate of 
increase of the total population is ultimately to be traced to the 
decline in the birth rate which' set in immediately after the 
quinquennium x871-'5 when it had attained so high a rate (crude) 
as 35'4 per I,ooo population. The decline,. th?ugh smaU, that 
started in the\quinquenniurn 1876-Bo (with a birth rate of 3~·3 
per 1,000 population) continued in almost unbroken successiOn 
u~ Sour~ of figures, etc., are General Report, Census of England and Wales, 

1921, Table II, p. 14; GeJ!era.l Tables, Census of England and Wal~~· 1931, 
Table I, p.' I; Report on' Census of Scotland, 1931, Table. B, p. vm: and 
evidence of Population Investigation Committee. • 
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~til 1933 in which year the rate fell to I4 7 per I ,000 popula
tion ... • 

2g6. In 1926, the Registrar-&lneral of England and Wales in 
his Annual Review for that year (p. 159) observed that:~ 

u it seems extremely probable that since about 1923 the 
birth rate in this country has entered upon a stage which, if 
no future improvement takes place, must eventually result 
in a declining population .. On the other hand, if, as is quite 
possible, the present lowness of the birth rate is only a 
temporary phenomenon reflecting the prolonged economic 
depression of the post-war period, the tendency may be· 
corrected before the consequential decline actually sets in, 
while even in the most extreme circumstances it could hardly 
commence for ~ome decades to come." · 

297. Since 1933 the fall in the .birth rate appears to have been · 
arrested, and a small, and so far uninterrupted, rise has taken 
place. Despite this slight improvement the rate is at present of 
the order of about 75 per cent. only of a full standard reptoduc~ 
tion rate and, failing its recovery still further to the par value, 
the population of the country is bound sooner or later to decline 
in numbers/" unless there is an increase in the number of immi.: 
grants of such proportions as seems at present unlikely. 

298. Within recent years the subject has attracted increasing 
public interest, partly no doubt as a restilt of some rather sensa
tional ~rognostications as to what might be. the fat~ of the 
population of the country a century hence- if the birth rate 
followed in future a certain calculated though quite hypothetical 
downward course. Evidence was placed before the Commission 
by the Population Investigation Committee,· including estimates 
framed by Dr. Enid Charles. These estimates are summarised 
below:-

Dr. Enid Charles' estimates of the future f>of;lulations. of 
England and Wales, and Scotland. 

(Total f>of>ulation in thousands.) 

Year. England and Wales. Scotland. 

(a) (b) (c) (a) (b) 
1935 ... ... .fO,S63 40,.563 40,.563 •• 945 4.945 
194.5 ... ... .f0,876 .f0,392 .f:Z,338 5.151 5.nt 
195.5 ... . .. .fO,:Z07 38.777 43.651 5.299 j,IIO 
196.5 ... ... 38.504 35.799 43.744 s.36o 4.935 
1975 ... ... 36,038 31.452 43,021 5.34.5 4.ss8 
198.5 ... ... 33.100 :z6,087 41,612 5.270 3.989 
1995 ... ... 30,019 :ZO,+JO 39.871 .5,149 3.309 
:zoos ... ... 27.090 15,058 38,177 j,Ol4 :z,6oo 
201.5 ... ... :zt.467 10, • .56 36.646 4.89o 1,935 
2025 ... ... :Z:Z,Ul 6.940 35.104 t.no 1,369 
2035 ... ... 19,969 •.• 26 33.585 •• 647 92.5 

"' Registrars-General, " Memorandum on the Current Trend of Population 
in Great Britain."* ' 
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Estimate (a) assumes a continuance of the fertility and mor

tality of 1933, estimate (c) that fertility rises to the 1931 level 
while mortality continues to .fall, and estimate {b) that both 
fertility. and mortality continue to fall at a rate deduced from 
recent trends. Estimate (b) postulates constant fertility for 
women under 20 years of age, a fall of 5 per cent. every five 
years for women aged 2o-24,. of 15 per cent. for those a~ed 
25-39 and of 25 per cent. for those aged 4o-49 years. With 
regard to estimate (b) the Population Investigation Committee 
explain:-

" With such a fall "in fertility as that postulated it is 
necessary to emphasise the fact that this estimate, like those 
made by other statisticians, is a statistical exercise, and must 
not be regarded as a prediction." 

z<jg. In their evidence the Registrars-General remark that 
.. the danger of the hypothetical type of treatment is that the 
inherent complexity of the subject may lead to a neglect of the 
limitations · of the hypotheses on which it depends, and, in 
achieving the immediate purpose of stimulating interest and 
concern in regard to future conditions, it maY. have given rise to 
misunderstandings, not only as to the likelihood of realisation 
of the more distant. forecasts, but aiso as to what is actually 
happening to the population at· the present time and what 
changes can be counted on to talie place in the immediate 
future.,,.. . 

· 300. The· Registrars-General-have supplied the Commission 
with estimates of the future population of Great Britain up to 
1971 which have been framed on the assumptions that-

(a) fertility will remain ;:t.t its present level;·~· 
(b) .tn()rtality rates will continue to fall;"" 

·'(c) net migration will be inwards until the decade 1941-51 
and nil thereafter. 

Forecasts of the population of Great Britain, calculated in 
.· accordance with the fore~oing assumptions, are shown in the 
following table at decenmal intervals between 1941 and 197_1. 

188lbid. 
'" This does not betoken a fixed annual number of births since, owing to 

the lowness of the numbers at younger ages in the existing population, there 
will be a. decline in the coming years in the numbers of women at the child
bearing ages and hence, assuming a constant level of fertility, a decline in 
the annual number of births. . . . . 

uo The RegistraTS-General remark that they are m continuous touch wttb 
medical opinion and Departmen~l medica~ ~nistration, and_ they can nnd 
no justification for the assumption, 1mplied m ·some population forecasts, 
that the most probable course of mortality is on~ which shows no signiftcant 
improvement on the rates actually expenenc:ed ~~ recent years. 
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Actual Forecast Population. 
Population 

1937· 
1941. '1951. 1961. 1971. 

Thousands Thousands Thousands Thousands Thousands 
Total Population 46,oo8. 46.s65 47.501 47.192 45.980 
Deviations (a) ... - ±25 ±:z8o ±8os ±1,579 

Ace a1fll Ses 
grot~.ps. 

o-rs, persons ... 10,179 9.573 9.054 8,433 7,00o 
15-3o-

Male ... ... 5.6q. 5.541 4,975 4.443 4.274 
Female . ... 5,691 5.539 ; 4,907 4.319 4.147 

3o-45-
Male ... ... 4·913 5,26o 5.436 S.o99 4·413 
Female ... 5.438 5.637 5.557 s.o69 4.351 

45-65-

I 
Ma.le ... ... 4·751 4,867 s.s79 6,J82 6,542 
Female ... - 5.552 s.822 6,.82 6,957 6,790 

Over 65, persons 3.870. 4.326 5.su 6.490 7,863 

Age a1fll Sex Distribution per i,ooo total population. 
croups. 

o-15, ·persons ... 221 205 191 179 165 
15-3o-

Male ... 122 II9 105 94 93 
Female ... 124 II9 103 92 go 

3G-4.5-
Male .... 107 II3 II4 108 96· 
Female ... IJ8 I:ZI 117 107 95 

45-65-
Male ... 103 105 II7 135 J42 
Female ... 121 125 137 147 148 

Over 65, peniona 84 93 IJ6 138 171 

(a) These figures indicate the variations which would be produced under 
more favourable and less favourable assnmptions, the modifications for this 
purpose being as follows :-

More f11Vourahle 'assumpticms: the ultimate mortality and fed:ility 
reached in 1971 to be 10 per cent. lower and 10 per cent. higher than 
'the standard respectively, with rateable differences for intervening years. 
L1ss fav()fl.rahle IJSsumpliottS: the same procedure but with factors 
10 per cent. higher and 10 per cent. lower respectively in 1971. 

The ~itive and negative deviations on the bases adopted are so nearly 
equal that they are shown as a single figure preceded by a plus and minus 
lign. 

On this forecast a population maximum of between one 
and two millions in excess of the present figure of 46 millions 
would be reached during the decade 1951-61. The total popu~ 
lation would not, however, have fallen below the present level 
by 1g61 and possibly not by 1971, though the increasing margin 
of variation shows that the element of speculation is becoming 
significant at that distance of time. 
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301, · It may be argued that in vie~g the future trend 

of the popu~atio? the possibility cannot be ignored of biological 
forces comm&' . mto play to counteract the present tendency 
or 10f a natioDal policy being adopted with a view to stimu
lating the birth rate so as ,at least to prevent ·a decline in 
population. In this connection it is calculat~d that if the 
births of Great· Britain were maintained, at the .. present level 
of 700,000 per annum, the total populatiQn would increase, on' 
the assumptions as to mortality and migration adopted for the 
preceding forecast, until t9JI at least and would .end ulti
mately to stabilisa_.tion at a figure of about 47! million. 

302. Thus the problems arising from the present distribution 
<lf industry and the industrial population have to be looked at 
.in_ the light of the considerations that while the population of 
the country is still increasing the rate <if increase is wel,l below 
that· of the 19th centtuy; that though increases may be expected 
to continue for the· next thirty or forty years, they will tend 
to become_ progressively smaller, unless· .some unforeseeable 
and "Q.Danticipated 'change occurs; and that subsequently' the 
population may begin to decline, or ,~alternatively, if the aru1ual. 
number of birth1;1 remains at the_ present figure, will become, 
stabilised at a figure about one and a half millions above 
.the present figure. Moreover, if the assumptions underlying the 
estimates s~t out in paragraph '300 are fulfilled, there will be ~ 
marked movement of the age balance of the population from 
the younger to the older ages, .so that in 1971, when a total 
population roughly equal to .that of 1937 is forecast, the number 
of children under· the age of 15 and the mu~ber of persons 
between the working ages pf 15 and 65 .will be more $an 2! 
millions and nearly It millions respectively below the 1937 
figures for· those age groups, while on the other band the 
number of persons over the age of 65 will be almost 4 millions 
above the 1937 figure. 

3Q3· TbeJ decline or stabilisation of' the population and its 
ageing in the manner indicated woul<! import a potent change 
in the environment in which the Commission's ~blem is Mt. 
The expansion of the national ml!Iket for particular types of 
products might be expected to dwindle and ultimately be stayed, 
'()f reversed, though articles which supply the needs of the el~rly 
would be in greater demand. An increase of the average age of 
the population would tend to reduce the mobility of labour, 
since migration is ~~~gely confine~ to the young~r a~ul~ free 
from the ties of fainilies apd established ?oi?es whi?h ~e'?-tably 
militate against free movement from district tc;> distri~t m the 
case of m8.11ied men. Further. th~ ol~er the tndustrial popu
lation grows the less adaptable will 1t become both to. new 
methods and new occupations,; and though by reason of a higher 
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standard of health the members of the industrial population 
might be able to work till a later age there might. nevertheless 
be some loss of industrial efficiency, and of power to compete . 
in overseas markets. 111 

, • 

304· There are many other possi6le repercussions, the nature 
and results of which at this stage cannot be othert.pa,n debatable' 
and speculative. The outlook 'is all the more uncertain in 
that it cannot be assumed that the incidence of a decline of 
population . would fall up()n all areas of the country at the 
same time, or that stabilisation of the size of the po~ulation 
would alsQ imply stabilisation of its geographical

1 
distribution. 

It might on the one hand be argued that the lessened mobility 
which, judging by present social conditions and past experience, 
the industrial population might be expected to have· by reason 
of a greater proportion of its }llembers being contained within 
the higher age ranges, would tend to induce greater stability 
in its geographical distribution. On the other hand it might 
be suggested that any such tendency to greater immobility would 
be more· than counter-balanced by the powerful forces which 
operate to attract l~bour to prosperous areas and that ultimately 
the population nnght' be concentrated almost· wholly in an<:! 
around a few large towns"".:· in particufar that the London area 
would continue to expand while the population of the country 
as a whole was declining or at any .rate not increasing.m 

305. On the whole it seems reasonable for the purpose of 
the Commission's inquiry to assume that for the next 30 years 
or so the population will remain fairly stable. Even so, how
ever, a stationary conditiqn of. the population would constitute 
for the future a great change as compared with the large and 
continued growth of the last 100 years and these changed con
ditions must be borne in mind in connection with the ·problems 
of l~ation p£ industry in the future and any measures proposed 
in connection with them. · 

CHAPTER XII. 

PROBLEM OF THE SPECIAL AND DEPRESSED AREAS 
IN RELATION TO THE BALANCE OF INDUSTRY 
THROUGHOUT THE COUNTRY. 

3o6. Changes on a large scale in the course of commerce and 
industry involving migration of population ~re. ~old as history. 
In commerce, the growth and, later, the diminished prospenty 

111 Federation of British Industries, p. 495. pars. 25-26, p. 498, Q. 4283-4. 
ltl Ministry of Labour, p. 246, Q. 2544-50. 
m Federation of British Industries, p. 496, Q. 4270; P· 499. Q. 4309 and 

431.5; London Passenger Transport Board, p. 351, Q. :z977-8o. Population 
Investigation Committee.• 
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~f the Hansa towns, of Venice, and of Genoa, furnish illustra
ti~ns of ~uch changes in mediaeval times. In industry, mining 
discovenes, and the gold .rush to California in the. middle of 
Ia~t. cen?Iry afford obviou~ examples of rapid change . in the 
mmmg _mdustry accompamed by equally rapid migration of 
population. In the history of Great Britain, iron smelt
mg in Sussex .and Kent died with the eighteenth century, 
and by 1830 the concentration of the iron industry in South 
Wales and the Black Country was remarkable.'.. Woollen 
manufacture, which flourished in East Anglia with Norfolk as 
its centre till the end of the eighteenth century or a little later, 
was towards the end of that century moving up to the West 
Riding; and the migration of the worsted industry from East 
Anglia to Yorkshire is a " classical case of industrial migration 
in English history. " 195 

A recent instance of change m· industrial location is the rapid 
development of Messrs. Stewarts & Lloyds works at Corby. 

307. In all the.o;e ~ases natural economic causes were at work: 
the growing shortage. of timber for charcoal in Sussex coueled 
with the supply of coal and ore in other regions, the availability 
of fuel for power and domestic use in Yorkshire, and the need 
for cheap iron ore even if of low grad~uch were the reasons . 
for these large-scale movements of industry and the consequen- · 
tial migration ()f the industrial population. · 

3o8. Since the War, the world trend towards national seH
sufficiency in manufactvre has involved great changes in industry 
in Great Britain, especially with regard to the export trade. 

This trend was considered by the Balfour Committee on 
Industry and Trade, and the conclusion196 of the Committee was 
that:-,-

" Taking the world as a whole the widespread develop
ment of home manufactures to meet needs formerly supplied 
by imported goods . . ,. is perhaps the most important 
permanent factor tending to limit the volume or to modify 
the character of British export trade. 

In part this tendency is a natural and universal one 
inseparable from healthy economic progress arid dating from 
a period long before the War." 

The tendency has become more marked in the 14 years since 
the Balfour Committee reached that cqnclusion and its effects on 
Great Britain are more pronounced: it is this tendency which 
has operated as one of the chief factors in producing the problem 
of the Special and depressed areas. 

u• Clapham, "Economic History," Vol. 1, p. 42. 
111 Clapham, " Economic Journal," Vol. XX. June, 1910 : and Board of 

Trade, p. 70, par. 56. 
no Vol. x. Introduction, 1925, p. 9· 
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309· In their final Reportm the Committee emphasised the 

need of mobility to meet the inevitable changes of industry. 
" The vitality of modem industry, like that of an 

organism, is measured by its power of response to external 
stimulus and of self-adaptation to modified environment. 
' Mobility ' (in this sense of the ferm) does not imply 
incessant or purposeless movement or change, and may be 
consistent with a high de~ee of stability and complexity of 
structure. But it does lDlply the power of spontaneous 
reaction to changes in economic conditions, and of internal 
modification and reami.ngenient to meet such changes. This 
is true both of the material and the human factors, of 
methods of business organisation and of relations among 
classes, as well as of the personal skill, enterprise and 
leadership which individuals bring into the common .stock. 
It is, therefore, a matter of supreme necessity in this period 
of rapid and insistent flux and transformation to maintain 
unimpaired the qualities of initiative and flexibility of tem
perament, the power of readjustment and adaptation, and 
the capacity for free and willing co-operation among all the 
partners in production and distribution. Any waning of 
these powers could only mean an increasing rigidity and 
ossification of economic structure, and a progressive en
feeblement of its vitality, for which no measures of external 
support or defensive organisation could compensate." 

It is, therefore, necessary to look on movements in industry 
as a permanent phenomenon varying in degree from time to 
time, and to be met with mobility (in the sense indicated of 
ready adaptation to economic change) as. an indispensable 
defensive weapon. 

. 310. Such movements may produce grave economic friction: 
heavy financial loss may be incurred by industry and the finan
cial interests concerned, and risk of unemployment is involved. 
It is easier to recommend mobility than to secure it, and under 
modem conditions appeal for assistance by the interests 
adversely affected is inevitably made to the Government of the 
day. 

JII. Government measures may take the form of an en
deavour to " cushion" the blow of a great change by tariffs 
or commercial treaties. Further, existing or new machinery 
may be brought into play with a view to mitigating. the severity 
of the change, and this has been in fact done by the Government 
in the case of Great Britain. The measures taken in the case 
of the Special or depressed areas were indicated in the evidence 

ttt Final Report, 1929, p. 235· 
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of the Ministry of Labour, and may be summarised shortly as 
follows: - 181 

· · • 

(a) "Placing'' work o1 the Employment Exchanges; 
(b) Transference,' with finandal assistance in various 

, forms; of unemgloyed, both adults and juveniles,. from 
·areas of severe unemplo:Yment to more pros(lerous areas 
with new openings; .. 

(c) Establishment of traini:itg centres and instructional 
centres; · 

(d) · Legislation for the four Special Areas:-
(i) West Monmouthshire and the greater part of 

Glamorgan. · 
(ti) Tyneside and the greater part of county Durh~m. 

etc. 
(iii) Wes( Cumberland. 
(iv) Middle Industrial belt of Scotland, excluding 

_ Glasgow. · . 
(e) The creation of Trading Estates and smaller industrial 

centres, with financial assistance from the Commissioners 
for the Special Areas. 

(/) Land Settlement, also financed by the Commissioners. 
(g) Location of ;factories required for the Government's 

Defence programme. 
(h) Preference given to areas of heavy unemployment in 

the allocation of Government contracts. 
(t) Location of factories established by foreign firms or 

firms employing, foreign labour. 

The legislation for the four-Special Areas, referred to at (d) 
- above, includes:- · 

(i) The Special Areas (Development and Improvement) 
Act, 19j4, under which U>mmissioners wete appointed to 
initiate, organise, prosecute and assist measures designed 
to facilitate the economic development and social improve
ment of the specified ,Areas. The Commissioners were vested 
with wide powers of financial assistance, and' empowered 
to establish Trading Estate Companies in .the Areas. 

(ii) The Special Areas Reconstruction (Agreement) Act, 
1936, under which a limited company-the Special Areas 
Reconstruction Association-was set up. The Government 
gave certain guarantees in connection with the company's 
capital, and the company was empowered to make loans 
to persons either newly setting up a business in a Special 
Area-, or already carrying on .a busi_ness there and needing 
financial help for purposes of extension. 

ua Ministry of Labour, p. 254, et seq. 
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(iii) The Special Areas (Am~e:J;lt) Act, 1937, under· 

which the Treasury were authorised, in--<accordance with 
the. recommendations of an Advisory Committee .. to make 
loans to persons catrying on any industrial undertaking 
established in a Special Area su~uent to 6th May, Ig3·?r
provided that the undertaking was likely in normal circum- ""'~ 
stances to employ not less than ten persons. Under this 
Act, the Commissioners were authorised under certain con
ditions to let factories in any of th~ Special Areas for the 
purpose of inducing firms to . set. up there and to offer 
contributioll$ towards rent, rates, and income tax. . 

The funds authorised under the Acts of 1936 and I937 were 
supplemented by a sum of {.2 millions which was placed at the, 
disposal of trustees in December, 1936, by Lord Ntiffield for the 
benefit of the Special Areas, and the Commissioners for the 
Special Areas have supplied the Commission with information 
as to the effects of the three funds, and of :financial assistance in. 
other directions, in inducing industrial undertakings to set up in 
the Special Areas. Up to the 30th September, 1938, financial 
.assistance, in the form of capital, had been given for tlu estab
lishmetst of aew industries in the Special Areas, to 121 firms, 
the amount of assistance provided being {.2,874,000. The 
number of workpeople to be employed by the firms in question 
was estimated at approximately 14·900· The total number of 
firms assisted by capital and by other financial inducements, 
such as the provision of factories or factory sites, was approxi
mately 290. 

The establishment of trading estates and smaller industrial 
centres, referred to at (e) above, is dealt with in Chapter X 
of this Report, and in Afpendix Ill, where some details are 
given as to the history o the estates, the number of factories 
"that have been set up and the numbers of workpeople 
employed. 

As to the location of factories required for the Government's 
Defence programme Teferred to at (g) above, the Ministry of 
Labour informed the Commission"~ that consultation takes 
place, well before final commitments are entered into, between 
the Service Departments and other interested Departments, as to 
the suitability of any proposed site in relation to the available 
supply of labour, housing, and the general employment posi
tion. As far as practicable, consultation also takes place in 
regard to the lOc.ation of factories to be established by individual 
firms, with. Government assistance or otherwise, for carrying 
out Defence orders. It is the policy of the Government to locate 

1n Ministry of Labour, p. 266, par. 99 et seq. 



new factories, in OOJ.l~ the Defeno:: progra.mtJ_le, in 
the Special a.Pil ~"f11'essed Ar~s so far as practicable considera-
tions per-·'"· . , ·· . 

mlll regard to the preference given to areas of heavy 
unemployment in the allocation of Government contracts. 
referred to at (h) above, the Departments concerned normally 
give a preference. to tenders from firms in· areas of heavy and 
prolonged unemployment, subject to the condition that the 
quality, price and availability of the goods to be supplied are 
not less favourable than under tenders from firms in other 
areas. ••• 

As regards the location of factorif;!S by foreign firms desiring 
to set up in this councy, referred to at (;) above, it is now the 
normal practice for an applicant to be discouraged from setting 
up in or near London and encouraged to locate his undertaking 
in one or other of the Special or depressed Areas. ••• Between 
June, 1936, and the end of 1938, about Igo foreign firms located 
their factories in a Special Area or other depressed area. 

312: The Commissioners for the Speeial Areas informed the 
Commission that in their approach to the Special Areas problem 
they had two broad objectives .in mind: (1) the improvement 
of the health and social services of the areas, and (2) the intro
duction of new light industries into the areas in order to 
diversify. and !llxtend the opportunities of employment. The 
Commissioners have power to make grants to local authorities 
and other bodies in respect ·Of schemes urgently necessary on 
grounds of public health, provided that grants are not already 
available from other Government Departments, and under this 
power.substantial sums have in· fact been granted to local autho
rities .and voluntary organisations in respect of such services as 
hospitals, sewerage schemes and water supplies. In this connec
tion the Commissioner for England and Wales said in his last 
report (September, 1938) : " It is the opinion of the Ministry of 
Health that, taking a general view, the health services, whether 
provided by local authorities or by voluntary organisations, will 
be substantially up to. the level of the services in other parts of 
the countrY." · 

313. As regards the second objective, the Commissioners 
state that the general lines of the policy of diversification of 
industry in the Specili1: Areas were dictate~ by the conviction 
that the heavy industnes would never agam absorb the same 
amount of labour as formerly. Steps have been taken by the 
Commissioners to attract industrialists to the a~s by creating 
in them conditions ·favourable. for new. enterpnse so that the 
communities in those areas m1gbt be giVen a good chance of 

aoo Ibid, p. z68, par. 105. 
101 Ibid, p. 269, par. 112. 
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partaking in the general economic recovery of the country, and 
a recently published statement by the two Commissioners for 
England and Wales and for Scotland said that " industries 
established in any of the Special Areas may expect to find all 
the essential conditions and facilities necessary for efficient" and 
profitable operation as well as full amenities for the health and 
general welfare of the workpeople." 

314. The late Sir George Gillett; Commissioner for the Special 
Areas (England and Wales) from 1937 to 1939, in his Report for 
the year ended 30th September, 1938,said in regard to the provi- · 
sion of Trading Estates, that such Estates are capable of securing 
a very considerable amount of support, that the progress so' far 
made is very satisfactory and, given time, there is every reason 
to expect that they will provide a large amount of work for · 
those living in the neighbourhood. With regard to the 
administration of the provisions in the Special Areas (Amend
ment) Act, 1937, for the encouragement of new- undertakings in 
the Special Areas, he said in the same Report that he had been 
able to exercise his powers under that, Act only for the com
paratively short period of 16 months, and it was too early yet 
to be able to draw any final conclusions a,s to the real value of 
the provisions '()f the Act. In view, however, of 'the ~on
tinuance and intensification of the trade recession during that 
period, the progress that had been made in the establishment of 
new industries in the Special Areas was all the more satisfact(lry, 

It is, of course, hardly to be expected that the results of the 
Commissioners' policy will be fully appreciated for a number of 
years. There can,· however, be no doubt that the Commis
sioners' plans for the improvement of conditions in the Special 
Areas have been well and sympathetically conceived and carried 
out, and that already a substantial measure of success has been 
obtained.·. Neither can there be any doubt that the experience 
of the Commissioners in their various experiments and spheres 
of actiol) would be of invaluable assistance to the National 
Industrial Board whose establishment is recommended later in 
this Report. . 

315. In the light of the experience gained in the Special 
Areas during the last few years some broad issues emerge 
and may be -briefly examined. 

(i) Should the State policy be directed in such cases to direct
ing new industries to existing labour,or migrating labour to more 
favourable areas? 

The Ministry of Labour have been operating both policies. 
Some areas are not likely to attract industrialists without special 
inducements, yet if the more vigorous and younger men are 
transferred from them, those areas have less chance of recovery, 
and rates become an increasingly heavy burden on the com
munity. 
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Research in the United States of America has been directed 
to the problem of the action to be taken m areas where the 
old industry is dead and where new industries would.have little 
or no prospect -of s~cc~, and a policy 9f " homest~ads "••
has beE;n adopted With some success1 e.~., Arthurdale m N.W. 
Virginia and Westmoreland Homesteads m S.W. Pennsylvania: 
both were founded to rehabilitate fanner mining families who 
were stranded when minmg operations. in the neighbourhood 
were discontinued or seriously curtailed, and both ·provide for 
fanning in combination with light industry. · I 'these ex peri., 
ments are, however; on a: co.mparatively small scale at present. 

in this countzy also a scheme of settling families on the lc~nd' 
on stnall holwngs and co-o~rative farms has been initiated. 
The scheme provides for 3,000 fa.miijes and is as yet in the ex
perimental stage. It is being financed by tlie Commissioner for 
the Special Areas and the Ministry of Agriculture. The full pro-

-gramme of 3,000 families will involve expenditure of over 
:£3 millions, but the greater part of this is either. repayable or 
yields some return by wayol rent. ••• 

JI6. The transference schemes of the ~try of Labour. · 
referred to in paragraph 3II (b) above, have assisted 
considerc;ble numbers of unemployed workpeople in the Special 
and depressed areas to find work in other parts of the coun
try. From August, 1928, to mid"1937; nearly 150,o0o men and 
40,000 women were transferred;""' but it is known that from 
1930 1to mid-1937, DO leSs than about 50,000 men and 5,6oo 
women returned to the depressed .areas after being transferred 
out _bY. . the Ministry. In, adqition to those transferre~ under 
offic1al arrangements many m1grated to London, the M1dlands, 

_ and other districts on theu own initiative without Government 
assistance. Thus, in the 18 months ended mid-1937, some 

. 61,500 unemployed men moved on their own initiative either to 
take up employment they had found on their own account or to 
look for employment, while · the number transferred by the 
Ministry in the Slplle period was only about 3o,soo.'•• The 
Ministry's transterence policy seems to proceed along; .the lines 
advoqtted by .the Balfour Committee. . 

(ii) The Special Areas Acts :were framed as temporary 
measures but theif period of operation has been extended from 
time to time. Are they still to be regarded, in the light of ex
perience gained, as temporary in character? Or, assuming that 
general conditions of industry improve in an area· (as indeed 
they already have in some areas) and that the help give1.1 by the 

tol See Memorandum by' Mr. G. L. Pepler, Appendix IV. 
sea Ministry of Labour, p.•264, par. 97-8. 
•••!bid., p. 256, par. 49· · · 
••• Ibid., p. 257, par. 56;. p. 328, Table VIII. 
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Special Areas legislation is less needed in that area than in other. 
parts of the country, are the powers of the Commissioners to be 
enlarged to include other areas ? 

Under Section 7 of the Special Areas Act, 1934, there is 
power by Order in Council:- . . .. 

(a) To transfer to the Unemployment Assistance ·Board 
any of the functions of the Commissioners relating to the 
promotion of the welfare of persons to whom the Unemploy'-
ment Assistance Act, 1934, applies; · · 

(b) To enable measures undertaken by the Commis
sioners in relation to other matters to be carried on by 
the appropriate Government Department. 

Doubts might arise as to what is covered by the words 
" measures undertaken ", but it will not be possible under 
legislation as it stands to begin new measures after the expiry 
of the Acts, except in the limited field relating to welfare, and 
the exP.iry of the Acts· would therefore lead to a diminishing 
scale, if not cessation, of Government activity on behalf of the 
Special Areas. It was urged in evidence' submitted to the Com
mission, for example, by Sir Steven Bilsland on behalf of the 
Scottish Economic Committee, that the facilities of the Special 
Areas legislation should be extended to other areas with bad 
unemployment, and this suggestion will be partly met if the 
Loans Facilities Bill introduced on 1st August, 1939, becomes 
law. Under this Bill the Treasury would have power to give 
financial assistance to new industrial undertakings established in 
areas of heavy unemployment where certain prescribed con-
ditions are satisfied. . 

317. Industry can never be regarded as likely t!) be static: 
indeed, changes ~nsiderable in extent are not unlikely to 
operate in the future with as much frequency as in the past, 
and, owin~ to the increasing tempo of modem industrial life, to 
fall upon mdustry with greater rapidity. Industry will itself 
naturally do all in its power to accommodate itself to these 
conditions: that is the prerequisite of its success and even of its 
survival. But what should be the national policy in the matter? 
How far can Government help, and along what lines? 

318. Government action in future cases of jut:.iili~d dcpiQiivn 
analogous to the Special Areas would inevitably tend to be two
fold in character : -

(i) Emergency measures mai1.Zy shorl term in character. 
-These will probably proceed on lines broadly similar to 
those adopted in connection with the existing Special Areas, 
but the methods of handling the problem will be enlarged, 
and policies of remedial treatment developed and improved, 
as the experiments now being tried and the experience 

F 
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gained by the Special ·Commissioners permit of fuller 
analysis and enable the results to be more definitely estab
lished. 

(ii) Long term plans.~No one can with any certainty 
foretell what economic or industrial changes,future years 
may have in store, but the circumstances in which, and 
indeed so far as possible the industries or industrial areas 
in connection with which, industrial depression may be 
likely to occur should be the subject of continuous examina
tion; it should be the duty of the l'roposed National Indus
trial Board to undertake such continuous examination. The 
risk of industrial depression clearly is much emphasised in 
localities which are dependent, ot ri:la.inly dependent, on one 
fonh of 'industrial activity: such areas are more open to 
industrial or economic oscillation than those with greater 
diversiftcatiori of employment, as has been instanced in the 
past by 'the experience of those engaged in the metal trades 
in the Midlands, or to-day of those engaged in the textile 
industry·in Lancashire or in shipbuilding in Glasgow. 

319. In evidence given before the Commission in support of 
a memorandum submitted by the Royal Geographical Society, 
Professor E. G. R. Taylor presented a series of interesting and 
informative maps, .some of which will be repr<Jduced in a 
separate volume, illustrating the existence of a great industrial 
axial. belt in the centre of England (covering approximately 
14,500 square miles, or 39 per cent. of the area of England and 
Wales) running from Lond9n in the South East to South 
Lancashire and the West Riding in the North. If the industrial 
growth of Greater London .were checked, there might be a 
tendency for industry to settle elsewhere within that belt .. 

320. The density of population in Great Britain, estimated in ' 
1937 at 518 per sguare riiile and for England alone at 766 per i 

square mile, and the needs of agriculture and also of oppor
tunities for recreation and enjoyment of amenities, must be 
constantly borne in mind: but on that basis, and taking a view 
both ·long and broad, a reasonable balance of industry and 
poP.ulation 1;hroug~out the cou_ntry should ~ a tl'!ain featu~e of 
national policy dunng the commg years. ~t 1s not m the national 
interest, economically, socially or strategically, that a quarter, 
or even a larger proportion .Qf the population of Great Britain 
should be concentrated within 20 to 30 miles or so of Central 
London. On the other hand, a policy:-

(i) Of balanced distribution of industry and the industrial 
popul~tion .so far as p~ss}ble throughout the different areas 
or reg10ns m Great Bnta.in; 

(ii) Of appropriate diversiftcation of industries in thoSE 
areas or regions; 
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would tend to make the best national use of the resources of the 
country, and at the same time would go far to secure for ~ach 
region or area, through diversification of industry and variety of 
employment, some safeguard against severe and persistent 
depression, such as attacks an area dependent mainly on one 
industry when that industry is struck by bad times. 

CONCLUSION. 
32i. The general problem of unemployment lies outside the 

Commission's Terms of Reference; and the problem of the 
Special and depressed Areas is only covered by the Terms of 
Reference in so far as those areas represent disadvantages 
arising from the concentration of industries or the industrial 
population in large towns or particular areas. 

The Special Areas legislation and the work of the Com
missioners appointed thereunder will afford increasingly valu
able experience. The National Industrial Board whose estab
lishment is recommended in Part IV of this Report should, 
in the light of this experience, study the location of industry 
throughout the country with a view to:- · 

(i) Anticipating cases where depression may probably 
occur in the future (e.g., the armament industries when 
normal peace conditions are again definitely secured), and 
encouraging before a depression crisis arises the develop
ment in such cases, so far as possible, of other industries or 
public undertakings. · 

{ii) Encouraging a reasonable balance of industrial 
development, so far as possible, throughout the various 
divisions or regions of Great Britain, coupled with appro
priate diversification of industry in each division or region 
throughout the country. 

CHAPTER XIII. 
DIFFERENT TYPES OF CITIES AND THE PROBLEM 

OF CONGESTION. 

322. With the great growth of the large urban.unit in the last 
century or so, the word "town " or " city " in modem use 
covers many varieties of urban development, from small centres 
of a few thousands up to the great communities whose popula
tion runs into millions. It is obvious that this great variation 
in respect of size and population involves also striking· contrasts 
and differences in the problems arising, wh!'!ther considered from 
the social, the economic or the strategical point of view. 

323. Two tendencies are noticeable ani~ngst those who can 
speak with authority on the problems of planning and the loca
tion of industry and population. Some attempt detailed analyses 
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of different types of town, differentiating them into such cate
gories as traffic towns, i,e. those.situated at nodal centres and 
enjoying good transport service over a considerable area; port 
towns, which owe their growth and importance mainly to their 
connection with the sea and to sea-borne traffic, whether of 
fr~i&ht or passengers; manufacturing toWns ; military towns; 
mmmg camp towns; cathedral towns; dormitory towns; and so 
on."" On the other hand, not a few who have devoted much 
thought to the problems usually taken to be involved in the 
word ' 1 planning" have, from the time of Ebenezer Howard 
to the present day, 'been somewhat too much disposed to ignore 
existing conditions and to concentrate on the conception of the 
ideal town...,.-what constitutes it and how it should be planned: 
in the view of many, the ideal town should be limited to a 
population of so ;ooo to 100 ,ooo. ••• The analyses of the first 
school have .their uses in clarifying .thought, and of the second 
in suggesting :{>Ossible types of future development, but they are 
often made wtthout quite suffi.cif)nt attention being given to the 
actual facts and causes of urban growth or .to the diverse needs 
of modern civilisation. . 

324. Much research and careful study have been. devoted to 
the problems of modern ·urbanisation in other countries, more 
particulady perhaps in America by. the powerful National 
Resources ·Committee whose constitution and activities are 
described in Appendix' IV to this Report. ·There a healthy 
tendency appears, while pressing forward towards the ideal, not 
to·ignore the actual.. Thus, the National Resources. Committee 
in one of its recent publications, ••• in dealing with the great cities 
of to-morrow .makes this statement:-

" The' concentration of so large a proportion of the urban 
population in extremely limited areas. is wasteful of 
resources, time and energy. The same would be true of 
undue dispersion. The Committee believes that the most 
desirable environment, for the urban dweller, and for the 
most effective use of hi.unan and material resources is more 
likely to be found somewhere between these two extremes. 
Wholesale decentralisation which is advocated by some does 
not seem to be compatible with the effective perlormance of 
the economic and cultural role of the urban. community in 
the life of the nation." 

" Provided the urban commui.rity ~ssesses a fundament
ally sound economic base and has a site the disadvantages 
of which are not too costly to overcome, the Committee is 
of opinion that the realistic answer to the question of a 
desirable urban environment lies not in wholesale dispersion 

••• See Weber, " Growth ot Cities," p. 172. . 
••' The Hundred New Towns Association:· Ge1den Cities Association, p. 629, 

Q. 5169-71. . 
... " Our Cities," June, 1937, p. 84. . 
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but in the judicious reshaping of the urban community and 
region by systematic develoJ?ment and redevelopment iii 

. accordance with forward looking and intelligent plans. In 
this advantage would be taken of the natural trends in the 
shifting of industry between established industrial areas and 
its diffusion within such areas, of the drift of population 
from congested central districts to outlying sections, of the 
improved means of transit and the general fluidity of the 
population-to loosen up the central areas of congestion and 
to create a more decentralised metropolitan type." 

325. The evidence submitted to th~ Commission makes two 
conclusions clear. First, as elaborated in other portions of this 1 Report, mere size need not in itself be a disadvantage, but it is• 
size without system, chaotic growth without the adoption of• 
proper principles of planning alike for social well-being and for 
mdustry, that are. to be avoided!,. Secondly, in the conditions 
of modem civilisation there is room for many varieties of town •. 
not only varieties of type but varieties of siZe and of arrange-
ment. To quote a recent American authority:- . 

"In one of Le Corbusier's early schemes for an ideal 
city he chose three million as the number to be accom~ 
mOdated: the number was roughly the size of the urban 
aggregate of Paris, but that hardly explains why it should 
have been taken as a norm for a more rational type of city 
development. If the size of an urban unit however is a 
function of its productive organisation and its opportunities 
for active social intercourse in culture,. certain definite facts 
emerge as to adequate ratio of population to the process to 
be served. Thus at the present level of culture in America, 
a million people are needed to support a university . . • . 

What is important .is not an absolute figure as to popula
tion or area : although in certain aspects of life, such as the 
size of city that is capable of . producing itself through 
natural fertility, one can already lay down such limits. 

What' is more important is. to express size always_ as a 
functiO# of the social relationships to be ·served. "m 

The words in italics may have the appearance of being some
thing of an overstatement. It is not always possible to contem
plate a city of a million as serving wider or better social 
relationships than a city of half or three-quarters that size, but 
experience shows that as a broad principle it is undoubtedly true 
that the larger units can and do supply better social services than 

'" Ministry of Health, p. 39, Q. 479 et seq. 
111 Lewis Mumford, "Culture of Cities," 1938, p. 487. The writer goes on 

·to express his preference for a " polynucleated " as opposed to a " mono
nucleated " town ; it is not always very easy to appreciate his meaning, but 
his proposals appear to have elements in common with suggestions made 
elsewhere in the Report in relation to garden cities 1\Dd satellite towns. 
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the smaller ones; and whether it be in the direction of medical 
and institutional treatment, ·of educational facilities such as 
specialised teaching or opportunities for research and study in 
laboratories and museums, of recreation such as music or the 
drama', the million mark town has. advantages over smaller 
units. ! 

326. It by no means follows that the very large unit is always 
desirable or the ideal to be aimed at in all circumstances, but 

·equally it is clear that the unit of a million or even more is not 
necessarily anathema and to .be avoided or abolished at all 
costs. In modem. industrialised countries of the western type 
not only is there room for, but the social and economic needs 
of the community demand, towns of varying types and sizes, 
including a proportion of urban units of the largest size but with 
due emphasts on· the proviso that all towns, including the largest 
units; shall be properly planned, or if not so planned shall be 
redeveloped so as to secure far better provision than usually 
exists at present against the evils of overcrowding, lack of sun
light and of facilities for recreation, fatigue and waste due to 
congested tniffic, and so on. · 

327. Concentration must be distinguished from congestion or I 
overcrowding. Mere size of city-leaving aside strategical con
siderations-need not, as already stated, be objectionable, if 
the city is well planned; and if planning is undertaken in the 
early stages of tts growth there is no obvious reason why a 
big city should not be just as well planned as a small one. 
The great difficulty of replanning existing cities that have 
grown up without any regard to. planning is, of course, that 
of finance. The drawback of indusmal concentration as it exists.! 
in Great Britain to-dav is that it has proceeded 'without- plan , 
and at some points has degenerated into congestion. It is this ' 
congestion which . is the ha~ feature o~ concen'!ation and 
which must be attacked. Stze of town .lS no gmde to the t 
presence of congestion: a medium sized town may suffer from· 
the evil as well as a million mark town. 

328. Where does the dividing line between concentration and 
congestion lie? As regards the individual house, a mathematical 
measure of congestion or overcrowding of occupants can be 
formulated and easilf applied. Such a measure 1S in fact laid 
down in Section 58 o the Housing Act, 1936, where it is enacted 
that a dwelling-house shall be deemed to be overcrowded when 
the number of persons sleeping in the house either-

( a) is such that separate rooms for sleeping are not avail-
able for unmarried persons of opposite sexes; or . 

(b) is, in relation to the ~umber and. floor area of the 
rooms in excess of the perrmtted number of persons as cal
culated in accordance with the detailed formula set out in 
the Fifth Schedule to the Act. 
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Again, a mathematical standard is imposed, under the to~\ 
planning schemes, in regard to the number of houses which·may 
be built per acre in certain defined residential zones, such, for \ 
example, as four houses to the acre in one zone, six houses to 
the acre in another zone and so on. _ A fairly common maximum 
allowed in planning schemes is 1:2 houses to the acre. In both 
of these instances a clearly defined unit is available to which to 
apply the respective standards: in the :first case the unit is the 
individual house; in the second case it is an area which is de
limited with precision on· the town plan. In both cases the 
answer to the question whether or not the prescribed standard is 
contravened in a given set of circumstances can be ascertained 

. by making a straight-forward arithmetical calculation. For J 
dete~g where conges?on of populati~n and industry exi_;;ts I 
there 1S unfortunately no sunple mathematical formula. DenSlty 
of population per acre within a particular unit of local govern
ment is no sure test of congestion: the fact that at the Census 
of Population of 1931 the density of population in the City of 
Birmingham was less than that, e.g. in. Bristol, Dover and 
Gloucester does not necessarily mean that congestion was present 
in the latter three towns but was not present in Birmingham. 
There are many complex factors in the Sltuation of which density 
of population per acre is only one., Among other relevant factors I 
appear to be the acrea~e. occupied by (a) houses, (b) factories, 
(c) other buildings, (d) permanent open space; the e.xtent to 
which overcrow~. of persons within ·houses is present in the 
area; the relationship of the places of residence to the workplaces 
of the industrial population of the area; transport facilities and 
difficulties; cost of sites; extent of smoke pollution, etc. So 
far as industry is concerned the transport factor is the most 
important: ·Probably there is no better practical indication of l 
the presence of con~estion of industry than the existence of traffic 
congestion. In this connection attention may be drawn to the 
evidence given by Mr. Frank Pick on behili of the London 
Passenger Transport Board that the congestion on the Board's 
railways at the peak hours when the workpeorle are on their 
way to and from work can never be remedied.1

' The existence 
of this {>frmanent congestion of traffic in the carrying of work
pe?ple 1S a clear indication of the existence of congestion of 
mdustry. · 

329· The diversity of the factors iavolved is such that con
gestion cannot be a matter of exact or mathematical determina
tion or classification: what constitutes congestion will vary with 
different conditions and circumstances, and according to the 
human activity under consideration-e.g. there might be serious 
congestion of traffic as between two large well-planned and 
otherwise satisfactory urban units. · 

111 London Passenger Transport Board, p. 411, Q. 3388-()4. 
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It follows that discretion must be left to an authority to decide 

in the light of broad considerations above outlined; where and 
when congestion, either of industry or of industrial population, 
exists and what steps·should be recommended, especially along 
the lines Qf decentralisation or dispersal, to deal with such cases. 
We consider that this function shoUld be entrusted to the National 
Industrial Board whose establishment is recommended later in 
this Report. · 

CHAPTER XIV. 

SOME ASPECTS OF THE PROBI:EM OF LONDON. 

330. The unique character and position of the Metropoli.s has 
been the theme~ ef countless discourses and much rhetoric : 
Dunbar's famous invocation, "London, thou art the flower of 
cities all;" however true in the sixteenth century, found little 
response in the heart of the social reformer four centuries later. 

It 'is not necessary here to do more than mention· three 
ammist the many factors which constitute London's special 
claim to distinction : it is the· capital city not only of Great 
Britain butof the Empire., and the seat of the Impenal Govern
ment; it is probably the largest port and distributing centre in 
the world ~d, setting aside questions of municipal boundaries, 
it is genei\tlly accepted as the largest conurbation in existence. 
Inevitably,~ondon presents problems of special character and 
comple:id;ty~ J!)me of which have received consideration in 
earlier .sections of this Report. 

331. A definition of the area of London is difficult. No 
one can say exactly what its bou:ndaries are or how many 
people it contains. Its name m•y be used with equal validity 
to connote either the ancient city of London with an area of 
little more than one square mile and a resident population in 
1931 of only xo,s8o, or the administrative county of London 
with an area of II7 square miles and a population in 1931 of 
4o405,soo. This latter populati9n alone would suffice to rank 
London among the largest of the world's conurbations. London 
has, however, far outgrown . the area of the administrative 
county: indeed it was already overspreading the boundary 
when the county was formed in 1888. The county boundary 
has little significance except as tparking the limits of the juris
diction of the London County Council. It has ceased to 
embrace London. Many vastly larger London areas exist,• .. 
among them being:.-

(i) Greater London'--6~)3 square miles comprising the 
Cio/ and Metropolitan Police Districts. In 1937 the 
estimated population of this area was 8,pss.ooo. 

(ii) London Traffic Area arid; Greater London Regional 
Planning Area-1,820 square miles. 

au London County Council, p. 379, par. 4 : Robson, P· 783, par. 43· 
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(iii) London Passenger Transport Area-1,g86 square 

miles. In 1937 the population estimated to be contained 
within a circle of 25 miles of Charing Cross-an area which 
roughly corresponds with the London Passenger J.'ra.nsport 
Area-was g,8n,ooo. 

(iv) Metropolitan Traffic Area-2,4£7 square miles. 
332· The area of Greater LOndon has long been commonly 

adopted as more closely representing London than the area of 
the London County Council. The boundary of the Metro
politan Police District, with which the boundary of Greater 
London coincides, was settled as long ago as the first 
half of last century. The Registrar-General m 1875 adopted 
the same area for purposes of vital statistics· and christened it 
" Greater London. "Sll But it must not be assumed that the 
area of Greater London, despite the fact that it is approximately 
six times as extensive as the area of the county of London, is to 
be taken as coincident with the area comprisiDg the modem 
conurbation of London. As London swept across the 
boundary of the administrative county, so also has it spread 
over the boundary of Greater London. Nearly 30 years ago it 
was stated:-

" In considering the population of London attention can
not be confined exclusively to the Metropolitan Police area, 
since the proximity of London affects the .volume and 
growth of population far beyond its somewhat arbitrary 
limits. In many districts, urban and rural, outside the 
boundary, both the volume of population and its abnormal 
rate of increase must be partly attnbuted to their situation 
with respect to the Metropolis, and although the distanre 
to which the Metropolitan influence extends c;annot be 
defined with accuracy, it can hardly be put at less than 
30 miles from the centre. In exceptional cases it is even 
greater, as, for •example, the town of Southend-on-Sea, 
36 miles from London, where the population, now nearly 
five times as large as it was 20 years ago, increased from 
13,242 in I&)I to 28,857 in 1901 and to 62,723 in I91I
showing increases of II7·9 and 117·4 per cent. in two suc
cessive periods of 10 years. The rates of increase in many 
seaside Y!~ and inland towns which, though outside the 
3o-mile · 't, are within easy reach of London, have also 
been far above the average. Men, whose daily work is ill 
London, often reside at a distance corresponding to a rail
way journey of not less than an hour's duration:•au 

333· Some would concur in the suggestion of the London 
County Council that for the present consideration of problems 
relating to the Metropolis the relevant area for review is one 
which extends beyond Greater London so as to correspond 

au Royal Commission on London GoverJllllent, p. sx. par. 185. 
m Report of the London Traffic Br'aneb of the ~ of Trade, 1911 (Cd. 

-~3), p. 4· ... -
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more closely, for instance, with the London Traffic Area, ~hich 
in its area of about I,8zo ~uare miles contained in 1936 a 
population of about g,7oo,ooo. 15 ·Others, again, would take the 
view that a still wider area should be taken: for instance, that 
on the East the London conurbation stretches as far as 
Southend on the North bank of the Thames and Sheppey on 
the South bank. In the population statistics, the Registra,r
General for England and Wales often gives particulars not only 
for the county of London and ·Greater London but for a more 
extensive area comprising the counties of London, Essex, Hert
fordshire; Kent, Middlesex and Surrey. The Ministry of Labour 
have supplied statistics relating to the insured population for an 
even wider area embracing those six counties and also Bucking
hamshire and Bedfordshire, because, e.g., Bedfordshire's "in
dustrial towns are in the extreme South of the county and their 
rapid development. is probably due largely to their proximity 
to· London.""" In the remainder of. this .Report these eight 
counties are referred to as London and the Home Counties. 
Their combined area is 5,978 square miles, or rather less than 
7 per cent. of the total area of Great Britain. . Their· rateable 
value is i)30 millions, or about 37 per cent. of the aggregate 
rateable value in Great Britain, which is £351 millions. 211 

PoPULATION. 

334· The following table sho~s the populations contained 1 

within the areas of the city and county of London (which 
together are described as Inner London), Greater London and 
London and t~e Home Counties in 1801 an~ 1937 and expresses 
those popufations as percentages of the national populations as 
existing at those two dates. ·~ 

I Population (estimated) I· Population in x8ox. iri 1937· 

I 

Area. Percentage Percentage 
Number o£ Number of 

of Pot>ulation of population 
persons. ot Great persOnS. of Great 

Britain. Britain. 

Inner London ... ... 958,791 9' I 4·094 • .500 8·9 
Greater London· (including 

Inner London) ... ... 1,114,644 10•6 8,6ss.ooo 111·8 
London and the Home 

Counties (including Greater 
rS·o ' 

London) ... ... ... 1,891,678 II,842,790 25'7 

au London County Council, p. 379, par. 4· 
ns Ministry of Labour, p. 278, par. 8. See also.London Passenger Tra.nspor1 

Board, p. 361, Q. 3099· 
n• Figures compiled from Return of Rates and Rateable Value!! in Englan~ 

and Wales, 1938-39 ; and Return of Rates, etc., in Scotland, 1938-39. 
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335· Inner London in 1937 contained a slightly smaller pro
portion of the national population than was contained in the 
same area in I8or. The proportion of the national popula
tion contained within the wider area of Greater London (in· 
eluding Inner London) advanced, however, from 10·6 per cent. 
in 18o1 to 18 · 8 per cent. in 1937, while the area of London and 
the Home Counties which in 18o1 contained less than one·fi.ftb 
of the national population, ·contained in 1937 more than on~ 
fourth. It. is apparent from the figures that over those 136 years 
an extraordinary growth of population occurred in the zone 
between the boundary of Inner London and the boundary of 
Greater London. This zone is commonly known, and is here
after referred to in this Chapter as Outer London. The growth 
of its population is brought out more clearly by the following 
figures:-

Population in r8or. Population (estimated) 
in 1937· 

Area.. 
I Percentage Pet:centage 

Number of Number of 
of population of population 

per.;ons of Great per.;ons of Great 
Britain. Britain. 

Inner London ... ... 958.791 9' I 4·094.500 8·9 
Outer London ... . .. 155.853 r·s 4,56o,soo 9'9 
Zone between the boundary 

of Greater London and the 
outer boundaries of the 
Home Counties ... ... 777.034 7"4 3,187.790 6·9 

Total of above areas, which 

,II,842,790 
together represent Lon<!on 
and the Home Counties ... I,8g1,678 18·o 25•7 

336. Between 18o1 and 1937 Inner London, and the .zone 
between the boundary of Greater London and the outer 
boundaries of the Home Counties, increased in population by 
a little more than fourfpld or slightly less than did Great Britain 
as a whole. In 1937 both those .areas held a rather smaller 
proportion of the national population than in 18o1. The popu
lation experience of the intervening zone of Outer London has 
been remarkably different. Whereas in r8or Outer London 
contained only 1·5 per cent. of the national population, in 
1937 it contained 9·9 per cent. of the national population. At 
the latter date its population was nearly 30 times as large as 
in x8or. Whereas in r8oi its population was much less than 
that of either Inner London or the outlying Home Counties 
zone, in 1937 the reverse was true. 
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337· The growth of Greater London's population is shown 
in more detail in Appendix V. The figures glVen there indicate 
that Greater London taken as a whole bas grown in popula
tion at a rate consistently above the national rate except in the 
decennia 1901 to 19II and 19II to 1921. The following :figures 
show that since 1921 Greater London has on average absorbed 
more than one-third of the annual increases of the national 
population. 

1801-31 
1831-61 
1:861-91 · 
1891-1901 
1901-II . 
19II-21 
Ig2I-31 
1931-37 

·Period. · 

Pef'centage of incf'ease 
of national population 
absof'bed by Gt'eater 
London . . 

13•i 
19·2 
24·4 
23·8 
17·5 
14•7 
34·0 
35·4 I 

338. Until 1871-BI the decennial increases of population were !' 
invariably greater in Inner London than in Outer London. In 
x881-g1 the position of Inner London and of Outer London were j 
reversed in this respect: the increase was 4~}.488 in Outer 
London against 3CJ7 ,657 in Inner London. In the next decennium ). 
the increase in Inner London, though still exceeding 300,000, . 
was less than half of the increase in Outer London. That I 
decennium of :r8gx-xgox was the last decennium in which the 
population of Inner London rose:"m the following ten years the 
area experienced an absolute decline in the nUmber of its popula
tion· to the . extent of 14,582. In subsequent periods Inner 
London's population has decreased by much greater numbers. 

339· The diminu~on . of population experienced by Inner 
London in the course of this century is not to be explained by 
some exceptional excess of deaths over births anlong its popu
lation. Up to :rgzi-31 the natural increase of population (i.e., 
the excess of births over deaths) in Inner London has exceeded 
the natural increase in Outer London, the figures for :1921-31 
being 239.000 for Inner London and 214,000 for Outer 
London.'" It is migration from Inner London to Outer London 
that largely accounts for the decline in Inner London's 
population. 
au On present indications the excess of births over deatbs in IRner Londo11 

~n the deoennium. 1931-1941 will be strikingly below the figure for 19:U-l931, 
u the excess of births in the period 1931-1937 was only 37.8o7. 



163 
340. The extent of the movement of population from Inner 

London over the 66 years 1871 to 1937 IS shown by the figures 
in the following table:-

Gain or loss ( -) by migration. 

Period. 

Inner London. Outer London. Total 
Greater London. 

Persons. Persons. Persons. 
1871-1881 ••• . .. xo8,ooo 198,ooo 3o6,ooo 
188t-I891 ... ... -n8,ooo 278,000 t6o,ooo 
t89I-J<)OI ... ... -t8z,ooo 397,000 215,000 
1901-1911 ... . .. -553.000 321,000 -232,000 
I9II-I92I ... . .. - 323,ooo(a) . 20,000(11) - 303,000(•) 
1921-1931 ••. . .. -J6o,ooo 6o,.,ooo 2-f4,000 
1931-1937 ... . .. -] .. 8,000 6o4,000 zs6,ooo 

I 

(411) After allowing for losses by war deaths, estimated at 74,000, so,ooo and 
124,000 for Inner London, Outer London and Greater London :respectively. 

On that table two points in particular call for comment. 
First, it will be noted that in the decennia 1901-11 and 1911-21~ 
Inner London's total losses by emigration were far greater than 
Outer London's total gains by immigration. This indicates that 
in these two periods at any rate large numbers of migrants from 
Inner London were going further afield than Outer London. 
Many went overseas to the dominions, etc. Others doubtless 
followed the movement of industry to the provinces which was 
proceeding before the War.'" Secondly, in other periods, e.g., 
1921-31 and 1931-7, emigration from Inner London was insuffi
cient to account for the migrational gains experienced by Outer 
London. The fact is that besides an outward mt:>vement of 
population from Inner London there has been an inward 
movement of population, at times of considerable proportions, 
from the rest of the country towards London. Much of these 
two movements has met and largely merged in Outer London; 
but some of the outward flow has spread beyond Outer London, 
while some of the inward flow has stopped short of that area. 
If the preceding examination of migration is extended to London 
and the Ho:ne Counties as a whole, it is found that the zone 
between the boundary of Greater London and the outer boun
daries of the Home Counties gained by migration 251,000 
persons in the decennium 1921-31, and 254.000 persons in the 
period 1931-7. Adding these figures to the figures for Greater 
London for the same period, as given in the foregoing table,. 

nt Report of the London Tratlic Branch of the Board of Trade, 19n 
(Cd. 597:Z), p. 1· 
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the net gain of population by migration ~n London and the 
Home Counties is shown to have been 495,000 in the decennium 
1921-31 and 510,000 in the period 1931-7, a total migrational 
gain of ;r ,005 ,ooo persons in the 16 years 1921-37. 

In that period 1921-37, the total population of London and 
the Home· Counties increased by 1,802,970, or 18 per cent., 
from 10,039,820 to Il,842,790, In the same period the total 
population of Great Britain increased by 3,259,870 or 71 per 
cent. The proportion of that national increase of 3,259.870 
which was absorbed by London and the Home ·counties was no 
less than 55 per cent. · 
. 341. Since the War the industrial population of Greater 
London has expanded at a greater rate than the total popula
tion. Between 1921 and 1931 the total population of Greater 
London increased by 9·7 per cent. Over the same period the 
occupied population of the area increased from 3.4g8,ooo to 
4.II7,000, or by 17•7 per cent. Between 1923 a.Q.d 1937 the 
number of persons aged 16-64 insured again&t unemployment 
in Greater London rose from 1,950,180 to 2,653,6lo, or by 
~6·1 per ce~t .. as compared with a!l increase .of 22·~ per cent. 
m Great Bnta:in. Thus the expans10n of the mdustrial popula
tion of Greater London has been proceeding not only at a greater 
rate than the expansion of the total population of the area but 
also at a greaterrate than the expansion of the industrial popula
tion of the country as a whole. The. same is true for the wider 
area of London and the Home Counties, where the number 
of insured persons increased by 42 · 7 per cent. between 1923 
and 1937· 

342. A comparison which has been made by the Minisby of 
Labour of the districts in which the unemployment books of 
insured persons were issued and thl districts in which they 
were exchanged provides interesting information as to the 
movement of insured persons to. London and the South East. 
The full figures supplied by the Minisby are given in Appendix 
VI. In brief they show, as regards London and the South 
East, that of the 3,163>300 insured persons aged 21-64 in the 
area at July, 1937, 281,290 had come from other areC\S,. At the 
same date there were located in areas outside London and the 
South East 84,920 insured persons who were located in this 
area when they first became insured. Thus there has been a 
movement of insured persons both into and out of London and 
the South East. The movement into the area has, however, 
been greatly in excess of the movement out of the area. 

INDUSTRY. 

343· The high. immigration int<;> <;Jre~ter London ~d the 
:great increase which ~as occurred m tts ~sured popul.ation are 
largely due to industrial development. F1gures compiled from 
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the Censuses of Production of 1930 and 1935 enable the fol~ 
iowing comparison to be made between Greater London and the 
United Kingdom as a whole:-

Gross output Average 
(selling value number of 

of goods persons Net output 
Area. made and Net output. employed per petsOn 

value of (except employed. 
work done) outworkers) 

(11) (b) (c) 

f.'ooo f.'ooo No. I, 
Greater London-

1935 ... . .. 826,723 386,115 1,410,948 274 
1930 ... ... 733;203 339,239 1,218,0II 279 

Total-
United Kingdom-

1935 ... . .. 3.462,081 1,576,o64 7.076.593 223" 
1930 ... 3.36].556 1,504,040 7.142.501 2Il 

(11) Excluding subsidy on home-grown sugar (1,2,219,000 in 1935 and 
£6,022,000 in 1930). 

(b) Excluding estimated Excise duties (1,64,237,000 in 1935 and £77.590,000 
for 1930). · 

(c) The value of the net output per head depends upon the state of txade 
and is not necessarily synonymous with the productivity per head. 

Relatively, gross output and net output both increased more 
in Greater London than in the whole of the United Kingdom. 
Whereas the average number of persons employed in the United 
Kingdom fell by about 66,000, the number in Greater London 
increased by nearly 200,000. The only respect in which Greater 
London is shown not to have advanced in relation to the 
United Kingdom as a whole was in the net output per person 
employed, which fell from {.279 to {.274 in Greater London, 
but rose from {.2n to {.223 in the whole of the United Kiilgdo.m. 

344· The industrial expansion of Greater London is further 
illustrated by the information as to factories established or 
extended in the period 1932~ given in the annual Board of 
Trade Surveys of Industrial Development. The Surveys contain 
particulars of the establishment of new factories, of extensions 
to existing factories, and of factories closed, in cases where 25 or 
more people are employed or have been employed. Establish
ments (such as laundries, and diy cleaning works) not engaged 
in manufacture or in the processmg of new goods are excluded 
from the Surveys and accordingly are not included in the 
following table. 
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Greater London. 
I Great Britain. I 

I 
I 

·Net Net I 
I 

Year. increase increase I 

FactOries FactOries in 1oactories Factories Factories in Factorie! 
opened. closed. number ex- opened closed. number ex-

. of tended. of tended . 
factories. factories. 

1932 261 94 167 44 636 418 218 174. 
1933 2'!8 107 III 29 467 416 51 I09 I 

1934 235 '164' . 71 so 520_ 502 J8 151 
1935 2I5 t85- 30 54 514 485 29 201 

1936 256 '164 92 61 542 394 qS xss 
1937 2I5. 154 61 69 541 . 361 

' 
180 237 

Totals 1,400 ' 868" 532 307 3,220 2,576 644 1,057 

Of fue net increase of 644 during the six years in question in the 
number of factories in Great Britain employing 25 or more 
persons, no less than 532, or five-sixths, were located in Greater· 
London: In addition, nearly one-third of the extensions to 
existing factories occurred in Greater London. 

345· .With regard to the employment value of the new 
factories, the following figures ... are given in the Board of Trade 
Surveys:-

create, 
Employment p,ovided. London. 

. At end of 1933 in factorieS ope~d in 1932 · 21 ,500 
At end of 1934 in factories opened in 1933 J4,6so 
At end of 1935 in factories opened in 1934 19.400 
At end of 1936 in factories opened in 1935 19,650 
At end of 1937 in f(lctories opened in 1936 22,500 

·---

c,eat 
Britain . 

53·750 
31.700 
46,550 
63.750 
57.850 

uo The figures relate to new factories opened. They do not take account 
of (i) the additional employment provided following extensions, or (ii) the 
number of persons thrown out of work by the closing of factories. Figures 
including (i) and (ii) for Greater London tor the two years 1935-36 are as 
follows:- · 

Factories opened· 
extended ... 
closed 

Employmont affected. 

39.700 
12,800 
'-13,850 

The figures as to employment in factories opened relate as far as practicable 
to employment as at December of the year following that in which the 
factory was established. 
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Thus the new factories erected in recent years within Greater 
london have provided almost two--fifths of the employment 
provided by all new factories opened in the whole of Great 
Britain. In connection with that fact it has to be borne in mind 
that Greater London contains less than one-fifth of the total 
population of Great Britain and just over one-fifth of the insured 
population. . . 

346. The net increase of factories opened in Greater London 
in the four years 1934-7 was due entirely to factory development 
in Outer London: indeed balancing the number of factories 
opened against factories closed Inner London suffered a net 
Joss in that period of 126 factories. The distribution of the net 
increase in Outer London in these four years is as follows:-

South East .. . . r6 
South and South West 59 
West II2 
North 104 
East and North East 97 

Especially noteworthy is the fact that the amount of factory 
development shown to have taken place on the West and North 
of the Metropolis, i.e., in a situation favou'rable for serving the 
heavily populated belt stretching across the Midlands to the 
North West, as well as London itself, greatly exceeded the 
amount which took ·place elsewhere in the area. This is true 
not only in the increase in the number of factories but also in 
the employment value of the new factories. · 

347. Though London is not rredominantly a manufacturing 
centre it absorbed the bulk o the net addition made to the 
number of factories in Great Britain between 1932 and 1937. On 
average the employment value of the new factory in London 
appears to have been less than that of the new provincial 
factory. Generally speaking, London's industries are ·small. 
An analysis made eight years ago showed that 34 employers in 
Greater london employed more than 2,000 insured workers 
each. Of 32,435 employers covered by the analysis 21,729 
employed less than 25 insured persons each. 221 

· 

348. The cause of the recent industrial growth of Greater 
London is not far to seek. As the capital city and the centre of 
national administration, as a focus of finance and commerce 
with a world-wide influence, and as the greatest distributing 
centre in the counby, large numbers of the population of the 
area are engaged in sheltered callings. This feature of the 

m New Survey of London Lite and Labour, Vol. II, Table I, pp. 472-5; 
London Passenger Transport Board, p. 349, par. J, and Q. 2964-8, p. 354, 
par. 5 (b); p. 357, Q. 3o61. 
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industrial structure of the area is illustrated by the following 
tigures001 as to the number of people employed m seven groups 
of non-manufacturing industries at the time of the last Census 
of Population. . 

Numbers empjdyed in . Great Britain, Grea!ef' London and 
London ana the Home Counties in various industries, 1931. 

Great Greater London and 
Industry. Britain. London. the Home 

Counties. 

Total population ... ... ... 44·795.357 8,203,942 n,842,790 

Total in Industries (a) ... ... x.8,55o,o49 3.766,659 4.98o,225 

Gas, Water, ElectricitY ... ... 225,001 64.582 8x,ox8 
Transport and communication ... 1,286,035 "304,244 380,141 
Commerce and Finance ... ... 3,099.419 . 820,773 1,015,191 
Public Administration and Defence ... 1,519,470 343,122 476,820 
ProfessionS ... . .. ... .. . 642,436 172,535 224,672 
Entertainments and Sport ... ... 163.388 48.718 59.002 
Personal Service ... ... .. . 2,444.8o1 582,910 812,294 

Totals ... ... .. . 9.380,570 2,336,884 3.049,138 

(a) Excludmg persons out of work. These nnmbered-c-Great Britain 
2,524, 70~ ; Greater London. 350,000. 

349· Whereas these seven groups of industries contained 50 
per cent. of the industrial pofulation of Great Britain they con
tained over 6o per cent. o the industrial population of the 
Metropolitan area. In great measure the persons employed in 
that area in such industry groups as public administration and 
defence, transport and communication, commerce and finance 
and professions are engaged in rendering services to the country 
as a whole, and their remuneration is largely drawn from the 
remainder of the country. Thus there is concentrated in London 
and the adjoining area a great purchasing power which is to a 
considerable extent provided by the rest of Great Britain. 

350. Figures are given in Appendix VII as to the rates of 
wages in certain industries in the larger towns in Great Britain 
at 31st May, 1939· It will be seen that wage rates in 
London are high as compared with those paid in some large pro
vincial towns and that, in fact, higher wage rates are often paid 
in London than in any other of the large towns. ••• 

Further, London and the South-eastern area have for long 
experienced a lower rate of unemployment than the rest of 

ua Compiled from the Census of England and Wales and Scotland, 1931, 
Industry Tables. · 

••• The Trades Union Congress stated in evidence that the practice of futing 
a London wage rate higher than that for the rest of the country is not 1111 
g11neral as it is often imagined to be. Trades Union Congress, p. 892, par .. ll. 
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the country. From 1925 the percentage of unemployment 
among insured persons in those two areas has been consistently 
lower than that in any other area of Great Britain. au The differ
ence in this respect between them and the rest of Great Britain 
is shown by the following figures as to the percentageS, of unem
ployr,nent in 1937 and 1938 among insured persons in the various 
diVIsions of the Ministry of Labour. 

London 
South-Eastern 
South-Western 
Midlands ... 
North·Eastern 
North-Western 
Northern 
Scotland ... 
Wales 

Division. 

Average for Great Britain ... 

Percentages unemployed 
.-mg insured persons. 
I937· I938. 

6·3 8·o 
6·7 8·o 
'7•8 8·1 
7'2 I0·2 

11•0 13'5 
14'0 17•8 
17'9 IS·] 
15'9 I6•] 
22'3 24'7 

The point is further illustrated by the results of an analysis" .. 
made by the Ministry of Labour of male applicants for unem
ployment benefit or unemployment allowances atrst May, 1939, 
who had been continuously on the registers of employment 
exchanges for various penods. The results of the analysis 
are summarised in the following table. 

Percentage of IOale applicants at 1st May, 1939, who 
had been continuously on registers for under-

Number mentioned periods. 
of IOale 

Division. applicants I at I yr. 2yrs. 3 yrs. 4 yrs. 
ISt May, Less but but but but 5 yrs. 

1939· than less less less less or Total. 
I yr. than than than than more. 

2 yrs. 3 yrs. 4 yrs. 5 yrs. 

London ... 
:ioutb-

145.510 91·6 5•2 1•7 o·S 0'4 0•3 Ioo·o 

Eastern 66,768 92'1 4'4 1·8 1•1 0·3 O•J IOO•O 
South· 

Western 51.717 90'9 4•6 I '7 0'9 o·6 I•J IOO·O 
Midlands ... IIJ,OOO 8o• I 8·8 ]•6 2•1 1•6 ]•8 100'0 
Sorth-

Eastern 122,213 79•8 8· I 4'1 2·8 I• 5 3'7 100•0 
~orth-

Western 215,544 73'7 9'5 5'3 4'5 2•1 4'9 100•0 
~orthem ... 118,8.;2 66•7 JI·j .;·6 .;·o 2•6 8·6 100•0 
Scotland ... 100,990 68•7 10•2 .;·8 6·8 2•1 6·4 IOO•O 
Vl'-.les ... 109.746 66·9 11·5 .;·6 3'9 2•9 9'2 IOO·o 

I 

'"' nnd. Abstract of Labour Statistics in the United Kingdom, p. 59· 
ua See Ministry of Labour Gazette, July, 1939; pp. 242-2H and pp. 262-26+. 
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Thus.- London workmen, generally ·speaking, enjoy higher 
wages and more. regular employment than those in the rest of 
the country. · " 

351. The size, and the high _purchasing power, of the popula
tion of the area make Greater London an incomparable consum
ing market. As 'the greatest centre of population it holds the 
greatest supply of labour. Roads and railways radiate from it in 
all directions. Vessels depart from i~ to all quarters of the globe. 
It was in the. van of progress in the adoption of electrical power 
and the modernization of public services. 

'. ' 
.352~'the obvious attractions which Greater London possesses 

as a market; a centre of potential labour, a distributing centre, 
and as an area in which electrical power is universally available, 
inevitably tend to attract many consumers! industries to locate 
themselves in or near to it. The extra employment provided 
by the new factories further adds to the importance of the area as 
a market. Thus higher industrial activit}' ·and purchasing power 
are induced. The magnetic pull on industry is strengthened; 
and, as respects the industrial population, wide opportunities of 
employment add to the attractive power which Lonaon naturally 
exerts. through the advantages which it possesses as a Capital 

. Cicy./i'So the process of growth continues-market and popula
tion. acting and reacting upon one another to build up an ever 
greater ~ollection of people and industries. Nothing succeeds 
like success. 

TRANSPORT AND TRAFFic • 

. 353· The population statistics given above were compil~d from 
census or other records relating:'to the place of residence of the 
population. The fact that the number of people dwelling in Outer 
London was in 1937 nearly tlllrty ~¥oes as large as the number of 
people living there iD. I80I, does not mean that the number of 
people employed within that area has increased in similar 
measure. To draw. such a cOnclusion from the figures would be 
to presuppose that the place of a person's el!lployment was 
inseparable from the place of his residence. Of course that is 
not the case. As a distinguished economist has remarked, '' the 
possibility of severing work-place from dwelling-place is a very 
tmportant social fact.'.... It is a social fact which has long been 
of tmmense practical im_POrtance in London., where severance of 
work-place from dwelling-place has taken place to a degree 
unparalleled elsewhere in Great Britain. 

· 354· From infonnatiol) as to the relationship between resi
dences and workplaces which was obtained in the Census of 

n • Professor A. C. Pigou, Essays in Practical Econolllics, " The Con· 
centration of Population." 
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Population of 1921 it appears that out of a total of about 
· 2,685,000 persons working in the county of London, 6o8,ooo or 
22·6 per cent. came from without the county, namely 475,000 
from Outer London and IJJ,OOO from beyond Greater London. 
Of the 2,174,000 occupied persons resident in the county of 
London, fJ7 ,ooo or 4 · 4 per cent. went outside the county to work, 
68,000 going to Outer London and 29,000 beyond Greater 
London. Of the 542,162 residents in Essex, Hertfordshire, Kent, 
Middlesex a~d Surrey who came to the county of LOndon to 
work 48 per cent. had workplaces in the City of London or the 
City of Wesbninster.121 

· 

355· The London Passenger Transport Board supplied the 
Commission with the following statement, 221 which was also 
compiled from the information collected in the Census of 1921, 
showing that persons working in Central London"' but residing 
elsewhere in the county of London, or in Essex, Hertfordshire, 
Kent, Middlesex or Surrey, resided in the following zones:-

Persons in 
Column (I) as 

Zone. Number of Distribution percentage of 
persons. percent. occupied persons 

resident in zone. 
(I) (2) (3) 

Within s miles of Charing 
28 Cross ... ... ... 424,000 so 

(a) 
Within 10 miles and be-

yond s miles ••. ... 345,000 
(a) 

... 24 

Within IS miles and be-
yond 10 miles ... 32,000 .. 11-

(a) 
Beyond IS miles . 47·000 s s 

(a) 

Total in counties of Lon-
don, Essex, Hertford-
shire, Kent, Middlesex 
and Surrey (a) ... 848,000 

(a) 
IOO 21 

(a) The Census of 1921 was taken m June. Persons working m central 
London but enumerated at holiday resorts outside the counties mentioned 
&re excluded from these figures. 

356. The foregoing figures are now 18 years old. When the 
information on which they are based was collected the enormous 

•u London County Council, p. 383, par. 23. 
111 London Passenger Transport Board, p. 376, Exhibit M. 
111 That is the Cities of London and Westminster and the Metropolitan 

boroughs of Holbom, St. Marylebone, Finsbury and Southwark. 
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amount of house builqing which has proceeded in the Metro
{>Olitan area since the war was only at its beginning. Since· 
ISt January, 1919, no fewer than 853,000 houses have been built 
in Greater London~ Of that number only 179,000 have been 
built within Inner London. The total number of houses built 
in London and the Home Counties in the same period is 
1,279,000, or 30 per cent. of the total number built in the whole 
of Great Britain. Relatively few of those houses were built by · 
:1921. The figures given in paragraph 340 above show that 
between 1921 and 1937 as many as 7o8,ooo persons moved from 
Inner London tQ new places of residence outside. By reason of 
the continuance . of that outward movement of population from 
Inner London, the proportion of the persons working in Inner 
London but residing elsewhere has no doubt increased.•••. The 
London Passenger Transport Board suggest that the centripetal 
movement of the population of London may amount to roundly 
1,700,000 persons for every working day, representing almost a 
third of the total passenger movement. 181 

357. The separation of workplace from place of residence to 
the extent illustrated by the foregoing statistics has been made 
possible and largely stimulated by improvements in transport. 
The concentration of the main line railways upon London 
equipped it early in the Railway Age with a· radial system of 
railway communication which enabled urban development 
dependent on the Metropolis to take place at considerable 
distances from its central area. Special suburban railways were 
also developed to an extent not paralleled elsewhere in Great 
Britain. Later, electrically-operated tube railways were made, 
and electrical operation was introduced on the suburban tracks 
of the main line railways, ana 'has· within. recent years been 
extended even to some of the main lines themselves. 

The . decentralising influence of railway facilities has been 
reinforced and accelerated by the transition from horse tram to 
electric tram and electric tram to trolley bus; by the evolution 
of tlie modemfedal bicycle; and, most important of all, by the 
development o the motor vehicle. 

358. The London Passenger Transport Board calculate that 
the burden of cost wbich falls upon the average family in London 
for transport is about £!5 per annum, a sum. which is es~ted 
to be equivalent to 8 per cent. of the average mcome of working
class families.""' To be added to the burden of cost is the 
expenditure of time by the workpeople in travelling t~ and ~r?m 
work~ The time involved may represent a substantial addition 

au London County Council, p. 383, par. 24. . 
111 London Passenger Transport Board, p. 366, par. 9· Also p. 376, 

Exhibit M. (III). 
m London Passenger Transport Board, P· 357, par. 1· 
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to the length of the working day: e.g. Morden, Barking, Enfield 
West and Edgware are all about 40 minutes by train from 
Piccadilly. · 

359· Obviously the distance between home and workplace 
cannot continue to increase indefinitely. Sooner or· later the 
burdens of both cost and time must bring the process to an 
end.""" Even now cost is a serious burden; and during the 
inilow to work in the morning and the outflow to home in the 
evening, it is impossible to provide seats for all the passengers 
on the railways-upon whiCh the bulk of the people coming 
from any distance must depend for their transport. Indeed 
it appears that, at one point at least, the traffic simply 
cannot be cleared; for Mr. Frank Pick, the Vice-Chairman of 
the London Passenger Transport Board, is reported recently to 
have stated in evidence before the Railway Rates Tribunal that 
as regards Morden Station:-

" You have two peaks of traffic in the morning there, one 
at about half-past eight, when you come to the end of the 
workmen's period, and one at about 9 o'clock, when you 
come to the ordinary business movement. In both cases · 
it is practically physically impossible to lift away in com
plete the volume of traffic offering .... u 

36o. The transport difficulties arising from London's giowth 
are not confined to the transport of passengers on the railways. 
The traffic problem of the streets is ·not less acute. Drastic 
treabnent alone will bring relief but can be secured only at 
enormous cost; it has been estimated that the cost of the road 
schemes envisaged in Sir Charles Bressey's Report of 1937 on 
Greater London Highway Development would amount to 
between £x6o,ooo,ooo and ,£23o,ooo,ooo .... 

361. As long as the number of persons employed in Inner 
London continues to increase while the population resident in 
that area continues to decline, it stands to reason that the-density 
of traffic in Inner London will still grow. Though there is a 
centrifugal movement of factories to Outer London, this move-
ment does oot relieve the transport difficulties, for owing to the 
limited availability of land and rising values the sites of Inner 
London tend to be more and more intensively used. Non
manufacturing activities, such as commerce and administration, 
are absorbing an ever greater portion of the central area. Each 
acre is being made to provide working_ space for more and more 
people. The market of the great retail establishments is stretch
mg further and further afield. In 1911 it was noted that such 

ua Trades Uniou Cougress, p. 8~. par. 6-Io ; Robsou, p. 783, par. 41. 
"" Proc:eedings of Railway Rates Tribunal, 2oth April. 1939, p. 4.SO.. 

Q. S447· 
1" Hansard. 17th June, 1938, CoL s')ll. 
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establishments delivered goods by motor vans up to 30 miles or 
even· more from the centre. ••• In 1938 the scope of a convenient 
day delivery service was regarded as reaching easily to so miles 
from Charing Cross. •n Moreover, working-class dwellings in 
central areas are sometimes being replaced by " luxury " flats, 
whose occupants are able to afford the use of mechanical trans
port more freely than the former dwellers on the site. 

362. The latter remark points to another important factor in. 
the situation, namely, the growth of the travel habit among the 
population generally. In 1921 the number of passenger 
journeys originating within Greater London on local transport 
undertakings and on the suburban branches of the main line 
railways averaged 364 per head of the population. . In 19321 the 
last year for which fi~es are available for the same area, the 
figure was 459, and m 1929 and 1930 it was as high as 489. 
Taking the wider London Passenger Transport Area, the number 
of journeys per head of the population rose from 418 in 1933-4 
to 441 in 1937-8. ... ' . 

363. All these influences operate to increase the pressure of 
traffic upon road and rail; to accentuate the congestion of.traffic 
in the central area; and to produce greater delay and, there
fore, increased socio-economic loss in the movement of persons 
and goods. 

Two over-riding causative factors emerge, namely:-
{i) The increasing population and industrial development 

of Greater London; 
(ii) The increasing degree to which the place of residence 

of the members of the industrial population is becoming 
separated from the place of their work and the general 
absence of co-ordination 'l.n the location of housing and 
industry. ' · · 

The first of those factors is bound up with the general 
subject of the Commission's inquiry, and is one which falls 
to be considered by the Commissi~n ~ dealin~ with the question 
of remedial measures under the third section of the Terms 
of Reference .. It is not necessary further to, jliscuss it here. 
The second factor involves the question of the planning of 
·the area, a subject to which attention is given below.- · 

PLANNING AND THE GoVERNMENT OF LoNDON. 

364. The evidence of the London Passenger Transport Board 
laid stress on the essential need from the traffic standpoint of 
the effective town planning of the Metropolitan area. The 

tu Report of the London Traffic Branch of the Board o1 Trade for I9II, 

p. ·'1 London Passenger Transport Board, p. 353, par. S; . 
•as London Passenger Transport Board, p. 370, Exhibtt D : and Board's 

Report for 1937-38, p. 12. 



175 
criticism was advance~ on behalf of the Board that at present 
effective town planning is lacking. m The following illustrations 
of the unplanned character of London were included in the· 
Board's evidence:-

" There has been a tendency in post-war years to con
centrate large quantities of labour on .extensive housing 
estates without regard to workplaces. An -acute problem 
was created at Becontree · in this fashion. Fortunately 
the development of industries along the banks of the 
Thames has tended to a fresh daytime distribution of this 
population. A demand has grown up for north and south 
routes across the housing estate which have released to some 
extent the pressure upon east and west routes converging 
upon Central London. At Burnt Oak Station upon the 
Edgware Line the originating workmen's traffic, which is 
dealt with in roughly half an hour in the morning, consists 
of nearly 49 per cent. of the total outwards traffic from 
opening up to IO a.m. At Morden workmen's traffic is 
even larger in volume. It amounts to 7,300 passengers 
every weekday morning, all to be dealt with within a 
limited period of time covered by workmen's tickets and 
representin~ almost 55 per cent. of the total outwards 
traffic at this station from opening up to IO a.m. 

"Industrial districts have ·been created where there are 
not reasonable transport facilities for their support. For 
instance in North Acton there are now about 180 factories 
employing approximately 34,000 people. The whole area 
has been developed on an industrial basis, with the result 
that there are heavy traffics at the times when the factories 
open and close and practically no traffic during the rest 
of the day. The bulk of the traffic has to be dealt with 
by bus (56 seats), or trolleybus (70 seats), which is a small 
unit for the purpose, with the result that there are constant · 
complaints with regard to service, and the services pro
vided by the Board are definitely uneconomical to run. 
They are costly to operate and wasteful of both material 
and man power.''""" 

365. It is perhaps notsurprising that such things have hap
pened seeing that there are 77 separate planning authorities 
m Greater London, while in the larger London Passenger Trans
port Area as many as 133 authorities are exercising planning 
powers. With such a multiplicity of jurisdictions and interests, I 
which may sometimes conflict, it was bound to be difficult to 
secure the coherent planning of the area. In point of fact 
the evidence submitted to the Commission indicates that cohesion 
is conspicuous by its absence ... • 

no London Passenge~ Transport Boani, p. 352, Q. 2998. 
tn London Passenger Transport Boani, p. 366, par. 9· 
m Ibid, and p. 409, Q. 3357· 



I7(> 
366. The planning of the area is closelY. bound up with the 

local government of .the area. It is possible on the one hand 
to conceive of a new: local government authority being formed 
with an area of jurisdiction ranging over an area more closely 
resembling London than does the present administrative county 
of. London. or Greater London and that this authority would 
be made responsible for the planning of the" area. Alternatively, 
means of dealing with the plannin~ difficulty might lie in the 
establishment of an ad ~oc authonty charged solely with the 
function of planning the -area. 

367. The problem of London government, of which the plan
ning problem is thus one aspect, is, of course, one of long 
standing. It has formed the subject of a number of inquiries, 
the latest being that carried out by the Royal Commission of 
1921-3 on the Local Government .of Greater London. The 
charge to that Commission was " to inquire and report what, 
if any alterations are needed in the local government of the 
administrative county of London and the surrounding districts, 
with a view to securing greater efficiency and economy in the 
administration of local government services and to reducing any 
inequalities which may exist in the distribution of local burdens 
as between different parts of the whole area ". The proposals 
submitted to that Commission by the London Coun~ Council 
envisaged the establishment of a Central Authority which would 
have jurisdiction over an area that would not be smaller than 
Greater London and not larger than the counties of London, 
Essex, Hertfordshire, Kent, Middlesex and Surrey combined.••• 
Among the wide functions which it was suggested that the 
proposed Central Authority should exercise were those relating 
to toWD planning.•'" The.majority report of the Commission 
rejected the Council's propo~l for a new executive authority 
but recommended, inter alia, that a statutory committee 
" should be set up to advise the appropriate Minister upon 
questions affecting London and a large surrounding area in 
relation to (a) transport; (b) town planning; (c) housing; and 
(d) main drainage." ... This recommendation was not carried 
into effect. 

368. In evidence before the present Commission it was stated 
that the problem of the planning of the ~~ea might b~ simplified 
if there were a Greater London mumcipal authonty for the 
larger functions of local government, ~d: that t<?~ planning 
could not be separated from other mumc1pal actiVIties. That 
is a point of view which. dema~ds full cons!deratio~.. The issue 
is· not, however, one With which we are m a position to deal 

us Report of the Royal CoiiUilission on London Government (Cmd. 183o), 
p. 12, par. 47· 

I&IJbid, pp. J6 and I7. 
IU Ibid, P· II4. 
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sirice many problems of local government are involved which 
lie outside the sphere of our inquiry. 

369. Moreover ·a large body of opinion is undoubtedly in 
favour of the second alternative, viz., the establishment of an 
tzd hoc au~ho~ty for _p~g, though this is apparently not a 
course which lS favoured by the l..ondon County Council. The 
establishment of such an authority would be a natural develop~ 
ment of the policy which has hitherto been followed in this 
matter. In 1927 a Greater London Regional Planning Com
mittee, representative of E!ll the plannin~ authorities within 
the London Traffic Area was set up. ThiS Committee, which 
was a purely advisory body, made two reports in which prob
lems arising in the planning of the area were reviewed. In 
addition, in its first. report, the Committee expressed general 
approval of a suggestion which had been made that a Regional 
Planning Authority . with executive powers should be estab-

1 lished for Greater London.,...• In the Committee's second report, 
L however, it was recommended that in view of the new P<>Wers 
, for regional action which had been made available in the Town 

and Country Planning Act, I9JZ, the Committee should be 
replaced by another advisory committee (whose constitution 
was outlined in the report) to which the local authorities of 
the area would be free to delegate their planning powers if they 
thought fit to do so.,.... In 1933 a new Coiilllllttee was con
stituted to which local authonties were free to delegate their 
planning ~wers, in accordance with that recommendation. It 
has been given in evidence that the ·second Committee came 
to an end in 1936 without having achieved anything."' In 
1937 another effort was made, by the establishment of a Stand
ing Conference on Regional Planning, to deal with the plan-
ning of the area on an advisory basis."' · 

370. Since the formation of the Standing Conference the view 
has continued to be pressed that an authority with executive 
powers is required. Indefinite continuance of the grave and 
growing difficulties involved in the existing situation can hardly 
be contemplated; and, unless there is a definite promise of 
satisfactory progress in the .coherent and effective planning of 
the area bein~ made at an early date under the aegis of the 
present Standing Conference, the Government should, in our 
ofinion, give immediate consideration to the problem. Short 
o direct responsibility for the planning of the area being laid 
upon a Department of the Central Government, action would 
appear to rest between the two alternative courses already 

au Greater London Regional Planning Com.mittee, First Report, pp. 6 
and 7· 

au Ibid, Second Report, pp. 10 and :n. 
en Robson, p. 787, par. 71. 
'" Reports of Ministry of Health for 1936-37. p. 130, and for 1937-38, 

p. 119. . 
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indicated, viz., reorganisation of local gQvemment in the area so 
as to secure the introduction of a comprehensive authority 
which, inter alia, would be responsible for the planning of the 
whole area, or the establishment of a special planning autho
rity with executive powers including power to precept on the 
rating authorities. 

CHAPTER XV. 

REGIONALISM AND THE DISTRIBUTION OF 
INDUSTRY. . 

INTRODUCTION • 

. 371. Re~onalism as usually understood involves ~rimarily 
lSSues relating to the reform of· local government m Great 
Britain which lie beyond the !jcope of this Commission. But if 
such reform of local government should take place, especially 
in the reasonably near future, material assistance would be 
given towards the solution of several difficulties inherent in the 
issues before the Commission. These two aspects of regionalism, 
(a) the reform of local government, (b) the relation of such 
reform to problems . before the Commission, must be kept 
distinct: it is not, however, possible. to appreciate the latter 
without some. explanation of the former. 

372. Regionalism may also be viewed from a somewhat 
different angle and its basis analysed, ·and the regional areas 
defined, in relation to industrial rather than to local government 
considerations.· On this basis, for instance, a metal trade area 
or region might be defined in the Midlands pivoting on 
Birmingham, or a textile region in South Lancashire with 
Manchester as its centre. This basis for the regional idea is 
further considered in paragraphs 384 and 385. 

REGIONALISM AND LocAL GOVERNMBNT. 

373. The principal units of local government in Great Britain 
are (a} in England and Wales the eounty, the C()unty borough, 
the non-county borough and the urban and ruf:il districts, and 
(b) in Scotland the county and the.laige and small burghs. 
In recent years doubts have arisen in some quarters whether 
those units are not proving for many purposes too limited; and 
the possible adoption of larger units, generally referred to as 
" regions," for administrative and other purposes has been a 
matter for discussion. u• 

ou Fawcett "Provinces of England," 1919, esp. p. 69: Carr Saunders 
and Caradoc-jones, "Social Structure of ~ngland .and Wales," 2nd ed., 1937, 
p 30 : an essay which won the Haldane Prize, by Edgar Ashby, on 
,;Regional Gove~nt or the next step in Public Administration," pub
lished in " Public Administration," October, 1929, p. 365. 
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374· Experience in the last decade or so ~ihows that, whether 

the machinery of local government be viewed (a) from above, 
i.e., v~-a-vis ~e central go~emment authorities, or (b) from 
below, l;Il rela?on to the public .serve~, a larger and more coin
prehenstve urut tends to thrust Itself mto the picture. 

(a) From the point of view of the central authorities, 
Government Departments which' are concerned with local 
administration-the Ministries of Health, Labour and 
Transport, the Post Office, etc.-have all found themselves 
forced to adopt for administrative purposes large regional 
divisions and to place -responsible senior officials at the 
regional centres; the areas chosen for England and Wales 
have varied according to the needs of each Department 
from, e.g., seven used by the Ministry of Labour up to 13 or 
14 by other Departments. For purposes of civil defence 
the country has beeri diVided into regtons each with its own 
regional capital. ... 

As regards Scotland there has lately been introduced a 
considerable measure of devolution of Scottish Office 
(London). business to Edinburgh. 

(b) From the point of view of the public and the Services 
rendered, the advantages of wider areas of administration 
than are afforded by the ordinary units of local government 
have been recognised in respect of particular services, e.g., 
establishment of Joint Boards for water supply, hospitals, 
etc., joint electricity authorities, regional planning com
mittees, regional smoke abatem,ent committees, etc. 

In Scotland, . a regional system . of medical services 
embracing the city of Aberdeen and the two counties of 
Aberdeenshire and Kincardineshire bas been established 
and is in successful"operation. 

375· The case for a lar~er or regional unit of administration 
found definite expression m the Report of the Royal Commis
sion on Tyneside, 1937:•11 the area under review included the 
county of Northumberland and part of the county of Durham, 
four county boroughs, namely, Newcastle-on-Tyne, Gateshead, 
Tynemouth and South Shields, with various boroughs, urban 
districts, etc. The Majority Report declared that the existing 
system of local government in the area considered did not allow 
of the numerous local government services being administered 
in the most efficient and economical manner (paragraph 132), 
and a re-classification of services into " regional " and 
" local " was therefore recommended (paragraph 134); the 

ue There are eleven regions for England and Wales and one for 
Scotland ; the Regional Headquarters are London, Birmingham, Man
chester, Cardiff, Bristol, Reading, Cambridge, Nottingham, Leeds, New
castle, Tunbridge Wells, and Edinburgh, the last D.lU4ed having 4 subcentres. 

111 Cmd. ,Ho:z. 
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regional services were to be administered by a new regional 
autp.ority for the .whole area (paragraph 139).. The grouping 
of llllportant serv1ces under one central authonty would tend, 
it was argued, to attract the type of men and women qualified 
and willing to undertake the work. The regional services 
were to include public health, medical and allied services, 
education, public assistance, police, etc.; the remaining---<>r 
local-services were to remain in the hands of the existing local 
authorities. The retention of existing local authorities for non
regional services. would be an essential feature of any such pro
posals, though some adjustment of powers might be necessary. 

376. In Scotland the Scottish Economic Committee have, 
under· the Chainnanship of Sir Steven Bilsland, recently 
reported in favour of a Planning Authority with a scope extend
ing to Scotland as a whole, assisted by regional bodies repre
senting wider areas than those comprised in existing local 
government boundaries. ••• 

377. It is clainied that development of local government'"' 
along regional lines would have various advantages:-

(i) The definite establishment of regional areas would do 
much to preserve valuable local traditions and local culture, 
and their capital towns would become important centres of 
urban life for the region, where administrative, business, 
financial, educational and artistic ability could all find scope 
without drifting in so many cases, as at present, to London. 

(ii) MOreover, responsible representatives of the great 
Departments of State-the Boa+d of Trade, the Ministries 
of Health, Labour, Transport, _and the Post Office, etc.
could ?e located ~ these <;.~pital towns; ~nd, wifu th~ .co
operation o~ fue big Banks and of fue "·C1ty ' authonties, 
these towns would become, even more than at present, 
important wheels in the financial and industrial machinery 
of the country. . 

(iii) It is important to have .high cultivation near large 
centres of population and if a~culture . were considered 
regionally, fue regional authonty might · be~xpected to 
ensure that the best possible use was made of the· agtieul~ 
tural land in fue region. A proper local balance would be 
secured between rural produce and urban needs, and the 
. authorities in the regional centre would see to it that build
ing schemes or location of new industries did not encroach 

au Scotland's Industrial Future : The Case for Planned Development. 
ua Some Associations of Local Authorities consulted as to Regionalism 

generally by the Ministry of Health ha.ve indicate~ ~at in their ~ew the 
subject required more study than the Royal Coiiilillsston on T'jl'~estde we~ 
a.ble to give it ; and that it was early days to have to reconst?er the btg 
resettlem.ent of loca.l government arrangements earned through m 1929{3o : 
Min. Health, p. 155, Q. 1667. 
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on rich agricultural land necessary for fruit and vegetables 
to supply regional consumption so long as other less rich 
land otherwise suitable was available. The ·regional 
amenities would also be safeguarded. 

378. Difficult questions in regard to:-
(a) the constitution of the Regional Council-whether by 

direct election or by delegation; . · · 
(b) the powers and duties of that body and the financial 

readjustments involved; . 
(c) the basis a£ the delimitation of areas; 

would eventually arise, but do not require consideration here. 

REGIONALISM IN RELATION TO. THE PROBLEMS BEFORE THE 
CoMMISSION. 

'!:., 379· A regional system if adopted would be of assistance in 
the consideration of several of the problems that face the present 
Cammission. For instance:-

(i) The Special Areas. Depressed localities within a 
region would be able to call upon the co-operation and 
sympathy of the regional capital and of the whole region. It 
would be to the direct interest of all in the region to promote 
recovery, and some provision for regional adjustment of 
rates would be desirable. 

(ii) The problem of planning woul!f be greatly simplified; 
the Regional Council would become the princi~al planning 
authority for the· region, certainly for maJor regional 
requirements, leaving probably to joint Committees where 
existing, or to existing local authorities, the detailed 
administration of schemes. Planning would receive a great 
stimulus ·and on more comprehensive and better organised 
lines than is at present possible with the multiplicity of small 
planning authorities; and ho~ing could be better related 
to industry. Larger financial resources would be available 
and decentralisation in proper cases could be encouraged, 
e.g., to satellite towns!•• 

(iii) Regionalism has an important bearing on future 
/ policy with regard to balanced distribution and diversifica

tion of industry. Any scheme fm: regulating ~e location of 
industry would be materially assisted if regional areas were 
established. Thus, if certain industries were prohibited in 
a particular town they might suitably be located in another 
part of the same region and in that way the objection on the 
part of the town to the prohibition might be modified. 

'"Min. Health, p. 156, Q. 1682-3 ; Robson, p. 794, Q. 6628 et seq. : 
Liverpool, p. 839. Q. 7082, 7088. 
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380. A good deal of evidence before the Commission has 
given ~upport to the regional iqea :-

(a) Evidence has been offered indicating that much 
interest is being taken in proposals for regionalism in cer
tain areas, e.'g., in Manchester: ••• it lias been suggested 
that Merseyside· should be under one regional authority, ••• 
and also that Greater London .needs a common local 
a~tl10rity.25' 

· (b) The regionalising of certain services on the lines pro
posed by the Majority Report of the Royal Commission on 
Tyneside, would tend. to remove or reduce the urge which 
draws people to the town, for reasons other than those con
nected with employment. A regional scheme of public 
health administration which is in successful operation over 
the whole area of the city of Aberdeen and the two counties 
of Aberdeen and Kincardineshire has already been referred 
~-"" ' ' 

· (c) Each region should have diversity of industrY with a 
proper proportion of primary and secondary industries and 
with due proportion also of urban and rurai population. ••• 

381. Some evidence was given that the calibre of those who 1 
administer the larger units of local government to-day is tending I 
to decline. Councils and committees to .be manned are numer- 1 
ous, alike in county and borough; the work is arduous, and 1 
volunteers of good administrative ability are Mt always easy 
to find. The establishment of councils, few in number and with I 
considerable powers over wide regional areas would, it was • 
anticipated, tend to attract those possessing a high standard of I 
administrative ability, both in town and country life; this was 
in fact what occurred at the end of the last century when the 
London County Council took the place of the former Metro
politan Board of, Works.••• 

m,Manchester, p. 8os, Q. 6761et seq, 
156 Hichen:s, p. 875; Q, 7538. ! 
•n London County Council, p. 397, Q. 3332 et seq. Reference may also be 

made. to the proposal placed before the Royal Commission on Londonf 
Government for the establishment of an authority .which .would cover ani 
area notsmaller than the Metropolitan ·Police District. and not larger tlian thd 
combined ·counties of London,· Essex, Hertfordshire, Kent, Middlesex and1 
Surrey-see par. 367 above, ~ 

u~ A conference of local authorities .was held in Glasgow in March, 1938 ~ 
to consider the possibility of a regional authority for the Clyde Valley. 

ou Scottish County Councils and Counties of Cities, pp. 208 and :z:zo. I· 
is worth noting that the Electricity Commission favoured a regional policy 01' 
somewhat similar lines,. with proper proportion of urban and rural area;,· 
(Evidence p. 126). · 

••• See Report of Royal Commi'!Sion on ·Tyneside, par. 139. 
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382. The international crisis of September, 1938, dirlkted 

attention to the strategical danger involved in connection 'with 
, the densely peopled urban areas in the South and East, and par

ticularly Greater London; industrialists, banks, insurance c-om
panies, etc., found themselves forced to consider the problem 
of dis:JXrsal. This may tend in future to weaken, especially for 
the newer light industries, the magnetic pull of London and the 
South-East area, but the attraction for industry of the big city 
will remain: if the draw of London weakens, facilities in regard 
to labour, market, transport; supplied by the big urban areas 
other than· London will still prove attractive c to .. employers: 
Bristol, Cardiff,· Birmingham, Manchester; Liverpool, Glasgow, 
especiallr if they become Regional· capitals (and if these 
Regiona capitals become important governmental, administra
tive and financial centres) may gather what London scatters. 

383. The earlier town planners proposed a limit of so,ooo to 
100,000 for the optimum size of a town: some modern experts 
go further and accept,.say, a million as a limit for certain pur
poses. But for towns of large size the necessary conditions of 
any growth on the lines indicated are the abolition of shuns 
where still existing, and adequate planning, provision of recrea-
tion space, and so on. . 

REGIONS BASED ON INDUSTRIAL CONSIDERATIONS. 

384. From the industrial point of view, and when dealing with 
problems of location of industry, there might be advantages 
m taking an industrial rather than a local government ground
work as the basis for regional definition. Industries and indus
trial areas spread and develop irrespective of county or other 
local government boundaries. But, equally, if regions are to be 
set up, it by no means follows that their boundaries would coin
cide with any existing county or bounty borough boundaries; the 
regional scheme proposed by the MaJority Report of the Royal 
Commission on Tyneside, which was framed after carefully 
weighing both industrial and local government points of view. 
deliberately disregarded local government boundaries and 
indeed cut across the county of Durham (paragraph 189). 
Moreover, if regions are to be defined purely L"l relation to 
industry and industrial devel<lpment, it would be difficult to fit 
certain purely non-industrialised areas such as North Wales 
or portions of the Highlands into a national scheme of 
regionalism. 

385. These difficulties are probably, however, largely unreal: 
any scheme of regionalism, if it is to be sound in construction 
and effective in operation, would have to reckon with the forces 
alike of local government and of industry, as well as other 

G 
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factors such as geography, transport, and so on. In many cases 
most regions would probably assume much the same shape, 
whether constructed mainly on an industrial or a local govern
ment basis; South-east Lancashire with Manchester as its capital, 
a Midland region with Birmingham as its capital, or a Clyde 
Valley region with Glasgtow as its capital indicate obvious regions 
whatever basis is assumed. 

CONCLUSION. 

, 386. It seems clear that by the adoption of a regional system 
the solution of several of the problems before the Commission 
would be materially facilitated. · 



185 

PART IV. 

REMEDIES. 
Section Ill of Terms of Reference. 

t And to Report what Remedial Measures, if any, should be taken 
: in the National Interest. 

CHAPTER XVI. 
INTRoDUCTION. 

387. In Part I of this Report we have examined the causes 
of the present distribution of industry and of the industrial 
population together with the circumstances under which the 

· mdustrial structure of Great Britain has undergone change in 
modem times. 

388. As to the big cities, industry and its needs were un
doubtedly the main cause of the great aggregations or c:oncen
trations, but under conditions of modem civilisation the 
latter also correspond to other human requirements, to the 
demand for opportunities of education, mental recreation, 
medical treatment, professional and commercial advancement, 
etc. The forces at work in this large scale urbanisation are 
clearly deep-seated and any attempt to check or regulate them in 
the national interest is .not likely to be gel}erally accepted or to 
achieve satisfactory results without the fullest investigation. 

389. The Terms of Reference also require the " probable 
direction of any change " in the distribution of the industrial 
population to be the subject of inquiry. Prophecy in_such a 
connection must obviously be a matter of extreme difficulty, 
especially under present-day conditions: the rigid control of 

·industry, commerce and finance in many modem states, and 
the frequent insistence on industrial nationalism or isolation in 
place of international exchange ofjroducts and services, with 
the attendant severity of tariffs an trade barriers, have made 
the world of commerce, of export and import and consequently 
of industry, exceedingly liable to change, and a world in which 
it is obviously difficult to predict the future. 

390. Two probable changes, however, clearly emerge from the 
evidence before us. The first is the liktlihood at least of stationary 
conditions, possibly even of decline, in the size of the population 
of Great Britain during the next 30 or 40 years•u and the second 
is the trend of population in the direction of London and the 
Home Counties. That area already absorbs about one-fourth 
of the whole population, and apart from checks of some kind-

ul Chapter XI of this Report. 
Gz 
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natural, administrative or strategical~eems likely to absorb a 
still larger pr-oportion. ••• 

391. Part II of the Report deals no~ with industry in general, I 
but with the social, economic, and strategical disadvantages 
arising from the concentration of industries or the industrial 
population in large towns or particular areas-that is, broadly 
speaking, with the big scale urban units, and the million mark 
conurbations. · 

From the economic standpoint,. the experience not only of 
Great Britain but of the greatindustrial nations of the Western 
civilisation clearly indicates that the big industrialised community 
has definite advantages; but .even judged by an .economic stan-

- dard, certain disadvantages are apparent, while the social and 
strategical disadvantages are of more serious significance, 
particularly in L<lndon. . , 

392. Part III of the Report deals with a number of topic!.. 
forming. part. of, or germane to, the Commission's generaL 
• • I mquuy. . . , · 1 

393· The present Part IV bring~ the Report to a conclusio~ i 
and focuses attention on the ultimate questions before the Com;• 
mission, namely, (A) whether the disadvantages arising from·: 
fu.e pres.entdistribil~on of industrit:s or ofth_e industrialpopulai 
tion do m fact constitute such a senous hand1eap or even danget; 
to national life and development as to demand definite action byf 
the Government with a view to remedying them; (B) if Govern-", 
mental action is required, what form should it take, and (C) byf 
what machinery of administration should such action be put ir 
operation. . . , 

. . . I 
A.-THE CASE FOR REMEDIAL MEASURES. i 

394·. In the first place it is desb:able to summarise shortly thJ 
conclusions arrived at in Part II as to the -social, economic an(, 
strategical disadvantages that arise from the concentration o: · 
industries and o£ the industrial population. · , 1 

To. take the strategical considerations first. The densely con) 
gested conurbations of Great Britain, especially in the South( 
on the East Coast and in the Midlands, offer prima facie eas~ 
targets for aerial attacks, and there is no disguising the fact thaJ 
such attacks, even if aimed primarily at what are usually con' 
sideted strategical objectives such as munition works, ports, anc~ 
docks; are likely also to deal destruction to large numberS 0' 
the civilianpopulation. London in particular presents ari urgen; 
strategical problem. 

us In this connection the drift from rural to urban areas must be bon; 
in mind. See pars. 197-2o0 alxlve.- · 
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395· With regard to the social disadvantages, the sanitary and 

1ealth conditions of the large towns of a hundred years ago were 
· :listressing. Even so years later the mortality rates of the 
.. arge towns were deplorably high judged by present day 
:;tandards. From the last quarter of the nineteenth cen

. tury oriwards a remarkable unprovement has taken place, 

. md is still continuing in the state of the public health in 
large towns. At present, however, the standard of health in the 
large towns still tends to lag behind that of the country. The 
factors which place the large towns at a disadvanti).ge in relation 
to the country are not inevitable, and, given a well. planned 
town, health conditions may well, if proper progress is continued, 
be approximately as favourable in the town (allowing for the 
better institutional and curative treatment which is available 

· there) as in the country. 
3¢. Associated with, and to ·some extent a cause of, the 

· present disadvantages of the large town~ in the matter of health 
are slums and overcrowding; the absence of adequate provision 
for open air recreation and games; a lack of proper and regular 

·.contact, especially in the case of the young, with the resources 
. and amenity of country life; smoke and dirt, fog and general 
absence of sunlight; and noise. Not least grave of the social 

· disadvantages is transport congestion, which in the case of the 
· worker travelling long daily journeys to and from his work
; whether in London, or, to a less degree, Birmingham, Glasgow, 
; Manchester, or Liverpool-often involv~s serious loss of time and 
' money and probably some impairment of health. No remedy 
. appears to be in sight for the straphanging and similar difficul
; ties of congested traffic in the Metropolitan area; and, if 
. development is allowed to ~ontinue with·no more regulation in 
; the future than in the past, these difficulties seem likely on the 
present. outlook to ·grow even more acute and burdensome on 

:the time; money and health of the community."' 

397· On the other hand, the town, and especially the big 
. town, can offer. greatly enlarged opportunities for education .in 

schools and colleges, for medical treatment in hospitals and 
. similar institutions and for recreation and intercourse in theatres, 

cinemas, clubs, lectures, and social gatherings of many kinds: 
these opportunities obviously can b~ more easily and highly 
developed and specialised in the big centres. 

398. It is necessary for many purposes, as indicated in 
. Chapt~r XIII to distinguish between various types of urban 

units. · Both the advantages and the disadvantages above 
mentioned will present themselves in different guises and 
with differing degrees of intensity in urban units of various 
sizes, or constituted in various ways: for instance, the problem 

au See Chapter VI, pars. 184-192. 
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of the worker's daily journey to and from his work presents 
obviously an entirely different complexion in Ipswich or York, 
with a population of abou,t 85,000 and limited geographical 
spread, from that in Bristol or Sheffield, with approximately 
half a milliop and covering a larger area; and the problem 
naturally becomes much intensified in Birmingham and district, 
with a population nearing two millions covering some 200 square 
miles, or Greater London with 8! millions and an area of 6g3 
square miles.2

"' 

Similarly, medical or educational. facilities appropriate to 
Birmingham or Bristol might fail ot adequate support in towns' 
no larger than Ipswich or York. 

399· The economic disadvantages consist largely, if not 
mainly, of such obvious features as congestion of traffic, involv
ing delay in the 1;ransport of goods, and serious economic and 
financial handicap for the workers; smoke, pollution of the 
atmosphere, and noise, which are not only injurious to health 
but also involve economic loss; and high values of land and 
buildings. · As regards the last named, Sir Charles Bressey in his 
Highway Development Survey (Greater London) 1937. states 
that the cost of comparatively insignificant street widenin~ 
sometimes works out m the Metropolis at a rate exceeding {,2 
millions a mile. Agaip, as shown in paragraph 146 above, the 
financial assistance from the Exchequer and from local rates 
may amount in the case of a flat in central London to more than 
three times that in the case of a cottage. Congestion also spells 
great difficulties where industry desires to expand. 

EVIDENCE IN REGARD TO THE NEED FOR ACTION. 

400· The qboice of location for industry in the past hasl 
been mainly at the discretion of the employer or entrepreneur:! 
the State lias not directly U,ter\rened to control or direct it~ 
Industry in Great Britain, as in other industrialise_d coun~~~ 
both in Europe and the West, has prospered exceedingly dunng 
the period of ~ettered control21

" and ar~i~ or u~asol?a~le 
interference Wlth the freedom of the mdiVIdual mtlustrialist 
to select his own location might seriously handicap development 
in this country, especially in a period of ·fierce foreign trade 
competition. It is true that some intervention or influence by 
the State on the choice of industrial location has not been 
unknown in recent years. The changes by the State in its tarifi 
policy since 1931 are often accepted as having affected th£ 
siting of new industries to the advantage of certain areas and 

u• G. C. Allen. The Industrial Development of Birmingham and th~ 
Black Country, p. s. and p. 458, Table III; and London County Counc1 
evidence, p. 379· 

u• Board of Ttade, p. 93. pars. n:z-n7. 
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to the detriment of others;•" town planning schemes, by.restrict· 
ing the development of new industries in many cases to defined 
areas, have doubtless also not been without effect. But such 
influence or control has been indirect and limited in character. 

So far Government has not attempted to control directly 
the industrialist's choice of location and if remedies are to be 
apP.lied to evils resulting from such absence of control both the 
evds and the remedies must be defined and the objectives of 
remedial action dearly stated. 

401. The evidence shows that there is a large body of opinion 
amongst those who can speak from experience and with 
authority, in favour of some regulatory action being taken oii 
national lines and in the national interest, and that not only 
among enthusiasts in town planning such as the Council for 
the Preservation of Rural England, the Garden Cities and 
Town Planning Association, and the Town Planning Institute 
but also among many local authorities. The evidence of the 
London County Council was dear that:-

" The urban development of Greater London already 
· exceeds the a~gregate which would have been desirable on 

general princtples of town planning and in the interests 
of the well-being of the population of London.',,., 

The Council declined to express an opinion on the question 
whether the location of industry should be controlled by the 
State, which they !!'tressed was a question for Parliament to 
decide, but they did not O,Ppose such control, although they 
emphasized that if the policy of State control were accepted 
by the Government certain exemptions and adjustments would 
be necessary.... The evidence of the Manchester City Council, 
while generally advocating that industry should have free 
choice of location, agreed that control nught be necessary on 
account of " overwhelming public considerations " and these 
would include strategical dangers, loss of public capital due to ill
regulated transfer of industry, and inconvenient size of town 
growth .... Witnesses representing the Leeds City Council also 
expressed, but purely as a personal view, approval of the idea 
of a national authonty preferably of an advtsory character.•" 
The evidence of the Birmingham City Council, while op:posed 
generally to any restriction on freedom for industry of choice of 
location, declared itself in favour of ne~tive restriction in cer
tain cases and of "places being sterilised against industrial 
development for cultural and aesthetic reasons, health, and so 

••• The Federation of British Industries accepted this view-p. 499, 
Q. 4313-but the Board of Trade expressed doubt; p. 91, par.!. Io7-1o8. 

u' London County Council, p. 421, par. 127(t). 
••• Ibid, p. 410, par. 125. 
111 Mancbestel', p. 8o4. Q. 6739-44· 
.,. Leeds, p. 733. Q. 6232~34· 
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forth ". 271 And in the ca.Se .of the Li\!erpool City Council the 
principal witness, when asked if he would be opposed to the 
creation of a national body which would by advice and on 
principle~ of _general planning .show what would be best .for 
the country as ,a whole, rer,lied that he thou.ght i~ was.the only 
solution to. th.e problem/ • County authorities, such -as the 
County Counc1ls of.Durham and Cumberland, -in evidence sub, 
mitted to the Comniission, also favoured control; the Cumber· 

_land County Council strongly urged the adoption of a National 
Industrial planning policy while the Durham County Council 
advocated a survey of the-whole country with a view to com
preh~n;siv~ .. " ~oning :· by single areas larger than exis~g 

_ admintstrative Counties or County B~roughs, and. effective 
. machinery to direct and supervise the location of industry in the 
zoned areas. Ftom Scotland the Association· of Counties of 
Cities and the Convention of Royal Burghs, andalso the SCot

·tish Economic Committee, advocated a national planning autho
rity for Scotland. The evidence of the Ministry of Labour was 
couched in terms not unfavourable to the idea of national action 
~ the ·direction of regulation. •!a · · 

.402. So far.a.S industry itseifis concerned evidence yvas given 
by,· amongs~ othef?, the Federation of British Indus.tries; this 
evidence was prepared with the assistance· of a number of con
stituent members to .whom a.questionnaire had been sent. With 
regard to existing concentrations of industry or industrial 
Jl(>pulation,. the view was expressed that these ·could not be 
broken up without the gravest of risks. 21~ The Federation were 
opposed to .compulsion on industrialists in the matter of location, 
but ll.t the same time they were prepared to accept a policy of 
" discouragement " of settlement in certain areas and ' encour
agem,ent" of settlement elsewher~. In ·.the case of London a 
new industry or industrial establishment, unless it could make 
out a special claim, might be .. urged " to go elsewhere, and the 
Federation believed 'that that would be efft)ctive;"'• 

The Chairman of Messrs. Stewarts & Lioyds"6 in his evidence 
·was emphatic that if industrial progress,.on which the prosperity 
of <the nation depends, 'is to be maintained, the final· decision 
as td ~e lo~ation c;>f ·each industry and. o~ each factozy within 
the vanous mdustries must rest Wtth the d1rectorate responstble 
for the financial• su<;cess o~ the unit in question:~ But in his. 
opinion this was Mt' in ·any way incompatible .with a strong 
VIew that s()me further: organisation is urgently required to give 

. . ' .. -----:--'·-,-____ ; _____ -:--:---'··· 
ut Birmingham, p. ?n, Q. 6qx. 
*'" J_iverpool, P• 839, Q. 7082. . . 
ua Ministry of Labour, p. 274, 276; Q. 279~2803 .. Evtdence, p. _274 et seq. 
au Federation of British Industries, p; 507, Q. 4393· 
17' Ibid, Q. 4398. , 
ue Macdiarmid.• Messrs. Stewarts and Lloyds were responsible for the 

development at Corby frequently mentioned in evidence. 
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advice both to industrialists and to the Government on the 
question of location; and an Industrial Development Commis
sion should be appointed forthwith on the lines of the Import 
Duties Advisory Committee. This proposed Development Com
mission should not have powers to issue licences for the 
erection of new factories or the extension of old ones, but fnH 
information as to all proposals for setting up or extending 
factories should be sent to it. No power of veto or compulsion 
should be given to the Development Commission, but if the 
Commission's advice in any given case were disregarded, then 
the Commission should report to the Government who would 
decide whether it was a case for Governmental action. The 
Commission could in due course take over the industrial func
tions of the Commissioners for the Special Areas and give them 
national application. He did not favour giving the proposed 
Commission powers to finance new enterprises: he did, how
ever, favour an extension of the present arrangements for pro
vision of funds through the Nuffield Trust, the Special Areas 
Reconstruction Association, and the Treasury Fund. Finally, 
the Commission should report regularly and make recommenda
tions as to further action. 

403. The Trades Union Congress proposed that a national 
authority should be set up and given power to exercise both posi
tive and negative forms of control over the location of industry; 
that such an authority should be directed to exercise such control 
in the public interest, but that it was not advisable more speci
fically to direct their activities or narrowly to restrict their 
exercise. Safeguards against any misuse of the power to control 
location should be sought in the composition and constitution 
of the controlling authority. The Congress suggested, therefore, 
that a Minister of Cabinet ~ should be charged with powers 
of public control over industrial location; his dutieswouldmclude 
the collection of information and statistics, be should appoint 
advisory committees, and co-operate with other Government 
Departments and bodies likely to be of assistance and be should 
also be assisted by a National Advisory Committee consisting of 
a chairman and not less than three other members .... 

404. On the other band evidence was given in the sense that 
there was no necessity for general control over location. For 
instance, the Association of Municipal Corporations submitted 
that, as a general rule, it would be undesirable to interfere arti
ficially with the development of any industry: _there may, the 
Assoi::iation said, be exceptions and possibly Greater London 
is one but a general planning system of the country would be 
neither practicable nor desirable."'" 

an Trades Union Congress. p. 911. par. 
au Association of Municipal Corporations, p. 821. par. 3· 
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AsPECTs OF GOVEIUn4ENT CoNTROL. 

405. Any measure of Government control of location of 
industry !DaY be regarded from two possibly divergent points 
of view, viz., (i) that of industry itself, (ii) that of the nation. 

(i) The Point of View of Industry. 

4o6. The general attitude of modern industry in relation to 
the activities of Government is apt to be uncertain and to vary 
according to circumstances. In times of depression industrialists 
are prone to welcome and indeed demand Government co-opera
tion; in times of prosperity to reject Government activities as 
interference, In this matter of location suggestions have been 
made that on occasions Governme,nt may be able to anticipate 
coming economic changes more readily; ·and with more far
seeing appreciation· of results of such changes than industry 
itseU : one instance si;lggested was that if a coal seam is petering 
out, the Mines Department might possibly, though this is not 
very likely,· be in a position to realise that sooner than the 
individual .coalowner and warn him accordingly. The Federa
tion of British Industries itself favoured the creation of a 
Government Department or Commission which would gather 
together and make accessible all information bearing on the 
various aspects of location and Jocational change. But it is 
yery dou?tful whethe~ industry would be willing to, acc~pt in 
its own mterest, as ts sometimes proposed, anything m the 
nature of general Governm,.ental prompting. When India was 
marching towards self-government it was, to say the least, not 
improbable that fiscal autonomy would mean a hostile duty 
imposed on .Lancashire imported goods, but no controlling 
interests in Lancashire, before the war or immediately after, 
would have been likely to listen to such a warning, even if 
Government had considered it expedient to issue it. Moreover, 

. the quick cut and thrust of modem commerce, the rapid and 
constant changes involving prompt decisions; and the .ready 
shouldering, often of hea~ financial risks, represent emphatic
ally a field of energetic indivi~ual iniative rather tha.n of cautious 
Government control. Even tf there were ·at any glVen moment 
an optimum location, either for industry as a whole or for given 
industries, that optimum is subject to considerations that are 
continually shifting; the picture is not static but kaleidoscopic, 
dissolving and re-forming with extreme and increasing rapidity. 
In this quickly moving panorama of economic c~~nge ~ere is 
no reason to suppose that, so far as ~e _Profitability of u:~dus
trial enterprise is concerned, the State, lf 1t should take on ttseU 
unduly wtde and autocratic powers of regulation and control 
of industrial location, will be likely in general to prove any 
wiser, or to make mo~e far-sighted and enlighte~ed choice, from 
the point of view of mdu~try ,. than the generahty of those who 
guide individual undertakings. 
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407. On the other hand, it may be fairly claimed that in 

certain directions a strong N a tiona! Board or Commission ·so 
constituted as to carry general confidence, acting on behalf of 
and with the authority of the State, could command for industry 
advantages which no individual employer could obtain for 
himself. Take, by way of illustration, model"J) traffic 
in congested areas which, unless regulated by the guiding 
band of authority exercised on behalf of the community 
as a whole, is apt to result in confusion and chaos in which. all 
suffer and which no individual motor or lony driver can dissol\.e 
for himself. Similarly, if industrialists persist in crowding into 
an area already overloaded with factories and workshops, there 
is a risk of all, newcomers as well as those already established, 
suffering such economic disadvantages as high charges and 
scarcity of labour. A National Authority could by. wise 
advice and encouragement, possibly in extreme cases by 
more drastic methods, prevent such congestion occurring, or 
assist in its removal. It is on considerations of a similar 
character that the accepted policy of redevelopment of congested 
areas, so far as economic issues are concerned, is largely based. 

4o8. It is to be borne in mind, however, that if the employer 
is to be asked to submit to anything like control or direction in 
his choice of location, that carries with it two possible conse
quences. :First, if the State induces or influences an employer to 
choose a particular location and for any reason, due to location 
or not, the venture turns out badly, there is a risk that claims 
for compensation may be put forward, a risk which would have 
to be foreseen and steps taken to provide against it. Secondly, if 
the State is to direct or influence, say, new motor works to choose 
South Wales, or light industries of some kind to settle in, say, 
Durham or Cumberland, such direction or influence will be 
useless unless an adequate labour force is available to carry on 
the new industry. Doubtless under such conditions tl:te co
operation of labour would be forthcoming, though adequate 
provision of proper housing accommodation would be 
necessary."'' 

(ii) The Natiot~al Point of Yiew. 
409· From the national point of view the problem presents 

a different aspect. Here it must be obvious from the outset 
that undoubtedly a principal national consideration is the 
successful conduct of industry : any control which fatally ham
pered or handicapped industry would in any Western nation, and 
especially in one so highly industrialised and so dependent on 
manufacture as Great Britain, deal a blow of the gravest 
character to the national existence. Those who in their evidence 

"'Trades Union Congress, p. 913, Q. 7894. SeeS. R. Dennison," Theory 
nf lndustnal Location," Manchester School Publications, Vol. VIII, p. 2). 

1937· 
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before the Commission proposed remedial measures in the form 
of Govemmentcontrol accepted that as a consideration of primary 
importance. But while making all necessary allowances on that 

1 account, .when conditions affecting the health or well-being 

(

rather than the wealth of the State demand attention, when 
slums, defective sanitation, noise, air pollution ·and traffic con
gestion are found to constitute disadvantages, if not dangers, to 

1 
the community, when the problem, in fact, becomes social in 

:texture rather than economic, then modem civilisation may well 
require a regulating authority of some kind to step in and take 
reasonable measures for the protection of the general national 
interests. The claim to some right of regulation in such cases 
is strengthened by the large share which the State now takes 
in shouldering with industry, both employers and employed, the 
burden of insurance. 

410. Dangers to health may arise directly in the prosecution of 
certain industries, and specific remedies may have to be 
applie4. · The~e may hav.e been economic arguments in favour 
of cham making as earned on at the end of last century at 
Cradley Heath, but when Mary MacArthur found that many 
of those engaged in the industry were women, stripped to the 
waist, working long hours and earning a beggarly pittance, 
;parliament set up the Trade Boards as a protection to the worker 
in that and parallel cases. Sirniliuly, dangerous or noxious 
trades are subject to definite legal regulation. In virtue of argu
ments of the same character, Parliament in the latter part of 
last century accepted the restrictions imposeq by the Factory 
Acts. 

4II. The difficulties indicated, however, have resulted not so 
much from the nature or operations of particular undertakings 
or trades as from the general course of industrial development. 
Industry has been the main compelling cause of the urbanisation 'I 

of Great Britain, and, above all, of the great aggregations which 
in time· past brought in their train the slums and the polluted 
atmosphere and other disadvantages set out in Part II. An 
enlightened national conscience may well be heard to insist that 
while successful prosecution of industrial activities is vital to the 
life of the nation, due attention must be paid to social needs, 
and consideration given to the question how, with the co
operation of industry and those enga~ed in its management, 
grave social evils wbere shown to eXIst can be mitigated or 
removed. 

412. Similar reasoning applies with increased force where 
much of the danger of destruction of · property, and of 
death to the population, from air at!ack is the dire<:t result of 
urbanisation and the great aggregations of population. Such 



195 
danger may menace the life of the nation, and no one, industry 
least of all, would deny the right of the nation to take proper 
steps for its own protection in such a case. 

CONCLUSION ON A. 

413. It is not possible from the evidence submitted to us to 
avoid the conclusion that the disadvantages in many, if not in 1 
most of the great industrial concentrations, alike on the ( 
strategical, the social, and the economic side, doconstitute serious 
handicaps and even in some respects dangers to the nation's life 
and development, and we are of opinion that definite action 
should be taken by the Government towards remedying them. 

B.-THE OBJECT AND NATURE OF REMEDIAL 
ACTION .. 

414. Remedial measures require consideration in relation to 
the various types of disadvantage-social, economic, and 
strategical-that have been under examination. Turning :first 
to the strategical disadvantages, the remedies sought may relate 
to (a) industrial undertakings, factories, workshops, etc., 
(b) the industrial population. · 

As to (a), industrial undertakings, etc., the Government have 
already adopted with regard to certain offices or undertakings 
under their control a policy of dispersal or decentralisation 
particularly from the Metropolitan area. Such dispersal or 
decentralisation is taking various forms, whether by means of 
removal of Government arsenals and factories to the North 
and West of Great Britain, or by transfer of Government offices 
with their ·staffs to distances well outside the London area. 
There has also been direction or encouragement of state-aided 
munition works OF developments, to take similar action. 

So far as (b), the industrial population, is concerned, the 
problem of the immediate and presumably temporary· disposi
tion of large portions of the industrial population on 'the out
break of war is not closely related to the issues before the present 
Commission: on the other hand, the policy contemplated under 
head (a), namely, the dispersal c:: decentralisation of industrial 
establishments, whether under State or private control, is closely 
linked up with and indeed forms part of the long-term inquiry 
entrusted to the Commission. · 

Clearly, if in the corning years the tight knots of the .Metro-• 
rx>litan and other large concentrations ~n be loos~n~~· and the 
density of population in af!d. ~round the1~ 3.r~as dimi;rushe~, the 
risk of destruction to the ctvthan population m war time Will be 
substantially reduced. 
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415. The Civil Defence Act, 1939, contains an elaborate 

senes of provisions for the protection of the civil population 
and of industry in time of war. Moreover, the responsibility 
now placed on employers, under Part III of the Act, to make 
reports to the proper authorities and to execute works for the 
purpose of providing shelter for their staffs, and under Part V, 
to take other measures for the protection of their workpeople 
so far as lighting and camouflage are concerned, can hardly 
fail to influence employeJS in their choice of location: .such 
responsibilities, which must, even allowing for substantial 
Government assistance, inwlve considerable financial outlay 
on the part of employers and industrial undertalrings, may be 
les..'l costly in smaller· towns or even in the neighbourhood of 
large centres such as Birmingham, Bristol, or Cardiff, than 
in the larger Metropolitan area. There is evidence already 
that employers are realising in their. choice of location the 
strategical dangers involved in dense conurbations, especially in 
the case of London aDd the Home Counties; and. in the latter 
case a definite movement by employers iri the direction of 
decentralisation or dispersal; to areas su.rrounding the 
Metropolis; further afield to smaller towns, or to areas surround
ing the bigger cities in the North and West, seems not unlikely. 

416. With regard to the social and economic disadvantages 
it is not necessary .to repeat what has been emphasised in earlier 
paragraphs in this Part of the Report, nor to reiterate the 
desirability of decenti:alisation or dispersal in appropriate 
cases.- !he salient fact:that e!Derges with re~rd t? the social, 
economic . and strategical disadvantages alike lS that the 
remedial policy required should proceed in each case on much 
the same lines, viz., to quote the words of the Report of the 
American National Resources Committee when considering 
similar issues:-

"To loosen up the central areas of congestion and to 
create a more decentralised Metropolitan pattern ...... 

The applications of this policy may, 'however, differ; strategical 
needs might be reasonably met by decentJ:alisation within narrow 
limits, limits too narrow, however, to meet the -social and 
economic disadvantages. To summarise, the policy on which 
remedial measures should in our opinion be based is succinctly 
described by the three words, redevelopment, decentralisation 
and disperslll. 

·417. It is now necessary to consider somewhat more closely 
how such a policy can be worked out; in other words, how 
far without any serious handicap or danger to industry, it is 
~ible to apply remedial measures in the national interest for 
the disadvantages suffered by the larger urban units, and how 

Ill" Our Cities," June, 1937, p. 84. 
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far it is possible also to mitigate or eliminate those disadvantages, 
especially on the social side, while preserving, so far as feasible, 

• the advantages which these large urban units have been shown 
to possess. 

It is only the broad lines of policy that are here in question : 
the application of policy in detail to individual cases will fall 
naturally under the jurisdiction of the Ministers concexned, or 
of the National Industrial Board whose establishment we propose. 
at a later stage. 

METHODS OF DECENTRALISATION OR DISPERSAL. 

418. Assuming that in the case of congested conurbations 
decentralisation or disperal is· the right policy, and that further 
growth of industry in them is to be " discouraged "-to use the 
phrase employed by the Federation of British Industries-it may 
be questioned whether the " encouragement " of settlement in 
garden cities, satellite towns or trading estates in the vicinity of· 

, such conurbations will be adequate to meet the· needs . 

. 419. Moreover, Government may ~ the co~ng 'years, as 
IS the case to..day; be forced to take active steps m an attempt to 
influence the location of new industrial establishments with a 
view to helping local or regional needs. On these lines, muni
tion factories and foreigners desiring to start undertakings in this 
country, have within recent years been directed or encouraged 
with considerable s~ccess by Government Departments to choose 
sites in the neighbourhood of specially distressed areas,•" and 
financial inducements and assistance of various kinds under 
the Special Areas legislation, as well as the fund of two million 
pounds generously established by Lord Nuffield, have been 
freely and skilfully made use of by the Commissioners and the 
responsible authorities for the same purpose. Should the need 
arise in future, State action on similar or more widely developed 
lines may have to be pursued. 

420. Further, if a regional system of a character deScribed in 
Chapter XV were .adopted many undertakings would doubt
less find in the regional centres or capitals in the West 
and North, with their big markets, good labour· supply, 
transport facilities, etc., and with the help that such regtonal 
centres could afford as important outposts of Government ad
ministration and finance, considerable counter-attractions to 
London and the Home Counties-counter-attraCtions doubtless 
enhanced by the strategical advantages those centres at present 
enjoy as compared with the London area. The enlargement of 
smaller towns, or even the creation of new urban units, should 

•u See Ministry of Labour, p. :z66, par. 99, and p. :z69, par. 109. Also 
Chapter XII and Annual Report, Min. Labour, 1938, p. 25. 
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also receive attention. But in this, as in the other cases above 
mentioned, adequate measures should be taken by the proposed 
National Industrial Board, if entrusted with this work, with a 
view to securing :-,--{1) that all aspects of national resources are 
duly borne in mind-for instance, that so far as possible where-
land is absorbed for industry or urban extensions, this should 
not be at the expense of areas of the highest fertility or unique 
natural beauty; (2) that such industrial developments should 
only be encouraged where the conditions of successful industrial 
growth in the crucial matters of market, labour, transport and 
power are properly safeguarded; (3) that when seeking to 
remedy congestion in certain areas, the creation, directly or 
indirectly, of si.milar congestion elsewhere is avoided. 

SPECIALISATION AND DIVERSIFICATION OF INDUSTRY. 

421 ... Care must also be taken that in a highly develo?ed and 
closely industrialised cow1try like Great Britain the policy pro
posed does not conflict with well established principles and 
methods of industrial progress. 

The well~known tendency of modern industry to special
isation and ·the advantages which· accrue therefrom have been 
considered in earlier portions- of the Report: and it is not 
necessary to emphasise. afresh or at length here the advantages 
which specialisation affords. Moreover, not only does industry 
itseH derive benefit from specialisation, but it may be said that 
the regions in which specialisation has been developeG. also reap 
certain advantages. The economies of large-scale production 
make inter-regional division of labour profitable; in other 
words, the advantages of specialisation tend to promote inter
regional trade.; and this is of i'llportance in. conne~:;qon with the 
question of Regionalism discussed in Chapter XV. 

· 422. Specialisation, as already indicated, has led to the firm 
establishment of certain industries with their attendant " sub
sidiaries " and " cognates " in well-defined areas of Great 
Britain, e:g., textiles in South-east Lancashire, metal trades in 
the Midlands, engineering of various types on Clydeside. Such 
specialisation. has. proved highly profitable in the yast to the 
industries and areas concerned· and may well achieve similar 
success in the future, even in such a case as South-east Lan· 
cashire1 though not necessarily along the old lines. 

It is of significance that in connection with an' important Lan· 
cashire electric light and power undertaking,••• it was recentl} 
stated on behalf of the undertaking that the general industria: 

••• Annual meeting of the La.ncashire Electric Light and Power Co. 
" The Times," 24th February, I939· In any case, considerable difference 
exist between industries as to the extent to which they lend themselves t• 
ele<;trical development. 
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development of tlie area had provided the company with con
sumers which made the prosperity of the company no more 
dependent on the textile industry than upon any of the other 
industries of the area: and while in the year under review the 
company had suffered a reduction in output of t6l per cent. for 
textile purposes, the substantial increases from other consumers 
overtook this reduction and provided an over-all increase of 
14 per cent. 

423· There are in fact different types of specialisation. Take 
an area A, which, for example, possesses coal seams, a river 
with banks and tidal facilities suitable for launching ships, and 
also deposits of sand and materials needed in the production of 
glass ·and chemicals. These natural advantages will enable 
area A to secure a substantial amount of econonnc development, 
but the resulting localised industries will depend largely upon the 
presence of the s~cific resources mentioned, which are of a 
kind that may easily become exhausted or be rendered obsolete 
by changes in technology. 

Secondly, assume that an area B has specialised, say, in tex
tiles, but was suitable for other industries than textiles and 
in fact established such other industries. Then even if 
a drop in the world's demand for textiles arises, area B will 
be much less vulnerable to depression than area A. ~In other 

, words, it may be possible in future to distinguish between those 
areas in which localised industries can survive so long as certain 
natural resow;~es or technological _processes retain tteir 
economic importance, and other areas which, while specialised 
in the sense that .at present they depend on one or two localised 
industries, are nevertheless potential sites for a large range of 
industrial processes. It is clear that while specialisation has 
proved in the past to possess many advantages from the point 
of view of productivity, it may in such cases as A above be 
fraught with serious risks.,- · 

424. It must be borne in mind that, from the point of view 
of the labour employed and of liability to severe unemployment 
in periods of prolonged crisis or depression, specialisation may 
present grave difficulties. At such a time the presence of other 
mdustries in the area, especially if those are of an expanding 
character, may offer v_aluable oppo~nities. for employment. 
The labour conditions m such other mdustnes should prefer
ably be of such a character that workers in ~e main industries, 
when temporarily unemployed, can easily adapt them
selves to a change-over: and ther~ s~ould, if pos.sible, ~ 
reasonable hope of continued ~xpans1011: m.,tpe other mdustries 
when a crisis attacks the specialised umts.-

na See R. c. Tress " Unemployment and Diversification," Manchester 
School publications, Vol. IX, No. ::1, p. 143· 
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The advantages in certain circumstances of this feature of 
diversification of employment in a given <).rea have been placed 
in evidence before the Commission by Government Depart
ments such as the Ministry of Labour and the Board of Trade. 
and by local authorities such as the Association of County 
Councils in Scotland. ••• The Ministry of Labour stated without 
hesitation that as a matter of policy diversification was to be 
preferred to concentration, . at any rate so far as problems of 
unemployment were concerned.'"• The Board of Trade agreed 
that the develo{>ment of a ·particular atmosphere means a 
specialisation which rules out a balanced industry, and that from 
the point of view of distribution of population and the preven
tion of further depressed areas, the question of balanced industry 
is important. ••• · 

425· Specialisation, balance of industry, diversifu:ation
these terms indicate policies which in their broad national 
aspeets extend far beyond the bounds of our inquiry: 
but in so far as the present Commission are concerned, and 
especially in relation to the problem of London, these policies 
will require continuomi and careful attention in the coming 
years on the part of the proposed National lnqustrial Board. 

The s)lggestions made in the preceding paragraphs are not 
propounded as panaceas of universal application; immense 
vanety of conditions, problems and possibilities prevails 
throughout Great Britain; no two areas or regions are alike or 
pres'ent the same problems. It will be for the proposed Board 
to consider how far and in what circumstances the policies 
indicated can and should be applied. · 

The activities of the Commissioners for the Special Areas 
have been· described briefly in Chapter XII of this Report. 
The work of the Commissioners bas so fat; been to a large 
extent experimental, but substantial success has been achieved 
and the Board will no doubt derive material assistance from 
the experience gained by the Commissioners. 

TH:EURGENCY oF THE PRoBLEM oF LoNDON AND THE HoME 
CoUNTIES. 

426. The disadvantages under all three heads-sotial, eco
nomic and strategical-and the problems which arise in G.Onse
quence, present themselves with special insistence in the case· of 
London and the Home Counties. It is not only that the mere 
size, spread and growth of this great conurbation tend to accen
tuate the various disadvantages present in greater or less degree 

au Ministry of Labour, p. 248, Q. 2SS8-9; Q. 2598; Q. 2647 et seq.; Board 
of Trade, p. 84, Q. 9S9 et seq. ; Scottish County Councils, p. 216, Q. 2323. 

111 Ministry of Labour, p. 248, Q. 2SS9· 
.uc Board of Trade, p. 84. Q, 9S9 and Q. 962. 
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in other conurbations, but also the trend of migration to London 
· and the Home Counties is on so large a scale and of so serious a 
• character that it can hardly fail to increase in the future the dis
. advantages already shown to exist. For instance, the persistent 

pull of the Metropolis and the growth in the density of its popula
! tion and of that of some of the centres on the penphery beyond, 
; are enlarging the Metropolitan target and rendering jt more and 
! more vulnerable to aerial attack. In the view of many who 
; have given evidence before the Commission-a view with which 
; we find ourselves in complete accord-the circumstances are such f 
' as to demand that steps be taken without delay with the object 
: of checking its further growth. 

CONCLUSION ON B. 
. 427. The problems of location of industry are national in 
• character-they touch and indeed tend to overlap those of agri
; culture, land, water, transport, roads, ameniti~ and many of the 
i major activities of the national life. The solution of the problems 
'.of location, therefore, must be sought along the lines of national 
. inquiry and national guidance. So far as any inquiry or 
: guidance by Government is available at present, it is deJ?art· 
· mental and not national in character. It is true that the Mimstry 
. of Health has important functions to discharge with regard to. the 

•: housing of the mdustrial population, and also as to schemes 
· which ·may involve the allocation of particular areas· for indus-
• trial growth. But of the four major criteria of successful loca-

tion frequently indicated above, markets fall 1lnder the Board 
:of Trade, labour and transport under their res~tive Ministries, 
: and power mainly under the Grid authorities or the Mines 
, Department; while to ·the Ministry of Agriculture falls the pro
l tection of agricultural land and of its cultivation. 

428. The Commission unanimously accepted the following 
nine conclusions :-

(1) In view of the nature and urgency of the problems 
before the Commission, nalional action is necessary. 

(2) For this purpose, a Central AutJtorily, nalional in 
scope and character, is required. · . · ' 

(3) The activities of this' Authority should be distinct 
from and should extend beyond those within the powers 
of any existing Government Department. 

(4) The objectives of national action should be:-
. (a) Continued and further redevelopment of con
gested urban areas, where necessary. 
' (b) Decentralisation or dispersal, both of industries 

and industrial population, from suc!l areas. 
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(c) Encouragement of a reasonable balance of indus
trial development, so far as possible, throughout the 
various divisions or regions of Great Britain, coupled 
with appropriate diversification of industry in each 
division or region throughout the country. 

(5) The continued drift of the industrial population to 
London and the Home Counties constitutes a social, 
economic and strategical problem which demands immediate 
atten.tion. 

(6) The Central Authority, whether advisory or execu
tive, should, in pursuance of objectives 4 (b) and (c), 
examine forthwith and formulate the policy or plan to be 
adopted in relation to .decentralisation or dispersal from 
congested urban areas in connectioll with the following 
issues.:-

(i) In relation to what congested urban areas is such 
decentralisation or dispersal desirable. 

(ii) In cases where such decentralisation or dispersal 
is found desirable, how far should the following be 
encouraged or developed :-

(a) Garden cities or garden suburbs. 
(b) Satellite towns. 
(c) Trading estates. 
(d) Further deveiopment of existing small towns 

or regional centres (provided adequate planning 
schemes are applicable thereto). 

(e) Other appropriate methods. 
In all cases adequate provisio~ must be made:-

(a) For the requirements of industry (i.e. in 
respect of labour supply, markets, transport and 
power) 1 and for the social and amenity needs of 
the communities. 

(b) That the risk of unnecessary competition is 
avoided. 

(c) That strategical considerations are given 
due weight. 

(iii) The time factor is. important in developments 
under (ii). Without excluding activities of private 
enterprise, such as authorised associations under the 
Town and Country Planning Act, 1932, municipalities 
(which have special facilities in respect of .housing, 
roads and other social services) should be encouraged 
to undertake such development, and:-

(a) Where consid~red necessary they should 
be given opporhmity for dealing with the problem, 
so far as found desirable, on a regional rather than 
on a municipal basis. 
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(b) In cases approved and to the extent. 

approved by the Central Authority, financial assist· 
ance should be available for the municipalities frorn 
Government funds, especially in the early years. 

(7) The Central Authority should have the right to inspect 
all existing and future Planning Schemes under current 
Town and Country Planning legislation, whether regional or 
local, and to consider, where necessary, in co-operation with 
the Government Departments concerned the modification or 
correlation of existing or future plans in the national 
interest.• 

(8) The general problem of unemployment lies outside 
the Commission's Terms of Reference; and the problem of 
the Special and Depressed areas is only covered by those 
Terms in so far. as those areas . represent disadvantages 
arising from the concentration of industries or the industrial 
population in large towns or particular areas. 

The Special Areas legislation and the work of the Com· 
missioners appointed thereunder will afford increasingly 
valuable experience. The Central Authority, whether 
advisory or executive should in the light of this experience 
study the location of industry throughout the country with 
a view to:-

(i) Anticipating cases where depression may prob
ably occur in· the future (e.g. the armament industries 
when normal peace conditions are again definitely 
secured), and encouraging before a depression crisis 
arises the development in such cases, so far as possible, 
of othet industries, or public undertakings. 

(ii) Pursuing the plan laid down in 4 (c) above. 

(9) The Powers of the Authority should also include:
(a) Collection and co-ordination of information 

relating to location of industry, now in the possession 
of the various Government Departments. 

(b) Research; and collection of in~ormation as t~ ~he 
various natural resources-land, agr~cufture, amen1t1es, 
etc.-that may be affected by industrial location. 

(c) Advice to Government, loca_l authorities and 
industrialists as to problems of location. 

(d) Publicity and Annual Reports. 

• The Commission were also unanimous in recommending 
that the Government should appoint a budy of experts to 
examine the questions of compensation, betterment and develop
Ment.uneraUy.-S. Chapter IX, paragraph 250. 
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C.-THE .MACHINERY 'OF GOVERNMENTAL ACTION. 

429. The evidence before us disclosed a considerable con· 
census of opinion in favour of the creation of a new body or 
authority Wlth powers extending beyond the bounds of any one 
existing Government Department; but there were differen,ces of 
opinion as to what the nature cf the_ new body or authority 
should be, and still more, as to what powers it should possess. A 
Commission cr Board round favour with some witnesses; others 
advocated the creation of a separate Department of Government 
presided over by a Cabinet Mmister. 

430. As to the powers to be assigned to the new authority, 
the evidence disclosed various lines of cleavage:-

(a) Many witnesses thought that these powers should be 
only of an advisory or supervisory character. Others were 
of opinion that the auth()rity should have power to offer 
inducements of one kind or another with a view to influenc
ing location; or that it should after a period in which no 
more than advisory powers were exercised, be given further 
and executive powers in the ligHt of experience. 

(b) Others, while supporting ~enerally the principle of 
advisory powers, were so much 1mpressed by the urgency 
of the problem of London and the Home Counties that 
they pressed for powers being given forthwith to the autho
rity to deal with that area, with a view to preventing its 
further growth. 

(c) And finally, others proposed a definite Ministry of 
Industry with full executive and administrative powers 
from the outset. 

431. In the Commission itself, while there was unanimity as 
to the necessity for a new National Authority to deal with indus
trial location on national lines. and in the national 'interest, 
differences of opinion arose, in particular with regard to the 
powers to be assigned to such Authority, and, in spite of pro
longed and anxious deliberation, it was not found possible to 
reconcile the. conflicting views. . 

43!. Finally, the majority of the Commission Wh& sign thil 
Report agreed to recommend that a new National Authority 
should be established with Constitution and Functions as set 
oul below:-

CONSTITUTION. 
(1) A National Authority to be established by Statute for 

the purpose of making research into, advising upon, and 
regulating the location of industry. 

(2) The Authority to take the form· of a Board com· 
prising a Chairman and three other Members chosen 
by reason of their eminence in public life, regard being had 
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te their experience in Industry and Dus1ness from the side of 
both employers and employed. The Board to be called 

. the " National IndUstrial Board.'" 
(3) The Chairman and Members of the Board to ba 

. appointed by the President of the Board of Trade after 
t eonsultation with the Ministers of Health, Labour, and. 
I Transport, and the Secretary of State for Scotland. 

(4) The Chairman and Members of the Board to hold and 
l vacate office in accordance with the instruments of their· 
t appointment. 

(5) The Chairmanship to be a whole-time salaried post. 
(6) The Board to have power to appoint staff, as may 

1 bt approved by the Treasury. . 
(7) The Board to have the right to require Government 

J Departments to nominate representatives to attend its meet· 
\lngs as assessors. . 

(8) For the purpose of securing the advice and assistance 
1 of persons having local knowledge and experience in matters 
, aftacting the functions of the Board, the Board to have 
: power to establish tlivisional or regional bodies to study 
• problems of industrial location throughout the country. 

: FUNCTIONS. 
(1) The adviso,ry and non-executive functions of the: 

· Board to include :-
. (a) Collection and co-ordination: of information 

relating to location of industry in the possession of 
the various Government Departments •. 

(b) Research; and collection of information as to the 
various natural resources-land, agriculture, amenities,. 
etc.~at may be affected by industrial location. 

(c) Advice to Government, local authorities and 
industrialists as to problems of industrial location. 

(d) Publicity and Annual Reports. 
It is contemplated that the Statute will stipulate that the 
Board's !tnnual Reports shall be. presented to Parliament. 

(2) The Board to be charged with the duty of preparing 
and submitting to the President of the Board of !rade a 
Special Report (which would be presented to Parliament) 
u to what further powers it requires, in addition to those 
described in the following paragraphs, for the p~rp~se of 
civing eftect to the objectives of national action as 1nd1cated 
in paragraph 428 above, viz. :-

(a) Continued and further redevelopment of con
casted urban areas, where necessary.· 
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(b) Decentralisation or dispersal, both of industries 

and industrial population, from such areas. In this 
connection consideration to be directed to the methods 
by which such decentralisation or ~ispersal should be 
encouraged and secured, in the form of garden cities or 
garden suburbs, satellite towns, trading estates, or by 
the development of existing small towns or regional 
centres. 

(c) Encouragement of a reasonable balance of indus
trial development, so far as possible, throughout the 
various divisions or regions of Great Britain, coupled 
with appropriate diversification of industry in each divi· 
sion or region throughout the country. 

(3) As the drift of the industrial population to London 
and the Home Counties (Beds., Bucks., Essex, Herts., 
Kent, Middx., and Surrey) constitutes a social, economic 
and strategical problem which demands immediate action, 
the Board to be vested from the outset with powers to regu· 
late the establishment within that area of additional indus
trial undertakings.- The Board to have power to refuse 
consent to the establishment of such additional undertakings 
except in cases where the intendin-g undertaker establishes 
to the Board's satisfaction that the proposed undertaking 
could not be conducted on an economic basis elsewhere than 
in the area in question. 

For the (lurposes of this regulatory power the expression 
" industrial undertaking " to mean an undertaking which 
will occupy and use an " industrial hereditament " within 
the meaning assigned to this expression in Section 3 of the 
Rating imd Valuation (Apportionment) Act, 1928. Broadly 
speaking, under this interpretation an industrial undertaking 
wo-uld be defined as including a factory or workshop or a 
mine or mineral railway, but not as including a factory or 
workshop carried on in a hereditament primarily used for,., 
the purpose of-:- · 

(a) A dwelling-house; 
(b) A retail shop; . 
(c) Distributive wholesale business; 
(d) Storage; 
(e) A public supply undertaking. . 

In the exercise of this regulatory power, the Board should 
give full consideration to 1h* · questiort of · tl'le appropriate 
measures to be taken in the case of small undertakings and 
the extension of existing undertakings. 

(4) The Board ·to have power to attach conditions in 
cases where consent is given, and provision to be made for 
the imposition of suitable penalties in the event of an indus
trial undertaking being established in the area without the 
consent of or contrary to. the decision of the Board. 
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(5) The Board to have power to make Regu-lations as to 

the form in which application for consent should be made 
by intending undertakers, and as to ·the nature of the 
information to be supplied to the Board. 

(6) The Board to have power to hold public inquiries 
into applications for consent. 

(7) Provision to be made fGr: the extension to other areas, 
by Orders in Council, of the negative powers applicable in 
the first instance to London and the Home Counties. 

. 433· In conClusion we wish to express our keen appreciation 
,f the assistance given to us by our Secretaxy, Mr. J. Leader. 
nd our Assistant Secretary, Mr. N .. C. Rowland, in organising 
he work of the Commission and in analysing and co-ordinating 

·he large body of evidence which· was placed before us. · Our 
:rateful. thanks are due to them for thetr untiring zeal and for 

. he valuable help we received from them in the preparation of 
· •ur Report. 

· All which we humbly submit for Your Majesty's gracious 
:onsideration. 

J. LEADER (Sec,etary). 

M;oNTAGUE BARLow (Chai,man). 
ARTHUR ROBINSON. 

FRANCIS jOSEPH. 

*W. E. WHYTE. 

F. D'ARcv CooPER. 

M.N.HILL. 
• J. IIARRY .JoNES. 

PARKER-MORRIS. 

SYDNEY A. SMITH. 

*GEO. w. THOMSON. 

N. C. RoWLAND (Assist"nt Secretary). 

)ecember, 1939. 

• With reservations (see pages 208-217). 
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NOTE OF RESERVATIONS BY PROFESSOR J. H. JONES, 
MR. .GEORGE W. THOMSON AND SIR WILLIAM 
E. WHYTE. 

INTRODUCTION. 

There are several matters· upon which we :find it necessary 
1o make reservations to·the Majority Report. 

We agree with the general analysis in the Report, for which 
we share responsibility. Where we differ is in regard to the 
extent of the executive powers proposed for the new Natiopal 
Industrial Board, which is the result of placing a different 
emphasis on certain parts of the evidence. It follows that we 
do not share responsibility for the summary and argument upon 
which the recommendations of the Majority are based. We 
submit our argument below. 

We have looked upon the several frobleJDS before the Com
mission as problems the solution o · which would mean the 
economic and social rehabilitation of the country as a whole. 

The general background of the inquiry was undoubtedly 
public concern regarding the lop-sided development of industrial 
activity in certain parts of the country, the social and economic 
evils of which became apparent in the disasters of the depressed 

. areas. The heavy chronic unemployment from which they 
suffered was apparently almost incurable by the econoiDlc 
processes which had operated in the past. Their partial revival 
under the stimulus of the huge rearmament programme may 
conceivably result in even greater disaster in the future when 
that programme is :finished. 

Consequently we have looked upon the excessive concentra
tion of popula+ion in London and other large conurbations as 
more a symptom of the main disease than as an evil in itself, 
althou~h socially and strategically we believe, with the other 
Comnussioners, that it definitely is an evil, and one which should 
be remedied at the earliest possible moment. We are therefore 
driven to the conclusion that positive ·action by way of regu
lating new industrial development throughout the country is 
an even more essential and a more effective way of treating 
the problem than simple restriction on the industrial growth 
of a particular area. 

A beginning must be made in regarding the country as a 
social and economic unit as well as a politicil unit. We believe 
that if it be possible (and we consider that it is possible), by 
positive action· through inducement, advice and direction, to 
achieve a better balanced industrial development in the areas 



209 
where excessiv~ specialisation has brought disaster, unemploy· 
ment will be reduced in these areas without increasing it else
where, whilst t:a.k:ing away the urge to locate new industries 
or to extend old ones in the admittedly congested area around 
London. 

The economic waste of enforced idleness in men, machinery 
and sites, \\"ith the social consequences involved, needs no stres
sing. We therefore consider it should be the duty of the 
proposed new Board to give continuous study to the problem 
of achieving a well balanced industrial sooety, so that the 
creation or perpetuation of areas of great distress in the future 
may be obviated. Problems associated with the incidence of 
economic and industrial decline and unemployment should 
be under constant survey. for the purpose of devising action to 
counteract undesirable trends. The new Board should be 
charged with the duty of conductin& a continuous survey of 
social conditions, economic poss1bilities, and available labour 
and acting upon the results of such investigation. 

ARGUMENT. 

The Report recommends that a national authority be set up, 
such authority to be called the National Industrial Board. 
Clause 8 of the section describing the constitution of the National 
Authority reads as follows: " For the purposes of securing the 
advice and assistance of persons having local knowledge and 
experience in matters affecting the functions of the Board, 
the Board to have power to establish divisional or regional 
bodies to study problems of industrial location ·throughout 
the country ". Clause 2 of the section describing the functions 
of the Board starts as follows: " The Board to be charged 
with the duty of preparing and submitting to the P~dent of the 
Board of Trade a Special Report (which would be presented to 
Parliament) as to what further powers it requires, in addition 
to those described in the following paragraphs, for the purpose 
of giving effect to the objectives of national action as recom
mended by the Commission .... •• 

It will be observed that, irrespective of the intention of the 
latter clause, it may be construed that the Board should be left 
to determine whether it requires further powers and, if so, 
what those powers should be. For reasons given below we 
believe that a scheme in the restricted terms of the two specified 
clauses will fail to achieve those "objectives of national 
action .. that have been unanimously approved by the Commis
sion; and we submit· alternative recommendations which 
we believe to be essential to the success of the scheme as a 
whole. 
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The problem placed before the Commission by the Terms 
of Reference was twofold; it was partly the problem of con
gestion and partly the problem created ·by recent trends in 
the geographical distribution of the industrial population. The 
first is not a new problem: it was recognised as a serious social 
problem in the nineteenth century, when local transport was 
far less adequate than it has since become. The Report des
<:ribes the efforts made in recent years to solve it and indicates 
some of the causes of the failure of those efforts to prevent 

'further concentration: · 

The degree ·of congestion to be found in an urban area is 
determined not only by its population but also by its indus
trial and social texture. Jhe Report str.esses the evils of over
concentration of industry and population, and contains a re
C9IDmendation to the effect that, for the London .and Home 
Counties area, the proposed National Industrial Board should 
be granted "ne~ative" powers, that is to ·say, powers to 
restrict the erection of industrial establishments within that 
area. 

We not merely admit but would stress the urgency, on 
strategic grounds, of the need for such action in respect of 
London and the surrounding area. And :we recognise and 
emphasise the value of the. propose4 action as an instrument 
for regulating that future growth or redistribution which would 
be perniitted or fostered within that area under the proposed 
scheme. But we believe that, for. social reasons, if not also 
for strategic reasons, the need for similar control is urgent 
in other parts· of the country. The evidence placed before 
the Commission has led us . to the conclusion . that the Board 
should ·unequivocally be given general executive power, that 
is to say, ~wer to :r:elntlate industrial growth throughout the 
country; and that it should not be left to the Board itself to 
determine the . :m~wer ~· this. general qu~tion of P?licy. In 
no .othe.r way J.S..lt poss1ble, m our oplDlon, to achieve those 
objectiveS which the Commission have unanimously approved 
and emphasised. We regard our recommendations as a 
corollary of approval of such objectives. . 

We recognise that before the Boar~ could effec?vely exer
Cise such authority as·we recommend,1t would reql.\lre to frame 
precise powers and re.gula~ons an1 build up criteria by· ~hich 
its decisions and actions m specific· cases would be gmded. 
If the Comniission bad been able to indicate the ~recise powers 
that were necessary or desiraple we 5Qould have mcl~ded the'f!l 
in our present recommendation; but as we are not m a post
tion to do so. we recommimd that th~ Board be. in~tru~ted to 
prepare a report, w_ith the le~st posstble de~ay, mdica~g the 
precise powers reqmred to bong mto o~ration the policy that 
we outline in this note. We would agam venture to s~ess the 
point that in our view the Board .should not be glVen the 
option of acting merely as an. AdVlSory Body for that part 
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of Great Britain lying outside of London and the Home 
· Counti~. ~t :>hould be an executive body for the whole coun
' try, ~~ s~a,r powers for dealing with all parts. Its deci-
s!on m. mdiVldu.al ca~ would be determined by relevant con

, stderations, which nught not-and would not-be the same 
1 in, say, London and Chester; but its general powers would 
i be national in conception and extent. We regard the scheme 
I for the London and Home Counties area, recommended in the 
. Report, as no more than an immediate application, in one area, 
: of a wider or national scheme to be brought into operation 

· ; at the earliest possible moment. Experience in improvising 
' • a scheme for that area should serve as a guide in preparing 
! 'a scheme to be applied to the whole country. 

. In reaching the recommendations that we here submit as 
1 alternatives to the two specified clauses we were partly guided 
! by the considerations that we have already indicated. But 
' there are other considerations to which we attach even greater 
1 importance. We do not believe that the right way to prevent 
,, or check the further growth of the London and Home Counties 
: are!! is merely by the. exercise of ., ~egative " powers. We 

· · believe that the more Jmportant function of the Government, 
with the aid of the instrument recommended below, is to crE>.ate 

~ more favourable conditions of life and work in other parts of 
the country and thereby weaken the inducement to seek work 
in or near London. Part I of the Report on "Causes", 

'. combined with the statistical analysis contained in Appendix II, 
· shows that it is impossible to regard the recent growth of London 
· and the neighbourhood as an isolated phenomenon. It is in
. separable from the absolute or relative decline of industries 
: and employment in other parts of the country and should be 

dealt wtth as one part of a national problem. 
; In the first place the foundation of the economy of other 

areas, such as the West of Scotland, Lancashire, and Glamorgan, 
consisted before the· last war, and still consists, of industries 
that suffered, after 1919, not only from industrial fluctuations 

, c~mmonly known as cyclical fluctua~ions, but also from a per
Sistent decline or downward trend m output. In the second 
place, in most of such industries, part;icularly in co.al mining, 
large-scale mechanisation, combined wtth concentratio!l of out
put in the most " economic " undertakings-both bemg acce
lerated by the depression-has reduced employment to an ~x
tent far greater than the reduc~on. in ou~ut. In the third 
place, the depression in the mam mdustries spread to maf!y 
subsidiary industries, which depended upon the former for thetr 
chief markets. 1 In the fourth place, the prevalence of un~m~ 
ployment on a large scale in the Depressed Areas, by reducmg 
the purchasing power of the unemployed workers. from the 
amount previously represented by wages to that repr~ented 

1 Some subsidiary industries (such as the industry supplying I mec~ic:al 
CQaJ cutters and underground c:onveyot'S) benefit by the process o mec sa-
ttoa,, which has been itse11 accelerated by the depression. 
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by unemployment insurance payments or unemployment assist
ance payments, caused the depression to spread to neighbour
ing industries engaged in the production of comforts and 
luxuri~ for the people living in the area. Depression breeds 
depreSSlon. 

This combination of circumstances, due to forces beyond the 
control of the industries concerned, created a " psychology " 
adverse to recovery by the establishment of new industries upon 
a scale commensurate with the decline in employment. Recovery 
~on a still larger scale would be necessary to ·maintain a growing 

/population. Local firms engaged in the main industries (such 
·.-- as mining and shipbuildin~) could not easily transfer their re

sources to other industries. A Depressed Area is not one that 
readily attracts firms not already connected with the area. Thus 
it may be stated that the curse of the depressed areas was their 
depression-a depression for which they were in no way respon
sible. They suffered the penalty of havmg pursued a high degree 
of specialisation when the industries upon which they specialised 
bore the incidence of revolutionary changes in the world 
economic system. 

The circulnstances of the London and Home Counties area 
differed profoundly from those of the North and West. The 
foundation of the economy of that area consisted of a group 
of industries and services that have expanded, relatively to 
population, since the last war. The statistical analysis in 
.Appendix II shows that, in the main, and ignoring the special 
influence of a capital city, the expansion of the area was little 
more than the normal expansion of a prosperous area able to 
feed its pro,sperity by drawing human resources from other 
places. 

We venture to stress this important fact which, though not 
fully recognised, seems to us to lie at the root of the difficulty 
experienced by other parts of the country. To the extent that 
the expanding industries are located in the Depressed Areas 
they have revealed on the average a capacity to expand at 
almost the same rate as in the London and Home Counties area. 
But in the former they are on a smaller scale; they employ a 
far smaller proportion of the insured persons in those areas than 
in the! London and .Home Counties area, while a much larger 
proportion are attached to the declining industries. It follows 
that recovery in the Depressed Areas necessitated a far higher 
rate of expansion of the expanding industries. than in the London 
and Home Counties area. Such a rate of expansion was prac
tically impossible without a large scale constructive effort by 
the Government. On the other hand, if they had not been 

• In the cotton industry a partial alternative was easily found in the fc.rm or 
rayon ma.nufa.cture, but the latter was only sufficient to compensate for a 
fraction of the total loss of output and employment. 
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enal;ised bf previo~ over-specialisation upon the declining in
ustries therr expenence as centres of the expanding industries 

.uggests that they would have been able to maintain their 
osition in relation to London and the Home Counties. Their 
ifficulty is the difficulty of transition from an old economy to a 
. ew e~onomy: Ther.e lS no reason to suppose that, with a new 
· roupmg of mdustries, they would not have been able to 
.: 1pport a growing population at approximately the natio:qal 
:andard of living. · 

: M~gration o! the industrial population is not a new experience. 
tunng the nmeteenth century first one area and then another 

· :1joyed a period of economic expansion more rapid than that 
f the country as a whole, and attracted workers from other 
reas. Again, areas have suffered from depression caused by 

·le decline of industries. But when, during the nineteenth cen-
uy, a rapid expansion in industry occUITed in any area, that 

· rea attracted the nomadic element in the population of other 
i reas that were also expanding, though not with the same 
· rgency .. There has always existed a propo.rtion of the inhabi
t LDts ready to seek economic advancement wherever it is offered . 
. :ut those who preferred to remain at home were able to. find 
1 mployment there. In an expanding·economy expansion alQng 
· 10re .than one line was possible, and migration represented a. 
>rm of selection. 

~ But the experience of this country since the war does not re~re
. ~nt a repetition of nineteenth century experience. The influx 
· 1to the London and Home Counties area represents, in part, the 
. utward pressure from the Depressed Areas of people who had 
• o strong desire to leave their homes but were forced, or assisted, 
> do so in the search for woFk. If the declining industries of 
lOSe areas had continue~ to enjoy their pre-war prosperity a?d 

· :tte of growth· the attraction of the London and Home Cc;mnties 
rea would have been reduced and its growth retarded by lack 
f workers. Not only would the declining industries have in
reased their output but the remaining industries would have 

. rovided increasmg em~loyment, while those industries. that 
av.e actually expanded m London would have expande~ mo~e 
ap1dly than they have done in other areas and less. rapi~Y. m 
.ondon. The influence of the market, always strong m deciding 
1e location of the newer industries, would have produced 
ifferent results. 
For this reason we believe it to be impossible to sep~rate 

1e problem of location from the national problem of persistent 
nemployment and to regard. them. as falling into mutually 
xclusive categories. Nor do we believe that so-called re-loca
ion merely means transferring a given amount of employment 
rom one area to another, thus benefiting on~ at the e.xpense 
f the other. It is our considered view, in the light of eVIdence, 
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that the solution of the. .problem of unemployment in the 
Pepressed Areas is also the solution of the problem presented 
by the rapid growth and .further excessive mdustrialisation of 
London and the Home Counties. · 

We do not believe that a national authority', in 'the form 
ofa Board acting alone for the whole country, would succeed 
in achieving the objectives t~nanimously approved by the Com~ 
mission, among the objectiv~s being the restoration of a national 
balance in industry and greater diversity in areas now suffering 
from past over-specialisation. The kind of research necessary 
to understand 'the problems in an area (such as Mid-Scotland) 
remote from London c;:annot be effectively pursued by a National 
Board without further assistance. Such research must be con
tinuous, and. extend far beyond ·the. collection and analysis 
of statistics of population, industry and employment; and its! 
character . and. amount necessitate a definite extension ·of·· the 
machinery recommended in the Report' · We therefore recom-1 
mend that the country be divided into Divisions and that in

1 

each Division a Divisional Board be set up,. not at the discretion' 
of the proposed National Board, but as an integral and highly 
important part of the new Authority-a body which: would act as 
a'' feeder" to the National Board. While the National Board 
would be the ultimate authority to which each Divisional Board 
would be responsible, the latter sho~ld. have the power of 
initiative . and recommendation and be accepted as the agent 
through which the National Board would operate in any area, 
ihduding the London and Home CoJU~ties area. · . . . . . . I 

In some parts of the country the depression was so severe 
and persistent that they. were scheduled as Special Areas~ 
and accorded special treatment through the agency of Com~ 
missioners. We venture to pay our tribute to· the work of such; 
Commissioners, The evidence submitted to this Commission: 
showed not only that they bad made the fullest use of their powers 
and opportunities, but also that their powers. had been tOt.."!J 
rigidly defined and were too restricted in scope. The solutioDJ 
of the . problem of the Special Areas does not necessarily lif' 

· withiri the defined geographic. limits of such areas... Moreover I 
the Commissioners for the Special Areas were not empowered t(: 
do more than endeavour to remedy-or mitigate-a serious evi· 
that had already appeared. Anticipation and prevention la~i 
outside their_ province: . 

We recommend that the essential powers and responsibilitie~ 
of the Commissioners for the Special· Areas be transferred t< 
the new Board recommended inthe Majority Report, and tha 
they be extended to cover the country. The adoption of tho; 
recommendation in. that Report would appear t{> necessitat• 
a· change of some kind in the machinery for the Special Area: 
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. if the co-existence of two statutory bodies, each dealing with 

. the problem of location, is to be avoided. But our recom
' mendation is based more particularly upon our belief that the 

new Board ·should be given power to provide inducements 
of various kinds, in appropriate circumstances. The new powers 

1 should be .conferred upon the proposed Board, which would be 
1 the final sanctioning authority (subject to Treasury control) 
; under the scheme, but they would be applied in each area 
I through the agency of the Divisional Board. Thus, for example. 
I if the National Board so decided, a Division.al Board might be 
i empowered or required to take steps to create within its OWJ,l 
· area a public utility undex:taking, for the purpose of building 
and operating a trading estate. It is not suggested that the 

• Divisional Board itself should become,. under any circum
. stances a body controlling and operating any scheme of develop

ment initiated by'itself or by the National Board. But, subject 
to the sanction of the National Board, it should be able (or in 

. appropriate circumstances the National Board itself should be 
able) to indicate the conditions or inducements under which a 
development scheme would be operated. · 

We believe that as far as possible action should be preventive 
rather than curative. Each Divisional Board should have a 
full-time Secretary or Commissioner with the status of an 
Assistant-Secretary in a Government Department. The Board 
should study closely the economic situation and trend within its 
own area, endeavour to anticipate changes and, where neces
sary, recommend. preventive action. 

In particular we would. stress the urgent need for 'such 
machinery to study and prepare for the changes that will inevi
tably occur when the rate of armament production (in the 
widest sense) is reduced and afterwards stabilised. In some 
areas the post-war depression was intensified by the ·policy of 
disarmament.: The new policy of re-armament has resulted 
in a large increase in activity in such areas, partly on account 
of .the deliberate pursuit of a policy of ' dispe~ ", ~ut 
mainly on aceount of the fact that the armament mdustries 
(in the widest sense) were already largely located in those areas. 
Meanwhile the trend towards the London area has been checked. 
If no preparation is made. for the fufn!e ~e problems of the 
recent past will reappear, even more senous m extent and more 
difficult to solve. We therefore strongly recommend not .only 
that Divisional Boards be established as an integral and· highly 
important part of the proposed t;tew. Statut?ry autho.rity but also 
that it shollld be one of the chief unmediate functions of .such 
Boards (under the general policy, of course, of the National 
Board) to study, each in its·. own area, the changes that 
are taking place in the industnal structure and the probable 

H 
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requiremen~ in the future following re-armament: to re.commend 
the steps that should be taken to ful~ such requirements, and 
fin@y, to give effect to those recommendations that may be 
appro~E1d by the National Board. 

We venture to point' out, in conclusion, that the scheme here 
recommended would not lead to competition of an undesir
able type between the,proposed Div¥;ions or Divisional Boards. 
\Ye have alr.eady referred to the·fact.that the problem of loca-j 
tion cannot be isolated from the national ·problem of unem
ployment. A rapid relative growth in one area, following the 1 
discovery of new economic resources, and facilitated b:y the, 
immigt:ation from other areas of those who desire ;to nngrate 
in search of wider opportunities,' would present no problem 
for the remaining areas.. :6ut if, in spite of migration fr<>m one 
of the latter, such area is faced with the existence of a declin
ing industry, or the threat of an economic change which will 
mean heavy unemployment, a problem clearly exists which 
calls for 'careful study and solution. In any case, as already 
mentioned, the general policy for the tountry as a whole would 
be regulated by the National Board. We believe that the 
recommendations which are submitted below not only are essen
tial to the solution of the problem presented to· tlie Commis
sion but would enable the nation to deal more effectively than 
it has already done with the problem of long"tenn industrial 
change and to take fuller advantage of future economi< 
opportunity. 

REcOMMENDATIONS. 

Our recommendations, therefore, in qualification of the 
Majority Report, are as follows:-:-

(a) That it should be an integral part of the policy pro~ 
posed by the Report, that· Divisional or Regional bodid 
should be established to undertake the. functions and dutie1. 
whi~h have been outlin~d by us; in other w~rds, that th~ 
setting up of such Bodies should not be opti<>nal or per 
missive as is proposed in the Report, but sAeuld be ~ 
definite requirement· of the · scheme of regulation am 
control. · 

1 
(b) That it Should be unequiva<;a.Ilyclear that the.Nationa. 

Board are to prepare and subm1t a Report showmg wha., 
further powers are required for the purpose of giving effec( 
to the objectiv~s of national action as reco~eJ?ded by !h 
Commission:. m other words, that, the obJectives havtm 
been unanimously agreed to by all the members of the Com 
mission it shall be the duty of the Board to report wha l 
ever ~wei's or measures are required ·to enable these i: 
be carried into effect. 
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(c) In respect of the twofold character of the ·proposals, 
namely, "nesative control " of the location of indus_try, 
and the positive policy of taking such action as may be 
necessary to ensure that there shall be for the future a 
better balance and a greater diversification of industry 
throughout the country, it is essential that these should 
operate simultaneously, as parts of a national scheme, 

. and the Board should, therefore, be required to present 
their report on the further powers required, at tlte earliest· 
possible moment. . . · 

(d) That it should be made quite clear that the powers 
of " negative control " will, equally with the other powers 
proposed to be conferred upon tlie Board, apply to the 
whole country. In other words, although " negative con
trol " should be applied to London in the first place be
cause of the urgency of the problem there, the intention 
of the scheme will be to apply similar control to the other 
parts of the country by Orders in Council. 

(e) That the powers of the Commissioners for the Special 
Areas, so far as they bear upon the work and functions of 
the proposed Board,· should be transferred to the latter, 
and that the Board should be in a position to offer such 
inducements as they may consider necessary in order to 
make effective the policy of securing a better balance and 
a greater diversification of industry throughout the 
country. 

· The National Board should consist of a full-time Chairman, 
together with not le!jS than :five other persons of knowledge 
and capacity to be appointed on a broadly representative basis, 
including employers and employed. 

The Divisional or Regional Boards should also be .composite 
bodies, including representatives of industry (employers and 
employed); of local authorities; of the Development Councils; 
of the Chambers of Commerce and · other appropriate 
institutions. · 

w. E. WHYTE. 

J. HARRY jONES. 

GEO. w. THOMSON. 
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REPORT BY PROFESSOR PATRICK ABERCROMBIE, 
MR. HERBERT H. ELVIN AND MRs. HICHENS. 

I. We the undersigned Commissioners appointed by Your 
Majesty's Royal Warrants dated-8th July 1937 and 23rd .June, 
1938, regret that we are unable to accept the Report of the 
Majority in its entirety. ' 

2. We agree with the general analysis in Part I, dealing with 
" Causes." · · 

3· We are not concerned about any minor differences which 
exist, either in regard ~o expression or emphasis, but feel that 
Part. II, which deals with Disadvantages and some of the 
analysis in the Introduction, Part III and Part IV do not bring 
out vigorously enough the urgency of the problem; conse
quently the case for far-rea~hing reforms lacks the force which 
it ought to have. · · · 

4· Part ~ ~learly. expresses .ill our mind ~e re~ons for the 
senous posttioil whtch has ansen, but. the Remedies proposed 
by tl!e Majority are far from being adequate for dealing with 
the problems- submitted for consideration by the Commission in 
their Terms of Reference, · · 

5· Similarly we endorse the conclusions which are set·out in 
para. 428 of the Majority Report, but here again .we thi,nk that 
these propositiqns have not been· carried to their logical con
clusions, and We disagree fundamentally with our colleagues as 
to the immediate steps to be taken to deal With the existing 
confusion. A" single Authority with Wide powers is necessary 
to· secure a reasonabl~ balance of industrial development 
throughout the country, the ~bsence of which has been re

,sponsible for the tragedy of the Depressed Areas, the over-
growth of towns and the destruction of the countryside during 
the last two decades. · ' 

6:. To prevent the repetition or the aggravation of these evils 
a continuous review and a general control over the ever cbang
ingjndustrial and social environment is required, and the Autho
rity responsible for it must be fully equipped for its .task. All 
the members of the Commission are agreed upon the urgent 
need for immedia.te action; but action implies the existence of 
a body with executive powet:S and, failing such a body, no means 
exist for translating words into deeds. 

We therefore recommend that far reaching powen shall be 
granted to a new Government Department, or one evolved from 
an existing Department. 

7· We realise that this may involve political and administra
tive difficulties, but we would cite the precedents of the Ministry 
of Munitions Act, 1916, the Ministry of Supply Act, 1939, and 
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the transfer of duties and powe~ from other Deparbnents in
volved in f:bc: setting up and growth of the Ministry of Labour 
and the Ministry of Health. . · · 

8. If such political and administrative difficulties exist, and 
are insuperable, we should be content with the establishment of 
a Board (provided that it were entrusted with the powets we 
outline) 850ciated with .an existing Ministry, because we are 
confident t!lat after the initial stages were accomplished, the 
nature of the work involved would ultimately require the sole 
attention of a Minister and an entirely separate Department. 

9· In making the foregoing recommendations we have been 
influenced by certain considerations, a brief outline of which 
follows. · · · 

We have particularly in view.the relation of the location of 
industry to the problems of unemployment not only in the 
Special Areas, but in other areas of high unemployment 
The bad location of industry is partly responsible for unemploy
ment, and certainly if there had been no Special Areas the Royal 
Commission would not have been set up. 

10. There is also the question of preparing for the period when 
the rearmament programme comes to an enCl. We consider that 
it is essential that any action which might be taken should have 
a bearing on this question. 

II. Moreover there are other problems of the future. The 
Majority Report seems to imply that there is ample time for 
preparation and ~h. We consider, however~ that the un
precedented amount of new factory location which is taking 
place owing to the rearmament programme, and the altered 
Character of war risks, which is causing a substantial amount of 
re-location, makes the problem an immediate one. It would be 
disastrous, therefore, if a policy of drift were to lead not merely 
to the perpetuation but also to the exaggeration of existing evils. 

u. The fact that since 1909 there has been an increasing 
body of legislation on the subject, does not mislead us into sup
posmg that the territorial planning movement is in effective 
operation from the point of view either of the control exercised 
or the area covered. The Ministry of Health's latest figures 
show that only a very small fraction of Great Britain is under 
town planning control apart from the mere passing of resolu
tions to make a town pfanning scheme, which is of course of 
ineffective value. Many of the most important areas, e.g., 
centres of towns, are incapable of being dealt with under 
existing powets. It is clear that for reasons of security against 
air attack the attracti-o-e force of the greatest cities is likely to be 
diminished in the future and industrialists, will probably seek 
to place their factories in more inaccessible positions, quite possi
bly in the heart of the country, or at any rate some distance 

Hs 



220 

away from large tow~. Many large commercial enterprises 
such as banlci, insurance companies and public bodies are con
templating the provision of extensive office accommodation either 
for present or future use in country areas, or in the vicinity 
of small towns. Some of them have already a,cquired large 
'country houses for \he purpose of evacuation. There is also 
to be an extensive building of camps for children and other 
classes of the community who will be evacuated· in time of war. 
All thls suggests that the countryside will be subjected to an 
onslaught of unrestricted despoliation and haphazard develop
ment of an injurious, inconvenient and unsightly character if 
the matter is left to the ineffective control we have so far 
tolerated. · · 

13. The evidence given before the. Commission has .been 
mainly based on the history of the last hundred years, 
during which period· industrialists were free to start their 
factories wherever they thought fit. There was no obligation on 
them to :preserve amenities, or to· provide housing, transport, 
or educ!ltional facilities, though it is fair to say that there were 
employers who did much in all 'these respects, well or bad}y, 
according to,. their lights. There were no restrictions on the 
siting and few on the nature of the factories and houses built. 
The choice of the .industrialist _was primarily a self-interested 
one; the wider aspect of national well-being was largely over-
looked. · · · 

14. To-day this is no longer the case .. Public control in some 
form enters more and more into the world of industry. Factory 
Acts date frorp. the .time of Lord Shaftesbury, and the respon
sibility of the Government for the welfare of the industrial 
population has advanced progressively since those days. 
Control of housing and certam aspects of planning came later. 
It. is above all becoming apparent that for many purposes the 
country has to be treated as a sfugle economic unit. Moreover; 
the State has latterly, by subsidy, by fuducement and by 
negotiation with other countries done much' to help particular 
in~ustries. 

15. All thls must imply reciprocal responsibilities .. A strong 
and well-balanced industry, a healthy and well-housed popula
tion, good educational and recreational facilities, the absence 
of slums, of poverty and of unemployment are the necessary 
environment for individual freedom in a. well-ordered com· 
munity. The nation has not only to maintain ~dom fo1 
her citizens-, but to make that freedom something wortll 
enjoying. 

16. The central ccire of the problem is undoubtedly the con· 
trol of industrial location and its relationship to a scheme o 
national planning. Without it, .little can be done with anJ 
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assurance of effectiveness; with it, much is posSible. The 
. problems of dispersal and decentralisation of the overgt:own 
' populations of to-day will obviously not be solved in any rapid 

or arbitrary way despite their social and strategic urgency. 
The solution must largely be an economic one, but cannot pos-
sibly be achieved along lines which are unrestricted and 
uncontrolled. The progress must necessarily be gradual and it 
must be based on the broad principle that industry, like any 
other social activity, is a form of public service which can only 
be justified in so far as it centributes to the public welfare. The 
community therefore is in a very real sense a partner in all 
forms of industrial activity and is entitled both by encourage
ment and restriction to determine the conditions under which it 
should operate. 

THE CASE.FOR A NEW MINISTRY. 

17. Broadly speaking, tlie distribution of population is 
related t'b the distribution of industry, and since, as indicated 
in the Majority Report, a' great measure of flexibility is attain
able in the distribution of industry, the main problem to be 
solved is how to control it in the future better than in the past 
without damage to the trade of the country.· 

18. Broadly speaking again, industry now determines its own 
distribution, subject to such conditions as to its siting iD the 
local areas as may be imposed Qn it by town planning schemes 
which have been approved or have reached the stage of an 
interim resoluti'on. · 

19. The salient defect in the existing situation is that little or 
quite insufficient attention has been given to the question what 
is the best distribution of industry in the country as a whole. 
The town planning schemes are local by definition and there is 
no machinery by which they are prevented from malring pro
vision in their lay-out for the accommodation of a population or 
industry out of relation to the future probabilities in the area. 

20. What therefore is requisite is:- . 
(i) Unified research into the problem of distribution on 

a national scale; · 
(ii) A unified plan of distril:!ution based on the results of 

such research; · · 
(iii) Effective control meanwhile·of such chan~ in dis

tribution as must continue to take place in the mterest of 
trade. 

21. The above task is both national and local and is of 
sufficient importance to call for the creation of a new separate 
Ministry, on the same principle as that on which have been 
created in the past separate Ministries fot the partly national 
and partly local services of education and transport .. 



222. 

22. This Ministry will n~d to ·be fitted into the scheme of 
central and local government, if it is to function properly. It 
must obviously take over the town planning functions now 
vested in the Ministry of.Health. In our opinion ~t should also 
take over, for example:- · 

. (i) Some part of the planning functions ·of the Ministry 
of 'transport, and·. · . 

:(~) possibly some parts of the housing 'functions. of the 
Mtrustry of H;ealt\1, · · 

23. The' functions of. tqe new Ministry would be:-"-
(a) Enquiry and research, qevised to lead up to a 

systematised plan for distribution of industry on a natioxial 
scale, · bringing with it the attainment of a . better balance 
in the distribution of population than now exists. 

(b) Pen(ting the evolution of such· a national plan, 
control ~f changes in ~e · present. distnbu. tion of ind~try 
as, and d, they occur m the ordinary course of busmess 
development. 

24. For the purpose of (a); the Ministry will require the assist
ance of a strong and suitably constituted central Advisory Com
mission. For the purpose of both (a) and (b), it will require 

·the services of BQards constituted on a suitable. regional basis. 

25. The essential characteristic of the present town planning' 
legislation is that, in itself it does nothing to promote a better 
distribution of industrY over the country. It only' produces 
the result that if an industry wishes to establish itself in a given 
district, then .it must' do so in a defined zone or paits of that 
district, according to what is decided or laid. down in the town 
planning resQlution or scheme. IS'on-industrial·zones are them
selves subject to variation,' in ·favour of the admission of a 
business without reference to the Ministry ·of Health. If the 
authority Will not so approve the industry can appeal to. the 
Ministry of Health, but the Minister has no power to overrule 
the ·consent of a local authority, however small that· authority 
maybe.. ' 

26. It is felt that .some· more direct control of the movement 
of industry is required than the above. · When a national 
.scheme is evolved, movement of industry would naturally have 
to conform to it. Meanwhile it is tho,u~;tht that the 'Ministry 
above suggested must be ves~d wi!h a direct power to oontrol 
the establishment of all new industries. · 

' ' 

27. The specW attention of. the new Ministry would be 
directed to the compensation-betterment problem (as referred 
to in Chapt~r IX of the Majority Report). . 

I 



SPECIAL AREAs. 
U. We recommend that the new Ministry should have 

transfernd to it the powers and functions of the Commissioners 
for the Special Areas, which powers and functions would be 
of general application. 

29. The new Ministry should have power to promote, assist 
or encourage the building of satellite towns and the establish
ment of trading estates by local authorities, ·.Public utility 
companies or other bodies: and to make grants and raise loans 
for the purpose of acquiring land and building-development 
values. · · . 

30. We attach considerable importance to this. Where it 
may not be possible to start new industries, the key to th!' 
problem is that long distance mobility of Jabour is difficult to 
stimu1ate, but short distapce mobility is easy to stimu1ate. The 
Commissioners at present are powerless to start industries out
side their Special Areas, but what we are suggesting would make 
this {X>SSi.ble. In other areas industry would be located in exist
ing key points, as near as possible to the distressed areas, or 
other areas of high unemployment, where there is now some 
prosperity. This will cause the minimum dislocation and attract 
Jabour much more easily. . · · · . 

31. In this way the wotk of the new MinistrY would relate 
the problem of unemployment to the problem of location of 
indu.stry, i.e., it would consider the incidence of unemploy
ment in special localities .and particular industries, along \\ith 
the economic and social problems involved. · · 

32. There are economic and psychological causes for the 
phenomena which have affi.icted the Dep~d Areas for many 
years, and at least some of them could be removed by d~liberate 
national action, and by national action only. Their experiences 
point to the imperative necessity for continuous study of the 
changes taking place in industry itseU, as the result of new 
inventions, changes 'of taste, adaptation to the needs of new 
markets, etc. The broad fact is that these areas have suffered 
severely in the past through excessive specialisation, aggravated, 
no doubt, by the war exigencies of 1914-18. Consequently, the 
indus~ slu~p of the follo~g years fell upon the~ . ~th 
peculiar seventy. The prospenty·of these excessively spectalised 
areas collapsed with the curtailment in armament production 
after 1919, coupled with the considerable restriction m exports. 
The result bas been that with each successive period of maximum 
depression there bas been a progressively increased percentage 
of unemployment. 
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33, The'· transfer of labour iS no solution. The siting of new 

factories to-da.y has little to do with proximity to raw materials 
like coal, iron or other minerals (except in certain well-known 
and ~cepti.on~ ~~tances). The nation ~ot afford to 
leave great mdustrtalised areas of the country derelict, and allow 
development to repeat the process .elsewhere. Moreover, there 
is no guarantee that the new !Uld expanding industries of to-day 
Will not be the depressed industries of to-morrow if allowed to 
develop unrestricted. . ·· ' . 

34· For these reasons, .as stated above, we consider that the 
new Ministry sho~d absorb the powers of the Special Com-
missioners, and extend the area of their oPeta.tion. · 

SociAL. 

Health and Urbanisation. 
35· The assumption seems to have been maMin the Majority 

Report that the data relating to health is of almost decisive 
significance. This is not borne out by· a closer examination of 
the task and of the character of the available data. Most of the 
statistical information which is obtainable from public health 
authorities iS concerned either with general mortality, infantile 
mortality, the incidence of particular ·diseases or the mortality 
arising from them. While the great impPrtance of such factors 
is obvious they are nevertheless essentially 'of a negative 
charader. There is a considerable difference between mere 
longevity and a healthy existence, and the absence of disease 
does not necessllrily l:>etoken the presence of positive health, a 
p,ood physique or physical and mental. vigour. The term 
' health'' must be conceived as a far more positive and creative 

condition than any state of life. which can be revealed .by the 
statistics of -public health officers or the tables of the Registrars
General. It iS the pattern ~f social Jivin~ which is required to , 
produce the maximum· amount of matenal, moral and mental I 
welfare, rather than the effect of urbanisation on the duration i 
of& . . 

36. The Commission received a large amount of evidence on • 
the question of the relative advantages, from the point of view 
of health, of town and country areas. The general tenor of this. 
evidence may, we think, be succinctly stated in the following 
four propositions :-

(I) There is a great natura.J. advantage, from the point of 
view of health, of country surroundings as compared with 
an urban environment, particularly when the latter takes the 
form of a great industrial concentration. . . 

(2) This lead of the countryside over the toWI?-s .a~g 
from its natural advantages has been greatly diminished 
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during the past 30 or 40 years through the provision of 
elaborate sanitary controls and costly health services in the 
towns. 

<.3) The public health movement is only just beginning to 
make serious progress in the rural areas. There are no in
superable obstacles in the way of great strides forward being 
made, provided that administrative reorganisation takes 
place and that the services are adequately supported by the 
State. · · 

(4) Despite the superior achievements of the towns in the 
field of public health, the rural areas still retain on the 
whole a perceptible advantage over the towns. 

37. It is also clear that certain factors other than those directly 
related to either the natural environment on the one hand, or 
public health· services on the other, play a considerable part 
m detennining the relative health of the dwellers in town and 
country. Low wages and bad housing are two of the most 
conspicuous factors which have had a detrimental effect on the . 
countryman's health. There is a concensus of opinion ·among 
the county medical officers of health who submitted their views 
through the Joint Medical Committee that rural life can be made 
far more healthy than it is to-day. Furthermore, it must not 
be assumed that progress in health will necessarily and inevitably 
continue to be made in our towns in the future. The Joint 
Medical Committee have warned the Commission that the con
struction of blocks of ·fiats with small ftueless rooms devoid of 
proper ventilation 'is likely to lead to "a decline in the vigour 
and efficiency of those who live in them, and may produce an 
increase in tuberculosis. Further, the opinion is widely held 
that the rapidly proceeding transfer of a large part of the urban 
r,opulation from houses to small fiats in which they are 
' cribbed, cabined and confined " with scarcely any room to 

spare, means that any increase in the present size of the family 
would present .great difficulties in regard to accommodation. 
When we recall that the net reproduction rate in this country is 
at present only about 0·75 the importance of this question is 
obvious. There is also the indisputable fact that in the greatest 
cities the land required for playing fields has been taken for 
buildin~ purposes, with the result that it is no longer possible 
to proVIde the population with adequate facilities for recreation. 
As recently as 1927 there were 32,000 acres of land within II 
miles of Charing Cross suitable for open spaces or playing 
fields. · By 1933 the amount had dwindled to 8,000 acres and 
~ere is no reason to suppose that the process has been arrested 
smce that date. 

38. We mention these points because it is important to avoid 
a facile optimism concermng the prospects of the nation's health 
if it be subjected to the risks and hazards of any further degree 



226 

of unlimited. industrial and urban development. To suggest 
that bad urban conditions are a thing of the past, a mere legacy 
from the Victorian age which we are rapidly overcoming and 
need no longer feat, is utterly misleadipg. It is indeed possible 
that the activities of the speculative builder and the costly flat 
and fringe rechousing policy of the Government may, unless 
.controlled and modified, inaugurate a new era of social mal-
adjustment. · 

Destruction of the Countryside. 
39· Finally, in Victorian times, the introduction of factors 

inimical to well-bein~ was largely confined to the towns. We, 
however, with our unproved means of communication, have 
despoiled the countrys1de and largely diminished the areas in 
which health-giving elements of the countryside still continue to 
flourish, and this just at the moment when they have become 
most consciously valued. · 

40. While it is clear that there are certain advantages in urban 
life, it has been pointed out that in the past urbanisation has 
always meant the growth of towns; ·but this is not necessarily 
the case to-day. A substantial stretch of countryside may have 
its rural characteristics largely destroyed without the emergence 
of anything which could be described as a town With town ad
vantages. This constitutes indeed .the most insidious menace 
to the countryside which exists to-day . 

. CONTROL OF LocATION OF lNDUl)TRY. 

4I. As we have stated, the case for the control of industry 
by a national' authority and in the national interest seems to us 
to be overwhelming on economic, social and strategic grounds. 

42. It bas been suggested that industrialists will resent any 
form of control, but, With the safeguards we suggest, we believe 
they Will realise that, so far from prejudicing their efficiency a 
measure of 'control will help them in the selection of the most 
suitable areas' for their activities. 

43· In the first piace, ·und~ our recommendations a large 
part of the country . would be included in free. zones 'Yh~re 
permits for the establishment of new or the extenSlon of exlSting 
undertakings would be given Without question or delay; these 
zones would be known to entrepreneurs. · 

44· In the second place, the knowledge and experience which 
the new Ministry wo~ld sooi_l acquire would ~ a valuable help_ to 
industrialists in making so Important a dectston as the selection 
of a new site. ' 

45· Thirdly, it will be seen ~at careful sate~ards a~ su~
gested to ensure that, where valid reasons extst, mdustries will 
not be prevented from starting or extending even in the 
prohibited areas. 
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46. Finally, the expense to the community generally incurred 

in providing housing, schools, roads, and other services for .the 
benefit of de-rated industry and its workpeople, is a very strong 
argument in favour of the public right to a voice in the location 
of industry. · · · 

47· The new Ministry charged 'with control .over the location 
of industry and territorial planninJ on the national scale would 
have power, inter alia, of scheduling:- · · 

(a) Ar~s in which ~dustrial development is permitted, 
subject to local planning restrictions, a.e.,· free zones (see 
paragraph 43); 

(b) Areas in which further industrial development is 
prohibited, subject to certain exceptions, e.g., service indus
tries, perishable goods, etc. 

48. Both ·the permitted and prohibited areas might contain 
reservations as to certain types of industry. The areas could 
be varied from time to time as occasion demanded. The 
schedules would probably have to be laid before Parliament. 

49· Every manufacturer desiring to build or extend a factory· 
or to occupy an existing one not already occupied by him, or 
to · convert ·other premises for manufacturing or processing 
purposes, would have to obtain a permit from the Ministry. · 

so-. The entrepreneur would be entitled as of right to a 
permit in respect of a permitted area, lUlless his proposed factory 
fell within any of the· reservations attached to such a scheduled 
area.1 It has been estimated that 8o per cent; of all new 
factory location would be eovered by the establishment of these 
areas. 

51. In the case of a prohibited area a permit would, prima 
facie, not be granted. But there should be a proviso to the 
effect that the Ministry might in its discretion grant a permit 
for such an area on being satisfied:-

· (a) That it would not be economicaUy profitable to estaQ-
lish the factory elsewhere. . 

· N .B.-It may be desirable to omit this obligation to 
satisfy ·the Ministry in the case of a manufacturer pro
posing to occupy an existing factory, since this may be 
regarded as a replacement of industrial activity which 
will normally be required to continue the existing volume 
of production and employment within the area. If, how
ever, a policy of decentralising population from the over
grown prohibited areas be deeided upon-which one hopes 
would be the case-this would. not apply and condition (a) 
would have to be satisfied in all instances. 

• Under the Road and Rail Tratlic Act, 1933, 5.6, a. C licence must bo 
granted exCC'Ipt irl two specified cireumstaDceB. 
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(b) That the workpeople required and likely· to be re
qmred in the future can wholly or mainly be obtained 
from among persons living or nt>rmally seeking their liveli
hood within the area. 

(c) That reasonable housing and municipal services are 
available in the area for the workpeople or can be provided 
without undue expense to the ratepayers. 

(d) That the establishment of the factory on the pro
posed site will not cause a substantial increase in traffic 
congestion in the area. 

(e) That the proposed site ·is not objectionable on.strate
gic grounds. 

(j) That the proposed site will not be destructive of 
amenities which ought to be preserved, e.g., -existing open 
spaces in towns, or special features of natural, historic, or 
architectural beauty .. 

52. The question of extensions of existing factories provides the 
most difficult problem. · Some limitation must Clearly be laid 
down, otherwise a manufacturer might buy up a small :plant and 
then extend it tenfold without having to obtain an mdustrial 
permit at any stage. If the resl:rictions are to be effective, we 
think all the conditions must apply in full force to any extension 
which will result in the employment within a period of say three 
years of an addition of say ro per cen~. or more to the number 
of wo:rkpeople employed by the firm in question. In small 
factories the permitted percentage increase might be larger. 

53· Similar considerations would apply in the case of pro
posed removals· of factories from, for mstance, one part of 
London to another. This has been one of the most powerful 
forces in the gigantic enlargement in recent years' of the con
tinuous built-up area of London. If a policy Qf decentralisation 
is to be pursued, the removal of a factory from old or unsuitable 
premises in a prohibited area is a suitable occasion for requiring 
the transfer of the ~ndertaking to another area; and hence the 
mere fact that a firm is already engaged ·in manufacturing 
in one part of a prohibited area is no reason for permitting 
it to remove to another part of that area unless it can satisfy the 
conditions set out in paragraph 5I. 

54· Permi~d and prohlbited areas (see paragraph 47) would 
not necessarily cover )he yrhole country. There yrould be mu.ch 
ground not included m e1ther (a) or (b). Perxmts to locate m
dustry in such places . woUld be govef?ed by the provis? th~t 
sporadic factory location was to be discouraged. Location m 
these would therefore be entirely at the discretion of the 
Ministry. ' 

55· The following recommendations are intentionally based 
upon those of the Majority Report, in order that it may be 
clearly seen in what way we differ from them. 
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A.-THE CONSTITUTION AND MACHINERY OF- THE 
AUTHORITY. 

A NEW MlNISTRY. 

56. A new Department -of State to be established for the 
purpose of making research into and controlling the location 
of industry throughout Great Britain, and of promoting and 
supervising the planning of the country for industrial, agricul-
tural, residential, and recreational requirements.- _ 

57. The Department to be in charge of a Minister of Cabinet 
rank who would be empowered, subject to the usual Treasury 
control, to appoint staff adequate for the performan~e of the · 
duties and functions of the Department. 

REGIONAL BOARDS. -

58. For the purpose of securing close contact with local 
knowledge and experience and as an integral part of the 
machinery of his Department, the Minister to be charged with 
the duty to establish Divisional or Regional Boards1 to cover 
areas defined b:R the Minister, through which the Department 
may act for purposes of industrial location and other matters. 
The Boards in turn may make representations and recommenda
tions to the Minister on their own initiative as to probable 
and possible developments within their respective regions and on 
other cognate matters. 

. PLANNING. 
59· There should be transferred immediately to the 1\finister 

the existing_ powers and functions of the Ministry of Health3 

under the Town and Country Planning Act, and of the Minjs
try of Transport under Restnction of Ribbon Development Act 
and the Trunk Roads Act. • Other powers and functions neces
sary to the efficient functioning of the Department and at pre
sent vested in other Departments to be transferred to the 
Minister by Orders in Council as and when found necessary. 

SPECIAL .AREAs. 
6o. There would also be transferred to the Minister the 

powers and functions -of the Commissioners for the Special 
Areas, these areas to be extended and revised as occasion 
demands. 

. REsEARCH CoMMisSION. 
61. For the p!!roose of carrying out research, and giving 

advice to the Departmeni: a!! the location of industry and the 
distribution of the _POpulation, the Wr:;c:.ter. shall appoint a 
permanent Commission of Research, composed cf technicians 
and others as found advisable. -

• See Chapter XV of Majoritv Report. Thellb Divisional or Regional 
Boards will not in any way supersede existing local government authorities 
or planning authorities. 

• Special arrangements will have to be made for Scotland. 
• Powers for planning and not for constructive works, traffic control, etc. 
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B;-FUNCTIONS OF THE DEPARTMENT -EXECUTIVE . 
. LocATION OF INDUSTRY. 

oo. As the concentiation of ,industrieS and the industrial 
popUlation in certain centres and the scattering of new: indus- . 
tries ·over various parts of the country constitute a social, econo
mic and strategic problem which demands immediate action, 
the Minister to be etnpowered to exercise control over the estab
lishment and location of additional,· and the extension of exist
ing; industrial undertakings throughout the country. The power 
vested in the Department for this purpose to. OPtlrate generally 
in a: negative way (i.e. the Department will not find sites for 
individual industries). ·For the ptirpose of exercising such 
power of control the Minister to be empowered to declare, as 
described in paragraphs 47 to 54 of this Report:-

(a) Areas in which industry would have free entry, sub-
ject to local ,Planning requirements. · 

· (b) Areas m which further industrial development would 
be prohibited, subject to certain exemptions. 
' (c) Area)> in which a special case· for consent would 
have to be made out . 

. DE~OPMENT PLAN. 
63. In o:i'der. that the Minister's actions in. the direction of 

Industrial Location may be worked into a pattern of balanced 
economy, the Minister Will need an outline of Developntent on 
which to base his policy; this should Qe prepared for the Depart
ment by the CoitJ.mission .of Research. The Minister will have 
power to impc\se the 'requirements of this Plan upon Regional 
and Local Planning Schemes; these ma:y need considerable 
modification (hayi_ng been p~epared on~y With a .vie'Y to r~gional 
and local necesstties), to bnng them, mto con,form1ty w1th the 
national industrial policy. The Majority Report indicates that 
exsting planning powers are inad~quate for the purpose. 

INDUCEMENTS. 
64. The Minister to oe. empowered• to authorise financial 

assistance from Government sources in the form of !d'ins, rnts 
or otherwise, with the object of encouraging desirable mdus
?iallo~tion 11-nd proper planning, and for other purposes; and 
m particular:- . · . , . . 

(a) To promote and encourage the establishment and 
~kvelopr;tent .of :;atell~t.e towns. ~nd. garden cities by I~ 
authonties, :{'Ublic util!t:'.f organtsations and other bod1es. 

(b) To ass1st the further development of small towns and 
regional centres. 

1 Some of those financial powers a~ inc1'11ded under t,Jto•e of the Com
missioners for the Special Areas which would be taken over by the new 
Ministry. 
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(c) To promote and enco~age the establishment and de

velopment ~~ trading es~tes by means of facilities for cheap· 
land, proVISIOn of sei'Vlces, building factories to let, etc. 

(d) To continue the work in the Special Areas. 
_ (~) To. assist the carrying out of special works, of 
national.unportance,. such as National Parks and Coastal 
Reservations and purchase of properties which should be 
vested in the National Trust. 

(f) To purchase land .. 

C.-FUNCTIONS OF THE DEPARTMENT.-ADVISORY 
· AND NON-EXECUTIVE . 

. REsEARCH •. 
65. The following matters to be referred by the Minister to the 

Commission of Research:- . 
(a) Collection and co-ordination of information relating 

to location of industry and similar matters affecting the 
distribution of the industrial population in the possession 
of various Government Departments. · 

{b) Research and collection of information as to various 
natural resources-land, agriculture, minerals, amenities, 
etc., that may be affected by national development. 

(c) Advice to Government, local authorities, in<lus
trialists and others. as to problems of planning with special 
reference to industrial location.' . · 

(d) The preparation of a General Scheme of Develop
ment, subject to constant revision. . 

{The Statute would stipulate that the Annnal Reports of 
the Commission of Research and the proposals for National 
Development, shall be presented to Parliament.) . 

SPECIAL REPORT ON GENERAL PROPOSALS. 

66. The Minister to have the duty imposed on hini by statute 
of preparing and submitting to Parliament, as early as possible, 
a Special Report as to what further powers he will require, and 

· the machinery necessary for ·the purpose of giving effect to the 
objectives of national action as unaniniously agre~ by the Com
mission and set out in paragraph 428 of the MaJonty Report, 
namely:-

(a) Continued and further redevelopment of congested 
urban areas, where necessary. · 

(b) Decentralisation or dispersal, both of ~dustries 8;nd 
industrial population, from such areas. In this co~ection 
consideration to be directed to the methods by wh1ch such 
decentralisation or dispersal shall be encouraged and 
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Secured, in the fonn of garden cities or gl!l'den suburbs, 
satellite towns, trading estates,_ or by the development of 
existing small towns or regional centres. 
· , (c) .Encouragement of a reasonable balance of indw;.. 
trial development, so far as possible, throughout the various 

. ~visi~ns o~ regions .of Great B.ritain, coup~~~ with adeql13'-te 
diversification of mdustry m' . each diVISlon or region 
throughout the country., . . 

In addition, the Minister to further the findings of the body 
of experts regarding the sub~ect of compensation and betterment · 
wbich"it is recommended m paragraph 250 of 'the Majority 
Report should be appointed by the Government. · 

CONCLUSION. 
' · 67. In conclusion, we believe that the country is looking to the 

Commission to give a.clear·and bold. lead on this matter. Any
thin~ less than a Department, or a Board attached to an existing 
Cabmet Minister, exercising full.executive powers and with an 
adequate staff, would give the impression of seeking 'to shelve 
not only the present problems but also those which are almost 
certain to arise in the immediate future. · · 

. . · 
LESLIE PA-qucK ABERCROMBIE. 

HElmERT H. E:LVIN . 
HERMIONE HICHENS. 
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A DISSENTIENT MEMORANDUM ON PLANNING· IN 
RELATION TO THE LOCATION OF INDUSTRY. 

BY PROFESSOR PATRICK ABERCROMBIE. 

I.-THE DEVELOPMENT OF PLANl'ITNG POWERS. 
I. Chapter VIII of the Majority Report on the difficulties and 

defects of present Planning Legislation and Practice makes it 
evident that the powers were not devised for, and consequently 
are not adequate for, any grouping of the industrial population 
or location of industries on a national scale. They are not really 
effective for regional planning of a satisfactory nature, nor is 
the full extent of. the powers themselves uti.l.ised, largel)" through 
fear cf the possible claims for compensation and the unpractic
ability of realising the betterment which actually accrues. No 
real improvement in the control of land development is possible 
until this fundamental question of compensation and betterment 
is adequately resolved. The chapter in question is an under
statement, in my opinion. It was decided that statements of 
fact contained in the Report should be based eith~r on evidence 
given before the Commission or on material available in pub
lished works of authority. The principal evidence on many 
points was that given by the Ministry of Health, which, though 
extremely valuable, was nat:w"ally somewhat over-cautious. 
· 2. A careful examination of planning schemes on the out
skirts of our great cities and of the actual building that is taking 
place will show that in spite of the great efforts of planning 
committees and their officers, groups of houses and industrll!l 
zones are scattered broadcast over the face of the land and 
ribbon development continues to· spread. 

3· I wish particularly to stress the wide divergence between 
the recommendations of Advisory Regional Reports, adopte-d 
and endor.red by groups of local authorities, and the Statutory 
Schemes which have eventually emerged. For the purpose of 
the true balance of industry and of the industrial population 
these Advisory Regional Reports would require further study 
and re-inforcement: they illustrate the :tact that, however en
lightened and far-seeing a regional outlook can be, there must 
be some national guidance in the background. Instead of these 
advisory plans being re-inforced, they have been weakened: 
e.g. in many cases the:¥ provided for !}le grouping of the Pf:>PU
lation into· moderate-SIZed urban uruts separated by agncul
tural belts, but this pattern of growth bas not been realised owing 
to the impracticability of ~rving wide stretc~es of land on
built-on, through heavy claims for C<?~pensation t!tat would 
be involved, the desire of Local Authonties to secure mcrease of 
rateable value within th~ir own boundaries, and the absence of 
national guidance and inducement. 
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4· Ag$, in spite of the growth of the practice of the gro~J}" ~ 

ing of local authorities into Joint Committees for the prepara
tion of schemes and the efforts ()f the Minister of Health to 
persuade thei,ll to continue to co-operate for the administration of 
the schemes, when apprqved, it iS still possible, intef' alia,·· to 
point to a great cicy which has .no statUtory arrangements with 
~e ~ral districts which ma~ch 'jlpon its boundaries; to-a County 
district of small 1 ·extent which, though surrounded by a large 
Joint Committee, resol11tely refuses· to give up its planning 
mdependence and1 which has prepared ·a scheme of incongruity 
and incompetence; .and to. a whole county in which rat>id 
development is taking place and whose beauties are bemg 
destroyed,· without any planning. r~lution' whatever having 
been passed. · 

5· An important defect with ·regard to industrial location. in 
planning schemes, as. now being prepared and approved, ariser. 
from the absence of any djscrimination between general industry 

r and that type of undertaking which is required for normal local 
existence. The distinction drawn in ~art I' of the Majority 
Report (paragraphs 64 and 65) between local and· basic industry 
is not quite what is here meant: a :tJ?.Ore restricted type (e.g., 
bakeries, laundries, ·etc.) is intended. 'fbi$ represents, there
fore, a grciup within the local ll:!di.lstries referred to in Part I. 

For lack of this separation of what might be called "Neigh
bourhood, Industry," evidence given by the Ministry of Health 
showed that not only are unduly large or too widely distributed 
.industrial· zones included in planning schemes, but consent to 
industrial use can be given in nearly all other zones, including 
the newly devised Rural Zone.1 Thus, without national or 
regional guidarice, industry may be, and is being, spotted spora
dically over the face of town, suburb and country. If a schedule 
of such neighbourhood industries could be prepared, they could 
be dealt with direct by local .planning authorities and would be 
exempt from a permit under the Industrial Location Authority 
recommended in the Minority Report. With re~d to the non
neighbourhood type ,of industry, signs of scattering are already 
evident; planning· authorities are at a loss as to whether to 
welcome or refuse permission : g1,lidance and control are urgently 
needed; particularly in country places. 

6. If industrial control is to be exercised upon a national basis, 
it must be integrated into regional and local planning in all their 
aspects, so that allocatio~ of a !~sonab~e amo~nt of land ~or 
building may be made, Wlth reqmslte sernces avrulable, and nch 
agricultural land. may, be protected and recreation provided for. 

• In the Ministry of Health Model Clauses for use in the preparation 
of Schemes (1939) out of 9 "use zqnes" suggeste4, only Spec~al or Noxious · 
Buildings are prohibited ; other factories are given free lmWy m 2 zones and 
:may be allowed by ccmsmt in the ~ng seven. 
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Bu~ beyond all th~ milliinum requirements a proper pattern or 
des1gn z.nust be g:tven to h~n environment, so that not only 
economic b1;1t soclal~U~d artistic needs may be satisfied. 

The components of such an outline schenie of national 
development would be similar. to those of a normal local plan
ning.scheme and would include:- · · 

(i) Industrial and Comm~rdal· Location. 
(ii) Agriculture including Afforestation. . 

(iii) Grouping of the Population and consequent Housing, 
and provision of centres of social and economic life. 

(iv) Transport (Rail, Road, Water, Air). . . 
(v) Recreation (National Parks, Coastal Strips, Holiday 

Camps, etc). . .. 
(vi) Power, Electricity and Gas. 

(vii) Land Drainage and Water Supply. 
(viii) Other Services. · . 

7. Each of these has its national aspect; and it is true that 
already' a considerable amount of national planning of each has 
been and is being carried out compartmentally. Electricity, for 
example, has already <;ompleted its National Grid and the 
Ministry of T~ansport has more recently taken cllilfge of the 
Trunk Roads. The country again is· mapped out for land 
drainage and a good deal has been . done to secure a water 
supply that is not ba~d upon the big authorities s~Piring the 
rights: but these two aspects of water are not always inter
related. 

Nor, again, is there any suggestion that the new Ministry 
which is proposed . in the Minority Report should take 
over these activities wholesale;. that would entail a.bsorb-· 
ing the whole local and economic control of the country. 
But some headquarters is. !C9uired to which the different 
Departments could bring therr needs, as they wo.rk out 
topograyhically,_ for co-ordination and combination. By this 
means tt would be possibl~ to prevent any one of these aspects, 
through zeal for its own importance, becoming hypertrophied. 
The evidence given on both sides as to the relationship between 
the Ministries of Health and Agriculture was not satisfactory, 
and showed the necessity for such· co-ordination in planning. 
The mere routine submission of schemes from one Department 
to anqther for commlmt is not enough. 

Another example which perhaps may be quoted, although it 
is somewhat remo~e from the subject of the Royal Commission, 
is thaf of the controversy which has arisen between afforestation 
of mountainous areas on a commercial basis and their use as 
National Parks. Although the creation of .these National Parks 
has been recommended by an Inter-Departmental Committ~, 
their realisation has been left to some of the poorest local anthon
ties in the country. The decision as to whether these areas or 
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parts of them should be used for national 'recreation or com
mercial timber growing (or the further question whether these 
two' uses are antagonistic or not) is left to be decided between the 
Government ForestryCommission on the one hand and a volun
tary body, the Council for the Presel"Vatipn of Rural England, 
on the other. . ' · 

8. ptere are, ~· several Government ~dertakings of first
rate llll:portance which are concerned wtth development or 
ownership of land for t;heir own purposes and which, while claim
ing freedom from interference, could benefit much from access 
to a central Bureau of Information; at present, when obliged, 
th(ly consult numerous Departments and Boards. . 

The principal of these Government undertakings at the 
moment are the great Service Departments:. much of their loca
tional work is already done, but the last sites are in some ways 

. the most difficult to obtain. A great deal of time would be saved, 
privacy m~tained and smooth working ~aranteed, if authori
tative mformation could be given from a smgle source and ancil
lary action taken (such as the provision of houses when required, 
which is now left chiefly to unguided private enterprise) to com
plete the new developments,· whether of a temporary or per
manent kind. There is also the need to prevent Defence pre
caution~ from clashing with those of Evacuation. 

9· The National CampS Corporation iS an. example of a 
smaller emergency effort: at this early stage it has been possible 
to locate the camps on suitable ~tes (in relation to the centres 
of population) by dint of consultation with ·numerous :Oepart
ments. The tamps movement is in its infancy; when it is ex
panded and joined up with Holiday Camps, it will entail a 
complexity of location which can oruy be satisfactQrily dealt 
with as one aspect of national recreation and·which is linked up 
with such matters as National Parks, ·Foot-paths,and Bridle 
Tracks, Access to Mountains, etc. 

10. Statutory undertakers and Crown La.Iids are at present to 
a considerable extent " protected " or exempt from JPcal plan
ning control, but they would equally benefit from being con
sulted· and worked into genetal planning arrangements. The 
creation of new lines of commlll)lcation and opening up of new 
areas for development should not be left in the power of even 
the largest statutory undertaker. ' 

II. Lastly the work of the·Special Areas Commissioners repre
sents a species of~· Inducement" pla~g for ~e purpose. of 
dealing with a particular problem on a national basts, yet applied 
to defined areas. The cure of unemployment in these distressed 
areas ·without a full consideration of industrial location through
out the country, i.e. on a wider national scale, cannot be 
effectual. ' 
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12. The above list of the numerous aspects of national develoP: 

ment does not pretend t~ be exhaustive : nothing has been sa.td 
a~>?~t- the e~emely 1mportant aspect of conservation of 
eXlSting ~utiful ~1;5. natural. arid human, of country and 
town. _National Societies are: actively engaged upon this work 
the Natiol\al. Trust having a quasi-official status; 'the Commons' 
Open Spaces ~d Footpaths Preservation Society· the SocietY 
for th~ Pfotection of Ancient Buildings; the Councll for the Pre
servati~n of Rural England (which is equally interested in the 
prom<?tio~ of ·proper country development). But these 
orgam~tions are left to :fight .and raise money without 
any national help.-· . 

A great many of the objectives of these societies are of course 
alread~. dealt ~th locally and regionally l?y energetic local 
authonties, enlightened landowners an9, public-spirited donors. 

I3. The Research Co~on proposed. in the Minority 
Report should be charged with ·the preparation of this. out- . 
line of general development. . The point was made in evidence 
that it is difficult for the Minister of He;Uth to prepare a national 
schem~ and subseQ~ently to sit in· judgment upon 1~ or joint 
comnnttee plans which may not conform to the national frame
work: "he cannot be advQcate and judge in the same cause.'' 

It need not be emphasised that such a plan will not resemble a 
Statutory Scheme in being drawn out; accompanied by a set of 
explanatory clauses, submitted and approved: it will be rather 
a policy than ~ plan, something flexible 8;Dd continually evolving, 
based upon research, surveys and expenence. · · 

I4· The Research CommisSion, like the proposed new 
Ministry, should work both centrally and regionally: by means 
of the Regional or Divisional Boards it will be brought into 
direct tQJJ.ch with local requirements, in order that there maybe 
no danger of)')vet-centralisation. 

In certain cases it may be necessary not only to revise or 
stren&fuen existing r.egional pJ.an.ni!lg but to prepare an ol!tline 
plan m order to bring coherence mto a group of sub-regiOnal 
schemes. · · · · 

This .is required for 'Greater London where the work of an 
elected Advisory Body has broken down. The Bressey Report 
on Roads,. 1937, is a classic example of compartmental plan
ning, on a regiOnal basis, of one aspect, On the other hand the 
L.C.C 's South West Area scheme (for Battersea and Wands
~rih) shows no road proposa.Js at all, (through fear of claims 
for compensationl. though there may be a secret !oad plan 
in existence. Industrial areas, focal centres, popula,tion group
ing, separating open spaces,• and ~any other matte~s, are 
equally in need of continued intc:r-regu:~n,al study and gwdance, 
particularly in view of the spec1al pos~tion of. London. and the 
Home Counties in relation to the location of mdustry. 

• The London Green Belt represents a gallant attempt at another piece 
of compartmental planning on a regional seal~ .. For a further statement on 
London Planning see Chapter XIV of the MaJonty Report. 
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H.-DETAILED DEFECTS IN PLANNING l'OWERS. 

15. The following notes are intended as supplementary to 
Chapter ~III in. the. Majority. ReJX!rt. They include certain~ 
more detailed pomts .m connection wtth Plannmg Powers under · 
the Town and Country Planning Act, 1932, ending with some, 
notes on the difficulties arising from Depa.ltmental. duplication i 
and ·omissions. · · 

Neither Chapter VIII nor these notes are· intended to be a, 
comprehensive review of all the powers available tor .the preser
vation, development or redevelopment of land. Siniilarly; they 
are not,criticislrul of the workings of these powers, nor a list of 
gaps in legislation, except in so far as those J>OWers-their use 
or their absence-may be said to affect the obJects for which the 
Royal CommiSsion was appointed. Thus the general'subject 
o( amenities, including the control -of the appearance of build-

. · ings, .the prevention of disfigurement; the preservation of trees, 
etc., however important, is not primarily the concern of the 
grouping of the population. These requirements, including 
detailed site planning, sb:ould be satisfied whatever policy of 
grouping is adopted. · 

ZoNING REsl'luCTIONS. 

x6. The standards of density, e~., are largely determined by 
the zoning which, in the Minister's view, is" proper and reason
able and expedient having . regard to local .circumstances." 
Pla.Il$g authorities are, howevet, unwilling to take the risk 
of preparing really stropg schemes, particularly with regard to 
built-upon or rapidly developing areas, although they have the 
right to. modify later..any provisions that give rise to claims 
for compensation. Thus some schemes are weaker than the 
Minister would in fact be prepared to approve. The new Rtttal 
Zorie is riot a density provision and is not subject to compensa
tion; butit may easily degenerate through weak administration. 
. The Minister's discretion as to what is " proper and reasonable 
and expedient •: in excluding paims for compensatiQn is a wide 
one, and in principle, at least, would enable him without com
pensation to a.Pprove a scheme, limiting the density of building 
to any extent JUStified by his view

1
of expediency and reasonable

ness, or entirely prohibiting the erection ~:>f buildings becauSe 
their situatidn might involve danger or it\jury to health or exces
sive public expenditure· on services. • He could, theoretically, 
UJ).der this 1.power, exclude compensation for zoning a wholE 
planning area against the admission of industry, with 01; withou1 
consent: but be is hampered by directions under Section 19 oJ 
ilie Act.. · 

• Town and ec;untry Planning Act, 1932, Section 19. 
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PYRAMIDAL ZoNING. 

17. ·In practice the policy of the Ministry in approving schemes 
has been . to encourage zoning to accommodate trends and 
eX\'ectations o~ the. local growth ~f .industrr, busin~ss and POP,U· 
lation. A typical mstance of this IS the ' pyranudal " dens1ty 
and height zoning applied in London and other large towns, 
where schemes usually provide for greater density, height ~nd 
coverage of the sites in the centre of the town, the permitted 
density bein9 reduced outward by two or three stages; until the 
Rural Zone 1s reached. In the case of built-up areas the zoning 
for future use is affected by present use, . any reduction of 
density or change of use imposed, on rebuilding, involving a risk 
of compensation. But the permitted density, height or coverage 
in schemes frequently 'permits a substantial increase of building 
bulk on rebuilding. Schemes could be much stronger in prevent
in~ suth increases without incurring compensation, if the 
Minister regarded a stricter limitation as reasonable and expedi
ent, a view that in the light of the health, transport, strategical 
and social considerations brought before the Commission, would 
appear to be justified in the case of London and the other great 
towns and agglomerations. · 

LIMITATIONS ON MINISTER;s DISCRETION; 

IS. The discretion of the Minister has, however;. two import
ant limitations under the Act pf I932, which did not exist under 
the Act of I925· (i) ~y part of a 5cheme may be dis
approved by either House of Parliament when laid before it 
(Schedule I, pt. I): (ii) The High Court may quash the scheme 
or any provision in it if satisfied that it is not within the powers 
of the Act or " that the interests of an applicant have been sub
stantially prejudiced by any requirement of this Act."~ These 
provisions t>lace the Minister in a: difficult· position, and tend to 
the weakerung of schemes. If a national plannitlg policy is to be 
consistently applied, it would seem desirable to restore the 
discretion of the Minister as under the I925 Act if only in order . 
to avoid the serious drawback of delay. 

WEAKNESS OF ADMINISTRATION. 

Ig. A relatively good planning scheme· can be ineffectiv~ if 
weakly administered by the planning authority. The followmg 
are matters in which defects of administration may arise:-

(a) Permissive uses of land, such ·as industries and shops 
in residential areas. 

(b) Release of land from temporary, restriction of 
building. . 

• First Schedule. T. & C.P. Act, 1932, Part II, 3(b). 
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(c) Approval of plans. . . 
(d) All fo.rms of supplementary zoning; for example, per

mitting a group ofho11$eS or a satellite town in a rural zone. 
(e) Consent to buildings (e.g., factories) in rural Z<>nes. 
(f) Road proposals subsequent to scheme and not shown 

on plan. These are possible under the Restriction of Ribbon 
Development Act. · 

The powers under (a) and (e)- of consentin!'; to exceptions in a 
zone,_ or under (b) of release from restriction, are a. serious 
danger v;hen administration is weak. · In some cases the local 
planning authority may give consent to industry without adver
tising, in which case the Minister is not informed unless there is 
an appeal or refusal. Thf( latter ~e of zoning should be dis-
couraged,. except for matters of strictly local usage._ · . . 

D~AULT AND REviSION POWERS. 

20. The Minister has frequently been blamed for not speeding 
y.p and improving schemes under his powers of 'revis1on and 
default. ·1With regard t:o the exercise of default powers (either 
directly or tlirougb a locai authority), it is well known how diffi
cult itlS under OUr system of local government, unless it is a l;aSe I 

of somethirig more patently urgent (e.g., contatnirul.tion of 
water). than town planning. It is perhaps more permissible to 
tax the Minister With reluctance to exercise his right to ~ an 
order to transfer the planning powers of an individual authority 
to a Joint Committee where proper plaru:ring requires it. 

The powers of revision appear to be wide, _but the Minister is 
put into a difficult position,if,_by reaso~ of his imyr~v'ement of 
a scheme, be lands the tesponstble pla.n.n.ingauthonty mto heavy 
claims for compensation or purchase. · 

It has also been stated that by means of his powers of revision 
the Minister can turn a ~~~E. of more pr 1~ unrelated local 
schemes into a plan of · ed conception. There are two 
factors, at least,· which prev~nt the Minister from being able to 
do this: (i) .many of the major features ef zonin3 are settled 
before the schemes are. submitted; .under interim permits; (ii) 
the schemes ar'e submitted to him from time t<1 tiliie according 
as the planning ·authorities are able to complete ·them: the 

· Minister n:ever ba.S the chance of seeing all the relevant schenies 
together. · 

. IN"TEJUM 'PRocEDURE. 

21. There is a serious weakness jn the powers of plannin@ 
authorities in· the .., interim" stage (defined in Secti?n I( 

of the Act of 1932) . The only means of enforcmg a 
decision is the threat of demolition, without compensation, at a 
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later stage if the finally approved scheme does not allow the 
development. A recent amendment to the town plapning law 
in Eire gives powers to impose penalties for disregard of a 
decision in the mterim period! . 

Applications for. consent have not at present to be advertised, 
and the public and the Minister do not hear of them if consent 
is given. There should be a righ~ of appeal against interim 
consents, as there·· already is against interim refusals, which 
might be effected by the interposition of a period of delay before 
the interim consent becomes operative. . 

In the area of Joint Committees the 1\firlister has always made 
each constituent authority responsible for interim development. 
This reduces the Joint Committee to a merely advisory. status 
during the intenm period. The recommendation ~of. the 
Minister's. Advisory Committee on Preservation of the Country~ 
side (1938) that the Joint Committee should .b~ the interim 
authority has been considered ultra vires: he can only hand the 
power in default to a County Council. A slight amendment of 
the Act would enable hitn to act at his discretion. 

Agreements with ·owners under Section 34 can at present. be 
made and varied without publicity and· without the Minister's 
knowledge or consent. They have often been used to great 
advantage for securing. open spaces and amenities,. but they 
could be used in such a way as to prejudice the ultimate 
scheme. It is desirable that the Minister's consent should be 
required for agreements and variations thereof. 

PREsERVATION OF GREEN'BELTS. 

22. Two methods. are at present available for obtainiilg a 
complete " cut-off " between. urban units: (r) purchase of the 
land, or (2) inclusion in a scheme as a permaneQt agricultural 
reservation, but in many cases neither method is practicable.for 
reasons of cost in purchase price or of compensation. The tem
porary prohibition,..of building under Sections 15 and r6 of the 
Act, and zoning as a "Rural Zone," as now permitted by the 
Minister, do not entail compensation; but neither metho~ can be 
used to obtain a permanent gre~n _belt tlo~ t? the· bwlt areas 
unless there is no prospect of building, which JS nev~r the case 
on the outskirts of a town. In a few areas something can be 
done under Section 34 by agreements with large and well
disposed landowners. But for the generality of ca~es noth~g 
really adequate can be done in the absence of a national policy 
for compensation and betterment.1 

'See Chapter IX of Majority Report. 
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PERPETUATION OF USE. AND DENSITY IN. CENTRAL AREAS •. 

. 23. ~e difficui~e& of p~ev~Q~g the increase of the density of 
mdustrial and busmess buildings m central areas were explamed 
in the evidence of the Mfui.stry of : Health. An indus

. trial use of land· discOrdant to the zoning as approved by the 
Minister for a replanped central area can be ex~guished in order 
to bring the use into conformity. with the J?rovisions , of the 
scheme, on payment of full compensation(sectiop 13, T. & C.P. 
Act). But the Act also allows " reasonable alterations and in 
proper cases extensions of existing buildings " : also a limited 

· change of .industrial use .even after the lapse of two fears of 
disus~ (or such l?n~er p,eriod as the planning authonty may 
penn1t), .and a building ' at least as large " as the one forriJerly 
on the site. From these it will be seen that it' is almost imJx>s
sible, except by purchase, to eli:miiiate indus'tria1 uses wbiCb 
may succeed each other ~ perpetuity, in discord witli the scheme. 
As stated in eviden.ce, the Act tends to keep industries·located ii1 
the centre of the town " because it puts the existing industrialis1 
in a very strong position. " 6 A similar difficulty exists as re· 
gards dwelling-house ~nes, compensation being payable if unde1 
the scheme the authority requires a ·lower density than the bye· 
laws allow. The difficulty arises because the Act allows existinl 
buildings to be replaced unless c~pensated for. 'This make. 
the reduction of .density too expensive: Ail amendment of th1 
planning law to exclude compensation for ·any improvemen 
of den10ity, to a proper standard is desirable,. The administratio1 
of the Act could al~ Qe stiffened up to check the tendency t1 
allow . a cpnsiderably greater number of persdns per acre il 
" flatted " .schemes than in house and garden' sc})emes in the 
same zone.· Schemes. do not normally prescribe a maximum 
,population· density for flats. · · 

DUPLICATIONS AND OMISSIONS. . . 

24. There is a confusion and duplication . of powers between 
the Ministries of Health and Transport. It is possible for a 
plannjng .scheme ( un~er the Ministry of I,Iealth) to show no ro!ld 
proposals whatever, or for roads pre&.nbed undet.the Restric
tion of Ribbon Development Act (under 'the Ministry of .Trans
port) to be shown o~ a planning sche?le "· for m~onriation 
onlY' " for fear of clauns for compensation for the Site of the 
roa~. Several drculats from the two Ministries have urged to
operation in regard to road'plan_ning propo~s but recent lett~rs 
in the Press shqw the ~onfutuon. ~a~ eX~;Sts for the pubhc. 
Appeals can be lodged wtth two Mimstries simultaneously. The 
Restriction of Ribbon Development Act was in some ways use
ful because its powers. came into operation at once and did no1 

• Ministry of Health, p. 138, Q. 146o. 
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wait for the ·preparation and approval of a scheme; it might 
preferably have taken the form of an amendment of the Town 
and Country Planning Act. . · 

The Trunk Roads Act, which was intended t<> make the 
Ministry of Transport a National Road Authority, does not apply 
to the area of the 'county boroughs; and the whole of the area 
of the London County Council is outside its scope: In other 
cases Trunk Road proposals have been prepared by the Ministry 
of Transport without consultation with the planning authorities 
and suddenly presented to them after years spent in the prepara
tion of schemes and negotiations with owners; this i11dependent 
action may necessitate the complete revision of local planning 
schemes. , . · · 

The Minister <Jf Agriculture appears in the {>ast not to have 
been actively concerned in planning; it was ~ven in eviden<:e 
that the Ministry had no .contact with the Mirustry of Health as 
to what is happening irt the prepaiation of plarining schemes.' 
Dr. Willatts, on behalf of the Land Utilisation Survey, said in 
evidence that , the best agricultural land has frequently been 
taken. for building without due consideration of its productive. 
value. Recentl}' the Minister of Health has. decided that tinder 
the Town and Country Planning Act agriculture may be con
sidered as the predominant use of certain land (formerly it was 
considered in terms of building of greater or less density .unless 
scheduled as a reServation of open space; agriculture being , 
expressly excluded· from being deemed a " development " o~ 
the land, Section 53) and has drafted a model Rural Zone for 
use in planning schemes. But such zone allows non-agricbl
tural buildfugs with the consent of the planning authority. 

LESLIE PATRICK ABERCROMBIE. 

' Ministry of Agriculture, p. 179, Q. t859-62. . A witness, ~owever, 
•tated on behal1 of the Ministry of Health that cop1es of all plannin~ _pro
posals are sent to other Government Departments interested ; see MIDIStry 
of Health, p. 16, Q. 179. ' 
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APPENDICES TO THE MAJORITY REPORT. I 

APPENDIX I. , 
LIST" OF GoVERNMENT DEPARTMENTS, ORGANISATIONS AND PERSONS FROJI: 

WliOil EVIDENCE BAS BEEN RECEIVED. 

I.-ORAL EVIDENCE. 
A.--G<IVERNMENT DEPARTMENTS AND .ORGANISATIONS. 

Department or 
Organisation. 

Agriculture and Fisheries, 
Ministry of. > 

Assoctated Road Operators 

Birmingham Corporation 

13oa.rd of Trade 

Council for Preservation of 
Rural England, 

Counties of Cities in Scotland, 
Association of. 

CountY Councils in Scotland, 
Association of. 

Cumberland Development 
Council. 

ElectricitY Commissioners .. : 

·Federation of British Indus-

Witnesses. 

Sir. Donald Fergasson, K.C.B. 
Mr. R. R. Enfield. 
Maj~r H. E. Ctawfurd, A.F.C. 
Mr. Roger W. Sewill, M.A., 

M.Inst.T. . 
4J.derma.n Harold Roberts, 

LL.B. 
Mr. H. J. Manzoni, M.Inst.C.E. 
Mr. L. W. Faulkner. '· 
Mr. W. Palmer, C.B. 
Mr.R.CG.Smn~ea 
Mr. H Leak. 
Mr. W. G. Nott-Bower, C.B.E. 
Mr. H. Bees:. 
Mr. J. Ernest Jarratt. 
Mr. C. Eric Sta.ddon. 
Mr. W. R. Hamby Steer, M.A., 

LL.B. . 
Mr. H. G. Griffin, C.B.E. 
Treasurer Darling. · 
Mr. J. D. Imrie, M.A., B.Com. 
Bailie A. Ritchie. 
Mr. J. L. Mackenzie. 
Treasurer A. T. Morrison. 
Mr. D.R. Bishop, A.S.A.A. 
The Viscount Ttaprain. 
Mr. G. Cruickshank. 
·Mr. A. A. Templeton .. 
Major A. Hibbert, D.S.O., 

M.C. 
Mr. G: H. J. Daysh. 
Mr. R. E. Gamlen. 
Mr. J. R. Williams. 
Mr. John J. Adams. 
Sir John Snell, G.B.E~; 
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APPENDIX II. 

A MEMORANDUM ON THE LOCATION OF INDUSTRY. 

BY PROFESSOR J. H. JONES. 

CHAPTER I.· 

FACTORS IN LocATION. 

lfltrodvctioA. 

It is, perhaps, idle to sean:h for a theory of location which may be used 
to explain the present distribution of industry and the industrial popu.la.
tion. The analysis must be descriptive. In the Middle Ages and for long 
afterwards Great Britain was an agricultural country and its trade with 
other countries was relatively small in amount, though not necessarily 
unimportant in character. The people of the country were widely scattered, 
mainly on farms and in hamle1s. Here and there villages and small towns 
bad become centres of ·crafts and trades, supplying the needs of the 
farming communities in their respective regions, while a few grew. to be 
n1latively important centres of marketing and distribution, particularly 
of uports and imports. 

The present distribution of industry and the industrial population 
represents a growth from that past, and can only be understood in the 
light of the past. It does not necessa.rily bear resemblance to the dis
tribution that would have been deemed desirable jf the present population 
bad been brought into this. country from without, in recent years. The 
~cattered population of earlier centuries everywhere tended to increase, 
&Dd all had to live. In order that they might live they had either' to 
nod work in their native places or to migrate to other places that flO
vided better opportunities. As Adam Smith long ago pointed ou-t;; of 
&11 baggage human beings are the most diflicult to remove. People 
ICIUght. and found, the kind of work to which they and their ·locality 
aeemed most easily adapted in a changing economy. and their choice was 
determined by numerous in.tluences, not the least being the urgency of 
the need to do something that would enable them to live, and the strength 
of the desire to live as generously as possible. 

The explanation of the present distribution of industry and the indwi
trial population must therefore be sought in a combination of circumstances, 
including " historical accident," rather than in a single cause or an 
inevitable cbain of causation. Nevertheless, it is possible to disentangle 
many of the factors in.tluencing the distribution of industry during the 
nineteenth century and afterwards, and to provide some measure of their 
strength. Before doing so it is necessary to distinguish between industry 
and the industrial population. Without discussing in detail, at this stage, 
the importance of the existence of a suitable supply of labour as a factor 
tending to attract a new industry or industrial establishment to a given 
district it is clear that Lancashire and Yorkshire, for example, were 
populated before the cotton and. woollen industries were concentrated 
in those counties, and that the people had to live, and to work in order 
to live. It was they who selected their line of industrial development, 
and they followed the li11e of least resistance or greatest opportunity. 
Th~ who were fortunate in their choice· made their district attractive 
to athens in sean:h of work. 

I z 



Migration .. 
· . Tl)e importance of 'migr"tion as a factor . in industrial development is 

immediately apparent. The growth of large urban areas in the nineteenth 
century was. ·clearly 'due primarily not to.~ e>i:ceptionally hi~h rate of 
natural increase of the native population, but to a large infiux of people 
from other places. It is highly probable tbat these were mainly· drawn 
from the surrounding districts, particularly agricultural districts, where 
the rate of increase .in population was f;l.r below the rate of natural increase. 
When agricultural land i,s fully employed ~d its employing capacity has 
reached its limit the surplus population is compelled to find employment 
elsewhere, and the greater part tends to migrate to the nearest places 
at which employment is available, such places being the rapidly growing 
urban areas containing developing industries. · 

This factor. in .migration 'deserires greater atteQ.tion tban it has yet 
received·. ·. One. result of the industrialisation of Great Britain ~d the 
groWth . of international trade . in the nineteenth· century was tbat the 
agricultural'fud~ grew less rapidly than population, .~d ~. therefore, 
unable to absoro all those representing the rate of! natural.increase in the 
agricultural population. Moreover, large agricultural communities did not 
maintain 8. proportionately. large army of. workers supplying those local 
services, gqch as ttarisport and distritiutive services, to be found in urban 
areas. For· these rea.Sons agricultural.a.reas. were characterised by a steady 
migration of a .continuing surplus to industrial cen1:!;es. In liirge regions 
tbat were predominantly agricultural regions, such as East Eng~d;.and 
South West Eng~d. the rate of•growth of population was much lower 
than the average rate for :the whole country, while that of large regions 
containing the new industries, such as NorthUlllber~d ~d Durham, West 
~ding and South 'Wales .was much higher, for long periods, than the 
natio~:~al average. Thus migration from agricultural ·districts ):o urban 
districts within the same region was· supplemented by . migration from 
regions predominantly agricultural to others tbat included the new ~d 

. rapidly developing industries. Nevertheless it is broadly true to say tbat 
such industries were nurtured by the people of the region within which 
they were established, 1\Dd that their establishment '.represented, in large 
measure, the search !or local employment by such people !1-S the alternative 
to long-distance .migration. The degree of success attending the search was 
largely determined by the natural resources ·of the region, but also partly
and in increasing measure-by man-II!ade facilities. 

Proeess of $~lection. 
But that is. not the whole of the background against whiCh the forces 

determining the location of individual industries should be exa.IUlned. The 
mining and the chief manufacturing industrieS of the nineteenth century 
were ~in existence before the industrial revolution ~d at tbat time were 
widely scattered. A process of selection followed and one effect of. the 
revolution was to foster geographic cone;entration, those areas being 
favoured which appeared in the· circumstances of the time to offer the 
greatest advantage, In the case of many industries, such as textile manu
facture, .it is literally true to say tbat it. was a process of trial and error. 
Again, the introduction 'of steam power and the factory system meant an 
enormous increase in the producing capacity of an industrial establishment, 
with the result tbat the number required to supply a given output was 
correspondingly reduced. This change .was obvious when the factory 
industry supplanted the cottage industry, but it continued throughout the 
nineteenth century,. and still ·continues. In the early days of rapid 
e11pansion the number of establishments in ~ industry naturally increases 
-witnesS the recent history of the motor vehicle and electrical industries-
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but it does not in~ 80 rapidly as the output. In most Of the older 
industries, such as flour milling and boot and shoe manufacture, concentra
tion lwJ been 80 pronounced that while the output has increased the 
munber of producing establishments has steadily diminished: It will thus 
be seen that the process of geogtaphic concentration, based upon trial and 
error, may not mean any . inctease, and never means a proportionate . 
increase, in the number of employers (by whom the location of an estab
lishment is determined) in the area ~voured by the industry. 

Moreover, when, during the' period now. under consideration, new 
employers entered an industry, it may be preswued that they were )JSnally 
people who had been trained for the work in an establishment already 
existing in the same industry or in a cognate indusj:ry. Usually they were 
encouraged to embark upon a new enterprise by the, prospect of success 
offered by the proved sueces,s of their own employers. Presumably, there
fore, the location of the latter's establishment was satisfactory; in any case 
the new venturers knew the district and its facilities and opportunities far 
better than they knew other districts and their relative advantages. It 
was, therefore, natural that ~ey should become neighbours as well as com
petitors of their former employers. Thus a growing industry tended to 
grow in the district in which. it not only already existed but was also 
eu1ficiently profitable to excite the spirit of emlllation among the ambitious 
employees of existing employers. It was partly in this way that the 
process of. trial and error worked out. · , 

Nor should it be forgotten that, just as districts competed for an industry, 
so, too, industries competed for a district. Men needed work but industries 
also needed workers. A· district. miBht relax its hold upon one industry 
not because it was 1~ advantageous than . another district which 
strengthened its hold, but because another industry offered even greater 
opportunity for profitable deve,opment. There is a limit, dictated by 
population, to what ~ district can undertake, 80 t.hat districts, like people, 
are forced to make a choice, This is part of the explanation of the 
restricted growth of the textile industry in the Clyde region, where it was 
held in check at the critical stage by the growth of the shipbuilding and 
metal industries, which offered greater attractions. The history of 
Birmingham in the nineteenth century shows that when one industry 
declined its place :was taken by another for which t)le district aft~ards 
proved to be- well adapted. · · 

It follows that one of the factors by which the home of an industry may 
be fixed is that an even better home may have been reserved ·for another 
industry, for which it is better suited. An engineering 1irm may find it 
more profitable to make underground conveyors than surface conveyors, 
while able to make the latter more cheaply than they are actually being · 
produced by many successful firms. The principle of delegation operates 
in the case of districts as well as in the case of 1irms and individuals; and 
it will be shown that the adaptability of areas that are suffering from or 
threatened with industrial decline is influenced by ·this principle. .Thus, 
for example, to destroy 1irst class agricultural "land by devoting it to an 
industry that could be established elsewhere with little loss of efficiency 
may be to employ the economic resources of the nation in a wasteful 
manner. What has been done cannot be ·undone. . 

Finally it should be observed i:hat, just as an increase in the ·average size 
of industrial establishments means that the number of estaplishments does 
not increase so rapidly as output, and frequently diminishes in, a. growing 
industry, so, too, the increase in efficiency which is associated with the 
concentration movement means that the· number of people employed in 
an industry does not in~ 80 rapidly a.s output, and may even diminish 
in an expanding industry. That being so an industrial community founded 
upon one big· industry may 1ind it neceasary, even if the output of that 

I 3 
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industry Is increasing, to attract other industries in order to find employ
ment for the growing industrial population. Thus the limit of specialisa
tion is reached and an inevitable tendency appeaxs towards real 
diversification.' which may also be favoured by other circumstances. 
Thus, for example, if .it be assumed that since the war the efficiency of 
the mining industry has been increased by t'\venty per cent., an increase 
of less than twenty-five per cent. in the output of a district would mean an 
actual reduction in the number of miners employed in that district. 
While, measured by output; the impo~ce of mining in the economy of 
a. district may io,crease, it may decrease when measured by employment. It 
will be shown that a considerable proportion of the post-war unemployment 
in the mining districts has been associated with the increase in the efficiency 
of mining and the failure of some of the districts to attract other 
industries that would provide alternative employment. 

Natural factors. 

The above preliminary considerations show· that a discussion ol :the 
factors determining . the geographic distribution of industry should be 
concerned not only with the factors that determine the location of new 
industries but also with those that determine the geographic concentration 
of older industries that were once widely dispersed. On the other hand, 
it is restricted to those. industries that may be described a.s the " basic " 
industries' of an_ area. In every community there are industries and 
services that are essentially local in character, and others that are regional. 
Such industries and services, therefore, continue to be widely dispersed, 
and create no problem of regional location. Cheap and easy transport is 
a condition .of concentration-which means the distribution of products 
over a. wide area. Commodities· that are heavy or bulky relatively to their 
prices, such cas building bricks and metal ·containers, cannot profitably 
be conveyed great distances, and are, therefore, made as near their 
respective markets as possible. The element of choice (regional as distin
guished from local) only becomes important in the loCation of industries 
if and when the products can be conveyed considerable distances and, 
therefore, command a wide market. But it will presently .be noted that, 
even in such, cases, the comparative cost of transport (i.e. diiferences in 
the cost of transport) may be an important element in the location of an 
industry or in the line of specialisation followed by a part of an established 
industry. 

It has already been submitted that ·the choice of region or district is 
·determined by a combination of circumstances rather than a single cause, 
In sbme cases, such as mining, there is lUI overriding factor, such a.s the 
existence of mineral deposits. But in the early days of coal mining 
it was the· outcrop near the market that was favoured; and even at the 
present time the London. market is served by those areas from which 

1 Diversification is an ambiguous term when applied to industry. It may mean 
(a) diversity of occupations, (b) diversity of il!dustries, (c) diversity of products for 
the general matket. The shipbuilding il!dustry covers· a large variety of occupa- . 
tions. It supports a great variety of subsfdiary industries. But these occupations 
and industries depend upon shipbuilding for their existence. The term is here used 
in the third sense, the industries being as il!dependent of each other, or of some 
other il!dustry, as industries can be in the modem economic system. Thn, coal 
production, cotton manufacture, general engineering and the manufacture of leather 
goods would constitute a group of diverse industries. 

I A,definition of " basic industries " in this sense is given ill Part I of the Com· 
mission's Report (par. 65). . Briefly they are the il!dustries the products of which 
are " exported " to markets outside the area. They are· the foundation of the · 
economy of the area in the sense thet without such il!dustries no area could main· 
tain a population in excess of that which could be maintained under a self-sufficing 
economy. 
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(other thinp being equal) transport costs are lowest, ot iD which (U 
other thiDga are not eqnal) the costs of coal delivered iD London are lowllllt. 
Thu tho parts of the coaltiolds that are developed in any period ar.e 
detemlined by a number of factors, among which the cost of transport 
to tho market is important. Again, aome industries, such as textile manu
facture, require a plentiful supply of 110ft water. But this condition is 
satisfied in many parts of the country, so that the uistence of the 
neceuary wpply of IUitable water c:a.n never provide a simple and com
plete explanation of the location of the industry. · Tho fact that a 
supply. of lllitable water is a prerequisite merely reduces the number of 
areas between which a final choice is made; such choice being inliuenced 
by other conaiderations. 

A DowbZ. DisliJJCtiotl. 
It ia important, at this ·stage, to draw a double distinction, the :lirst 

being between the original forces ot prospective advantages that first 
attract an industry to· a particular region aad those advantages that 
are afterwarda created by man and tend to foster the growth of the industry 
iD that region. The latter, which are not the monopoly- of any region 
but may be provided iD 'most places, mar become 10 IDlporta.nt as to 
overshadow the former and to eua.blo the mdustry to B.ourish long after 
the origiDal forces have lost their strength, or relative st:rength. The 
I«<Old distinction is between the forces determilling the region, or part of 
the country, in which the industry is established and those determining 
the particular, localities, within the larger region, in which the industrial 
establiahments are erected. It is the distinction betweeu regional distriba· 
tion and intm-regional or local distribution. · 

This double distinction is important for two reasons. In the first place, 
it will be. shown that man-made advantages have been largely responaible 
for the growth of large conurbations in particular regions, not ouly because 
~ey have tended to concentmte the esta~ts of the first industry 
mto relatively IDlall areaa but also because they have attracted other 
industries for which the area is not inherently more IUitable than other 
less developed areas. In the second place, it will be shown that eveD 
regions aelected for the location of many new industries have been 
determined far 1- by inherent or natural advantages than by acqaired · 
or man-made advanta.gea, one of which is the previou existence of a 
large conurbatil)n. A conurbation tends to perpetuate its own· growtha 

. on the other hand it will be shown that this tendency is itseU of such 
a D~.ture that it can be controlled. 

T'tmS/'orl a!UI POfll,, 
'fhe purpaee of production is to provide goods or services to the members 

of a community at the lowllllt p<llllible total cost. Costa may be divided 
into three parts, thoee of collecting the materials, of pteparing the product 
and of conveying it to the CODBUJDer. Minerala can only be collected 
where they lie, and their markets ·are maiiJiy determined by the relative 
costa of dimibution; for eveD U such C08tll are comparatively low, minor 
dillennces may be of major significance. Thus the Scandinavian countriea 
and Baltic port11 are mainly Supplied from the coalDelds in the North-East 
of this country, while Atlantic and Mediterranean portll are supplied from 
South Walea. Both Durham and South Walea, before the 1914·Jgi8 war, 
aported nearly ono-balf of. their respective outputs. 

In the iron industry differences in the cost of converting iron ore into 
pigiroo are due to differences in management a.ud technique and as a 
factor in location may thu be regarded as negligible-the most efficient 
technique was available in all places. The governing factor was the cost 
of transport. Coal was used as raw material in the manufacture of 

I 4 
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coke, whic.h, in tum, wu mized wi1:h ore and Bmestone in the blast fur
nace. Thus the pigiron industry wall attracted to ·those distri.c13 which 
ofiered the lowest combined transport costs . per ton of pigiron. If the 
ore had a high content of iron and a relatively large amount of coal was 
needed to )?roduce a ton of iron,· the .industry wall natuially located near 
the coal, . ana on that' part of .the coal1ield which wall within easy. reach 

·of limest:!)ne. Similarly steel prod1Jction, which needed coal for the gas 
producer plants, was. irresistibly draWn (like· all·" furnace " industries) to 
the coal1ields where, moreover, the ccst of transporting the pigiron was 
low, if the loca\' iron was of. a· suitable character. 

Such· was the 'explanation of the location of the industry during the 
greater part of the nineteenth century. ·.But the industry was slowly 
shifting. Local ores near the coalfields were slowly being exhausted and 
it became' necessary to import the raw material of thf! rapidly extending 
steel'·industry. ·In some cases the.iron.ore wa.s imported, and a saving of 
transport costs ~ ,effected by erecting blast furnaces' on or near coal
fields that were themselves near the coast. But there was a marked 
tendency to develop the steel industry upon imported pigiron .. This Y.':\1 
particularly marked in South Wales and Scotlaild., · 

Again, the importance- of transport costs is shown by the process m 
specialisation within the .steel industry, a proceSs which is explained 
by the ·effort to reduce to a, ui.inim.um the cost of· distributing and market
ing the product. · Thus, for example, the South Wales steel industry 
specialised in the production of small ingots and ~bars, the raw material of 
the tinplate industry, which, in turn,· formerly exported nearly three
quarte!'S of its output; the Sheffield steel industry specialiaed upon cutlery 
6teel and upon forgings &c. required in the finishing indti,Jtries of the dis
trict; the steel industry in the North-East specialiaed upon the production 
of steel for ship plates, boiler p1ates, girders and other materials required 
in eligilieering and shipbUilding., More recently, the industry in the West 
Midlands has concentrated upon .the production of motor' sheets for the 
motor car industry of the Midlands. Thus iron and steel production ill 
the centre of gronps of industries and in any' attempt to measure the 
changing factl}l'S 'in location, each group should be tegarded as a unit. 

Finally it shouid be observed that in recent years a material techilical 
change iii 'the iron and steel ii!dlistry has exertised a profound inJJuence 
upon recent geographic trends. The conservation of heat and other 
economies achieved in modem integrated plants has made it profitable
particularly with the aid of tariffs upon imported iron and steel-to utilise 
low grade ores in Central and East England. Among thOse economies is 
a. considerable reduction in the amount of. coal required to produce a ton 
of steel; and this, combined with the fact that the ores have a low content 
oi ·iron; has led to the establishment of new integrated pJ:4nts near the 
ore deposits ILDd temote from the nearest coalfield. This is in keeping with 
modeQl trends. Iron ore is smelted in the North of Spain where, pre
sumably, integrated plants will eventoally be c:oustructed. Swedish ore 
is·smelted in Sweden. Copper ore, once imported into and smelted and 
refined in South Wales, is now treated near the mines in the United 
States of America and elsewhere. ' 

It will thus be seen that the cost of transport has played an out· 
standing part lri determining the location, and changes in the location, of 
the iron and steel industries-partly the relative costs of transporting the 
coal to the ore and the ore 1o the coal, and partly the ccst of distributing 
the product, the latter · inJJuencing the type of product produced in_ a 
given district. But it should be observed that the method of chargmg 
has tended to reduce the cost of transport as a " location " factor, Coal 
and iron ore, being bulky in telatioD to value, a.re placed in a low class 
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ill the railway classificatiOn of tra1li.c and charged a relatively low toll-mile 
rate. .Moreover, the " tapering " system of clw:ging, under which the rate 
per ton mile is reduced as the distance over which the goods are con
veyed ia increased, tends to reduce the disadvantage of distance and to 
weaken the centripetal force exercised by the coalfields. Nevertheless, in 
tbe smelting and refining of metals and the production of semi-manufactured 
products, coal is a raw material and a source of power, so that the pull 
of the coal producing areas. in comDination with the areas producing 
other minerals, is irresistible. 

Until l1lcellt .yean coal was also the alniost universa.i Source of power 
employed in other manufacturing industries, so that the mining an!III.S 
exercised an attracting in11.uence, determined, other things being equal, 
by tbe amount of power n~ed per unit of the product of the industry. · 
Other things were never quite equal. Cheap coal was an adVantage, but 
the c;oal producing regions offered further advantages to which reference 
will presently be made, so that many manufacturing industries were 
attracted to coal producing areas partly for reasons other than the n:ist
ence of cheap coal. Ev~ before the advent of electricity many important 
industriM ftourished at considerable dista.nces from coal minM, their 
location being in1luenced to but a small degree by the cost of transport, 
either of ma~ or of the finished products. The _textile industrifa 
provide e:zamples of this fact. 

Tra11Sporl· Ftu;ilitia. 

But a clear distinction should be drawn between transport costs and 
transport facilities, which include convenience and economy of time. Before 
the discovery of the internal combustion engine and the development of 
transport by road, industrial tra1li.c was carried by rail and canal. i Most of 
the railways were built, between I!lfo and Ill(io, to link up the relatively 
populous centres of that period. Apart from London, Hull and Liverpool, 
all such centres were in or very near coal producing regions, some of which 
contained several sufliciently large .aggregations of people and factories 1D 
justify the construction of transverse railways or of railways running almOIIt 
parallel. at no great distance from each other. The railway fa.cilities · 
created in those days exercised a prof~und in1laence upon subsequent in-_ 
dustrial development. Industries were established along the paths of the 
railways. In the larger te!ltres, such as Birmingham and Manchester, both 
railway and canal facilities were available, and these, combined with other 
advantages, both natural and acquired, attracted· many industries during-
the remaining decades of the nineteenth century. But even other industries, 
ill which the forces favouring dispersal were strong, were attracted by the 
existence of transport facilities, and were grouped at difierent places along 
the railway lines. 

It may thus be stated that while the railways were first coristructed to 
link up the populous centres then existing, .they exen::i$ed a profound in
fluence upon the distribution of the increase in population until the end of 
the first decade of the twentieth century. Moreover, the inAnence of rail
-y junctions was greater than that of other parts, even when .such jDDC
tiona were rendered necessary (as in the case of Crewe) for geographic 
realiOnS rather than by the existence of aggregations of people suiti.ciently 
large to attract competing railway companies. A railway junction gave the 
surround~ district a high "nodality." Birmingham, for instance, owes 
its nodality to railways and (to a less extent) canals. Before these were 
constructed its central position, remote from the coast and the possibility 
of coastwise trade, constituted a handieap to industries supplying products 
to other populous areas in Great Britain, and an even greater handicap 
to exporting industries 



. Cost of Distnbutttm. 
. It has been shown that n:ausport costs and transport facilities in!Juence 
the location of an industry mainly by influencing the cost pf collecting the 
materials and the cost of distributing the :final product to the market. · If 
the cost of distribution comprises but a small proportion of the value of the 
product the market for that product will be correspondingly wide and its 
influence (other things being equal) upon lcx;a.tion correspondingly weak. 
On the other hand, even if the general influence of transport costs IS weak, 
differences in costs between competing areas may have _a profound effect 
upon their relative progress. . If the cost of collecting the materials is 
relatively high, the attraction Of the industry to the source of supply will 
be correspondingly strong. · · 

But there may be many sc>urces of supply,· in which case other factors 
exercise a decisive influence. It is often stated that one such factor is the 
exist<>nce of a supply of labour. Before the influence of labour upon the 
regional-distribution of industry is examined it should be observed that in 
the' case ·of shipbuilding the decisive influence was the existence of a 
suitable natural waterway. First the Thames and afterwards the Clyde, 
TY1Je. Tees •. Wear, and Mersey ~vealed their na1:ur.;!J advantages for the 

·construction of ships, always increasing in size and complexity, and making 
evergrowing demands upon the steel, engineering and allied industries. By 
placing coal alid iron ore within easy reach of four of these rivers, nature 
practically dictated the chief regions to be devoted to modem shipbuilding. 
And it will be shown that their claims have been strengthened by human 
effort. 

Labour ·Supply. 
The influence of labour upon the regional (as distinguished from local) 

distribution of industry is probably more difficult to estimate than that of 
any othtir factor. It is obvioliS that i4e possibility of obtaining an adequate 
supply of labour is a prerequisite of the establishment of an industry, or part 
of an industry, in a place favoured by other circumstances. Just as a manu-. 
facturer in the. nineteenth century avoided places remote from railways, so, 
too, he avoided places at which there was no opportunity for securing 
labour. But opportunity did not necessarily imply t)le pre-existence of 
labour in a chosen plact>; if housing facilities existed 01" could be provided, 
it was always possible to attract labour l:rom other districts, Many mine 
owners found it necessary to build eottages for their workers in order to 
secure the .necessary supply of workers, and their example. was followed by 
many manufacturers. In general, however, manufacturing establishments 
were not tied so rigidly as· coal mines to particular localities, while the con~ 
struction of houses and the provision of other facilities necessitated con
lliderable e;xpenditure of capital' and the assumption of risk& and responsi
bilities alien from those assoda ted with' manufacture. The result was that 
industrial establishments were liSually placed within easy reach of a supply 
of labo,ur. . · . , 

But this action influenced local rather than regional distribution .of 
industry. and provided part of the explanation of the growth of large 
urban areas; it does not explain why those areas should have been 
urbanised, rather' than areas in oth'er parts of the country. In all the 
main regions there wa's an adequate -supply of labour for employment 
in the new and the growing industries, such supply representing not only 
the natural increase of population but also (as already stated) the surplus 
created by the. increasing efficiency Clf established industries that were not 
expanding with sufficient rapidity to re-absorb that surplus. Regions that 
were unable to attract the new establishments were unable to retain 
that surplus, while the .s~lected regions were on!~. able ~ provide the 

·necessary labour by recelVlng that surplus. for whtch · hOliSlDg and other 
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facilities were provided by speculative builders and in other ·ways. In 
the former the total increase in populati.CIIl was less rapid than th_e 
natural increase: there was net emigration; in the latter the total increase 
was more rapid than the natural increase: there was net immigration. 
It may thus be stated, while emphasising the importance of the exceptions, 
that, Ill general, the ava.ila.bility of labour was not a Significant factor in the 
regional distribution of. industry during the nineteenth century. · 

Skill. 
In same cases, howeVer, the existence of· a supply of labour was not 

merely a condition but also an active influence upon the location of an 
industry or part of an industry. The growth of the shipbuilding industry 
on the Clyde produced a large supply of skilled engineers trained in tht> 
processes associated with heavy engineering, and the fact that such en 
gineers were available largely explains the. growth of other branches of 
heavy engineering, including the production of heavy machine tools, sugar· 
crushing machinery and mechanical coal cutters and conveyors. There 
is, perhaps, no more striking example of the importance of specially trained 
labour as a factor in location than the heavy chain and anchor industry 
in the Cradley district of South Sta.fiordshire, presumably the least likely 
of all places for the production of anchors and ship cables. The earlier 
and decisive advantage possessed by that area (a supply of iron and of 
coke most suitable for the industry) has disappeared. Nevertheless, the 
workers are so expert in their work (which calls for both skill and ·heavy 
physical effort) that attempts made to establish a similar industry near 
the shipyards failed. If an industry requires hi~hly skilled workers and 
these are already concentrated in one region their existence may exercise 
a decisive influence upon the location of that industry. 

Female Labour. 
But that is not the only case in which labour influences the distribu· 

tion of industry. The cotton industry flourished, in South East Lancashire 
and the neighbouring districts as the resnlt of .a combinatielll of several 
factors none 'of which was sufficiently· important to be decisive. The 
spinning section of the industry was developed in the southern part of 
the area, around Manchester, and gave emiJloyment to the available supply 
of female labour, for which reason the weaving sectian was estl!,.blished 
farther north, where a large supply of women workers became available 
with the steady decline in hand loom weaving. · 

It is possible that, in future, the influence exerted by the existence 
of a supply of women workers will become a strqnger and more active, 
if not a decisive, factor in the lotation of industry, but it cannot ~ 
confidently asserted that it bas already done so to any great e:Jrtent. Many 
of the newer nineteenth century' industries and of those that have since 
been born are light manufacturing industries in which · power is not so 
important a factor in costs as in the case of older and " heavier '' indus
tries. For this reason they were nt1t so strongly attracted to the coalfields 
even in the days when steam power enjoyed a monopoly; Many such 
industries employ female labour and thus congregated early in fairly 
large towns in which such labour was available. But they were drawn 
to towns that also offered other advantages. Such industries were estab
lished, for· example, in Leeds, but not merely or wholly on account of 
the existence of female labour. Women and girls were already employed 
in the wool textile industry in the manufacturing tQwns of West Yorkshire. 
Leeds, an engineering centre, possessed a reservoir of female labour that 
could be drawn upon. But a. similar J:eservoir exists in the mining and 
steel districts of South Yorkshire, such as Sheffield and Rotherham, and 
bas not yet been drawn upon. Leeds attracted tile industries employing 
females because it offered other local advantages. On the other 
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hand, when the reservoir has been exhausted industrial establishments 
employing female . workers must either draw from surrounding areas 
(as is done at· York) or ~ transferred to (or ~ supplemented by 
additional establishments erected in) other places. . Already mining di&
tricts in the West Riding are beginning to attract industries emplo).;ng 
female labour, partly on account of the . growing scarcity of female 
labour in the larger and more " mixed " towns ~d partly because such 
mining districts offer greater advant;t.ges <1f other types than are to be 
found in other mining districts. . But these are preferences shown within 
a region rather than preferences over· other regions. In the latter case 
special skill rather than sex is the relevant factor. 

If, during the period with which this section is mainly concemed, 
an industry was to be attracted to any region it was necessary that labour 
should be available, and those· districts, within the region, were selected 
in which there was no ·seriCIWl danger of a prolonged shortage. But (as 
already stated) it was not neceSsary that it should already be there, in the 
form of an unemployed pool. Both labour and the industry were attracted 
by the same set of inftuences, and for each' the Other was to be added 
to those i.nfiuences ·in a dynamic world. The i.nfiuences to which reference 
is here made are those advantages that are acquired as the result of indus
trial CCIJlcentration and are created by human effort., It is impossible to 
enumerate all such advantages, which vary from place to place and are 
partly determined by the character of the main or basic industry or in
dustries. It will be .sufficient to submit illustration~. 

Ecanomies of concent•ation. 
When· several establishments in the same industry are located in the same 

district they constitute a market ·for a number of subsidiary industries. 
These may provide special services or supply miscellaneous materials other 
than the chief raw material, but including, in many cases, component parts. 
In an engineering centre the, main establishments gather around them 
numerous subsidiary establishments providing many of the smaller parts 
that need no longer be made in the former, which is partly an assembling 
industry. A real economy was achieved when these were made on a large 
scale for the market provided by a. collection of foundry and engineering 
establishments. Again, the existence of the Liverpool Cotton Exchange. 
the Manchester facilities for marketing cotton piece goods, the Bradford 
woollen market, the Glasgow market in pigiron " warrants " and the 
Birmingham and Swansea Metal Exchanges strengthened the attraction 
Of the districts for their respective industries. Industries other than en
gineering attracted special branches of the 'engineering industry which 
concentrated upon the construction of machinery required by the main 
industries, such as textile machine:ry 'in Manchester, Keighley and else
where; and in Birmingham small lathes, capstans and other machinery 
employed in the light metal industries of the district. The deepening 
of the main rivers and the protection of their banks strengthened their 
attraction as shipbuilding centres. The provision, at the docks, a£ facilities 
for unloading grain. etc., me.de Hull· one of the impommt centres of 
the milling industry at a time when that industry was passing through 
a very rapid process .of concentration, and one of the important centres 
of the oil and Clilca.ke industry. · · 

Tbe growth of subsidiary industries and facilities of thiS type, a)ong 
with the growth in the supply of skilled labour and the existence of tran!r 
port facilities, affected the cost of collecting. materials and the cost of pre
paring the product for the market and thereby strengthened the attraction 
of the industrial region which had already been created by the natural 
advantages. But it also strengthened the attraction, within that region, 
of the district within which, at first, the combined natural advantages 
appeared to reach their maximum, and in which the subsidiary industries 
were established. · 
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Thus. during a period of expansion, the main industry ·tended to grow 

like a snowball in such a district, and later, when the rate of expansion 
declined and technical changes favoured concentration, it continued to grow 
at the expense of other parts of the country. Nor should it be forgotten 
that the subsidiary industries of some basic industries were also able to 
!lerve other cognate industries, which were attracted to the same district 
even if the latter were not able to offer decisive natural advantages for 
such industries. These, in tum, were able, if not to attract further labour 
from other regions, at least to give employment to the increase in working 
population beyo!ld that which the existing industries were able to absorb. 
In this way, as already stated, a district that had reached the limit of 
s~cialisation set by. the growth in the demand for labour in the main 
industry, tended to create a greater measure of real diversification than bad 
previously existed, though not, in other industrial areas, so great a measure · 
of such diversification as in the 13irmingham area. 

Enterprise. 
Diversification may have other roots.·· Many industries are free to 

make a choice from many sites equally or almost equally advantageous, 
in most parts of the country. The CCISt of power and of collecting the 
raw materials and distributing the product forms but a small fraction 
of the total cost, though the existence of adequate transport facilities is 
essential. The labour required calls for no special skill, and the location 
of such an industry can only be explained in terms of the empldyers. 
It may· be an industry previously characterised by small-scale production 
in all parts of the country but, through changes in technique, afterwards 
permitting large-scale production and, therefore, geographic concentration. 
The location of the large establishment may thus be the homes of the 
successful empldyers who foresaw the new development and utilised their 
opportunity. Such, for example, is probably the most important part 
of the explanation of the growth of chocolate manufacture at York, Bir
mingham and Bristol, of motor vehicle production near Oxfard, and of 
electrical engineering in several parts of the country. The active or 
exciting cause of location was the " personality " of the pioneering em
ployer. combined with the fact that the first -choice suffered from · no 
obvious and important dilla.dvantage. The growth ·of such industries gave 
the selected districts an " accidental " diver~:ity of industry which was 
obviously encouraged by the existence of adequate local services. 

Urbanisation. 
It has been· staf:e~P that the growth of subsidiary industries strengthened 

the nineteenth century tendency towards the concentration of certain in
dustries in certain regions and in selected areas within those regions; 
but this only partly explains the growth of large urban areas and groups 
CJf such areas. The rest of the explanation is to be found in the growth 
of local services, which employ the remainder of the industrial population. 
Some of these services are essential in urban areas, while others reflect 
a rising standard of living. First it may be pointed out tbat the factories 
in the nineteenth century were erected as close as possible to the railways; 
in that way expenditure upon sidings and .branch lines was kept low or, if 
there were no sidings, upan horse transport by road. The working popula
tion lived within easy reach of the plaCe of employment, so that the 
areas immediately surrounding the factories were covered by houses. These 
created the need for roads, water and drainage schemes and public lighting. 
Central area..q, near the railway station, became the natural centres of the 
community, and contained the local produce market,· the main shopping 
streets, the business offices and the public buildings. 

Such small communities, if they existed before the railways were con
structed, followed the canal or river; if they came later they followed the 
railway and resembled a string of separated· beada. But industrial growth 
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meant that ·the intetvening spaces were filled, SQ that ultimately they 
merged to form a single and much larger industrial community, ~e 
warehouses became necessary to store. foodstuffs, and the stocks of large 
shops. The warehouses, like the factories, were erected near the railways, 
where the . presllure upon space became severe. The competition for 
space raised the value of land and, through rising land values, changed the 
distribution of the· local population and the uses to which the land was 
devoted.. The factory coosed to be the geographic centre of a. coinmunity 
composed of its own workers and a. few others. The workers in the fac
tories of. the main industry constituted a. steadily falling proportion of the 
total working .population in the disj:rict. The increasing population of the 
district spread outwa:rds, while the workers in differ,ent factories and in 
other occupations were inextricably. mixed up. LOcal transport facilities 
became necessary to convey the workers t9 factory, ,shop and office, and 
when th~ were provided increasing numbers of the working population 
lived in residential areas, . thereby relieving the pressure upon the central 
areas, and enabling the latter to be devoted in increasing 'measure fo 
industrial and commercial activity. At. the same time it was necessary 
for a proportion ·of the workers to live within easy re3ch of their employ
ment, with ·the result that it was never possible to clear all the valuable 
spaces for industry. Occupying valuable space the dwelling-houses could 
only be let at high rents, which were made possible by the proces!J of sub
letting, .or splitting the house iiito flats; and this resulted in overcrowding 
and all the evils of cqngestion. 

It has been shown that concentration upon a small area. of establish
ments in a basic industry and in subsidiary industries necessitated certain 
local industries and services, such as building, road construction, public 
lighting and transport facilities. It alSQ made possible many amenities 
and pleasures denied to the remote rural worker, such as :theatres, ·music 
halls, concert halls; shops with an ~':ldless variety of products and services 
that represented a higher general standard of comfort; schools; medical 
services, etc. It inay b., stated, in general terms, that invention and 
organisation ·steadily increased man'is ·command over nature. and made 
possible a steady rise in the standard of material comfort; and that 
the elements representing this rising, standard .were to be found largely in 
the towns, in·. the form of· local industries and services from which 
country dwellers· could only bent-.fit by visiting such towns. · Thus an 
increasing prop!)rtion ·of the. total industrial population· of a.ti ·urban· area 
was employed in local industries and services. . · 

Further, on account of its geographic position or 01 historical accident, 
an urban area might become the centre of regional industries and services, 
supplementing the local industries and services to be found in each of, the 
surrolmding urban areas. In such a case it occupied the position of a 
regional capital. These regional industries and· services were so profitable 
that, through the resulting pressure upon ground renta and other costs, 
they checked the growth of the original basic industries, which tended 
to concentrate upon the surrounding urban areas. Suc9~ for example, 
iS roughly the history of Manchester, Leeds and Glasgow, which became 
not only the tommercial and administrative ~entres of the regions in 
which they went situated but alsa the regional Centres of social, :cultural 
and specialised medical activities. .In other W:ords, they became the 
centres of conurbations. · · · 
. Reference has .been made to two types of local activities that may be 

distinguished though not, in practice, clearly separated, the tirst consisting 
of those that •are essential in all urban areas; the second 
of those that represent a rising standard of life. There remains a. third 
type, which is again distinguishable though not.sepamble from the others; 
and the industries and service of this type may be described as those 
necessary to combat the evils of over-concentration. They . may entail 
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110 much expenditure and local employment as to make fiuthec growth 
of the area in which they become necessary uneconomic, frcm the national 
point of view, ~en while the area continues fD attract new industries. 
lt ia of the W:st importance fD disti.ngui.sh (in terms familiar in discussious 
of local taution) between industries and services that are " benefi.cial." 
and others that are " onerou " in the seuse that they have been called 
into being to remove or mitigate evils created by over-concentration. 

Fi.Dally it should be observed that when an industry, or pa,rt of an 
industry, was attracted to a district already containing industrial establish
menta it did not leave the latter unaffected. In the early stages of concen· 
tration the efiect was probably beneficial if the new industry contained no 
peculiar feature likely to prejudice any of those already established. They 
lltrengthened the man-made advantages enjoyed by all. But a stage was 
reached in the ·process of concentration when a further addition tended 
fD add to the costll of existing industries, or establishments in the same 
industry, which had been attracted to their chosen sites by the' circum
stances then prevailing. When the addition to costll became seriou the 
owners of the older establishments were driven elsewhere. The study . of 
location ia a study not only of attraction but also of repulsion. The 
repelling force of over-concentration may only be strong enough to prevent 
further growth or it may be sufficiently powerful to drive the older 
fi.nns to the periphery of. the same industrialised area or to some other 
part of the country. The recent history of London shows that in a 
rapidly changing world the problem of relocation of long established 
industries ia an important part of the wider problem of location. 

ComparisO'IJ IIIith Ci1111Ufa. 
Jn. the preceding 'paragraphs an attempt has been made fD indicate, in 

general terms, the main factors determining the regional distribution of in
dustry and population and their local concentration within a region. It 
may be IISeful, at this stage, to refer to the difference between the problem 
of location presented by Great. Britain and a relatively new country, of 
which Canada may be quoted as an illllStration. · · 

Canada was developed by, an immigrant population which first settled in 
coastal regions but afterwards penetrated inland to exploit the natural 
resonrces of a vast area. Inter-regional migration took place on a large 
sca.le relatively to the total population. Some of the ·migrant population 
kame fishermen, llelling the " catch " to the inhabitants of the New: 
England States. Others 10ught.-nd diBcovered-preciou metals and other 
minor metals, which were exported to other countries. Some hunted the 
beaver, or bought llkinl from Indian hunters, while others felled timber, 
which was nported for newsprint and for other uses. But the main de
velopment took place later, when the transcontinental railways opened up 
the vast wheat areas of the central plain and the middle west, and brought 
the fruits of the extreme west within reach of the British market. The chief 
exports of Canada were the productS of l)unting, agriculture, forestry and 
mining. The production of these (with the exception of mining) needed 
space; the ptoducing areas were, and must remain,. sparsely populated. 

The- earlier products, such as timber, were conveyed by water to collect
ing centres on the banks of the St. Lawrence, where they were shipped or 
transhipped for conveyance to distant markets; while '~~'heat was conveyed 
by rail fD convenient centres for shipment via the great lakes to overseas. 
markets. Thus the centres of collection and tran3hipment, such as Halifax, 
QUebec and, on a still larger acale, Montreal and Toronto (which are dose to 
the heart of agricultural Canada) became important centres of population, 
and in later years Winnipeg, a railway centre, became the central marketing 
centre for wheat. Being large collecting and distributing centres the river 
and lake ports. supporting relatively large populations, not only developed 
secondary indlllltries, b'!lt, when the Act of Confederation was followed by 
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.the adop,tion of a Federal system of protective tari&, became the obvioul 
centres of ma.nufa,cture for the Canadiim market. l'hus the two outstanding 
cha.racteristics of Canadi;?.n development that are relevant te this discusaion 
were, first, that ecolion:Uc development was ,conditioned by immigration from 
abroad and subsequent in~r~regional migration on a iarge !iCale and, 
secondly, that the exporting mdustries .needed great space, the larger centres 
ot pop$tion being the centres of ,collection and distribution. both of ex
ports and imports. . Su~ centre~~ beca.nie iubsequently j:he chief centres of 
protected. manuf<u:turing industries for supplying the home market. 

In both respects Great Britain differed· from Ca:uada. Reference has 
already been made to the fact that when the industrilil revolution took. place 
the population of Great Bii.tain, was already relatively large and widely 
distributed. Industri~ development was conditioned' neither by immigration 
nor evea by inter-regional migration on a large scal.e. The natnral resources 
of the cpuntry were llUCh-and sO distributed-that its exports were the 
products of the mining, man*turing and shippuilding industries, which 
fostered large concentrati9ns of the ·industrial population in toj!.Stal regions, 
while most of it& imports-such as wheat lJ.IId raw cotton-were the products 
of industries that required m).lch space and could only maintain ·a sparse 
aud widely distn'buted population. It is,. of course, true that some of the 
largest British ports, ~uch as Liverpool, Hull and Cardiff, developed mainly 
as collecting and distributing centres, of both imports and exports, and that 
most of thein ·tater became ~cturing cen,tres '(for the home market)' 
of considerable impc>H:ance,. But the chief industrial regiOJ!S of Great 
Britain near the coast owed their .growth and prosperity to the fact that 
they exported a large proporti,on of the output of their basic industries, and 
that coastal regions, possessing coal, were preferred to inland regions, largely 

: __ for that reason, In Canada the concen:tratious. of population are at the 
chief centres (){ collection and distribution; in· Great Britain all except two 
are coal producing regions, wi~ easy' l'each of the coast. A decline in a 
Canadian exporting industrY may mean a decline in a, vast but sparsely 
populated area;. a decline in a British exporting industry may mean a 
decline in a small but densely populated area. . 

Dy~~amiC inf!1181Ues. 
The rate of growth ·Of popnlatioti is determined partly by the net rate of 

immigration or emigration, but mainly l:!Y the surplus of births over deaths. 
The rapid rate of growth during and after the industrial revolutipn was due 
les3 to the rise in the. birth rate·than to the fall in the death rate, the latter, 
In turn. oeing due to lniproved_ sanitation and improved medical services, 
for which the industrial revolution. was itself largely responsible. But there 
was a limit to the population that the pte-revolution econ/lmy could main· 
tain, so that the industrial revolution both fo'stered a growth of population 
far greater than the earlier I!CQnomy could have maintaineq and created 
tht' conditions that could not ouly maintain a rapidly lncre~ing population 
but also provide a eontiu11ously risirig standard .of .material "'CCmfort. Since 
industrialisation, · in its modem sense, was a prerequisite o£ growth in 
numbers, it is idle to speculate upon the :proballle or possible distribution 
of tht present population upon the assumption that the industrial revolution 
had not taken place. HowSoever distributed the present population wonld 
have been too dense to make }$, or lbng- life, possible. The growth 
would have been kept in check ejther by a very low standard of living and· 
a high death rat;e or by emigra:tion on a very large scale. · • 

The industrial revolution, while stimulating the growth of population, 
necessitated a fundamental change in the relative distribution of the in
Cl't'IISing· numbers. TheSP. could not be maintained in agricultural areas, 
employed in agricultural pursuits: on the other hand, they were needed 
in the new industries and the new type of commerce. Urbanisation, or the 
growth of densely populated industrial areas, was therefore inevitable.' 
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So much may be stated without BUggesting that the degree of conceD· 

tration actually reached was. either inevitable or desirable, socially or evea 
economically. The explanation of the degree of concentration is to be 
found (as ~eady stated) in a ·combination of circumstances that may: be 
summed up w. the words natural and acquired or man-made advantages. 
But these operated in a competitively organised society, .which was not 
yet alive to the wider effects of individual action or conscious of the need 
for planning, and a society in which the possible eflects.of the action of 
newcomers to a. place upon the industrial efficiency or competitive position 
of those already there were wholly disregarded. · ' · 

The new industries of the niJI,eteenth century were. attracted to the coal 
fields, which were scattered in the North; the Midlands and SoUth Wales. 
These areas already contained !ai"ge sections of the population, so that. 
development was possible without long-distance , migration. provide~ the 
rate of development was not too rapid. The agricultural industry lind the 
displaced cottage industries within the region provided a surplus .which 

. was available for the new industries. The attraction of the latter was, 
indeed, so strong as to threaten to cenude. local agriculture of neCessary 
labour, with the result that agricultural wages in places within reach of the 
new industries tended to rise relatively to those prevai.J.i.ng in more remote 
districts and regions. But the time and rate of the new industrial develop. 
ment was not the same in aU places.· In some areas it started earlier than 
in otherll, and when statied (whether early or late) it gathered momentum 
which was afterwards lost. During the period of most rapid expansion it 
needed a larger supply of labour than the region could itself supply, with 
the result that labour was attracted from 'other regions. Thus, for example, 
the rapid growth of the South Wales mining industry. near the end of the 
nineteenth century was associated with immigration to that area from the 

·South Western counties Qf England at11d, to a leils extent, from North and 
West Wales: Some of these went

1 
into. the mining industty itself, while 

others entered other occupations, Such as. dock labour and miscellaneous 
occupations in the coal exporting ports on the Bristol Channel. 

It is impossible, however, to estim(l.te 'th~ exte~t to which even inter; 
regional migration represented long-distance tnigration. Regional migration 
statistics are based upon regions de:lined for statistical or administrative 
purposes and supply. no information about the places of origin of 
immigrants and the destinations .of emigrants: they only give net figures, 
that is to say, figures indicating the excess of, o,ne movement over the 
other, and these are obtained by measuring the difference between the 
actual increase of population and the • • natural " increase in a given period. 
Inter-regional migration may merely mean, in an extreme case, crossing the 
administrative boundary between two contiguous regions, while intra
regional migration may mean movement across the full " diameter " of a 
region and, therefore, long-distance migration. 

Nor· should it be forgotten that some inter-regional migration probably 
approaches the extreme case, being movement to fill a gap created by an 
earlier movement, within the receiving region, to the growing industrial 
centres. Long-distance travel, particularJy in the earlier years of the 
nineteenth century, was more diilicult and more of an· undertaking than 
it has since become. But even a. series of short-distance migration move
ments served in due course, to change the balance ·of population in the 
country as a' whole, Moreover •. evi~ence other than s~tistieal _evidence 
shows that some long-distance migration took place even w. the nw.eteenth 
century and to places other than London. Thus, for example, steel 
workers' from South Wales (where the Siemens process was discovered) 
migrated to Sheffield the North East coast and even the Clyde valley 
when the new process' was adopted in those areas, while steel workers from 
Sheffield migrated to South Wales. · 
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Finally it should be observed that one effect of the nineteenth century 

industrial development was to create " depressed areas." The cry of the 
handloom weavers in the early part of the century is so well known as f:o. 
call for no further co=ent. The growth of manufacturing industry and 
of international trade was associated with the relative decline of agricuiture. 
Districts ignored by railways were left high and dry by the new develop· 
ment. But the national growth of industry was so mpid that the local 
depression usually represented little more than a temporary halt to progress, 
followed by a mte of growth slower than the national average rate and a. 
continuous migration of the surplus population to districts at which employ
ment was available. In a rapidly developing co=unity there were always 
to be found industries and diStricts that needed immigrant labour and, 
therefore, welcomed the surplus labour of those other districts in which 
employment increased less rapidly than the population. 

CHAPTER II. 

POsT-WAR TRENDS. 

The present chapter co11tains, in considerable detail and in somewhat' 
technical form, an analysis of statistics relating to the movement of 
industry and population between 1923 and 1937· It i~ hased to a small 
exten~ upon statistics published by the Regist:ra.rs-General, but mainly 
upon statistics submitted by the Ministry of Labour to the Commission 
and relating to insured persons. The conclusions to which the analysis 
leads are interspersed with the discussion, but th~ outstanding facts are 
summarised at the end of the chapter. 

I am aware of some.o£ the dangers incurred in attempting to measure 
trends from the statistics for two years separated by a. long interval, for 
the figures in one or both of the 'selected years may be seriously affected 
by temporary influences. To compare 1937 with 1923 is to assume that 
in each of the two years national figures are representative and that. the 
relationship between the figures for different regions is normal. The 
danger of error would be particularly serious if comparisons were made 
between the :11umb~rs of people actually employed. The use of statistics 
of insured persons rather than of insured persons in employment (which, 
indeed, are not available in the necessary form) largely reduces the effects 
of temporary influences, but it. is clear that these should not be used for 
the purpose of measuring changes in employment. For the purpose of thi& 
chapter, which is to describe broadly the trend of industry (as represented 
by the number of insured persons), an analysis based upon the figures for 
1923 and 1937 seems to me to be justified. 

The Distribution of Populaticn. 
Between 1923 and 1937 the rate of increase in the number of Insured 

workers was considerably higher than that of the population as a whole. 
The total population of Great Britain increased by ·fi per cent., th~;~ 
population between the ages of fifteen and sixty-four by n per cent., 
and the number of persons insured against unemployment, between the 
ages of sixteen and sixty-four, by 22 • 3 per cent. The difference between 
the first two '.rates is mainly due to the fall in the birth rate. The 
absolute fall in the number·· of children under fifteen was not wholly 
offset by a. relatively large increase in the number. of people above sixty
four years of age. The difference between the second and third rates. 
cannot be explained so easily. In the first place it is known that during 
the intercensal period 1921 to 1931 the total population increased by 
approximately 5 per cent., the population aged sixteen to sixty-four by 
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9 per cent., and the gainfully occupied population between the ages of 
sixteen and sixty-four by Iot per cent. It is probable, therefore, that 
for the period 1923 to 1937 · the gainfully occupied population between 
the ages of sixteen and sixty-four increased more rapidly than the total 
population between those ages. In the second place it is clear "that 
during the same period the insured population · was increasing more 
rapidly than the gainfully occupied ·population; it must, indeed, have 
increased nearly twice as quickly. The increase is not a. mere statistica.l 
increase to be explained by periodic extensions of the unemployment 
insurance scheme, for the figures for 1923 and 1937 from which the 
increase of 22 • 3 per cent. is derived a.re compa.ra.ble figures. It is clear 
that the proportion of the working population engaged in the insured 
trades increased. It is known, for example, that the number of agri
cultural workers (who did not become insured against unemployment 
until May, 1936, and therefore a.re not included in the sta.tistics), as 
well as the number of permanent ra.ilway workers' (who are not insured) 
declined during this period. 

The disparity between the rates of increase in the total population 
and iu the number of insured persons was not uniform throughout the 
country. The following table shows, for each area, • the difference between 
the rates of growth in· the two classes as well as the relative growth in 
the insured population. From the first two columns we see, for example, 
that between 1923 and 1937, the total resident populatiou of London 
and the Home Counties inctea.sell by 16·4 per cent., while the insured 
population increased by 4z ·7 per cent. The third column shows the rate 
at which the insured population has grown in each a.rea in relation to th• 
tot!M pop-ulation. Thus we see, for example, that the insured populatioD 
of London and the Home Counties has grown by z3 per cent. in relation 
to the total population of that a.rea. In other words, the growth of the 

Total Residem 
Population 

1937 
(P) 

Iwi.ius 
1923=100. 

London and ~ome Counties II6•4 
Midland Counties IIO•of 

West Riding, Notts. a.nd Derby 105•0 
Mid-Scotland ... 103"7 
Lancashire 99·8 
Northumberland and Durham ... ~·5 
Glamorgan and Monmouth 88·1'1 

Rest of Great Britain ... 104'5 

Great Britain ... xo6·3 

Persons i.mured 
agains' 

14Mmp/oynunJ 
(16-64) 

(ex~Uure) 
1937-
{1). 

142"7 
nB·z 
115•0 
109'5 
107•6 
104"7 
95'7 

127•8* 

122"3 

(I)+ (P). 

123 
u6 
no 
100 
roB 
109 
108 

115 

• These high figwes may be partly acroun~ for by the exclusioD: of agric~ltural 
worken from tho statistics. If they were mclude«;i. tho rate of mc_rease m the 
insured population would be more heavily ~uoed m tho rurai.tban,m the .urban 
areas, and so probably more heavily in the Rest of Great Britain than m the 
seven specified areas. 

• The areas are those selected by the Ministry of Labour. (See paragraph 53 of 
Conunission's Report.) 
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· insored population, in relation to the total population, has been such that, 
if the total population. of the area had not cha,nged, the number insured 
would have increased by 23' per cent. ' , 

The table shows that in all the areas ·the number of insured persons 
has grown more quickly;· or declined leo;s quickly, than the total popula
tion, • but it also shows that the insured, population has grown, in 
relation to the total population, much more' quickly iri the rapidly ex
panding areas than in the other areas. In -other words, the proportion 
of the , total population that is .insured against unemployment has in
creased at a higher rate in the rapidly expanding areas.' This may, 
of course. simply mean that the proportion of the gainfully occupied 
population that is insured against unemployment has .. increased more 
.rapidly in the raJ)idly · exp&nding areas, but' it is unlikely that this is 
a complete explanation. · The proportion of the total population that is 
gainfully occupied has a.lso. probably increased more rapidly in :the 
rapidly expanding areas than in the other areas.' 

The table.· suggests ·that the relatively rapid industrial. growth of the 
London,and Home Counties and Midland areas has been facilitated, if not 
indeed made possible,. not only by net O:jigration into , the former 
and the e.bsence .of' net migration c:>ut of the latter but also by 
the- entry into gainful occupations of sections of the population 
that had previously· not been 'so occupied. In ;the less fortunate areas 
this may have happened only to a smaller extent, or. perhaps not 

, at all.. Possibly some WOJ:Ilell and' elderly men (under 65) in the less 
prosperous .areas, who would have been employed or at least seeking 
employment if they had been in the more prosperous areas, have given 
up the attempt to find employment, while a number of young people 
.may never have entered the unemployment insurance. scheme on account 
of their inability to find even a first job. 

There is also·. another possible· ·explanation. It is probable that 
migration into London and tire Home Counties tended to increase the 
proportion of the population in the age-group sixteen to sixty-four, and 
that it affef,ti>d especially the lower part .of this age-group; which con
tains most of the .,unmarried women and in which,_ for this. and other 

4 There ar<t some inaccuracies (but pr<1bably only' slight ones) involved in com
paring .the rates of increase of the twO quantities in' the various areas.- See Ques
tions 2534-38 and paragraphs 5 and 6 in Appendix I of the·evidence of the Ministry 
of Labour. · · 

• In addition to this,. we Wive seen that .the proportion of insured pen1001 in 
employment has increased in the two most rapidly expanding areas, and fallen 
considerably in Glamorgan iwd· Monmouth. Thus the proportion o( the population 
in insurable employment has increased more quickly in the more rapidly expanding, 

·than in the less rapidly expanding and contracting, areas, for two reasons. 
'The f6llowing table suggestS- that this has been the case. 

Changes in the-lolal, and tft the gainfully occupi6d, populaJirm; I92r-JI. 

Region. 

South East ... 
Midland 

·Northern 

EnummJted Populalioy~. I9JI. 
(Il/B!=Ioo). 

Total 
GainltfllJ• 
oceupu . 

·'' 
(T). (0) 
109·8 Irft•4 . 
Io6·9 · III• 5 
103•.1 106•2 

East and South West ... 
·~·· 

l<J4•2 

98·1 Scotland 99•2 
Wales ... .. .. . 97·6 . 98·s 
Great Britain' .. 1os·s lo8•4• 

The above regions are the regions of the Registrars General. 

(0)-;-(T). 
lo6 
104 
103 
lOll 
99 

100 

103 
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reaaons, the proportion of insured pel'IIODS is highesi. In th~ ~ rapidly 
expanding and the contracting areas net emigration may have produced 
the opposite results.' · · 

The I~trial Structure: r . 

The preceding par~phs are concerned with trends in the regional 
~bution of the total population and. in particular of pet:sons insured 
against unemployment. The next step u to relate population trends to 
industrial trends. . It has been shown. that. the total ntimber of insured 
persollll increased between .1923 and t937 by :z:z·3 per cent. In some 
industries the number increased at a higher rate and in others at a lower 
rate than the national rate, while in some other industries there was an 
11b&olute reduction in the number of insured •per!IODS. For the purpose of 
analysis the industries of the country may be divided into two main classes, 
namely (x) those which aend part of their products to markets. outside the 
area of production and therefore permit of geographic concentration and 
(2) those that are essentially local in cba.racter and are therefore to be 
found in all co=unities. The first have already been termed baslc 
industries and the second loc:al illdustrles. Again, for the. purpose of 
this analysis, industries may be divided into two groups, namely those 
in which the number of insured persons declined, between 1923 and 1937, 
either absolutely or relatively to population, and those in which the number 
grew at least as rapidly as the total population increased. These· may be 
termed, for convenience, the contracting industries and the expanding 
industries, always remembering that the terms are used in relation to 
the number of inSured persons as distinguished ~om volume Qf output. 

' . ,' 

During the period under· consideration (1923-37) the most important of 
the contracting industries were coal mining; the textile industries (including 
cotton, wool and certain other textile industries, such, as jute and lace); 
shipbuilding and marine engineering and iron and steel production. 
Employment in those industries will p-"esently be examined. But it should 
be noted that other industries also contrac~d during the period, includ
ing the construction of carriages and carts. The number ell)ployed in 
railw&y transport and hi agriculture diminished, but the statistics of the 
Ministry of Labour do not iuclude the workers employed in those 
industries. • The most important industries (including both basic and local 
industries) in which the number of. insured workers increased rapidly were 
the buildUlg industry, including the industries supplying building mater.ial8 
and those engaged in making fumitun, and supplying wallpaper and other 
products associated with housing development; the moto~; vehic}ll, cycle and 
aircraft industry and the road transport industries; the various electrical 
industries, including that supplying wireless apparatus; the silk and rayon 
industries; and, Anally, a group· of services and industries closely associated 
with a rising Standard of living and including the distributiye trades, 
hotels. boarding houses, dubs;. laundries and cleaner:s:· industrie~ proyiding 
entertainment and manufacturing toys and the reqWSltes of ·vanous games 
and sports. 

Ccmtrtzeti11g ln~ustries. 

A. a mst general statement it may be point.ed out that in those area.S in 
which the chief contracting industries are located the insured population 
tended either to decline, or to expand 1~ rapidly than. in ~ country as 
a whole, while those areas in which 1:he msured population mcreased more 

' No attempt is made to diacusa the ~mplellt nature of the effects of !Jligratioa 
upon the age-composition of the populatlotl. . . 

• Amoog rail!Vay worker& only the non-permanent group are maured. aga.nut 
aaemployment, while agricultural worken1 were only n~Cently brought mto the 
it.lnd group. 
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rapidly than in the country as a whole have apparently attracted the 
rapidly expanding industries. We may first consider the first part of this 
general statement. The following table shows, for each of a number of 
~xeas, the percentage of the total insured population that was engaged, in 
July 1923, in the specmed contracting industries. It will be observed that, 
in general, the higher. the proportion of the total insured population that 
is employed in the five declining industries the lower the rate of growth 
of that population. 

Numbers insu~ed in five important declining industries as per cent. of 
total numbers insu;ed in each area. july, 1923.' 

I w. North- I 
London G!ati Riding, Mid- umber-Great and Midland ganl - Notts. · ·Scot- Lanes. laud Britain. Home. CountieS. and land. and Mo~ 

Counties. Derby. Durham moi 

Coal-mining II•2 .o·r 8·8 2I•O I0'.7 6·6· 37•6 .5;1 
Cotton ... 5'2 O•O 0'2 3'.5 2•.5 26·.5 ·O·O o· 
Wool ... 2'4 o·r o·s 15•1 0•2 o·s O•I o• 
Shipbuilding 

and ship-
repairing 2•2 0'9 o·o 0'1 7'3 1'4 8·9 2' 

Iron and 
steel manu-
manufac-

I 

ture ... 2•I o·os z·8 3'7 J•6 o•8 2·6 5'1 

Total of 
above 5 
industries j 23•1 I·I 12'3 

/ 
43'4 24'3 35·8 49'2 59'; 

It will. be observed ~at none of the areas depended so largely upon 
one industry as the counties of Glamorgan and Monmouth, where more than 
one half of the insured population were engaged in coal mining and 
nearly sixty per cent. were engaged in three of the five· declining groups. 
The liability of the region to prolonged depression is obvious from these 
figures. The seriousness of the .position of Northumberland and Durham is 
also clearly shown. But the· table does not fully reveal the situation. In 
the first place it does not include all the ·contracting industries. Thus, 
for example, marine engineering, an important industry on the North 
East coast and the Clyde, is included iB the Ministry of Labour evidence 
with constructional engineering in one industry group. . Again it will be 
observed thaf the ratios in Mid-Scotland differ from the national ratios 
less 'than those in any other region. But Mid-Scotland comprises two 
distinct industrial areas with different characteristics. Separate statistics 
for the western district suggest greater liability to prolonged depression 
than those shown for Mid-Scotland as a. whole. The West Riding, ·Notts., 
and Derby area comprises at least two distinct industrial areas, namely 
West Yorkshire, where the industrial structure is based upon wool textiles 
and a declining mining industry, and South Yorkshlre, Notts., and Derby, 
which is largely based upon a specialised and expanding steel industry and 
a more prosperous mining industry. Thus the table does not tell the 
full story, but it nevertheless shows the broad connection between the rate 
of growth of the insured population in an area and the degree to which 

t Calculated from Ministry of Labour, Tables IV and V, pages 293-4 of Evidence. 
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that ara was dependent upon one or mOR of the five declining indastriel. •• 
If we exclude the West Riding, Nottl., and Derby area, it win be IINil 
that the lower the proportion of the inaured population attac:hed to the 
6ve most importa.ut cfec:fuWlg industries in 1933, the creater was the 
eabllequent expansion. In London and the Home Counties, it will be 
noticed, the proportioa. atiaclaed to the five indu.stries was iJlsi8nificant." 

Having established the firat part of the first general statement, namely, 
that in the areas in which the declining induatriea were located the irurared 
population lntl'l!&lled leM rapidly than in the C01Ultry as a whole, it is now 
IHlCellat'f to eD.mine,the second part of the same statement, which is that 
the areu In which the insured population increased at a higher rate than· 
in the country as a whole apparently provided a greater attraction for the 
expanding industries than that ·Provided by the rela.tively declining areas. 

To ~y that the rela~ p~s areA!' have provided a greater 
attraction for the expanding Industries may be mterpreted as meaning that 
they have had mOR than their." fair •• share in the expansion of th-in· · 
das1ries. A " fair " share in the expansion of all industry or group of 
lndiiitries may, however, itself be interpreted in at least two different ways, 
u meanin~t that the total national espansion in the particular industries has 
been divided between the areas in proportion either to (a) the number of 
insured persons fltttUII#tl to tlul f>arlic'lllar iwdustris.s in each area in 1923, 
or to (b) the total number of insured penons in each area In 1923. For an
area to have a. " fair " share in the expansion of a particular Industry or 
group of indGitries in the first sense limply means that the percentage rate 
of increue in the particahu' industries has· been the aame in the vee. as in 
the country as a. whole. On the other hand, all area may have had more 
than its " fair " share, in the second eense, even if the percentage rate of 
iru:.n!ale in the particular industries has beeJJ no higher, or indeed lower, than 
in the whole country, limply becaUlll a relatively high proportion of the 
insured worken in the area was attached to the selected industries in 1923; 
and similarly all area that had a low proportion of its worken in the 
pact:icular industriee in 1923 may have had r- thaD its fair share (in the 
lleeolld sense) even it the percentage rate of increase in the selected in· 
dustries has been as high as, or higher thaD, in the t9UDtry as a. whole. 

The more opidly expanding areas b&ve, in general, provided a gzeab,r 
attraction, in the .eecond aense, for the expanding industries tlaau b&ve the 
less rapidly npanding areas. We might expect to find that this has al8o 
been true in the first I8DIJII, i.e. that the upanding ind~es have t!li:· 
pa.nded at a. higher pemmtage rate in the more prosperou than in the less 

a• It ia perhaPs desirable to sa- the limita.tiooa of regioDal statistics bued upon 
regions dilfereatly defined fat cWierent p~ and upon industries classified 
IIG:Ol'ding to tate of oatioaal progrwa. Thus, e.g., while output and employment 
in the coal mining indutry were aeriously ~tracted the regional incide~ce !>f the 
dep~ wu very unequal. The West Riding. Notts. and Derby l'egiOIIlD the 
r.bove table DGt Ollly included at least two distinct indWitrial areu but also two coal 
mining diatricta with cWierinl tnmda, For this Jea$0n the grea~t caution must 
be exeraaed in Jll&king any pneral etatemeDte. Tbllll. e.g.. while the UUIUnd 
population of the ngion u a whole increued betweeD 1923 and 1937 by ~n per 
eeat., u c:omp&nld with "- tlwl ii:ve pei oent. in. N~rthumberland and Durham, 
and nine and a b&lf per oent. in Mid-Scotland, wbich as apparently less vnlnenlble, 
it lbould be pointed out that both coal mining and iron and steel production .in the 
sr-ter part (tbough DDt the whole) of the Midland area escaped that dechne m coal 
mining and iron· production 11\lftered by the North east coasc and the Clyde sreu. 
Nevertheless ·if examined 'Mth caution. the above table ia one of the most 
inlltnlctive J. ian investigation of post war trends. . . 

n It must be remembered that, other things be•ng equal, ~ ~r ~e 1nsured 
population in an area the nuaJJer may we .expect tbe p~Uportion m one mdustry or 
m a small group of industries to be. This may help to explain tho two extnlme 
.-of London and the Home Cowllies (by far tbe largest of the seven areas) and 
Clamorgan and .Momnouth (by tar the sma.llost). 
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prosperou area,s. Two reasons might be advanced. First; the development 
of electrical power together with the great and still growing attraction of 
the London market. might be expected to have caused the expanding basic 
industries to grow more quickly in London and the }Jome Counties than 
elsewhere. Secondly, we might expect to find that local industries have 
expanded' at. a greater' proportionate rate in the rapidly expanding, 
prosperous areas, sin~ their size must depend largely on the ·size of the 
population and on its purchasillg power. . · 

It does not, however, follow ineyitably from the fact. thlit the total 
numbers of insured persons m certain areas have expanded relatively 
quickly, that the expanding industries in those areas have also ·expanded 
re)atively quickly. Let us suppose that a community consists of tw9 distinct 
area$ A and B, that in A one half of the occupied population are -employed 
in declining industrjes and the other half in a miscellaneous group of ex-. 
panding industries, and that in B all the occupied "population are employed 
in the same· miscellaneous group of expanding industries. .Let us further 
:J.Ssume that the population of the community as a whole is· stationary. 
It is dear that thl! miscella.neolis group may expand at the same rate in both 
A and B,.and that if·they are to expand at all it can only be by drawing 
UJ:'On the Tinemployed workers in the declining industries of A; that is to ~y. 
there will be migration both from A to B and from the depressed illdustries 
to the expanding industries within A. The same statement will be true if 
the population of the community is increasing but the rate of expansion of 
the expan_ding industries is higher than the'rate of growth of the population. 
For this· reason it does not necesSarily follow that because the growth of 
population in London and the Home Couilties has been accelerated· by immi
gration from other parts of the country the expanding industries "of that 
area have eli:panded at il higher rate than in the areas from which the 
immigrants hav:e been drawn. It 'is conceivable that in London and the 
Home Counties th~ miscellaneous group of expanding industries merely 
formed a much larger part of the industrial system than in other areas. 

Two fact! may J>e mentioned at this stage which, while proving nothing, 
do suggest that what actually happened corresponds closely to the 
hypothetical case just described. The first is that, of .the ·twenty-three 
industries. speci1ied in the Minjstry of Labour's evidence alii having shown 
a more rapid expansion (in Great Britain) than all industries ta:ken together, 
as many as eighteen were already heavily weighted in London and the Home 
Counties in 1923, tha:t is to say, a higher proportion of the total insured 
population of the area was attached to those eighteen industries than in 
the country as a whole. ' The second fact is that only nine of-the twenty
three rapidly expanding industries expanded more quickly in London and 
the Home Counties than elsewhere. ThesE! facts suggest at least that 
the problem may justify further investigation. 

' Loclll Industries. 
We- may first investigate ~ group known as· local industrieS. From the 

forty-five industries distinguished by the Ministry of .Labour it is possible 
to select seven that are mainly, though not wholly, local mdustries. These 
are. (1) the distributive trades; (2) building; (3) gas, water alld eleitricity 
supply; (•t:l tramway and omnibus service:· (5) road transport (other than 
tramway and omnibus se,;:vice); (6) laundries. job dyeing and dry cleaning. 
aad (7) bread, biscuits, cakes, etC: The lollowing table" shows the per
centage rates of change between "11923 and '1937 in the number of insured 
persons ·in each of these industries -and in all seven taken together. 
Particulars are given. for tlle country as a whole and for each of the seven 
areas under consideration. The last column sllows the rate of ~wth (or 
declint~) for all industries taken together. · 

u Compiled from ~ of Laboor Tablea IV-XII, p. 293 II WJ., of EvidODCD. 



Road 
Distribu- Gas, transport Tramway Laundries Bread, Total 

tive Building. water and other than and job-dyeing biscuits, seven Total all 
trades. electricity tram and omnibus and dry cakes, etc. .. local" industries. 

supply. bus service. service. cleaning. industries. 

London and Home Counties + 74"4 + '41·6 + 48·9 + 24"9 + 37'2 +sa., - 4'3 + 54'2 + 42"7 
Midland Counties ... + 69·4 + 14'1 - 6•J. + 89•5 +z89•3 +zJ6•7 + 411'7 + 67•11 + 28·a 
West Riding, Nott&. . and 

Derby ... ... + 15"0 + J7•$ + 23'4 +zoii•Z +I49'I +zo8•.11 + I6·8 + 68·8 + 15•0 
Mid-Scotland ... ... + 44"5 + ji•II + JS•I + ro·6 +911"3 + j1•7 + llj-•I + 42•8 + 9"5 
LJ.ncasbire ..• ... ... + so·2 + 411·8 + 34'9 + 19"7 +Ip•B + 79•8 + IIZ•I + 47'4 + 7•6 
Northumberland and Dur-

+ 59•6 + 611•7 + 41'9 + ·s6·3 +1158•4 + s6·9 + z6·7 + 611·8 ham ... ... ... + 4'7 
Ulamorgan and Monmouth + 74'5 + 19•8 + 30"7 ·+ 96'4 +z96·z · + 51•6 + 9"5 + j8·8 - 4'3 
Great Britain ... ... + 66•3 + 5I"4 + 32•6. + 4J•I + 9I"7 + 66·6 + I11•4 +'s6·8 + 23•3 

Not..-Italics show a rate of increase equal·to, or greater than, the corresponding rate in Lon~on and the Home Counties. 
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The table ca.lls for several comments. It will be observed that in every 

area the growth in the local industries was more rapid than that for 
all industries, . but that there is no statistical connection between the 
two rates of growth. In London and the Home Counties the rate of 
growth in all industries was much higher and in local industries was 
lower than in the country as a whole. In West Riding, Notts. and Derby 
the rate. of growth in all industries was lower and in local industries much 
higher than in the country as a whole. Again, it can be shown that in 
each of the five areas that expanded more slowly than the country as a 
whole the rate of growth, in relation to the total inSured population, in 
each of the seven local industries, was higher than in London and the 
Home Counties. Moreover, the table shows', broadly, that, relatively 
to their size, the local. industries in most other,_ parts of the country 
expa.nded_more rapidly than in London, where the growth in the number 
of insured workers and in ecanomic activity has beeri popularly associated 
with the expansion of local services. (It is interesting to note that the least 
rapid rates of increase took place in London. and the Home Counties, Mid
Scotland, and Lancashire; the three areas that were already best supplied 
with local industries in 1923, i.e., that had the highest proportions of their 
insured workers in the local industries.) . Even when allowance is made for 
the difficulties involved in intexpreting the statistics, it is evident that the 
relative growth of London and the Home Counties cannot be explained 
by the growth in tlie seven local industries_ speci1ied in the table. 

Rafridly Expanding. Basic Industries.- .• 
We ma.y next examine the expanding basic incustries. Of the 45 in

dustries distinguished by the Ministry of Labour, 23 expanded more rapidly 
in Great Britain than all .industries together, and of this total six were 

, local industries. The fallowing table shows; for each area., the percentage 
· rates of growth in the remaining rapidly expanding industries (excluding 

public works contracting) taken together, and the percentage rates of 
growth in all industries are also shown for comparison. Again there is no 
obvious relation between the rates of growth in the 16 rapidly exi>anding 
basic industries and in all industries. In London and the Home Cclunties, 
for example, the rate of growth of the x6 industries was lower than in 
the Lancashire and the West Riding, Notts. and Derby areas, and not much 
higher than in Northumberland and Durham, while the rate of growth 
was only slightly higher _in the· Midland counties than in Glamorgan and 
Monmouth. 

I -
! ,W. North-London Glanllll Riding, Mid- umber-Great and Midland Notts. Scot- Lanes. land ganaa - Britain. Home Counties. Mol!~ and land. and Counties. Derby. Durham mou·Jr 

-· ,..---,-. 
I 

Total, x6 I 
I 

industries .66 69 51 75 46 86 63 4<JI. 
Total, all. 

industries 22 43 28 IS io 8 5 ..,. 4• 

The details for the individual industries show that in Clilly one case 
(brick, tile, pipe, etc.) was the rate of growth higher in London and 
the Home Counties than in any of the other areas. Rates of growth 
are, of course, misleading; an increase froq~ ten to 20 represents a rate 
twice as high as an increase from zoo to I so·. In the case C1f motor 
vehicle_s, cycles and aircraft the rate of growth in London and the Home 
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Counties, where the industry is very large, is only (and there only slightly) 
exceeded in Glamorgan and Monmouth where the industry is very small. 
Nevertheless the details show that in the case of most industries the rate 
of growth in London and the Home Counties is exceeded in one or more 
areas in which the industries are comparable in size. • 

We have aeen that there is no clearly marked tendency for the expanding 
basi(: industries, or for the local industries, to expand more quickly in 
the more rapidly expanding areas, i.e., that those a.rea.s have not; in one 
important &ellll81 provided a greater attraction for the expanding industries 
than that prcNided by the relatively declining areas. This . suggests. 
although it does not prove, that in individual industries in general the 
rate of expansion was, on balance, no greater in the more prosperous 
than in the more depressed areas, or in other words that the divergence 
between the rates of growth in the various areas may be almCISt completely 
accounted for by the difference, in 1923. in their industrial structures. 
This possibility is strengthened by the fact that both in London and the 
Home Counties and in the Midland Counties only 25 of the 45 industries 
distinguished in the Ministry of Labotlr's evidence expanded more quickly 
than in the country as a whale, and that in every other area, except 
Mid-Scotland, at least 23 of the 45 industries expanded more quickly 
than in the country as a. whole." In some cases, however, an industry in 
an area is very small, in other cases very large. Moreover, some of the 
industries in an area, counted as having expanded more rapidly than in 
the country as a whole, have only just accomplished this feat, while others 
have done it by a wide margin. It is therefore not yet possible to say 
that the divergence in ·the rates of growth of the various areas can be 
entirely accounted for by the differences, in 1923. in their industrial 
structures. 

A further calculation has therefore been made, and the results are shown 
in the follawing table. The first column shows the percentage rate of 
change in the insured population that actually (ICC11II'ed in each area. 
The second column shows the rate of change that "WOuld have occurred 
if the numbers insured in each industry had ~ in each area at the 
same rate as in the country as a whole; i.e., if each area had had its 
" fair share " (in the first sense described in an earlier paragraph) in the 
absolute expansion or contraction of each industry.•• The third column 
is obtained by subtracting the figures in the second tolumn from those 
in the first column. It gives some idea of the gain ( +) or loss (.-) 
accruing on balance to each area, as a result of the proportionate 
rates of change in the various industries being different from the 
national rates-as a result, in other words, of what may be called "shifts" 
of particular industries towards or away from the areas. (A " shift " 
may be defined as the actual change in the number attached to a par
ticular industry in an area miJJMS the change that would have taken 
pla.ce if the industry had expanded or contracted at the same rate in 
the area as in the country as a whole. A " shift," in other words, ·is 
the amount by which the actna1 expansion in an industry in an area 
exceeds or falls short of the " fair " share of the area in the national 
expansion of the industry.) 

u The details are : W. Riding. Notts. and ·Derby, 28 ; Mid-Scotland, 1 I ; 
Lancashinl, 25 ; Northumberland and Durllam, 23 ; Glamorgan and Monmouth, 24-

" For the purpose of this table, the industries and services that come under the 
heading " all other industries and services " in the Ministry of Labour's evidence 
have been counted as one industry. This ~p included about 17 per cent. of the 
total numt- of insured person!~ in Great Britain in 1937, and the proportion varied 
'between 12 per cent. and 19 per cent. in the various a.rNS. The rate of inc:rease 
'between 1923 and 1937 was 18 · s per cent. in Great Britain, and this rate varied 
'between n per cent. and 19 per cent. in the various areas. It must also be 
remembered that many of the industries in the Ministry of Labour's evidence are 
in reality groups of industries, the composition of which ~y vary from one area to 
another. 
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Cluinge in numbw insured. 1923-37: as PM eenl .. of number .iMUred ita 1923· 

I. II. . 1-11. 
London and Home Counties ... +42'7 40·2· + 2•,5 
Midland Counties + :z&·.:Z 29'2 - 1 .. 0 
W. Riding, Notts., and Derby .•. + xs·o S·g + 6•1 
Mid-ScOtland. . •. + 9'5 x8· 1· - 8·6 
Lancasbir8 • .... ... . .. + 7•6 II•O - 3'4 
Northumberland and Durham ... + 4'7 :t·6 + I•I 
Glam01gan and Monmouth · - 4'3 o·s - 4'8 

Great Britain ... +:z2·3 + 22'3 

I. Actual j:hange. ' ., . 
II. Change that would have occ'urred if number insured in each industry 

had changed at same proportionate rate in each atea as in the whole of 
Great Bri~in. · 

The table confums what the eatlier analyms suggested. The gains 01 
losses due to the " shifting " of industries are, on balance, unimportant, 
the most. marked 11xceptions occurring in the Mid-Scotland, and in the 
West Riding, Notts. and Derby areas. There is no clearly marked 
tendency for the rates of elq)IUISion to be greater in the rapidly expanding 
ateaS, and smaller in the· other art\118, than they would have been if each 
industry had expanded at the same rate in each area. The divergence 
between. the rates of growth in the wrious areas tnay be lirgely explained 
by the varying patterns of industry in I923·" . . 

Certairi s)lifts have,' of course, taken place. General engineering, for 
example, expanded in London and the. Home Counties and in the Midland 
counties, but declined in. every .other a:rea; the coal-mining industry snftered 
more severely in South Wales and Lancashire than in th!;l West .Riding, 
Notts and Derby area; while the hotel and allied indJIS!:rles showed a 
much higher rate of increase in the " Rest of Great Britain " ~ 
elsewhere. 

' ~-As an e~ple of the way in wblcb the shifts n;to and out of particular· 
amui ha_ve; in general, roughly cancelled each other· out, we tnay give the 
figures for the most important shifts intO and out of London and the 
Home Counties. The industries showing the largest inward shifts were: 
the distributive trades (31,o<i0); general eugineezing, .etc. (:zg,ooo); dna· 
making and millinery {tg,ooo); misCellaneous metal goods industries 
(zs,ooo); motor vehicles, cycles and ai.J:cra.ft (14,ooo); chemicals (including 
explosives, oil, paint, soap,. ink.. etc.) (g,ooo). The industries showing the 
largest ·outward shifts were: tramway a.nd omnibus service (2s,ooo); 
building (22,000); hotel, boarding house, etc., service (tO;'OOO); road tra.n&
port (other. than , tramway and omnibus service) (to,ooo); printing, · 

u'It should be remembered that the whole ~yais refers to insured persoDB, 
whether employed or unemployed, and that, for example, the proportion lJileDl
ployed fell, between 1923 and 1937. ill London and the Home Counties and in the 
Midland Counties, and rose nuirkedly in Glamorgan and Monmouth. Thia does 
not however necessarily mean that, if the same analysis were carried out in tenns of 
employment, the more prosperous areas would show marked illward shifts and the 
less prosperous marked outward sbi1ts. Thus, for example, although the ligure for 
Glamorgan and Monmouth in ilolwon I of the table would be greatly reduced from 
- 4 ·3 ~cent. to -20•5 per cent., the ftgure in column Il would also in all 
probability be greatly roduced, sinc:o in the coal-mining i.u.dustry in the country aa 
a whole the number of insured pen<>DB in employment allowed a much more marked 
proportionate fall. between 1923 and 1937 ( -40·6 per cent.) than did the total 
oombw of insured persou attached to the industry ( -28·cf per cent.). 
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,ublishing and bookbinding (g,ooo), •• On balance there was a net shift· of 
()nly 6o,ooo into London and-the Home Counties, representing 2'5 per 
cent. of the number insured in that a.rea. in 1923; It should not, however, 
be forgotten that the statistics refer only to insured persons and do.ndt 
include non-insured workers employed in the business professions, in the 
central offices of national organisations, in central administration, etc. 
Although complete statiStics for this group ~e not available there appears 
to be little doubt that the rate of increa.se of the group has been higher 
than in the country as a whole. · · 

It may be noted in passing that the heavy and intermediate 'basic 
industries have shown m~Ltked inwa.rd shifts, while among the light basic 
industries the net total of inwa.rd · shifts was relatively small. This is 
evident from a study of the foRowing table, the exact meaning of which 
ill described in the e:r:planatory notes. The net inward shift in the light 
industries was small, both absolutely and. in relation to the total number 
of insured persons in the industries." 

Insured persons, aged 16-64, in London 
and the Home Counties, 
(excluding .agriculture). 

(Thousands). 
-

I 
Increase Net total 

1923. of shifts, 
1923-37· 1923-37· 

7 Local Industries ... ... 840 + 456 -28 
11 Heavy Basic Industries ... 278 + 103 +58 
7 Intermediate Basic Industries ... 142. + Sx '+ 31 
19 Light Basic Industries- ' ... 5ss + 261 + l2. 
Public Works Contracting ... 30 + 24 -19 
All other Industries and Services 542 + 10~ +· 7 

Total ... ... ... 2,421 '+ 1,032'5 +.6o 

Notes.-{1) The third colUIDil represents the differe.nce between the actual in
crease in each group and the increase that would have taken plaGe 
if the numbe{ of insured persons in each industry taken sepa,rately 
had changed at the same rate as in Great Britain. 

(2) The "heavy" basic industries ate those basic industries in which 
the number of insured females ·was less than one-tenth of the 
total number of insured persons at July, J937· In tho "inter· 
mediate " basic industries the proportion of females exceeds one
tenth but is less than one-third ; and in the " light " basic 
industries the proportion of females e~ one-third. 

(3) Hotel, etc., service is included·among the light industries. ~n this 
industry there was an oul:w&¢ shift of .16,ooo, the number lnSIIred 
in 1923 being J17,000· 

We may now bring together the results that have already been obtained. 
These are shown in the following table, in which some additional figures 
a.re also given. 

u Thm was also an outward shift of 19,000 in public works contracting. 
n This statement remains true even if hotel, etc., leJVice is excluded from the 

light industries. 
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West North· I 

I 
London Midland Ridin[l 'Mid· umber· Glarrl) 

Great and Conn· Notts Scot-

~ ~ l" - Britain. Home ties. and land. 
Counties. Derby. 

~"---~ I. Per cent. insured in 
1923 in:-

7 " local " indtistries 24 35 16 14 25 I 19, 16 
x6 rapidlr expanding 

"basic' industries 'I4 ZI .26 9 10 9 6 
S rapidly declining 

u basic " industries 
(see table on page 
268) ... ... 23 1 12 43 24 36 49 51 

18 other industriest 39 43 46 33 40 36 28 21 . 
All industries ... roo 100 10\) 100 100 100 100 101 

' increaSe 
----+-

II. Per cent, I (+)or decrease(-) 
1923-37:-

7 " local " industries + 57 
16 rap;dly expanding 

+54 + 67 +69 +43 +47 + 63 
I 

+ srf 
I 

" basic " industries +66 s rapidly declining 
. + 6g +sr +75 +46 +86 + 63 + 4!1 

I 
" basic " industries - 25 - 4 ·-28 -15 -31 -28 - 29 - 3;.. 

18'other industriest ... · + 20·1 + 14 + 21 +17 +1s +s +z + r8§ 
- .. 

All industries ... + 22 + 43 +•8 +15 +1o + 8 + 5 - i 
-----'-

III. " Hypothetical" 
increaset 1923-37, per 
cent .... ... ... + 22 + 40 +zg + 9 +rS +n + 4 + ~ -

IV. Per cent. insured in I 1937 in:-
7 " local " industries 30 38 20 2[ 33 26 25 2~, 

x6 rapidly expanding 

~ " basic -' industries 19 25 JO 14 13 J6 9 
5 rapidly declining 

" basic" industries 14 I 7 32 IS 24 33 41 
r8 other industriest ... 37 36 42 33 39 35 32 3~ -An industries ... I 100 100 100 100 100 100 100 

t This ~up includ~ (a) all· those separately distinguished basic industries, other 
'than the '. s rapidly declining basic industries," that declined, or expanded at less· 
than the national rate ( +zz · 3 per cent.), in Great Britain ; (b) publio works con
tracting ; (c) a large group of industries which were included, in the Ministry of 
Labour evidence, under the heading " all other industrief and services " and 
which includes both " basic " industries· (some rapidly expanding) and also some 
industries, such. as " local government service," whiclt should probably be called 

·"local." ' 

t i.e., the rate at which the number of insured perspns in an area would have 
increased if each industry had expanded (or contracted) in the area at the same 
rate as in Great Britain. 

§The high rates of increase in the " 18 other industries" in Northumberland 
and Durham and in Glamorga.n and Monmouth may be accounted for by high rates 
of increase in those areas in "public works contracting" (+377 per cent. and 
+333 per cent. as compared with +l42 percent. in Great Britain). If this industry· 
be excluded, the expansion in the reu_Wning seve.nteen is seen to have been con
Biderably lower iD the two areas than m Great Bntain. 

1001 
I 
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Four groups of industries are distinguished, the 7 local'industries, the 

16 rapidly expanding basic industries, the s rapidly declining basic indus
tries (all of which have already been mentioned) and a fourth group 
of 18 other industries, the composition of which is explained in the note 
below the table. 

The table may best be appreciated if we first consider Section II. It is 
seen that, if each group of industries is taken separately, th~re is little 
connexion between the rates of increa$e, in an area, of the group and. of all 
industries taken together. The group does not necessarily increase more 
rapidly in a prosperous, than in a declining area. 11 (The relatively small 
rate·of decline in the five rapidly declining industries in London and the 
Home Counties is of little significance, since the proportion of insured 
persons in those industries was almost negligible.) 

Section II therefore offers no explanation Of the disparities in the rates 
of growth of the various areas. This must be looked for in Section I, which 
shows the proportion of the insured population in each area that was 
attached to each of the groups of industries in 1923." We see that London 
and the Home Counties had much more than their " fair " share in the 
local industries and in the rapidly expanding ind~stries. (35 per cent. and 
21 per cent. respectively of the total insured population of the area were 
insured in these two groups of industries as compared with only 24 per 
cent. and 14 per cent. in Great Britain: as a whole.) On the other hand, 
the area had an insignificant proportion in the rapidly declining industries. 

The Midland counties had less than their " fair " share in the local 
mdustries, but much more in the rapidly expanding industries (26. per cent. 
as compared with 14 per cent. in Great Britain) and much less in the 
rapidly declining industries. · · 

All the other areas (except Mid-Scotland) had fLr more than their 
"fair" share in the rapidly declining industries, and far less in the local 
and rapidly expanding groups. In Mid-Scotland, on the other hand, the 
pattern was very similar to the . national pattern. 

Section I thus explai:W; (except in the case of Mid-Scotland) what Sec
tion II does not. It explains why the two most rapidly expanding areas 

" It may be noted that this statement is not true in the case of the " 18 other 
industries " if public works contracting be excluded. (See Note § below table). 
Tho remaining seventeen industries as a. whole definitely expanded more rapidly 
in the prosperous, than in the depressed areas. There were in fact exceedingly 
high rates of increase in public works contracting in G!amorgan and Monmouth and 
in Northumberland and Durham. This ma.y retlect one or more of three thing!! :-
. (i) It may mean tha.t there were much larger increases in public expenditure 

in the two areas than in the country as a whole. and tha.t this was ma.inly 
responsible for the prevention of la.rge net " shifts " out of those areas. 

(ii) It may mean that there wa.s a. big move from the use of direct. to the use 
of indirect, labour, by local authorities in those areas. This would raise the 
figures for "public works contracting " in the areas at the expense of those 
for" local government service." If this has been the case, then it is better to 
include " public works contracting " with the other seventeen industries in the 
group, since one of those 'industries, called "all industries a.nd services," iJ:. 
cluded " local government service." · 

(iii) It may represent merely a big inctease in unemployment in the two 
areas. The unemployment percentage for public works contracting in the 
whole country rose from about 20 per cent. in June, 1923 to about 35 per_cent. 
in June, 1937, and it is possible tha.t many of those in the two areas classified 
under " public works contracting" a.ro simply unemployed persons whose .last 
job was an odd one in" public works contracting "and who would haveobl:auled 
other jobs in other industries had they lived in a more prosperous a.rea.. 

•• Tho proportion attached to each industry within the groups is also, of co~rse, 
important in expla.ining the divergences between the rates of growth m the va.nous 
areas. 
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did in fact expand more· rapidly, and the other areas le!l!! rapidly, than 
the country as a whole. The case of Mid-Scotland remains to be explained 
by Section IT. The figures given in Section I suggest that that area should 
have expanded at roughly the national rate. . 

We may now return to Sections II and III ahd consider the figures by 
areas. rather than by groups of industries. It is fairly easy to explain the 
relation between the actual rate of. expansion. in each area and what is 
called .the " hypothetical " rate, i.e .. the rate at which the area would 
have expanded if' each industry had grown in the area at the. national rate. 
In London and the Home Counties, for example, both the group of " other 

· industries ", and, to a less extent. the rapidly expanding industries, 
expanded mote rapidly, while the local industries expanded less rapidly, 
than in Great Britain as a. whole. The relatively small decline in the 
rapidly declining industries i$ of little signifi~ce. and on balance we find, 
as we might. have expected, that the actual rate of increase in the area 
was rather high~r. but not much higher, than the hypothetical rate ... 

In aU the other areas .el[cept the West Ri<;ling, Noits. and Derby, and 
the Mid-Scotland, areas, the fairly cloSe approximation of the actual to the 
hypothetical rateS can be explained in a sirirllar manner. In every caae 
at least· one group expailded more quickly, and at least one group lesa 
quickly, than in the country. as a whole. On the other hand, we find that 
in the West Riding, Notts. and Derby area each group fared better than 
in the whole of Great Britain, while in Mid-Scotland the reverse was the 
~.ase. As we might· expect~ the actual rate of increase was considerably 
higher than the hypothetical rate in the former· area and considerably 
lower in the latter. •• · ' 

It <;an be easily shown hom· the figures in .the table how very difli.cult it 
would have. been for the number of insured persOns in the least rapidly ex
panding areas to have grown as quickly as in the country as a whole. 
Giveri. the decline in the five 'rapidly declining industries; Glamorgan and 
Monmouth and Northumberland and Durham could have expanded at the 
national• rate only if, for example, each of the .remaining three groups of 
industries bad grown at three times the national rates in the former area 
ud at twice the national rates in the. latter. · 

Section' IV, which :shows how the insured population of each area was 
. distribute(\ among the four groups ill 1937. may be of some use in esti
mating future trends, although it is hard to tell which ind11stries will 
expand and which will decline in the future. It sho·ws how much less the 
national economy, and in partit;ular the economy of certain areas, i$ now 
dependent upon the five important industries that have declined rapidly 
since 1923. Even now, however, two-fifths of the insured population is 
attached to those industries in Glamorgan and Monmouth, one-third m 
Lancashire and in the West Riding, Notts. and Derby ~. and one-quarter 

· in Mid-Scotland. A second point that is clearly brought ~nt by the table is 
the great importance of what we have called the local industries. Thirty 
per cent. of ;the insured population is now attached to .those industries in 
Great Britain as a· whole, and at least one-fifth in each of the area·s. 

CONCLUSION. 

The present chapter hl!oS been dewted to a broad statement of the trends 
of industry and population and a discussion of the immediate causes of those 
mnds, It has been shown that. the occupied population of Great Britain 

10 Tho " explanation " given in this paragraph, and in the one preceding it, of 
the rWa.tion between the actual and the hypothetical rates in the various areas, is 
of counoe extremely rough and ready. A full explanation can only.be provided by 
a study of the relevant figures for each of the individual industries specified in the 
Ministry of Labour evidence. · · 
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b<'ltween the ages of aixteen and sixty-four has increased more rapidly than 
the total population, and that the number of insured persons has increased 
mor~ rapidly ;than the ?Ccupied _po~ulation. It has all~? been shown that 
the mcrease, m population and m msured persons, durmg the periods ft>r 
which information was available, has been more marked in London and 
the Home Counties than in the country as a whole and that in most other 
areas the increase has been less marked. The fact that mi~tion on a 
relatively large scale has taken place may therefore be accepted.s1 It has 
also been shown that the migration from other areas into London and the 
Home Counties has been due to a combination of two circumstances. 

In the first place migration would have taken place even if the expanding 
industries had ·not expanded more rapidly in London and the Home 
Counties than in other parts of the country provtded that the contracting 
industries were located (as indeed they were) in those other parts; for the 
rate of expansion of London and the Home Counties would have been 
determined by the rate of expansion of the expanding industries, which was 
higher than the rate of expansion of industry in the country as a whole and 
higher than the rate of growth of the population of the country as a whole. 
On the other side the rate of expansion of all industries in other areas was 
determined by the combined rate of expansion (or contraction) of both 
expanding industries and contracting industries. This was lower tban the 
rate of natural increase of the population of those areas (other than the 
Midlands) for which reason (even though, as was actually the case, the 
rate of increase of the expanding industries was not lower than the national 
rate) there was a surplus population available for migration. Thus it should 
not be assumed that the other areas failed to enjoy the same relative ex
pansion in the expanding industries as London and the Home Counties 
enjoyed. · · . 

In the second place it bas ~en shown that, over and above the increase 
in insured population that would bave taken place upon the assumption that 
the e-xpanding industries did not increase at a higher rate than in the 
country as a whole, there was in the London and Home Counties area an 
inward shift of only about '6o,ooo insured persons, to which number there 
should be added an unknown number representing the shift into non
insured occupations. This inward shift was shown ·to be due to the 
tendency for certain specified industries, such as general engineering, to 
grow in London and the Home Counties more rapidly (in the relative 
sense) than in other parts of the country. 

The broad conclusions suggested by the statistical analysis in this chapter 
may be summarised as follows. .ln the main, and ignoring that large group 
of .u:tivities of a financial, social and admimstrative character associated 
with a capital city, the relative growth of the London and Home Counties 
area is due not to an increase in London industries at a higher rate than 
that of similar industries in Great Britain as a whole ;,ut to the fact that 
(a) the area is composed almost entirely of expanding industries (and 
largely of those industries that were growing more rapidly than population 
in the country as a whole) and (b) such industries form a much smallet' 
proportion of the total in other areas in which the contracting industries f~ 
a larger, or much larger, proportion of the total. The apparent attraction 
of London thus means little more than the normal growth of a prosper.,us 
area which is able to foster its prosperity by immigration. It does not 
appe~~r to mean a change in the competitive power .of London that m!ly not 
b~ capable of explanation by th.e fact that prospenty breeds prospenty. 

11 A considerable volume of migration was of a long distance c~cter : a sample 
investigation by the Ministry of Labour suggested that approximately one half of 
the persons insured at July, 1937. who had left the Wales, Scotland and Northern 
Divisiorus as insured persons, bad migrated to the !.ondon and South Eastern 
Diviaions. (See Appendill: VI.) 

K 
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. This chapter waa made possible by the~ elaborate and careful analyaill 
of the lltatiatical evidence ·of the Mmistry of Labour prepared by my 
colleague, Ilrlr• G. D. A. MacDougall. . . · . 

J. lWulY JONBS. 

APPENDIX m. 

I.-GARDEN CITIES AND SATELLITE TOWNS. 

· LBtchworth Garden Cit;y. 

Letchworth Garden CitY waa founded in 1903 by a public company
First Garden City, Ltd. It was the 1irst attempt to embody the ideal 
of Ebenezer Howard, namely. the creation of a new town on a new 
model planned for industry and residence so as to provide healthy and 
pleasant living conditions for all classes' of the community. It was 
designed to have a civic and social life of its own; it was to be limited 
in area and population to a size required by social and economic efficiency, 
to be surrounded by· a rural belt, and the whole of the land was to be 
in public ownership or held in trust for the community. 

The Estate comprises ·some 4,56o acres and was acquired by the 
Company at a cost of approximately lx78,300. When purchased it was 
purely .agricultural land and compriSed three small villages with a. popu
Ja.tion of 400. An eventual population of 30,000 to 35,000 was contem-
plated. ' 

The freehold of the land is retained by the Company. The land is 
Jet on .lease for terms of 990 years for factory sites, 99 years for shops, 
and 99 or 990 years for residential sites. In the case of ,the 990 years 
leases, provision is made· for ·a revision of the rent at the end of each 
period of 99 years, on the basis of the thlln value of the land, exclusive 
of the value of buildings on it. It was not the original policy of the 
Company itself to build, but it has in recent years built some small stand
ard factQrles and let them on rental basis. In the case of larger works, 
the Company is prepared to arrange in approved cases for.erection and 
sale on a rent purchase basis over a period of years. . 

The Memorandum of Association of the Company provides that the 
Ordinary Shares of the Company shall carry a. cumulative dividend not 
·exceeding 5 per cent. per annum, any balance of profit being used for 
the benefit of the town or its inhabitants. No dividend was ya.id until 
1913, when a dividend of I per cent. was paid. Dividends were sus
pended during the War. In each year 1918-1921 a dividend of 2i per 
cent; was paid; in 1922, 4 per cent.; in 1923 and each year since, the 
full dividend of 5 per cent. The arrears of. dividend at the end of 1938 
~~ at about £u],ZOO. 

At the end of 1938 the population was estimated at about I7,400, 
and the number of inhabited buildings at about 4·940, including 3,000 
cottages, no mechanical factories and 14 non-mechanical ~ea. Each 



281 
cottage bas ita garden, and the muim11Dl deusity is twelve to 1:be acre. 
The number of wotkpeople employed in the fa.ctories waa estimated at 
between 10,000 and u,ooo. 

Th~ _Company owru . and operates the waterworks, gasworks and the 
electricity' wpply lrtation. The total capital espenditure incmnd by 
the Company to 3oth September, 1938, was:-,. 

. I. 
Purchase and development of Estate ••• 655.456 
Expenditure on waterworks... . .. 9f,Joo 
Expenditure on gasworks ••• ••• XS3,02.5 
Expenditure on el~ty supply station... s6o.x99 

l,467o78o 

The Letcllwort:h Urban District Council was created iil 1919. It took 
over the public IIIIIVices 11BUa.lly administered by local authorities. 

Welt~~,.. Gfltdea City. 

Welwyn Ge.rden City waa the eec.ond attempt to carry out the ideal of 
Ebenezer Howard •. as descn"bed. under Letcllworth Garden City, above. 

The Garden City was founded in 1920 by a public Company-Wehryu 
Garden City, Ltd. The estate comprises some 3,200 acres, the total cost 
of the property being approximately .£175.000. The land was agrieultura1 
with a negligible popa.lation housed in a few farms and c:otta.ges. A total 
population of about so,ooo is envisaged. . 

The freehold of the land is, save in exceptional circlimstances,. retalnecl 
by the Company. The land is let on lease for 99 or 999 yean. During 
the past twelve yean it has been the Company's policy to build standard 
factories and other entexprisee, in 10 far as is considered desirable I« 
the ltima.lation of general development, and to let them ou short leaSe. 
Over .soo.ooo equare feet of factory ~pace is ·owned by . the Company 
and let to tenants. · 

The Company encounterecl exceptional fulanclal d.i.fliculties for some 
yean after it began operations. Its capital was reorganised in 1934 and 
the Company· paid ita tim dividend, a per cent., in 1936. The dividend 
was increa.!led to 3 per cent. in 1937, f per cent. in 1938, and 5 per cent. 
in 1939· 

At March, 1939, the population was estimated at 15.ooo. and the num
ber of hoUlles at. about 4.oso. The number of manufacturing irma was 
approxinnl.tely Bs, employing a}>out 4,aso per!IODS. · 

The Welwyn Garden City Urban District Council was Created in 1921· 
and is responsible for the public aervices 11BUa.lly adm.inistered by local 
authorities.. It pUJChased the water undertaking from the Company in 
193:1. The electricity undertaking is controlled by the Company, and the 
gu eupply by the Watford and St. Alha:Ds Gas Company. · 

A residential club to houae about 40 boys between the ages of 14 and 18 
Ia a feature of the Welwyn Garden City. Owing to a shortage of local 
jnvenile labour, there was an appreciable inllu of youths from other ar.s, 
and the club was established in ordet to provide eui1able accommodation 
for the immigrants. It was establilbed by co-operation between the Com· 
pany, the Urban District CoUDcil and the Ministry of I..abouf at a cost 
of about [7,ooo. The annual dldici.ency on the club, estimated at /.ISO 
to £2oo, will be met by the Company. The Urban District .Counci! have 
provided a Community Centre at a coet of about {.to,ooo, ·the &ml for 
the c:eat:re havillg been pneented. .,. tbe CA!mpany. 



ThB Wythenshawe ·Estate, ManphestiW. 

The Manchester Corporation began to acquire the Wythenshawe Estate 
early in 191.7 under " Lpcal Act " power!!. The primary object of ita 
acquisition WIU! to satisfy the Corporation's honsing needs. It was never 
the intention, however, to restrict the erection oi l)ouses to those built 
by the Corporation under the Housing Acts: provision was madt: for better 
types oi houses with. a view to a pcoper balance being secured in the 
development oi the EState as. a satellite town. Provision was made also 
£or industrial buildings so that, while the Estate would be in the main 
a residential adjunct to Manchester, facilities would be available for the 
employment on .the Estate of a part oi the resident population. 
· The Corporation's proposals, B$$1lllliilg development· to the maxima 

permitted, envisaged the erection of some 20,000 houses by the Cor
J?Oration, and 5.000 by private . persoDS, making; with houses already 
existing, a total oi approximately :a6,950 houses, and an eventual popula

. tion Of 100,000 to· JIO,QOO • 

. . The &tate, at the time oi its purch~ by the Corporation, was outside 
the CitY boundary, but it wu incorporated in the City in I9JI. At March, 
l939 •. the area of the Estate within the Corporation's ownership was 3,787 
acres. 

At· that date the number .of working ~ houses completed by the 
Corporation was 7 ,649, ·and a further s84 were. in course of erection. In 
addition, 814 houses had been erected by· private persons on land owned 
by thll Corporation. The. population was estimated at midsummer 1938, 
at 35>000· 

The Corporation are empowered to make loans to pert!ODS erecting build
~ on the EState, and at March, 1939, bad advanced £23,676 in respect 
of the erection oi eight factories, and further loans amonnting to £6,J6o 
had been· approved. In all, 15 factori6s had been erected on the Estate 
and the number of people .. employed, iri them was approximately 930. Of 

· this number, about 500 lived at Wythenshawe. 

The SpekfJ Estate, Liv~Wpool . . 

The Liverpool Corporation· contracted to purcllase the Speke Estate in 
1928 and 1931 under " Local Act " powers. The original purpnse of the 
acquisition wu for, honsing and th11 general developme11t of the ·City. 
In 1937 Speke was chosen by the Air Ministry as the site of an airframe 
factory adjoining the airport . which the Corporaijon had established on 
the Estate. The lay-cut oi the hollSing portion of the Estate then had to 
be reconsidered and the develop111ent now proceeding is for a sel1-contained 
community unit, with houses of all types ranging from th11 smallest non
parlour· houses to houses suitable .lor those . employed .ill the higher 
management of .the factories. Provision wu made for industrial buildings 
with a view to employment being a.va.ilable lociU!y for a part of the 
resident populatiOD.. . · · 

The complete lay-cut fot houSing ~evelopment .Is ior approximately 7,000 
houses·and a population of about zs,ooo. At March 1939, some 78o houses 
had been completed and the. Corporation anticipate that the whole housing 
acheme will be completed by 1942. 

When the Estate was purchased it wu outside the City boundary but 
it wu incorporated in the City iD 1932. The Esta to consisted oi 2, 216 
acres. In J937 the Corporation purchased an additional 3~1 acrea and ill 
1939 a further •tiS ·acres adjoining the Speko Estate, eo that the Estate 
for all praetical purpoHI may be regarded u one of a,gSs acree. Tho land 
parobaled in 1937 &nd 1939 il outside the City boundaty. 
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The Corporation's policy ia to ee1l land on the Estate on long leall&--

999 yean. The Corporation have power to make loans towards the cost 
of erection of factories, and al&o to build factories to Jet on lease with 
option to purchase. At March 1939, the Corporatioa had advanced 1oaDs 
amounting to about £3o6.ooo. · 

Ten factories were at that date h1 operation and an additional 18 were 
in co111'!111 of construction. The number of people empiDyed.~ including 
tm- employed at the Government's aircraft factory, was approximately 
7,000. 

D.-TRADING ESTATES. 

Trafford Park. 
The Trafford Park Estate is situated ·at the Manchester terminus of 

the Manchester Ship Canal, with. which the hiatory of the Estate is 
closely UIIOciated. . Some 1,200 acres. in extent, the Estate was acquiRd 
in t8g6, two yean after the opening of the Ship Canal; by Trafford Park 
Estates Ltd., who proceeded to dfwelop it as a site for factories by provid
ing roads, railwa~. and 1ramways, and by an:anging for the supply of 
electricity, gas, water, and other facilities required by industry. 

Normally, the factories on the Estate are built by and according to the 
individual designs of the teuant Drm.!l, the freehold of the sites being 
putcllased by the firms from the Estate Company either outright or 
subject to an annual chief rent. In aome iDstances, however, the Estate 
Company have themaelves constructed factoly or other industrial accommo
dation, including sm.a1l " hive ... lactoriee, for letting. 

Statutory powers were obtained by special Act of Parliament for the 
construction of railways on the F.sV>.te; these railways are connected with 
the main line railways and also with the railways of the Manchester Ship 
Canal CompaDy at the Manchester Docks. They run alongside every 
developed lite oo the Eatate, and the ,hundreds of private railway sidings 
iuside the various pre~ are connected therewith. Import and export 
traffic ia handled by rail between vessels in. the Docks. and factories on 
the Estate at exceptionally low rates of charge: 

In the early days, about 700 hOlllleS were built on the Estate and these 
aeTVe the purpose of housing the key men who have to be within call 
of the factories at all hou:cs. 

At 30th ]ruie, 1938, the Estate Company had an issued capital of 
£6so,ooo an Debenture Stock of £+49·300. In the last ive years, dividends 
have been paid as followa:-

1933-4 and 1934-s ... 
1935-6 and 1936-7 ... 
1937-8 

Ptw c~mt. 
6 
7 
7 and a b(>nus of 

I per cent. 
Owing to the heavy CCISt (aboat £!.soo per acre. ezcluding the cost of 
land) of preparing the Estate for industrial development by the construc
tion of roads, railways, etc., no dividends were paid for the first twelve 
years of the Company'• life. Spreading the dividends 'lfhich have been 
paid over the whole life of the Company, the average annual return 
amountll to 3·687 per cent. on the nominal nlue of the shares. 

The Estate contains eome 200 irma, providing employment for about 
so.ooo peno111. Many of the lndumies are of the heavy type, including 
heavy electrical engineering, constrv.ctional eteelwork, railway wheel and 
axle manufacture, etc., and are aublltautial undert:aki.ngll from an employ
ment point of view: one factory alone empiDyl about 15,000 workers. 
The importance of the Estate •• an mdutrial cent:Ie ia illuttrated by the 
fact that the tra1lle on the Estate railways DOW' e:a:ceeda two million· to111 
per annum-. tonnage equivalt'llt to over thJee per cent. of the · total 
merdwld..We tn.tlioe puling on aU the n.ilwaya In Great Britain. 



. SlOMgh • 
. . The. Slough Trading Estate ill s~tua.ted about ~2 miles from centr.i 

· London on the ootskirts of the town of Slough. It occupies an arel 
. of about 640 a~ adjoining and directly linked with the main line q 
the Great Western Railway. and the national trunk road from London t1 
Bristol. The site was :originally developed by the Stat.e during the war a! 
a motor transport. depot. · It was acquired in 1920 by the Slough Estat~ 
Ltd., a company ·which had ~-formed to purchase from j;he Gov~ 
ment and sell the surplus motor transport of the war. In 19~- whel. 

· the disposal of the surplns motor transport had been comp1eted, th 
Company began to develop the Estate as an industrial estate, the freeholf 
of :the whole of which would be retained in their own hands and oj·. 
which they would. themselves provide factories · for renting by man~ 
facturers. In these respects the plan of operations difiered from that at 
Trafiord Park, whes:e the manufacturers have mostly acquired the freeholi 
of their factory sites and have erected their own factory buildings. 
> For the first few years factory accommodation was provided by thl 
letting, after adaptation ·where necessary, of existing factory bnildingt 

· In these early . days of the Estate some large undertakings settled upot 
it-one factory alone covered eight acres. Large factories are; howeve11 
the ·exception,· a fa.ct which has doubtless been in11uenced by the polk! 
of the Estate Company, .who have sought .to attract. a large number an* 
variety of undertakings .to the Estate so aa to prevent. the finances ~ 
·the Company being exposed to undue risk owing to a large proportion a 
income. being dependent on rental" ·payments by a single entrepreneur: it 
has been stated that owin.g to the large number of undertakings over whicl 
tue Company'$ rental risks were spread, probably not more than thre• 
per cent. of the Company's total profits were dependent on any one of th! 
factories on the Estate. l 

The Estate Company have adopted standard types of fa.ctories whicl 
can be constructed quickly and, owing to the economies secured througl 
standardisation, can be let at -rents lower than would otherwise ha.v' 
to be charged. Small-" bijou "-factories are provided for persons manu 
·facturing on a sma.ll. sCale. Mailufacturem may obtain supplies of gas 
electricicy, water and steam from the COmpany: .water is supplied at • 
cheap rate from the Company's ·own· wells and storage. tank. RailwaJ 
sidings run alongside many of .the factones. 

About 100 houses have been provided by the Company for workpeople 
and the Company, the County Council and local.manufacturers have co 
operated to provide funds for the building of a large social centre a 
Slough. The centre contains a nursery and Wiant welfare department 
instructional rooms for handicmfts,. ·music, literature, domestic science 
etc.; gymnasia,. badminton. and tennis courts, biiUiu"ds and games rooms 
an indoor swimming pool, two large .halls and canteens. Membership ~ 
the centre is open to workers in the Slough area (and also to their fam.Uie 
and friends) at an annual subscription of 3s., if their employer also sub 
scribes to the. centre, or ros. if they are employed by a ncm-subscribin 

· employer. .. · · 
· The following. statement shows the Company's issued capital, th 
dividends a~~d bonuses paid, and the income received irom ·rentals an' 
services in the last five years. 

Dillid~ Rmtals 
Capital. a!ld bonus. o!ld sll'ftlku. 

I. Pwllllfll. I. 
1934 s88,ooo· 12y 184.398 
,1935 sss.ooo u+ 200,493 
1936 s88,ooo rzt 23],230 
~937 735.000 I, 283,934 

'1938 735·000 1,5 ~;U1 
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The Company have launched a. similar trading estate at King's Norton, 

Birmingham. The total number of tenant firms on the two estates il 
267 and a.ppronmately 30,000 workpeople a.re employed : the figures for 
the Slough trading estate a.re 210 te~t firms and 28,500 workpeople. 

Splcial ..fi'NS Tl'ading &tat1s. 
Among the measures taken for the rehabilitation of the Special Areas 

has been the establishment of Trading Estates 1inanced by the two Com
missioners for the Special Areas through Trading Estate Companies. The 
relation of these Estates to general policy in connection with the Special 
Areas ....u described by Sir Malcolm Stewart in hill Second Report as 
Commissioner for the Special Areas (England and Wales). After referring 
to the fact that while new industries, particularly of the lighter type, 
had been developing rapidly in the south of England, there had been 
little development on similar lines in the Special Areas, Sir Malcolm 
Stewart reported u follows:-

" There seems no doubt that an outstanding difficulty is the lack 
of va.cant Bites in good order with adequate facilities readlly available; 
The small industrialist seeking a site for a new factory is attracted 
by the admirable facilities provided so freely on estates like those at 
Trafiord Pa.rk and at Slough, where among other advantages, he is 
able to obtain suitable factory premises on lease, and is repelled from 
the Special Areas by the lack of such facilities and the expense of 
the preliminary work which he realises is necessary in their absence. 
In my First Report I suggeSted that the Special Areas must develop 
production for local consumption. Such development would bO 
encouraged by the creation of well situated trading estates where new 
businesses can be established on a. small scale without a heavy capital 
outlay on purchase of land and buildings." 

Sir Malcolm Stewart's view was fully supported by the Special Collllllis
sioner for Scotland. Iil pursuance of that view, Trading Estate Companies 
were formed in the North-East, Scotland and South Wales on the initiative 
of the Commissioners for the Special Areas. These Companies, which have 
no share capital and do not .operate for profit, were empowered to select 
in their respective areas one or more sttes to be laid out by them as 
Trading Estates. On these Estates they were authorised to build factories 
of modern design suitable to let to industrial undertakiiigs mainly of the 
lighter type, and considerable progress in the building and lett;ng of 
factories has been made. The Estates are provided with up-to-date facili
ties in regard to railways, roads, drainage, electricity, gas, recreation 
&rounds, canteens, etc. 

In order to a.ssist firms with little capital who wish to start a. small 
manufacturing concern with prospects of expansion, the Trading Estate 
Companies offer " nest factories," forming a quarter of a standard building 
fitted with electric light and power, office at:commodation, road access. 
and other facilities, at a very moderate rental covering rates, light and 
heat consumption and insurance. The floor area of such a " nest factory " 
is from 1,250 to 1,500 sq. ft. Space for expansion can ·be reserved for 
industries the area of whose factory exceeds 6,000 sq. ft., so that they are 
able to expand within their own ground if occasion demands. 

In view of the large potential demand the Companies are in a position 
to obtain favourable terms for electricity supply, and are thereby enabled 
to secure advantages for their tenants which could probably not be 
obtained by individual negotiation. The Estates being placed near colliery 
districts are well situated for supplies of gas. Tenants can also obtain 
valuable services of a commercial nature. The Companies have their 
own professional advisers and IJtaffs, who can a.dvise about raw materials, 
markets, eales methods, etc. The Ministry of Labour have offices on 
the Estates and can give assistance in the supply of labour. 



The Companies derive their capital, through the Commissioners for the 
Spe.cial Areas, from the Special Areas Fund and have agreed to pay the 
Commissioners, after an initial development period of about five years, 
4 per cent. interest on all the monies provided, though there is a clause 
in the agreements between the Commissioners and the Trading Estates 
Companies which empowers the Commissioners to postpone payment of 
interest for a longer period if such postponement is justified and necessary. 
The Companies, however, have regulated their rental policy with a view 
to being abl11 tO pay 4 per cent. interest to the Commissioners after five 
years as well as cover their own administrative costs and provide a 
reasonable sum for depreciation. The decision as to the rent to be charged1 
for each factory rests with the Trading Estate Companies, but the general! 
level of rents regarded as necessary to produce the required interest isi 
understood to be about '6 per cent.· on the total cost of providing the 
faetory. · 

The chief of the Estates be1ng so developed are the Team Valley Trading 
Estate. near .Gateshead, the Hillington Trading Estate, near Glasgow, and 
the Treforest Trading Estate, near Cardiff; separate notes on which are 
given below. Notes are also given on the similar development in .the West 
Cumberland Area, and on the construction of groups of factories and 
individual factories in the other areas. 

Team Valley. 
The Team Valley Trading Estate, which is operated by the North Eastern 

'Trading Estates Ltd. (formed in 1936), is situated on a site of 700 acres 
on the outskirts of Gateshead. It is close to the. Great North Road and is 
bounded by the arterial road linking Sunderland to North Lancashire and 
Cumberland. It adjoins the main line o~ the London and North Eastern 
Railway with which its internal railways connect at exchange sidings at the 
neighbouring Low Fell station. , 

Standard factories in three sizes--x2,ooo sq. ft., 8,000 sq. ft., and 6,000 
sq. ft.-are butlt by the Estate Company for leasing to tenants for a 
minimum .periqd of one year. These factories, as let by the Company, are 
provided with office accommodation, if required; with a hot water system of 
heating; with "ccess roads and drainage; and.gas, water, and electricity are 
laid on to them. Arrangements are made also for a private railway siding 
to be provided where desired. 

The capital commitment of the Estate Company in the purchase of the 
land and the first stage of development of the Estate amounted to £1,400,000 
and later had increased to £2,300,000. At M!l-Y• 1939, 106 factories had 
been completed, of which 98 were in productiop, employing approximately 
2,520 workers. Nine factories were in course of construction. 

TreftWut. 
Tht. Treforest Trading Estate is operated by the South Wales and 

Monmouthshire Trading Estates Company, Limited (formed in 1936). It 
covers an area of about 250 acres, and is situated between Cardiff and 
Pontypridd on the main line of the Great Western Railway from Cardiff 
to Merthyr. It is adjacent to the Rhondda Valley coalfield. The Great 
Western main line (from which private sidings run into the Estate) bring 
it to within two and half hours journey from London, and main roads 
north, west and eastwards to London are within direct access. 

Factories are built by the Estate Company for renting by tenants. The 
factories erected are mostly of standard types ranging in size from. 6,300 
sq. ft. to 18,000 sq. ft. floor space, 'I:he Estate Company have prov1ded a 
high-pressure steam main from which their tenants can obtain a bulk 
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supply of steam for processing and heating purposes. Gas. water and 
electricity are laid on to factories, as at Team Valley and Billington.· The 
Estate maintains its own water pumping and filtration plant, which is 
believed to be the only one of its kind in Great Britain. 

The Estate Company's capital commitments in respect of the purchase 
of the site and the first stage of its development amounted to £8oo,ooo. At 
May, 1939. 55 factories had been completed. of which 43 were in production 
employing approximately 1,870 workem. Seventeen factories were in course 
of construction. 

West Cvmberltmd. 
In this area it was considered that on account of the configuration of 

the area·and the fact that the population was spread out along a consider
able length of coastline, a large central Trading Estate would not be suitable 
for dealing with the problems involved. Accordingly, a Company named 
the West Cumberland Industrial Development Company W8$ formed, having 
similar powem and operating under similar conditions to those applying 
to the Trading Estate Companies but designed to develop small sites- with · 
one 01 more factories on each, existing buildings being used where these 
were available. Capital is provided from the Special Areas Fund on similar 
terms and conditions to those applying to the Trading Estate Companies, 
though the Company is in addition charged with the work of improving the 
amenities of the area by the clearance of the unsightly remains of previous 
industries. This part of the Company's functions is not subject to the same 
financial conditions as those relating to the development of factories. 

At May, 1939, seven undertakings bad been provided with factories by 
the Development Company, and five were in production employing. about 
290 workem. Two of these undertakings were in a large existing .building 
which had been purchased and adapted for the purpose, a.tld the remaining 
five were in new factories built for them. Two other factories bad been 
completed for tenants, four were under construction, and negotiations were 
proceeding for a number of othem. 

Smilller Factory Developments. 
After the establishment of the Trading Estate Companies, representations 

were made by the authorities in some other parts of the Areas as to the 
possible e11ect of the concentration of effort on one site in the Areas. 
Applications were also received from industrialists who for various reasons 
did not want their undertakings established on a Trading Estate. The 
Special Areas (Amendment) Act, 1937. empowered the Comm.issionem to 
build and let factories themselves apart from the establishment. of the 
Trading Estate Companies. These powers were accordingly used for the 
purpose of meeting the circumstances above described. In the Durham 
and Tyneside Area, for example, two sites of aome 17 acres each were 
purchased, one at Pallion in Sunderland, and the other at St. Helens near 
Bishop Auckland in aouth-west Durham. These were let on long )eases to 
North Eastern Trading Estates Ltd. and prepared for the construction of 
factories. At May, 1939, four factories bad been completed at Pallion, of 
which three were in production. At St. Helens, Bishop Auckland three 
factories were completed and in production and two were under con" 
struction. A single factory bad been built at Tynemouth. The seven 
factories were employing about 590 workem: 

In South Wales the gift to the Commissioner of a large part of the site 
of the former Dowlais Steel Works enabled suitable sites to be made avail
able 'l.nd at May, 1939. two factories had been completed and one was under 
construction. In addition, five other factories had been built on individual 
sites, two in Monmouthshire, one at Cyfarthfa near Merthyr Tydfil, and two 
in the Rhondda Varey. while another was under construction there. The 
employu.ent provided by the seven factories h which work had been 
11tarted was about 1,68o worke111. 

L 



Billington. 
The Billington Trading Estate is ~erated by the Scottish Industrial 

Estates, Ltd. (formed in 1937), anq is the second largest of the Special 
Areas Trading EStates, its site extending to 320 acres. It is less than a 
mile from the boundaries of Glasgow, . Paisley and Renfrew, and is in 
close proximity to the Glasgow Doclts, main line railways, and trunk roads. 
· The Estate. is being developed by the Company mainly with standard 
and nest factories in two sizes-s,ooo sq. ft, and 1,200 sq. ft.-for leasing 
to tenant firms. :Soth standard and nest factories are built in blocks of 
two to ten uDits. The Company also leases ground to firms to erect their 
oWii factories, where desired, and is· prepared to erect factories of special 
design to meet individual requirements. Gas, water. and electricity are laid 
on to the factories, which are heated by steam from a central boiler house 
which also supplies proeess steam in the majority of cases. A central 
canteen has been provided. 

The capital expenditure involved in the purchase of the land and the 
development of about one-quarter Clf its area was estimated at £932,500. 
At May, 1939; factories bad been let to 87 undertakings, 78 of whom were 
under production employing approximately 1,500 workers. The number of 
factories, i.e., separate " units," cdmpleted was u8, an!! a further 23 
wer.e under construction. (Some individual undertakings occupy several 
" units "~- thus, the 78 undertakings under production were occupying 112 
II units·".) 

Smaller FactlW)' developments in Scotland. 
It Was felt that the Trading Estate at Hillington did not directly relieve 

the serious position in North· Lanarkshire. Three subsidiary estates were, 
therefore, acquired in this area. They occupy areas Clf about 27 acres at 
Carlin,' 18 acres at Chapelhall, and IIt acres at Larkhall, and will provide, 
on full development, for· 7o-8o factories, 40 to so factories, and about 
40. factories respectively.. . 

These Estates are being developed on the Commissioner's behalf by 
Lanarkshire Industrial Estates Ltd.; a company formed in 1938 with the 
same directorate and persounel as Scottish Industrial Estates, Ltd. 

At May, 1939, the following factories had been built: Carlin-six standard 
. units, Chapelhall-four standard units, and Larkball-three standard and 

:live nest units .. Two of the six factories at Car.tin bave been adapted 
as a Training Centre for the Ministry of Labour. 

Arrangements· have been made for the immediate construction of about 
25 further factories on the_ three Estates. 

In addition, one factory employing abottt 6o workers has been built 
o~ an individual site of 11-bout si acres at Barrhead. 

APPENDIX IV. 

A MEMORANDUM ON PLANNING IN SOME OTHER COUNTRIES :aY 
Ma. G. L. PEPLER, 

OOROOOCTION. 

The following notes have been completed at the request of the Chairman 
of the Royal Commission and with the help of the International Federa
tion .for Housing and Town Planning. The aim has been to obtain infor
mation from abroad as to Jllanning developments which, although not 
necessarily applicable to this country, seemed likely to be of imparta.nce 
in relation to the problems b"efore the Royal Commission. Before dealing 
with these countries in detail, the following preliminary observations are 
made by way of conveying the chief impressions gained:-
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Utaited SUI.t" of A.'ll>&fll'ic4. 

The present Federal G<Nernment has decided to carry out a survey of 
the natural resoun:es of the country, of which there has been an extrava.ga.ut 
a.nd wasteful use up to present times. and to evolve a nation-wide plan 
for their consenation and development. 

The National Resoun:es Committee, including the Secretari~ of the 
Interior, War, Agriculture, Commerce, Labour, and the Administrator 
of Emergency Relief, was established to organise such a survey and to 
co-operat<: with planning agencies-all executive agencies of the Federal 
Government being required to notify the National Resoun:es Committee 
of all proposed Federal projects involving the acquisition of land, as they 
develop and before major field actiyities are undertaken. 

The Committee has develaped a public works policy with the object 
of fitting the public construction prograiDIIle to cycles of business· depression 
and boom. 

An Advisory Committee on Science. comprising representatives of the 
National Academy of Sciences. the American Council on Education, and the 
Social Science Research Council, has been set up and is preparing a report 
OIJ " Problems of a Changing Population," and is making a study of the 
impact of new inventions on social organisation. 

The Federal Constitution and the division of the country into States 
creates· difficulties in relation to .naticnal programmes b11t the use of 
Federal finance appears to be a powerful factor in overcoming s11ch 
~ulties. · 

Expertll are widely employed to make surveys and prepare plans. They 
are lent by the Federal Government to the States. the necessary co
ordination being secored through the National Resoun:es Committee. 

Homesteads are being established in areas where the former means 
elf employment have ceased, such Homesteads combining improved housing 
with factory employment augmented by home food production. 

· Strong support is given ,by Chambers of Commerce to town planning, 
and great advances have been made in relation to National and State 
Parks. 

Last but not least is to be mentioned the great experiment of the 
Tennessee Valley Authcrlty covering a region equal to about .70 per cent. 
of the area of .England and Wales, comprising portions of seven States 
and including no Counties. The significance of this experiment is. that the 
re~on was selected on purely geographical and economic grounds and 
wtthout any regard to boundaries of authorities, with a view w resuscitating . 
a backward area of considerable potentialities and at the same time check
ing the B.ooding o~ the Mississippi. 

Get'm411y. 
The general tidiness of the towns, the care that has been taken to 

blend old and new, and the freedom of the countryside from disfiguring 
advertisements, are all impressive features. 

Planning control bas been exercised for many years and. has been greatly 
facilitated by the fact that anyone wanting to build must first get 
permission and, thP.refore, when permission was refused on planning 
grounds, no question of compensation arose. In addition. the developer 
may, a.s a normal practice, be required to surrender from 30 to 35 per cent. 
of his land, free of charge, for roads and open spaces. In general, qlles
tions of compensation do not appear to arise in respect to regl1lations of 
development which have a.s their object either the prevention of unneigh
boarliness or of anything regarded as being inconsistent with na:fional 
interests. 

Planning has been facilitated also by a method of pooling ownerships 
and re-allotting plots to fit into a co-ordinated plan. 

M 
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. It is the P~t:ice of the ~~emment to grant loans free of interest 
m or~er to facilitate the building of garden villages for employees in 
factones at, nearby to1,VDS. 

The, Regi<!~al P~ Federation of the Ruhr Coal Mining District was 
established. ID 1920, ID order to secure the effective development of that 
great ~dustrial region covering about 1,470 square miles. The principal 
executive organ of the .. Federation comprised representatives of local 
a~~orities and economic interests, in equal numbers, the lattet being 
divtded between employers and employees. The Federation planned rail
way routes as well as roads. 

Redevelopment has been assisted by a method of payment in kind in 
lieu of cash compensation, e.g., by erecting new buildings in place of those 
de~olished or by improving buildings allowed to remain. 

The State has in hand comprehensive replaliDing and rebuilding projects 
for ~e. four gr~t cities of B'erlin, Munich, .,Nurnberg and Hamburg. 
Rebuilding on thiS grand scale appears to . be practicable only because, 
broadly speaking, compensation, ..in so far as it is not met in kind, is 
assessed by those in authority, apparently on the bases that (a)· if the 
city and the buildings in it met the requirements of to-day, redevelopment 
would not be necessary, and (b) 'when the city has been remodelled to the 
requirements of to-day; values in it must be higher "than they were before 
remodelling took Place· There is ~Jso power to levy a betterment tax. 

A National. :Planning Board (National Oflice for Space Distribution) 
directly responsible to the Fuehrer has been established. ' 

A national system of motor roads, clear of crossings on the level and of 
ribbon development, has been planned and much of the plan has already 
been canied out. . · 

A policy, backed ·by strong control exercised by the Government, has 
been formulated for the gradual dispersion of industry so as to reduce the 
size of great industrial agglomerations and prevent their creation .in the 
future. · 

[tilly. 
The country. has a long history of town plaliDing, including powers for 

compulsory purchase of areas affected by proposed ·improvements, and 
care is taken, in the.course of rooevelopment, to protect ancient monuments 
and noteworthy architectural compositions. 

The Government has undertaken the reclamation of•the Pontine Marshes, 
involving the conversion 'of 300 square miles of malaria and mosquito
ridden country, into agricultui:al land. The scheme includes the 
colonisation of that country with up-to-date farm buildings .and houses 
and with new <".Ountry towns fully equipped with public and community 
buildings, markets, etc. 

Health centres for working-class people on the coast and in the mountaim 
have been establishes:l. · 

A policy has been adopted by the Government of limiting the excessivE 
increase of town population. This policy appears to be implementeci 
through the labour exchanges and by the encouragement of industry t( 
settle in 'uncrowded areas through a. system of benefits. In addition, tho 
Government has moved surplus population from crowded towns to th• 
country e.g., to the colonies prepared for them in the Pontine Marshes 
and is ~g out a programme of improving rural housing conditions. 
. A scheme has been formulated fot the replanning and rapid reconstruc 
tion of Rome with a view to improving commuBica.tions and conditioll8 
and of bringing to light those glories of a.ncie~t Ro!D-e which later year 
of thoughtlessness had allowed to be covered w1th ununportant and out-of 
place buildings. 
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Ff'attee. 

Many French towns present a sense of civic unity produced, in part, by 
the harmony of their rtreet facades and focused in the town square. . 

The replanning of Paris by Baron Haussmann is striking, as also are 
the exceptional facilitie11 which that city provides for the holding of great 
exhibitions at its centre. A comprehensive planning scheme _has been 
adopted for the Greater Paris Region. . 

A policy of decentralisation bas been adopted with reference to industries 
. related to defence. 

Other featurell are, the intense cultivation of the countryside, the care 
that is taken to preserve the ancient and historic monuments in which the 
country is 10 rich, and the long-established system of national roads. 

Sweden. 
Town planning is facilitated by the municipal ownership of land, and 

an important place is given in municipal administration to the Director of 
Town Planning. Municipal activities and private development are related 
to the Muter Plan for which the Director is responsible. 

Great care is taken in r.egard to the siting and design of public buildings 
and the consequent focusing of civic interest and pride. The quality of 
the towns and, in particular. of Stockholm reflects the beneficent results 
of a long history of town planning. 

HoUand. 
A comprehensive planning scheme bas been prepared for Amsterdam and 

its environs, based on thorough ll:udies of all the factors involved, including 
trends of population related to industry. Much work bas already been 
done in giving effect to the plan for Amsterdam. 

The Government bas formulated a scheme to reclaim the Zuyder Zee, a 
-.covered area of 864 square miles, and to colonise it with farms and 
villages provided in accordance with a comprehensive plan. 

A large amount of good ·_quality municipal housing bas been provided. 

japatt.. 
Al:t« the destruction of a large part of the city of Tokyo by earthquake 

and fire, the -opportunity was. taken to replan its main communications 
and secure a park system anci zoning plan. . 

A method of land pooling was adopted, with· the requirement that, 
although the land had been fully built up prior to the earthquake, 10 per 
cent. of the original holdings could be taken, without compensation, for 
roads and open spaces provided ~or in the replanning scheme. 

Polarul. 
A County Planning Research Otlice bas been established, with a policy 

directed to the planned distribution of industrial activity and a limitation 
of the size of future industrial towns. 

UNITI!D STATI!S OF AIDIIICA. 

The re-birth of lown pla1111ing in the United States has been said to have 
begun with the development of Central Park, New York City, in 1857• and 
to have been greatly stimulated by the World's Fair at Chicago, in 1893. 

The collaborative effort of D. H. Burnham, F. L. Olmsted and other 
planners and artists in creating the " White City " set the precec:tent for 
the co-operation ·of the professions inmf~ucing order and amenity in 
city development. In 1909, D. H. Bu and E. H. Bennett produced 
their great planning report for the City of Chicago. 

M2 
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. For a number of years, " The City Beautiful " with park systems and 
.imposing civic centres was the chief aim of those interested in planning. 
Many plans of this character were promoted, paid for, and admirably 
presented by local Chambers of Commer~ or City Clubs with the object 
of stimulating local authorities and private developers to carry them out. 

An important step in practical· planning was the appointment, in 1913, 
by the Board of Estimate and Apportionment of the City of New York, 
of a. Committee to report as to the desirability of regulating the height, 
size and arrangement of buildings thereafter to be erected or altered within 
the City limits. The resolution which led to the setting up of this 
Committee suggestell thclt " the time has come when effort should ~ 
made to regulate · th.. height, size ~d arrangement of buildings erected 
within the limits of the City of New York; in order to arrest the seriously 
increasing evil of the shutting Ofl of light and air from .other buildings 
and from the public streets, to prevent unwholesome and dangerous con
gestion both in living <. ?llditions and in street and transit traffic and to 
reduce the ha.~ards of fire and peril to life.'~ 

As a. result of the findings. of this Committe«:, zoning laws were intro
duced for the whole of tbe_ C,:ity of. New York and the practice of making 
zoning ordinances spread to many other cities. 

Planning, other than' .on paper, lagged behind because, until quite 
recently, it was not b;l.cked by effective legal sanction. 

Nevertheless some splendid plans were produced and special mention 
must be made of the Regional Plan of New York and its Environs, pre· 
pared between 1923 · and 1929, under ·the direction of Thomas Adams at 
the expense of .the Russell Sage Foundation. 

In 1927 the Federal· Department .of Commerce issued a Standard City 
Planning Enabling Act, and this greatly facilitated the passing of necessary 
legislation. 

The legal background to planning iri .the United States differs from that 
in this country. The law, in effect,' only enables restiictions to be placed 
on private property, without compensation, if they can be shown to come 
within the ambit of " Police Power," i.e., they must be for the purpose 
of promoting health, safety, morals and the general welfare. Under this 
power regulations have been made regulating the uset1 of land and the 
volumes of buildings thereon, street layout, land subdivision and building 
lines. Special legislative . sanction is required to sanction the imposition 
of restrictions not covered by " Police· Power.'' and compensation must 
be paid. Also, special legal sanction is nee~, and has been obtained, 
for the purchase of .property by a 16cal authority, including the purchase 
ol extra· land for purposes of recoupment (in U.S.A. known as " excess 
condemnation "). 

In 1929, a. writer describing planning progress in the United States 
referred to the establishment by President (then Secretary JJi Commerce) 
.Hoover in the United States Department of Commerce of a Division of 
Building and Housing as " the most potent. single recent illfiuence on 
city planning in the United States.'' · 

Great developments followed iri Town Planning, Country aud Regional 
Planning and, later on, in- advisory State Planning which has made 
notable strides, since 1933. In 1938, ·it was reported that advisory 
planning boards, which have been .active in stimulating planning by 
counties and cities, were in existence in 45 of the States a.nd in the 
District of Columbia (Washington), Hawaii, and Ala&ka. 

National Planning began to take. ~pe when the. National ~lannin@ 
Board was appointed by the A_dmwstrator of Pubhc Works, ~n · 1933, 
This Board consisted of Fredenc A. Delano, Charles E. Memam and 
Wesley c. Mitchell. The functions of the Board were:-
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" To advise and assist the Administration-through the preparation, 

development and maintenance of comprehensive plans-through sv.rvey 
and research, and through the analysis of projects, for co-ordination 

· and correlation of eftort among the agencies of Federal States and 
local Governments." 

These t-arly objectives have been steadily adhered to, namely:-
1, Advice and assistance to the Administration.· · 
2. Comprehensive planning. 
3· Survey and research. 
4· Cc-ordination and correlation of eftort among various Govern

ment agencies. 

This body was succeeded by the National Resources Board, established 
by Executive Order of President Roosevelt in 1934, to be in tUrn succeeded 
by the National Resources Committee, appointed by the President in 1935. 
This Committee consists of eight members, of whom six are administrative 
officials of the Government. Tbe Secretary of the Interior wa.s designated 
as chairman to serve with the Secret:a.ry' of War, the Secretary of Agri
culture, the Secretary of Commerce, the Secretary of Labour, the Adminis
trator of Emergency Relief, Mr. Frederic A. Delano, and Dr. Charles E. 
Merriam. Tbe last two were also members of the original National 
Planning Board in 1933· 

In a Progress Report issued by the Committee in December, 1938, it 
is stated that the work of the Committee has followed four principal lines, 
encollRtgement of planning activities, research towards filling in planning 
gaps, acting as a clearing house and a correlation for overlapping planning 
activities, and exercising advisory functions by reporting to the President 
and Congress and making recommendations as to long term programmes · 
for full development of the national resources. In addition the Com
mittee is helping to interrelate the planning of the different State activities, 
and assisting State and other Authorities in similar work by advice and by 
lending them the services of skilled scientists, technicians and planners 
a.nd by making grants towards planned projects. It is also carrying out 
a remarkable experiment in positive regional planning in Tennessee Valley. 

The T~t~JJessee Valley Authority was created by an Act passed by 
Congress in 1933. The objects of the Act are set out in the preamble : 
" To improve the navigability and to provide for the flood control of the 
Tennessee River; to provide for reforestation and the proper use of 
maTginal lands in the Tennessee Valley; to provide for the agricultural 
a.nd industrial development of said valley; to provide for the national 
defence by the creation of a corporation for the operation of Government 
properties at and near Muscle Shoals in the State of Alabama, and for 
other purposes." Tbe Act also entitles the Authority to dispose of 
electricity generated by the hydro-electric power plants erected in con
nection with the dams (n are contemplated) constructed by the Authority. 

The main purposes of the Authority are: (a) to improve navigation 
by providing a water channel for ships of 9 ft. draught up to Knoxville 
(640 miles above the junction of the Tennessee River with the Ohio River); 
(b) to prevent flooding and check soil erosion (the Ohio River joins the 
Mississippi River shortly after it receives the water of the Tennessee River 
•hich in the past has aggravated the serious Mississippi floods); (c) to 
produce electric power. Originally the electric power was intended· to be 
used for the manufacture of nitrate for war purposes and was first allocated 
to the production of fertilisers; but as more dams have been constructed 
a surplus has been generated and is being sold to municipalities and co
operative associations for redistribution to their customers at low rates. 
It is. ttated that this distribution is already proving an important factor 
w rural electrification and in the stimulation of new industrial enterprises 
118ing electric power in large quantities. 
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The Region covers an a.rea of about 26,ooo,ooo acres (about 70 per cent. 

of the area. of England and Wales) comprising portions of seven States 
and including 120 counties. The Act authorises ·the Authority to · buy 
land compulsorily, and already nearly l,OOO,ooo acres have been acquired. 
Much of this· land comprises the area covered by the huge lakes which 
the dams are forming, plus marginal protective a.rea.s. Careful attention 
has been paid to the landscape surrounding these lakes and they form 
most attractive recreational areas. · 

·Last summer, the writer had the good fortune to visit Tennessee Va.lley 
and to see the Norris Dam and Lake and the surrounding Park Reserve. 
Near the dam, a new ·town ~·.Nonis" has been built and is joined to 
Knoxville by a " Freeway " road, 250 ft. wide and about 23 aiiles long. 
The town owed its origin to the neces.'<ity for providing housing accommo
dation for the fifteen hundred men engaged in building the dam. Instead 
of merely erecting a construction camp, the long view was taken and a 
model town was planned, complete with community buildings and services. 
The plan.provides for a town of from I,ooo to r,soo families and up to 
last summer accommodation ·had been provided for 350 families. 

National PaYks . . 
No reference to National Planning in U.S.A. would be complete without 

a reference to the National and State Parks· with which that country is 
so richly endowed. . 

The concept and pDipose of them 'is described as follows in the Report 
of the Recreation Committee to the National Resources Board:,..-

" National Parb are ateas of primeval nature, of superlative scenic 
quality, set aside and conserved unimpaired, for the benefit and enjoy
ment of the people. Their·development should be conductive to.:the 
realisation of their recreational and scientific values, arising out of 

. their natural characteristics, l!,Dd should be . consistent with these 
inherent qualities. •' 

The first National Park was Yellowstone and in a report to the Con
ference on National Parks, held in Washington; in January, I938, it was 
reported that the National• Park Service (established in 1916) now 
administers nine types of land areas, aggregating a. total ?f z6 .697i square 
miles. (This figure has now grown to. 27,344 square miles.) There are, 
iii addition 265,625 square miles of Natiopal Forests in Federal ownership, 
much of which land is available for recreational use. 

At the same Conference it was reported that there had been a· great 
expansion of State Parks during the past live years (present total about 
900 together ~mprising 6,374 square miles) and it was suggested that the 
" State Park " shCII.Ild be to the State what the superb areas of primitive 
scenery, known as •" National Parks," are to the Nation .. 

. Stat8 Planning. " 
In a report on " The Future of State Planning " issued by flie National 

Resources Committee, in March, 1938, it is stated that most of the energies 
of the 4S State Planning Boards, · assisted by technica.l and advisory 
assistance from the National Resources Committee, have been devoted 
to the collection of basic data and to the establishment of working rela
tions with other governmental agencies. These Boards ue advisory and 
are intended to operate in the field of the State in much the same 
way as the National Resources Committee does in the field of the United 
States, and to stimulate planning by counties and cities w?thin each State. 

It may be of interest to 1;10te that under the ·Industrial Act of 1936, 
municipalities and counties in Mississippi are authelrised to i!lSue bonds for 
the construction of buildings to be used for industrial pDipCSes and to own 
and operate manUfacturing plant!! or to sell or lease them for operatiou 
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by private coneems. Only eight Mississippi municipalities have approved 
auch plawl to promote industries. Six of the cities have entered into 
contractll with private companies for the leasing of a city building built 
by the isiUa.Dce of general obligation industrial bonds. Such leases usually 
require payment of nominal rent to the city and a. guarantee of a. minimum 
annual payroll by the private company. 

Some of the States are faced with the problem of settlers or the 
d~dants of original settlers trying to make a living out of land now 
barren, and liCllttered in a. manner which makes education, roads and 
other public services expensive or difficult. This problem is acute in 
Wisconsin with reference to the land originally covered by forest which 
has now been felled, leaving the old lumbermen stranded. After ca.reful 
ltlldies, zoning is being applied to remedy the situation. In Oneida County, 
the zoning ordinaoce provides for only two kinds of use districts, the one 
being " forestry " and the other a.n " unrestricted district." In the 
" forestry " district many uses other than pure forestry are permitted. 
There is included in the permitted uses all forest~allied industries and such 
other uses as the gathering of wild c:::rops, berries, moss and hay. Hunting, 
trapping and fishing may be conducted but the district is restricted against 
farming and all year residence. · It is stated that the adoption of these 
zoning plawl has resulted in the removal from agricultural use of about 
five million acres of marginal and sub-marginal land in northern Wisconsin. 
In addition the organisation of state, county' and national forests has 
removed from such use another million acres, making· a total of six million 
acres of land now restricted against agriculture and which are producing 
a timber crop. . 

Repla11m11g of Citi&. 
As already mentioned, advisory plans covering the whcte of many cities 

and their outskirts have been prepared. In several eases numerous items 
of these plawl have been carried out and notable examples are to be found 
at Washington, New York, St. Louis and Detroit. 

W asllitJgt~m. 
L'Enfant's original plan is world famous, but, unfortunately, after an 

inspired beginning, it suffered many years af neglect, and it was not until 
1926 that a National Capital Park and Planning Commission was estab
lished. Since then many improvements have been carried out and, to-day, 
the Commission are preparing a Park and Parkway Plan covering an area 
within a radius of 20 miles from the centre of the city. In addition 
to resuscitating L'Enfant's plan, the Commission are linking it up, by 
riverside parkways, etc., with a splendid park system which will encircle 
the City and provid~ a setting worthy of the ariginal. 

NBfiJ York. 

In recent years the most remarkable achievement has been the work 
carried out by Robert Moses, the Park Commissioner. Owing to his 
work, based to a considerable extent on the New York Regional Plan, 
and backed by Federal funds via the Works Progress Administration, 
there is now in being, or in course of completion, a complete system of 
parks, playgrounds, pleasure beaches. swimming pools, parkways and 
bridges all tied together radially, cirenmferentially and comprehensively 
into a unifled and linked pattern. The parkways form important traffic 
arteries for the private motorist and include many important bridges 
and major construotional works. On the parkways all crossings on the 
level are olimina.ted and the intricate developments of the clover leaf 
principle to link up radial and circumferential roads and to sort out ·the 
approaches to bridges are astounding in their ingenuity and one is staggered 
both at the engineering skill that is displayed and at the cost that must 

)( .. 
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have ~ incurred. The scale of operatious appears gigantic, . ·but it iii 
said that in all cases the> response of the public has ·been so great that the 
widest ·parkways a.n,d the ·largest of . parks have been quickly used td 
capacity. ·. . . . : 

' . · . · St.: Louis. . d1 

The city Planning Coalmission of St. Louis was created by Ordinance · 
xgu. In ·1938 it publislied a report which contained a summary of progress 
made in Carrying out the plan during the 20 years, I9I7·37· The listt 
includes 35 IO.iles of street widening and 22 IO.iles of street extension and 1 
the construction of many bridges. ·It also includes ·the erection of ai 
number of public buildings; some of which fonn part of the civic centre fori 
which the City is famous, the consttucti()n of an aiiport. the Dta.lring 1 
of a number of street squares. the laying out of several large parks ancl! 
the ere<;tion of a mUnicipal au~torium. . . . j 

Detroit. . 
1 

. ·~ 

Detroit is the centre. of the motor industry, and the chief achievement I 
of its ·City Planning' 'CotnmisSion has been in the planning and construction ! 
of main arteries wi~n and outside the ,City. A number of these are as I 
much as 204 ft. wide and several ha-ve a' width of ISO ft. The population I 
of the City has grown from 465,000 in 1910 to x,s68,ooo in 1930 and the i 
area from 79 square IO.iles in 1920 to 139 square miles in 1930. It is I 
stated that in carrying out the master· plan there ·has been expended in 1 

the qty for street openings and widenings recommended by the City 1 

Planning Commission mdre than sixty million dolla.rs.. Thousands of acres 1 

have also been added to the park system. 

H omutead.s. 
One of the functiQns of the Farm Security Administration of the United 

States Department of Agriculture has been the development of homesteadt. 
In a number of cases these have been established in areas where the fonner 
means of employment have ceased. The following are examples:- 1 

Arthurdale, In Preston County, North West Virginia. . 
. This homestead was planned to give a group, C1f families, left without 

work when the nearby coal mines closed down, a chance to obtain au 
adequate lncoml! and a greater degree, of security. More than 1, 'roo acre~~ 
of land were purchased and 165 homesteads laid out, each unit comprising 
about three acres of land. ·The factories and co-operative farms lie on 
the outskirts of· the community. The Industries compri!MI _wood-working 
and furniture making, a vacuum cltliWer company, a factory for the 
assembling ell farm equipment, etc. 

Cumberland, in Cumberland County, East Central Tennessee. 
This project was designed for the rehabilitation of three groups of 

families : timber workers, mlnen and farmers. In poor land areas. Two 
hundred and fifty-one new homes have been completed' and wo/Jt has been 
found at a canning factory which emplelys 300 workers and In a coal mine 
OJ!. the project. Mimy of the families supplement .their cash Income by 
raising crops on Individual tracts of 17 acres. · 

Jersey Homesteads, In Monmouth County, New Jersey, approximately 
45 IO.iles from New York City and Philadelphia. · 

The original objects of this Industrial-agricultural community were to 
demonstrate the feasibility of decentralising the clothi:Qg Industry which for 
years has been concentrated In congested areas or large cities amidst slum 
conditions and sweat shop working conditions: to demonstrate the merits of 
combined farming and work In a predominantly &eas~?nal industry and one 
whicli is subject to the dictates of fashion: to conduc~ an experiment of co
operative working and living. The homesteads inclllde a tract of 1,200 

acres. 500 of whicli are use? for farm land and ~e ~maiqder.for 200 homea 
on half-acre sites; commumty school, factory buildmg, poultry yard. etc-
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The Jersey Homesteads Indastrial Co-operative Aalociation holds -a long 

trrm leaae from the Government on the factory building, and in its tum has 
its buai.nees managed by the Consumers Wholesale Clothiers Incorporated. . 

Tygart Valley Homesteads, Randolph County, Central West Virginia. 
This project was established to re~bilitate families who were formerly 

dependent on the lumbering operationa in the area. The site comprises 2,883 
acRe and includes 195 family units with individual acreages ranging from 
one to three acres. In this, u in other homestead projects, social life is 
fully provided for. . · 

· Wcostmoreland· Homesteads, Westmoreland County, South West 
Pennsylvania. . 

nis project WaS established to rehabilitate former mining families WhO 
were stranded when mining operations in the vicinity were discontinued or 
lletiowily curtailed. Two hllJidri!d and fifty•four families· are settled on the 
projKt which covers 1,353 acres of land. Co-operative farming is/rovided 
1or but. more than so . pet cent. of the family heads have foun outside 
employment in the surrollJiding industrial area. ' . 

In a statement issued in August, 1938, by. the Farm Security Administra
. tion, it was announced that arrangements bad been made for a hosiery 
making company to operate -plants on three homesteads. The operating 
companiee will be owned jointly by the Homestead Association and the 
hosirry company and' in order to participate in the plan the Homestead 
A..lsociations have borrowed from the Government. The Government invest
ments will be safeguarded by liens on the property of the Co-operative 
Aalociation. · · · . · 

' . 

Green B6lt Toums. 
These towna are under the auspices of the Farln Security Administration. 

Tho writer had the good fortune last !llllllD1er to -tisit two of them, namely 
Gr-eenbelt and Greendale. · . · 

In 1935 the Reeettlement Administration undertook construction of the 
three communities, located near badly crowded .,Cities, to furnish ·decent 
homes for low-inc:Ome families. The communities, however, were not 
primarily housing projects. They, were intended to serve three purposes: 

I. To provide useful employment for_thousands of jobless workmen. 
2. To demonstrate a new type of community planning, combining 

city conveniences with many advantages Of rural life. . 
3· To demonstrate a better utilisation of land in suburban areas .. 

Locations were chosen after careful study of social and economic con
ditions in about a hundred Cities. The three metropolitan' areas selected 
hsd a long record pf itea.dy growth, a sound economic basis, good wage 
levels, and a pressing need for housing. 

A large tract of inexpensive, IUldeveloped land was purchased in each of 
theee areas. These sites were required to fit into the trends of the city's 
resid'lntial and ibdustrial growth and to be within easy reach of local em
ployment centres. They also possessed topography snitable 1or building, 
ready access to utilities, fertile soil, and rolling, wooded land suitable for use 
u recreational areas. 

Greenbelt, the community on which construction was first started, ·is 
located aeven miles north of Washington, D.C.. Greenhills lies five miles 
north of Cincinnati, Ohio, while Greendale is three miles south-west of 
Milwaukee, Wisconsin. 

Each site wat studied carefully and every acre wu assigned its logical 
function in an expertly designed community plan. A town ~mon forms 
the centre of each community. Around it are grouped a community building 
designed to serve both as a school and a town meeting hall, stores, post 
office, bus terminal, and other officee. 
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The residential area surrounding the town common is laid out with l 

comparatively few ~eets. Usually the blocks are :five or six times the size t 
of the average city square, and each of them resembles a small park with i 
about 120 dwellings around its edges. This arrangement has many ad- !, 

vantages. Houses face the lawn and trees on the interior of the block, 1 

rathf·r than barren pavement. Although each bouse has its own yard, much 
of the block's interior serves as a playground for the entire neighbourhood. 
A network of paths running through this park eliminates the need for side
walks along the streets. Paving •. water-works, and sewer lines can be in
sta.lled at a considerable saving under such a super-block system. The most 1 

distinctive feature of the three communities is the " greenbelt "·from which ~ 
they take their name. This is a broad girdle of open land intended to protect· 
the r.ommunity . from overcrowding· and undesirable building on ·nearby 
property. Part of the surrounding greenbelt is :reServed for parks, forests, 
and playgrounds.' Garden tracts also are set aside for families who wish 
to supplement their incomes by raising their own fruit and vegetables. The 
remainder is cultivated by full-time farmers, who may market their produce 
in the coiDlDunity stores. 

The town plan has been especially designed to meet th~ problems created 
by modern motor traffic. Facing houses away from the street. with play
grounds and paths removed from the street's edge, .reduces traffic da:ngers. 
All' homes, moreover, are . removed a Considerable distance from arterial 
highways. Underpasses for pedestrians have been built at points where 
footpaths cross bUsy streets. Ample allowance has been made for future 
expansion. All three communities are designed to accommodate an ex
pected growth to three or four times their present size; Greenbelt now has 
1,000 homes, but its sewer mains, water-works, roads, and utilities can 
serve an .ultimate population of 3,000 families. Greenhills, with 676 homes 
and Greendale, with 572 homes, are built to take care of similar expansion. 
Negotiations with private capital for construction of additional homes at 
Gl"Jlellbelt under a limited dividends arrangement are already in progress. 

In Greenbelt .approximately 8, I6o acres of land are being held in reserve 
for expansion and protection of the town. . · 

Municipal government of the new townev will be like that of other 
American communities. The Maryland Legislature has granted a charter 
setting up a city~ma.nager type !)£ government for Greenbelt and council
men haye been elected. 

Tbe writer was much impressed with the lively and growing sense of 
community ~at Greenbelt and Greendale. In each case the community build
ing is well placed and well equipped and in full use, and the manager of 
each town appears to encourage the community spirit in every possible way. 

The Green Belt tOwns must be regarded as extremely interesting experi
ments in community housing rather than as garden cities inasmuch as no 
attempt appears to have been made to make them self-contained with regard 
to industry. ' . . - . 

HOIISing, 
Prior to 1934, housing in the United States was' ·left almost entirely tc 

priVate enterprise. although many interesting projects were carried out b} 
housing reformers and far-sighted industrialists. Interesting examples ol 
enlightened private enterprise are :...:.Kingsport, Tennessee, a new towx 
planned about 1914 to house on model lines the employees in ten largE 
industrial concerns brought to the ·spot by the building of a. new railway 
Mariemont, a garden suburb to Cincinnati; Radburn, new Jersey, pla.nne( 
and built bf the limited dividend City Housing Corporation, founded it 
1924, as a. new largely self-contained satellite town designed to accommodato 
about 25 o6o inhabitants and, because of the care taken with its layou· 
in relati~n to road tra.flir: and safety, described as the " Town for th1 
Motor Age". 
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Since 193-4. all major housing projects have been constructed with the 

aid of the Federal Government. Large sums of money are being spent on 
alum clearance aud housing through a. system of lo.ans and grants to loca.l · 
authorities and substantial assistance is being affor(ied to private enterprise 
and private· houseowners by the improvement of credit facilities and by 
insuring mortpges. · 

The Federal Department in charge of housing is the United States Housing 
Authority which wa.s set up following the United States Housing Act, I937· 
Prior to this. the Public Works Authority had planned, built, owned and 
operated SI· slum clearance and low-rent housing projects in 37·cities and in 
Porto Rico and the Virgin Islands. The United States Housing Authority 
does nor. carry out project!-, it is purely a financial-assistance agency which 
makes loans and subsidies to local public housing authorities. It describes 
itself as existing " solely to rehouse the lowest income third ". In a recent 
publication it has stated that about x6,ooo,ooo new dwellings are required 
in the United States by 1950. An example is given of one city to which 
the Government agreed to lend go per cent. of the cost of the project at 3 
per cent. interest (the loan to be r!lpa.id by instalments over a. period of 
6o years) and in addition to provide annual subsidies equal to 3l per cent. 
of the development cost of the ·project. 

Most of this housing is in and around e:xistilig towns. Exceptions are the 
Green Belt Towns and Homesteads to which reference has already been 
made. In addition, the Federal Government, through the Farm Security 
Administration, have in hand, a. programme of low-cost rural housing com
prising ng projects designed to accommodate approximately Io,ooo families. 

GERMANY. 

Anyone who visits Germany must be struck by the general neatness 
of tho towns, the care that has been taken to blend old and new, and 
the freedom of the countryside, from disfiguring advertisements. 

There are two factors that have applied to Germany and not to this 
country that have had a considerable bearing on p:lanning:-'-

One : Most of the towns were, until fairly recent timeS, enclosed by 
fortifications encircled by a protective belt· of open space, This led to 
central overcrowding until it became safe to build outside, but did provide 
a space which both marked the transition from old to new and afforded 
a splendid opportunity for a ring boulevard and parkway. To-day such 
an inner ring road is of an inestimable value for minimising tra.fiic pressilre 
on the central core at the heart of the town, and as a pleasance. 

Two: For more than sixty years (comprehensive Building Regulations 
were made for Wurtemberg in 1872 and for Prussia in 1875) anyone wishing 
to build has had, before doing so, to obtain the permission of the local 
authority. Consequently when an authority decided that it was not 
consonant with good planning that the proposed development should take 
place, or that it should only take place subject to severe restrictions as 
to height, set back, etc., they were not depriving an owner of a right 
and, therefore, the question of compensation did not arise. On the 
contrary,. the accepted theory appears to have been that building value 
was created by the community-not by the owner. 

Local authorities in Germany have been town planning for many years, 
and anyone wishing to develop has had to conform to their plans and, 
apparently, the question of compensation ~ only arisen when the 
authority required land for such things as public open spaces. In most 
cases State Acts required an owner to surrender free of charge for roads 
and open spaces a proportion (30 to 35 per cent.) of the land he was about 
1o develop. 



300 
In. many towns with beautiful mediaeval cores strong control was 

exercised in order to ensme tba.t new buildings or ·alterations to old ones 
were in harmony with the spirit of the place. 

There is a special law, referred ·to later, dealing with replanning by the 
National Government of the fom great cities of Berlin, Munich, NlliDberg 
and Hambmg. It is stated tba.t towns which do not have the advantage 
of the special law. applying to the replanning qf the fom great cities sllfter 
from a. disability in regard to slum clearance through the absence of 
any national law which allows expropriation by zones enabling entire 
districts to be plliCha.lled 'compulsorily. 

In the absence of any national' legislation or standardised regulations 
on the subject of zoning, a series of temporary measmes based upon 
legal foundations have been established which tend to prevent the appear
ance of undesi,'rnble conditions relating to town planning and the hygiene 
of dwellings. Tbese are relied upon to ~e the useful p~ose of preparing 
the way for . future buUding. Wortby of note in this connection is a 
regulation wbich established tbe Reichsstelle fill Ra.umordnung (National 
Office for Space Distribution) whose ·object is tbe assumption of· respon· 
sibility for tbe collective and large-scale planning of German undeveloped 
areas throughout tbe Reicb. Tbe regulations now covering tbe subject 
of official planning are contained in the decisions of this governmental 
agency and deal primarily with the division of undeveloped land into 
regions. . This National Office or Board was established in 1935 and is 
directly responsible to the Fubrer. Its function is the planning and 
arrangement of German living space in accordance with the population of 
the Reicb. · It appears tbat in the exercise of this function it both 
prepares and supervises plans and criticises the plans prepared by local 
authorities and regional bodies, but it is not responsible for carrying out 
plans. 

Local and regional planning authoritieS have complained of interference 
by the Board but, on tbe otber hand, it is reported t]lat the Reich 
Ministries of Food, Forestry, Defence and Economy have declared tba.t 
tbe existence of tbe Board meets an mgent practical need. 

According to one regulation, territories where there is a. strong migratory 
tendency, or where sucb may be expected, can be declared " residential 
areas ", if it can be assumed tbat without special direction of tbe 
migration, tbe general interest or tbe well-being of tbe inhabitants of the 
area would be prejudiced. A scheme of management must 'be drawn up for 
the. regulation of tbe area which sets forth the general rules regarding 
tbe suitable use of tbfl ground. This is said to be particularly important 
in connexion with forest lands and tbe needs of industry, traffic, buildings, 
air protection, recreation lmd the protection of the sites concerned. It 
appears tbat in residential areas, land cannot be disposed of without tbe 
permission of the responsible authorities. Permission may be granted 
onder conditions which include tbe · provision of adequate public streets, 
open spaces, etc. Permission may also be granted when the pmpose of 
the division is tbe opening of new areas, the protection of existing residen
tial areas, .the pres~tion of the c:ountryside or the aesthetics of 
buildings. 

Pending legislation for the whole Reich, tbe National Labour Ministry 
bas been empowered to make regulations dealing with the organisation 
of small housing estates. . The present regulations make it necessary to 
notify the respective autborities when it is intended to erect large 
buildings, small bouse estates, important industrial concerns, as well .as 
of tbe intention to purchase land for these or related purposes. Not:ifi· 
cation is also necessary wben it· is the intention of an owner to sub-divtde 
a plot of ground into more than 25 lots if it is planned tba.t the land 
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will be the site of non-agricultural buildings or for private dwellings 
It is within the jurisdiction of the Labour Ministry to refuse pe:rmissio~ 
if proposals are found to be inconsistent with the economic plans of the 
National Government. 

Small house districts, residential areas and business or industrial areas 
can be designated as " building areas " by JDeans of building byelaws 
iaued by the responsible local departJDent. In housing estates, residential 
~tri~ts, or ~usiness. and industrial .areas. ~e .pe.rJDission for erecting such 
buildings or installations JDay be Withheld if 1t lS believed that they will 
result in serious drawbacks or might become nuisances to the inhabitants 
of the coJDmunity. Similar buildings, outside the building areas, can be 
prevented by the same authority without building decrees (which are 
otherwise required) by the refusal of a building permit. Resort is made 
to this regulatory device only in those cases where it is believed that such 
building is inconsistent with the orderly development of the municipal 
area, or not in keeping with proper building technique. 

When a question arises wherein the general welfare of the public is 
iJDpeded or iJDproperly served by a proposed building project, it is 
within the jurisdiction of the appropriate authorities to prevent," during a 
period of two years, the execution of the project in question. By this 
device, undesirable building can be prevented without the payment of 
compensation for the duration of the JDoratorium. As a temporary 
device, this system is particularly useful in cases where existing regula
tions of a more perJDaDent character cannot be brought into play in time. 

It is stated that slum clearance has been one of the measures adopted 
for the purpose of promoting decentralisation of large towns. A pro
gramme of slum clearance has been carried through in a series of towns 
which include Kassel, Braunschweig, Frankfort.on Main, K6ln, Hamburg 
and Breslau. 

The following are interesting points with regard to the schemes· for 
Braunschweig, Kassel and Frankfort on Main:-

BrawJI.Scllweig. 
This scheme related td an area which included !lome magnificent mediaeval 

buildings and the work comprised cleaiing slums, opening up congested 
areas, replacements and reconditioning. A special feature of the scheme 
was that the owners of the demolished houses were not compensated for 
their losses. Compulsory purchase was not resorted to but by means of 
a series of conferences the owners and other interested persons were shown 
that the effect of the slum clearance procedure would be profitable. 

Kassel. 
The main objective here was improvement of communications. A new 

traffic artery was taken through the slum area to connect Martin Place and 
the Old Market. The mediaeval buildings were preserved and the uew 
artery has become the main shopping street. The Government assisted the 
scheme by loans and subsidies and the town only purchased plots of ground 
in so far as they were necessary to provide street surface area. The ground 
fronting the new street remained in private han?s .and it ~ left to the 
owners to effect improvements and erect new: buildings. It JS stated that 
the iJDprovement was so successful that the owners have erected new 
bnildings much more rapidly than was expected. The sch~me affected 
7,500 dwellings of which approxinlately r,soo have been de~ob~hed. Part 
of the cost of the project was charged to the owners m v1ew of the 
increase in value of their remaining property. The actual clearance costs 
were borne by the authority and there was compensati?n for loss of rent, 
but in assessing this account was take~ of the ~ort lif~ o~ the property 
dealt with. Very little cash compensation was_pa1d but m heu tht>reof the 
authority iJDproved existing buildings and built new ones to replace the 
demolished property. 
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Frankft»'t 011 Main, 
The programme in this city wa.S of particular interest because Frankfort 

on. Main is the oldest and biggest of the old towns in Germany, The 
prunary reason for the project was to provide the necessary space for a new 
traffic artery. Two celebrated old houses which· stood in the way of the 
artery were rebuilt in other parts of the old town. 

Redistribution. 
The re"arraogement of land· ownerships is a process which has been 

. adopted for Germany for various purposes and in various forms. It began 
with the Lex Adickes, a. local Act passed by the Prussian Parliament in 
1902, applying. only to Frankfort on Main. The same principle was sub
sequently legalised in most parts of Germany. It is applied principally 
to compact areas of unbuilt"upon land so as to secure a rearrangement of 
ownerships to :fit into a good plan of development. The plots of. land which 
it is proposed to re-distribute, tOgether with the existing public streets and 
" places ", having been pooled together, the p.ext step is to deduct from 
the pool a:ll the land required for public streets and " places ", whether 
existing or prospective, which is then vested in the commune or other high
way authority. The remainder of the land pooled is then .divided among 
the previous owners in the same proportions as those in which it was held 
prior to the pooling and· in such way that ·the plots· are usually at right 
angles to the streets or " places " and the plot of each owner is as nearly 
as possible in the same position as that which he previously held. Plots 
which are already built upon or which have a special value are to be, as 
far as possible, re--allocated to their previous owners before the re-distribu" 
tion takes place. 
~ners are entitled to money compensation in respect of ),and· reserved 

for streets or " pla.ceS ~', so far as this exceeds 3.5 per cent. of the pooled 
plots where the procedure has been initiated by the commune or 40 per' 
cent. where it has been initiated by the owners. 

In addition to the system of Lex Adickes, there were laws in Prussia 
which provided for- the " coupling " of agricultural holdings with the 
consent of a Jllajority of land owners and the principle has been applied 
to areas which were urban in character. 

Regianal Planning. 
One of the most remarkable examples of positive regional planning, in 

any country, was that carried out by the Regional Planning Federation 
of the Ruhr Coal Mining District, under the able direction of the late 
Dr. Robert Schmidt. This region of 1,470 square miles .was the most 
important industrial district of Germany, with Essen as ,its chief town. 
Old mines were being worked out and new ones opened and population 
had to be shifted accordingly and new lines of transport laid· down. The 
many local authorities were planning individually, but it was decided that 
economic and sound development of land and industry and the welfare of 
the inhabitantS required the preparation of a plan and its administration 
by one directing authority for the whole region. · 

Accordingly·, an Act was passed in 1?2o \'l(hich set up th~ F~eratic;m. 
It was a self-governing corporate body w1th a three-fold orga.msa.tion wh1ch 
provided for the participation of both local authorities and joint ~e~
of employers and employees in the management of its ~. ---rhe princ1pal 
executive organ was ca.lled the Federation Assembl'Y- It consisted of r-,6 
members, of whom 88 were members of the ~~ty boroughs and ~ 
circles and 88 were representatives of e~:onomi<; mterests, one ha:lf bemg 
employers and the other half empkl}'ees.. Th1s ·assembly exerc1sed the 
budget right and determined the Jtnes of guidance for the activities of the 
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Fedemtion. The current business was in the hands of the Federation 
Executive consisting of 17 members distributed among industrial and 
ad.ministrative in~erests. on similar lines as in the Federation Assembly, 
under the Federation Director who was appointed for xz years. 

The matters dealt with by the Federation were the problems of traffic; 
housing, the provision and maintenance of open spaces, etc. The Federa
tion produced a uni1ied system of roads and of light railways and 
co-operated with the State Railway Department in enlarging the State 
railway system, reserving necessary routes well in advance of construction. 
In co-operation with the local authorities it planned a housing programme 
relating homes and workplaces both present and future. It planned a 
co-ordinated system of open spaces reserving about 38 per cent. of the 
region to be kept free-from bnilding but making the actual siting adjustable 
to meet economic needs. · 

Atdobt.IIIMII. 

In recent years great advances have been made in national road planning 
and construction. The autobahnen comprise a national system of wide 
roads reserved for motor traffic, they facilitate transport between large 
towns and to the frontieq but are kept clear of the towns themselves. 
They have dual. carriageways and cross roads are eliminated by ftyover 
bridges or subways, so that hlgh speeds can be. safely enjoyed. Consider
able care is taken with " landscaping " and no bnilding is allowed along 
the frontages. It is stated that between the beginning of 1936 and the end 
of 1938, 3,000 kilometres (1,1!75 miles) have been constructed and that the 
backbone of the system, viz., the triangle Berlin-Munich-Cologne-Berlin, 
has now been completed. The complete programme now. comprises 14,000 
kilometres (8,750 miles) of motor road. 

Hovsiflg. 
A great deal of housing and slum clearance by and with the help of local 

authorities was carried out ,in Germany both before and after the War. 
Until recent times housing for the working classes largely took the fyrm 
of tenements, but latterly smaller units have been preferred and, in 
particular, the Government have promoted many small settlements in rw:al 
areas, outside the towns, where each family can acquire a home of its own 
on a plot of land approximately a quarter of an acre in extent. Sucb 
settlements are being provided with community centres. playing fields, etc. 
In order to facilitate the completion of these settlements, the government 
have recently decided to grant loans free of interest until such times as 
the secured preferential loans granted for the bnilding of the settlement 
have been repaid. It is stated that in reality this means that no interest 
of any kind will be paid for about 38 years. There is merely a moderate 
rate of amortisation of 1 per cent. (or 2 per cent. in the case of hlgher 
incomes) to be paid from the beginning. Supplementary loans will also 
be granted where there are three chlldren, as "'t,-.ti.nst the former li.Diit of 
four, whereby the four-compartment dwelling for the compi.;~ §.mily is 
guaranteed. 

In the report of the Minister of Labour for the year I9J8, it is stated 
that the new government started the work of housing in the year 1933 
with a large shortage of dwellings. Since then an average of 300,000 
dwellings have been constructed each year; and yet no less than xi million 
new dwellings are still needed. 

One method by which the Government assists the provision of small 
dwellings is to give guarantees whlch _prove an etlective means of o_b~g 
second mortgages. It is said that this method has secured the building of 
roughly 378,000 dwellings, and it is to be further extended. 
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Replanning. 

At the present time, a lot of ronsiderat;iori is bebig given to replanning, 
particularly with a view to the abolition of congested areas in large towns. 

-It is stated that those in authority have in mind the clearance. of sl!IIIIS, · 
reconditioning buildings of amstic merit, securing open space, facilitating 
the circulation of tra.flic, shifting .. iildustry from the town centre to the 
suburbs and prOviding for the consequent migration of population; 

The most spectacular repla'lming proposals embarked upon by the national 
government are those for the f!>ur great cities_ of Berlin, Munich, Nurnberg 
and Hamburg. · .. 

. B~~Tlin. . 
The plan for Berlin was prepared by Professor Albert Speer 'and the work 

of reconstruction, which is on a gigantic scale,. is proceeding rapidly and is 
expected to be completed in IO or 12 years. The following are some main 
items of the plan as it was described in J~uary. 1938:- " 

The deStruction of four of the existing milway stations, and the building 
. of two new stations joined by a triumphal way' from south to north through 
\he middle of· Berlin, ·arong which new squares of immense area, new· 
ministries, restaurants, cinemas and shops are tO be. grouped. The main· 
southern station will be. dose to the new Tempelhof airport (which is now 
reaching completion) and will have an immense square in front of it f6r the 
building of hotels and offiCes; from this point the new Via Triumpl,la.lis will 
lead northwards, largely on land at present occupied 1Jy railway sidings, 
to a sqwire over 200 yards. in diameter, round which will be built, on a 
uniform plan, a new head ofli.ce for the tourist, trade (with a congress hall 
for I,6oo persons), an office for the Allianz Insurance Company, a huge 
cinema and other buildings. Slightly further to the north,· where the new 
street enters the Tiergarten, will be bnilt the'new Ministry of War; the 
street will then cross the main east-to-w~t axis from Unter den ;Linden to 
the lteichs Sport Field (the breadth of this street is at present being doubled 
and it apparently will pass under the new triumphal way through a tunnel) 
and reach its dinlax at the Konigsplatz, in front of the Reichstag, where 
there is to be a great space for demonstrations a~~d a. gigantic assembly 
hall. Behind this assemqly hall, and separated from it by the Spree 
(which is to be" detlected) and ·a.n artificial basin measuring x,:~oo yards by 
300 yards, will be the ·new ~orthern Station. It will be surrounded by 
further new buildings, including a new police ileadquarters, and the head· 
quarters of the National Socialist Relief organisation. 

This central nucleus is, however, only part of the plan. · It is intended 
at the same time. to proceed with construction in more outlying districts 
of the .town. The· central cross formed by the north-south axis and east
west axis, which will be prolonged to. reacb the Autobahn-ring round the 
outer periphery of· Greater Berlin and which will thus have a length of 
38 and 50 kilometers (23! and:3It miles) respectively, will _!l)so form the 
centre of four concentric circular roads through the ,outer town and inner 
and outer ~'l!:::.ibs. A fifth Autobahn will lead from. the ring inwards 
tQ the Exhibition grounds along the fuie of the "Avus" racing track. 
There .will also be two new underground ,railways parallel . to the two 
tra.flic axes (the Zoo and FriedrichstraSse stations will also deal exclusively 
with the suburban service of· the District Railway), and in the west of 
Berlin will be built a new complex of University and Techl:!ical High 
School institutes, situated in the Grunewald and adjacent to the Reichs 
Sport Field. 

The outer suburbs, opened up by the new roads and underground 
railways, will be the. scene of the planned .buildings of fiats 'and houses 
for 20,000 or more families annually, and the effect of taking ove! so 
much space in Central Berlin for new Government and party buildmgs. 
assembly halls, and triumphal ways for marching mass formations to and 
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from the acene of demonstratiODS appears likely to be to force the popula
tion more than ever to migrate to residential areas outside; it is .intended 
that the density of popnlation in Central Berlin, at present 400 pet'!ilons 
per hectare (162 per acre) in certain areas, should be reduced to 150 per 
hectare (6o per acre). . • 

While considerations of traffic· circnlation play an important part in 
this plan, its main objective appears to be to convert th~ capital of the 
:Reich into a city of great magnificence. · · 

Jfvfticla. 
The re-planning of Munich appears to have as its main objective making 

the city a worthy centre of teutonic art aild culture and the Mecca of 
the tourist .trade both national and· foreign.· At the same time, great 
care is to be taken to preserve the· charm of the old town. As in Berlin, 
the plan includes the moving of the main milway station, linking stations 
by underground milways, an outer ring road with clover-leaf crossings 
at the junction of, the four Autobahnen, a.nd the erection of many new 
honses to replace those to be cleared away to make room for the new 
station, new roads. squares, a.nd public buildings· and to provide extra 
dwelling \ccommodation. . 

Herr Hitler has described the object of the four great re-planning pro
jects as follows: Berlin is ·to be rebuilt, as the metropolis of . the :Reich, 
Hamburg as the metropolis of trade, Numberg as the festival town of the 
Movement, and Munich as the great City of German art and the capital 
of the Party. · · 

A new law styled " :Re-Planning of German Towns " was issUed on 
October 4, 1937, and was intended 'to form the legal basis for the friction
less and unimpeded improvement of the cities dl. Berlin,· Munich, Nurnberg 
and Hamburg. The law is only applicable to large town~planning measures 
ordered by the Chancellor, and for other projects previoWI·regulations will 
still remain in force, in 110 far as they are not contradictOJ:y to the new !.lw. 
Former regulations regarding expropriation of property have been con
siderably extended, though fair compensation. will be paid. Any com
pensation. paid to ownea of expropriated property containing dwellings 
must be nsed for the erection of new dwellings. What is coDSidered mi>re 
important is that the municipalities acq.nire priority .rights .to buy 1!-DY real 
property considered necessary ,for town-building measures. Also,. private 
building and structural alterations, etc .. may be prohibited when such 
projects are considered prejudicial to town building arrangements. Further, 
the division a.nd sale of real property can be subjected to official per
mission. Last, but not least, the law provides the necessary authority 
to tax any appreciation in the value of any properties caused by the 
fulfilment of these town building projects, the revenue from which will 
be devoted to the financing of same. 

Dec~~t~trtJli.u:tio,ta. 

A German report has stated that there is no problem of removing 
· 1ndustries out of big towns to other small or middle sized towns at the 
present time in Germany, This kind of ~splanting is, h~wever, ~ing 
~ed out with great zeal for reasons of political and eco_nomtc prot~on. 
According to the latest inquiries conducted by ~e :· IDstitut filr KonJunk
turfschung " for the period from 1935 to 1937, 1t 1S seen that apart from 
Berlin and Munich, the hitherto growing density of the industrial localities 
in the big towns has come to .a. ~ds_till and that there are .indications 
of even lessening developments 1.0 this direction. For example, 1t h~ b~n 
noted that in the areas which are close to the Germa.n frontiers, :augration 
bas taken place toward the inner p~ of the Reich, part!c~arly toward 
Middle Germany. The frontier regto~ o~ Saxony and Sile51~ s~ow the 
greatest losses through migration. Migration out of Upper Sile51an coal 
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mining dis1ricts has. been pa.rticulady great. It is 'impossible, however, to 
say whether the migratory movellient duringihe coming years will continue 
in the same manner. · · . 

In. connection with the studieS which have been made on· the subject 
of decentralisation and the transplanting of industries, it has been observed 
that those industries which have moved usua.!ly remain in the same dis· 
1J.ict but that they have moved from the inside outward which has 
resulted in improved town buildings and economic improvements from 
the standpoint of the industry. Coupled with these factors, the workers 
employed in the industries have been induced to move their dwellings to 
the outer districts also. 

It is observed that the separation of industrial dis1ricts and workers' 
dwelling districts· raises economic problems such as the· creation of com
munity facilities for conunon utility and the a.rrangement of special com
pensation, to cover new costs, etc. Apparently in Germany public money 
is only available for the opening up of new areas for settlement to cover 
the cost of such matters as provision of churches, schools, welfare centres 
and public services such as water, gas and elec1ricity supplies. In addition, 
there is the necessity to provide transport facilities between homes and 
workplaces but .it is indicated that these should be self-supporting. 

Undoubtedly, at the present time in Germany military constderations 
are being taken into account with respect to the location of industry. On 
the other hand, the speed of the re-armament programme has made it 
necessary to utilise existing industrial establishments. to the full and it 
appears that, generally speaking, no displacement of industry .has taken 
place in spite of the fact that much of the armament industry is, strategi
cally, badly situated. With regard to new factory construction, considera
tions of strategy have been taken into account and the general objective 
appears to be dispersion so as to avoid great indus1rial agglomerations. 
This will obviously take a number of years to work out, but the Govern
ment control is so strong that no private interests are likely to be allowed 

.. to stand in the way of the general realisation of the policy. 

ITALY. 

Italy was probably the fust CODDtry in Europe to pass town planning 
legislation. A law of 1865 empowered communal towns with a. total popula
tion of at least 1!>,000 to prepare· plans covering both new development and 
reconstruction. . Such plans required approval either by royal decree or 
special Act of Parliament. The Act also permitted compulsory purchase not 
only of land required for public works but also of such adjacent properties ' 
within the affected zone as are contributory to the main o):lject of such 
works. The. preamble of the Act contains the following words: " The ex· 
tendfd powers conceded to the expropriator by the present Act were felt to 
·be urgently needed, and it is believed that the cities of Italy will reap 
the very greatest benefit from it, especially with regard to works involving 
the construction of new roads within the limits of the inhabited area, the 
object of which is to improve the hygienic conditions, simplify .the means 
of intercommunication, and add to the impressiveness of the said cities." 

This Act provided that compensation was to be assessed by properly 
qua.li1ied persons. In 1885 an Act relating to Naples (afterwards copied for 
other towns) fixed that the indemnity to be paid to the owners of property. 
should be determined on the basis of the mean between the saleable value 
and the sum total of the rentals during the previous ten years, provided 
that the necessary data referring to the said period be forthcoming. In 
default of such ascertained rental values the indemnity is to be assessed 
on the basis of the net rateable value as assessed in the schedules of taxation 
on lands and buildings. 

In a paper delivered to a Congress in London in 1910, Signor Cattaneo 
stated that planning lesJ.slation in Italy had changed little since r86S. 
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Milan. 

After the Wa:r a number of towns prepared fresh plans and that prepared 
for the greatly enlarged City of Milan, about 1923, is of particular interest 
b~use it took .into account questions of industry and population and 
enVISaged extenston by means of satellite towns at the circumferenCEf, 
surrounded by open spaces and connected with the centre by a few good 
arterial roads. 

Turin. 
A large central improvement carried out by the City of Turin to form the 

Via Roma, is of considerable interest. The project was first conceived in 
1914, but a much bolder programme was prepared in 1926 and has since 
been carried out. The result is a fine wide street, in the heart of the city, 
flanked by a:rcaded footways and the whole carried out as a single archi
tectural conception. In connection with the scheme buildings were cde
molished over a considerable area and replaced by modern buildings worthy 
of the situation. 

In a reyal decree, dated 31d July, 1930, authority was given for the 
expropriationof a:reas adjoining the proposedimprovementandcompensation 
was fixed on the average saleable value and the net taxable value capitalised 
at a rate of interest of from 4 per cent. to s per cent. according to the 
general conditions of the locality. The length of time allowed for carrying 
out the plan was eight years. The regulations provided that the comer 
buildings at the outlets from squares should preserve their present archi
tectural aspect for a depth of 46 ft. and that the height of new buildings 
to Via Roma should not be less than: 59 ft. There was also a provision that 
the right of building on the individual blocks marked on the plan should 
belong by preference to the owners of the property comprised in the block, 
u a syndicate, or if a syndicate cannot be formed, to the owner of the 
larger.t area, on condition that an undertaking is given to complete the block 
as provided for and that proper guarantees are furnished. 

A subsequent royal decree amended the terms of compensation as 
follows:-" Taking into consideration that under the aforesaid measure it 
was laid down that the compensation for expropriatiou in rega:rd to the zones 
involved in the widening of the said thoroughfare and the clearance of 
adjacent a:reas should be determined on the average of the sil.leable value 
and the net taxable value capitalised at a rate of interest of 4 to 5 per 
cent. according to the general conditions <If the locality. 

" That from what has been ascertained as to the condition of the 
properties in question it has been found that the taxable incomes from 
the properties to be expropriated are very high. 

" Considering, therefore, that to keep the compensation within reasonable 
limits it is desirable that the maximum rate of interest for the capitalisa
tion of the taxable value should be suitably raised, that is to 7 per cent." 

In an a:rticle in the Journal "Torino", 1936, No. u, tribute is paid to 
syndicates whc> built blocks and to " the bodies, companies, or persons, 
who have assumed the responsibility of rebuilding the other blocks, which 
will be under divided ownership, but built to one plan and with simila:r 
materials so that the new buildings will be in. keeping with the very 
refined zone which will be formed in the heart of the city and be in harmony 
with the type of architecture created by His Excellency Marcello Piacentini 
for the second stretch of Via Roma." 

Rome. 
The replanning of Rome was envisaged by Signor Mussolini in a spe~h 

at the inauguration of the First G<lvernor of Rome, ini925· Two alternative 
sets of plans were prepared by groups of Italian town planners and, in 
1931, the Italian Government approved a final plan. Since then work has 
proceeded with extraordina:ry rapidity. The plan of 1931 is concerned with 
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a regi.Qn the size of. which can be represented by a circle drawn with centre 
at tht!"tentral station and' radius of six kilometres (3f miles). The main 
feature of that plan can be. summarised in the followjng way:-

In the centre of Rorp.e provisi~n .is made for two main processes. The 
first is the cutting of new streets and the 'Widening of existing ones, to 
improve through routes of· communication, to open up vistas, and to 
facilitate the setting up of imposing ~es. The second, which is much 
bound up with the first, is concerned with the bringing to light of those 
gloril*! of ancient Rome which later years of thoughtlessness had allowed to 
be covered with unimportant and out-of-place buildings. 

Mention m\lllt also be made of the proposal'to place the central station 
underground and to extend the lines of railway under the city in a north
westerly direction to emerge again, by the Ponte Milvio, and thus provide 
a through route. Tbis was in the plan, but the final solution of the. rail
way problem was deferred until a later date by .the Regio Decreto-Legge 
of the 6th July, 1931. 

Outside.the fortifications, and on the·Avl)ntine Hill within, the .new plan 
exhibits a .comprehensive arrangement of zoning held together by an ex
tensive system of roads. In, this zoning there are certain obvious features. 
Thus, to the north, the ·east and the south-east, provision is made for 
blocks of intensive development, focussing on spacious piazzas and set on or 

· near the great radial and circumferential roads, in general continuing without 
the walls the characteristics of the region within. In' certain cases exist
ing buildings will )lave to be demolished to bring them into conformity .with 
the plan. , · , 

Between these blocks are areas zoned for houses, and breathing space is 
provided in the shape of wedges of public park and sports ground. Surround
ing the whole there will be groups of cottages, and outside these again a 
wide belt will be devoted to allotments. Ail this is surrounded by a ring 
road. 

In the west. in the JanicU!um Hills, and on the Aventine Hill to the 
south, . the treatment is different. The con1iguration of the ground has 
favoured the reservation of areas for houses of a more country type, with 
the provision of building lines to set them back both from the road and 
from adjoining properties, and with the added restriction of the proportion 
of the site that .ea,ch house may occupy. The hill tops are generally to be 
kept as open spaces .• To the .south-west, along the banks of the Tiber, an 
area is zoned for industrial development. 

Finally, and this is perhaps th~ most interesting feature of all, a belt 
of land a kilometre or more wide, cutting into the city from ·the south-east 
and extending ,tight up ttl the Capitol, bas been reServed aJ~d is to be saved 
for ever from spoliation. This zone leads out from the Foro Romano 
over the Palatine Hill, past the baths of Caracalla and the Catacombs, to the 
tombs of the Via Appia. It widens as it leaves the city, and will preserve 
for ever that most magnificent of views from the Via Appia Antica across 
the great aqueduct and away to the Alban mountains. This .reserved belt 
is appropriately referred to in the plan as Zona di Rispetto. 

Autostrade. 

Italy was a pioneer country in providing roads for the sole use of motor 
traffic, but subject to payment for use by the motor user. The first, 
53! miles long, from Milan to the Lakes, was constructed in 1924 by a 
private company ·with a guarantee of five per cent. debentures by the 
Italian Government. Since then a number of such roads have been con
structed, including the magnificent road from Rome to Ostia which. 
however, is free from toll. 



309 
Ru:laM~~tiv/J of th• PcmtiM Jl"'s'llu. 

The reclamation, during the past ·ten years, of more than 300 square 
miles of malaria. and mosquito-ridden country, and its conversion to 
agricultural land with up-to-date £ann buildings and houses and with new 
country towns, is a remukable achievement. · . 

Four towns, " Littoria ", " Sabaudia ", " Pontinia " and " Aprilia ''• 
have already been built and a fifth town " Pomez:ia ", is under construo
tion. These towns have beeu: planned by a small group of Italian town 
planners and are fully equipped with public and community buildings, 
recreation centres, etc. The whole effect is most striking and presents 
an admirable sense of unity. The towns will form the main communal 
centres and administrative headquarters of the region, . Littoria (present 
population over 21,000) being the capital. of the Province of Littorio. 
1n addition, smaller village centres have been created. 

.M tlriN Colofties. 
Another recent achievement has been the establishment of health centres 

oo the coast and in the mountains. Along the Adriatic seaboard new 
resorts have been established at intenrals of some 4 or 5 miles, and 
between these have been established children's homes, known as "Marine 
Colonies ", the funds for which bad been :raised by various organisations 

· IUch as those of railway- workmen, building cra:ftsmen, clerks, etc. In 
10me of the new resorts land has been made available without payment 
provided that building operations are commenced. within a certain period. 
The buildings generally are original both in design and colouring, the 
Marine Colonies in some cases taking the form of land-ships, towers and 
so forth, and housing as many as 6oo or 8oo children. There have been 
created also Mountain Colonies with ample provision for games, :in 
particular swimming pools. 

Du:tmtralisatimf. 
With a vie~ to limiting the excessive increase of town population, a 

rule has been established, in Rome as well as in other big towns, to 
prevent people belonging. to special categories of workers from being 
registered in the register of population of the town ·in which they want 
to reside. The rule provides that they cannot be so registered if they 
cannot prove by means of a certificate provided by .their emplpyer that 
they already have a permanent job in the town. If sqch workers are not 
10 registered they cannot obtain their inscription at the office providing 
jobs in their ilpeeial category. Persons moving from one co~une to 
another must reside in the new commune, for a period varying from 3 
to u months, according to the commune, before they can register at 
the new labour exchange and during that period, therefore, they cannot, 
if unskilled, obtain employment. · 

When there is a shortage of labour in a district, workers may be 
brought in from other districts only through the medium of the labour 
exchanges. · 

The Government, in furtherance of their agricultural policy, move 
surplus population from the towns to the country; whole families are 
transferred from overcrowded districts to reclaimed areas such as the 
Pontine ?tfarshes. · . 

The Government is also helping indirectly to check the movement from 
country to town by its policy of improving rural housing conditions. This 
is done in two parallel ways: (x) Direct intervention .for th~ co~struction 
of rural houses through the action of the autonomous mstitutes for 
popular houses (houses of the people): a?d (2) Financial contributions. to 
private individuals on a percentage basis on the value of construction 
(30 to 40 per cent.) in addition to tax concessions. The supply of water 
to rural comrilunities is also subsidised. 
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It appeaxs that from time to time areas are singled out for industrial 

development, and the setting up of factories in those areas is encouraged by 
such measures as reduced taxation, duty-free import of foreign machinery 
and materials, preferential freight charges, and other benefits, for a 
specified number of yeaxs. The usual purpose of the creation of these 
industrial zones appeaxs to be to alleviate unemployment and the conse
quent unrest in the districts. 

As a further measure of control over industrial· development, it is 
forbidden, In. the majority of the important industries, to open new 
factories or extend existing ones without a permit from the Ministry of 
Corporations, the main object being to prevent excessive development, 
leading to over-production, in any section of industry. 

In the case of Rome, consisting predominantly of black-coated workers, 
the object seems to be to expand it by the addition of a more marked 
industrial element. Press commen~ries speak of it as a town of 3r4 
millions by the end of the century:. its present population is xi millions. 
" Here there is no evidence of preoccupation with problems created by 
large centres of population, but rather the reverse, and· the reasons are 
purely political." 

FRANc&. 
One impression made upon, the visitor to France is that the old towns 

possess character and not infrequently this impression is focussed in the 
town hall square. The care taken with the preservation of ancient monu-
ments is also noticeable.. · 

With r~gard to ~ew towns, a notable achievement was that of the 
Chemin de Fer du Nord,, in the region devastated by the War. Tbis 
Railway Company built for its employees a number of model garden 
suburbs and villages equipped with schools, community centres, playing 
fields, etc., and in addition provided a seaside holiday colony. 

For many years, Paris has been a Mecca for planners because of the 
great work planned and carried out by Baron Haussmann, from 1854 to 
1871. . . . . 

Studies for the regional planning of Parls were begun in xgn, but the 
War caused an interruption. In 1919, the first French Town Planning 
Act was passed and the "Direction d<! l'Extension, de Paris" was 
constituted. 

In 1928, Mr. Raymond Poincare, the President du Conseil, wrote; 
" Paris regional· plarming more than ever needs a general plan, strictly 
limited to the present population. 11 the Parisian agglomeration goes on 
growing more, the evil. may become irretrievable." According to the wish 
of Mr. Poincare, there was constituted at the Home Department an 
advisory Greater Paris Regional Planning Committee and, ·in 1932, there 
was passed the Paris Regional Planning Act which applies to the area 
within a radius of 35 kilometres (22 miles) from Notre Dame.· The plan 
for the Paris Region is based on careful studies and provides for industrial 
zones and for grouped communities surrounded by open land. It also 
provic)es for a highway system of mll.in radials joined by a cir\:ular road, 
and includes a system of open spaces, etc. , . 

An interesting planning region constituted by the law of 1935, is one 
involving the Departments of the Nord and the Pas de Calais and 
including the coal mining area extending from Lille, Alias and Bethune 
to the Belgian frontier. 

Nation4l Roads. 
For many years the country baS been served by a planned system of 

national roads. 
Decentralisation. 

Up to the present, this question appears to have been lc;><>~ed at p~
cipally from the point of view of defence.. I._,. 1931 the ~ste~ for Air 
instituted a fund to facilitate the decentralwtion of the a.m:raft mdustry; 
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it was formed by a contribution from the State, and contributions from 
manufacturers in proportion to orders received by them. The object of 
the fund was to facilitate the displacement of factories and plant of the 
aircraft industry when the displacement was at the request of· the Air 
Ministry. A zone was selected for the establishment of the new factories. 
It is understood that some aircraft works have been transferred, wholl:y 
or in part, under this scheme, but that difficulties have arisen owing to 
the reluctance of workers to . migrate. 

In 1934 an order was issued by the three Ministers for the ·National 
Defence Departments whereby, in order to check further industrial con
centration in the Paris district, works and factories thereafter established 
in the. district were to be excluded, as a general rule, from the official 
list of suppliers to those Departments. ln."June, 1938, ·the Government, 
with a view to ensuring the decentralisation of industries likely to be 
requisitioned .for the production of munitions in the event of war, laid 
down that establishments engaged in such industries must obtain precedent 
official approval in respect of the site of the establishment of new works 
or the enlargement of existing ones. 

In May, 19~8. the Government confirmed the functions· of the aircraft 
decentralisation fund and ex1:ended its scope. The main provisions of the 
Government decree are:-

(I) The fund is authorised· (a) to cover expense incurred in decen
tralising the industry, and industries supplying it with raw materials 
and semi-manufactured and finished articles, (b) to create new plant, 
etc., for the industry to be placed at the disposal of the State or of 
manufacturers working on State account. 

(2) Temporarily unused balances may be used to advance short-term 
lOawi to suppliers. 

(3) The resources of the fund to be constituted by (a) a percentage 
levied on contracts for aviation material supplied to the Air Ministry, 
(b) the proceeds of sales, and leases of new installations and plant, 
(c) the proceeds of financial operations and investments. 

SWEDEN. 

Sweden has the distinction of being the first country to have a planning 
law applicable to the whole country. The law was passed in 1874, but 
since the beginning of the seventeenth century towns in Sweden had been 
built according to plans, often prepared by order of the Sovereign who 
not uncommonly presented the town with the land necessary for its 
development. This has been said to be the beginning of the great landed 
properties usually owned by Swedish towns and which have so greatly 
facilitated subseqplent planning. 

The law of 1874 provided that for every town there should be prepared 
:\ plan for its general arrangements and of the building within it, including 
the streets, the markets, and ·other public places. The law also required 
that the town plan must be so prepared.as to ensure, as far as possible, 
that the requirements of traffic, in respect of ample space and convenience, 
shall be supplied; that the light and air needed for health shall be 
provided; that danger from fire shall be "gUarded agai~; and that there 
shall be the open spaces, the variety of construction and the beauty 
necessary for aesthetic reasons. For this purpose care must be taken, 
amongst other things :-

That streets shall be wide (59 ft. the normal minimum) and shall 
run in the directions most suitable for traffic; 

That large and suitable sites shall be provided for markets, harbours, 
and other places where there will be much traffic; 
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JAPAN. 

On xst September, 1923, an earthquake, followed by a fire, destroyed 
the greater part of Tokyo. On ·x2th September, 1923, an Imperial Edict 
authorised the establishment of a. special institution for the reconstruction 
of the ca.pita.l. A Board for the Reconstruction of the Capital was imme
diately constituted under the presidency of the Prime Minister, and within 
a. short time set up a Town Planning Committee under the contxol of the 
Minister for Home Aifairs. 
· A special law was passed and the opportunity was taken to .replan the 
City on modem lines, with adequate lines of communication, enlarged 
parks and additional small parks, etc.. It was at once realised that realisa
tion of the new plan must not be frustrated by previous land ownerships 
and, colll!equently;, the law provided for the exchange of lands and that an 
owner conld be required to surrender, free of charge, up to xo per cent. 
of the area of his holding, for public purposes such as streets and parks. 

Land.ownership re-adjustment was required over an area of about 7•515 
acres comprising the main part of the City and a Land Re-adjustment 
Department was set up. For the purpose of re-adjustment, the residential 
land comprising about 5,8ox acres was cut up .into 65 sections. Compensa
tion was paid when the area of residential land taken for public purposes 
exceeded xo per cent. For each of the land sectors there was established 
an advisory " Committee for Land Re-adjustment " comprising persons 
freely and separately elected from among the land !lwners and lessors in 
the sector. These cominittees advised both with regard to exchange of 
land and distribution of compensation. After a short period of misunder
standing, adjustments appear ·to have been agreed to readily and it is 
reported that only 50 civil actions were brought to court. It is stated that 
in every case the amount of land required for public purposes exceeded 
xo per cent. and consequently compensation had to be paid for the balance. 
In order to facilitate exchange .as an alternative to compensation, the 
authorities bought certain areas of land. 

Expenditure in relation to txunk roads (72 ft. or more in width) and 
canals was borne by the State, and in relation to auxiliary roads and 
small parks by the municipality; The stxeet area was increased from 
u ·6 per cent. to 18 per cent. of the. total area of the City. 

The main part of reconstruction was carried out in seven years and 
particulars of .this great achievement are to be found in an admirably 
illustrated volume " The Reconstruction of Tokyo," published by the 
Tokyo Municipal Office, in I933· 

PoLAND. 
It is stated that sixty per ;;ent. of the popnlation of Poland is engaged 

in the industry of agriculture, but that the Government is desirous of 
increasing manufacturing industries and has recently established a Countxy 
Planning Research Office at the Ministxy of Finance which has outlined 
main principles for the gradual industriallsation of the countxy. 

The problem of the large city is not acute as there are; in Poland, 
only five cities with popnlations exceeding 200,000. 

The location and geographical distribution of existing manufacturing 
industries is said to be unsatisfactory, primarily because, except for the 
mining area in Silesia, it was influe~ced in the past by ~e previous 
division of the countxy between Austria, Germany and Russm. 

Town and regional planning appears to be actively engaged in and the 
policy of the Countxy Planning Research Office seems to be directed to 
planned distribution of industrial activity including the industrial develop
ment of the central portion of the countxy, to be followed by industrial 
development to the east and the· re-location of industrial centxes in the 
west. · 

The gene.tal method of planning in the central area is to establisb 
indllS1rial strips along lines of co~unica.tion w?th n~ towns a~ ~u 
of intersection. In general, the sue. of future mdustrial towns IS bem@ 
lbnited to about 6o,ooo inhabitants. 
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ADDENDUM BY MR. PEPLER TO THE MEMORANDUM ON 

" PLANNING lN SOME OTHER COUNTRIES." · 
The foregoing memorandum dealt only with e=ples in countries not 

members of the British Empire, as it was understood that information 
was desired primarily from countries with a different constitutional back· 
ground from our own. Otherwise, attention would have been drawn to such 
achievements as the National Parks of C!wada and the Montreal Metropoli· 
tan Commission; Canberra, the newly planned Capital of Australia; Adelaide, 
the first garden city, planned by Colonel Light one hundred years ago; the 
comprehensive Planning Report for Melbourne; the National Parks of South 
Africa and the comprehensive regional planning scheme for Witwatersrand, 
embracing Johannesburg and Pretoria; New Delhi, the planned Capital of 
the Indian Empire; the planning work now in hand in New Zealand, 
etx:., etc. 

There are, however, in the eaStern parts of the Empire agencies for 
positive planning, namely Improvement Trusts, the operations of which 
may be of particular interest to the members of the Royal Commission. 
The best known is the. Calcutta Improvement Trust. 

CALCUTTA lMPROVJUil!NT TRUST. 

This Trust was established by the Calcutta Improvement Act, 19Il. 
It is governed by a Board of Trustees comprising a Chairman appointed 
by the Goverwnent, the Chief Executive Officer of the Calcutta Corpora
tion, a representative elected by the Calcutta Corporation and two repre
sentatives elected by conncillor:s of the Corporation, one representative 
elected by the Bengal Chamber of Commerce and another by the Bengal 
National Chamber of Commerce and ftve representatives appointed· by the 
Local Goverwnent. 

The principal officer of the Board is the Chief Engineer, and the staff 
includes a Chief Valuer Estates Manager. Secretary and Chief Accountant. 

The income of the Trust is derived from the proceeds of the following 
~pecial taxes :-Duty on transfer of property, terminal tax, duty on jute, 
the total proceeds of which amounted to 21,26,266 Rupees (£x59.47o) m 
the year 1937-8 (as compared with 4.74,522 Rupees (£35,590 in the year 
1912'3)· The Municipality· of Calcutta also makes an annual contribution, 
which in 1937-8 amounted to 19,46,898 Rupees (£146,0I7) (as compared 
with 1·31.000 Rupees <£55,275) in 1912-3). 

In the early years of the Trust a. comprehensive plan was prepared 
for the City and this, although subsequently modified in several particulars, 
has been the basis of its operations. . 

The Trust buys areas of land both built upon and .vacant, widens 
~aisting roads, lays out and constructs roads, bridges, boulevards and 
parks, and then sells the developed or re-developed land for building by 
private persons, and usually makes a. profit. · . 

Before commencing operations on a proposed scheme the Trust obtams 
the approval of the Calcutta Corporation. While a scheme is in· process 
of execution the public streets in the area of the scheme are vested tem· 
porarily in the Trust and maintained by the Trust. When the scheme 
is completed the streets are handed back to the Corporation in their 
improved form. It is stated that this means in effect that in many cases 
the Trust has taken over from the Corporation a network of narrow 
lanes with all their sewers, water mains, gas mains, etc., and two or 
three years later has handed back to the Corporation a fine modem 
street equipped with improved services and flanked by well laid out 
building plots or reconstructed buildings. . 

The Trust has constructed miles of wide roads. many through closely 
huilt-up areas and in its Annual Report for the year 1936-37 it was sta~ 
that during the course of its operations the Trust had endowed Calcutta 
with open spaces laid out as parks and recreation grounds of the total 
area of approximately 320 acres. Mr. M. R. Atkins, C.B.E., M.T.P.I., 
who was for several years Chief Engineer to the Trost, stated in 1936 that 
for many years they had been driving roads through the central area at 
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the rate of a quarter. of a~~ a year, ~ough land worth £to to tiS per 
squ_are ya~d .and havmg buildings upon 1t from three to five storeys hi~h, 
which buildmgs they demolished. At first there was ·great opposition 
to the schemes, but that had· disappeared when 'people saw the increased 
values that resulted and the great improvements which were effected. 

In the year 1937-38 Rs.88 la.khs {£1i6o,ooo) were spent on land acquisition 
and Rs.56:93 la.khs (£426.975) were' received from sales. Any dispute as 
to. the, pnce of land which the Trost .wishes to buy is referred to a 
tribunal· of which the President is a barrister appointed ,by the Govern
ment, presiding over two assessors, one appointed by the Government and 
one bl' :fue Calcutta Corporation. ' , . 

Since its incorporation the, Board has acquired x,6s8 acres of land at 
a cost of 24,88,1o,so2 Rupees (£x8,66o,7go), reduced by sales to a net cost 
to the Trust of 6,76,go,5oo Rupees <£5,o76,787), and engineering works 
have cost 3.78,19,466 Ru~ (£2,836,459). 

Other somewhat similai: Trusts or Boards operate in Hyderabad, Cawn
pore, Rangoon, Luclmow, Singapore, and elsewhere. Detailed particulars 
are not to hand but the following are a few ,characteristics:--

The Hyderabad City Improvement Bt:Hbd has carried out extensive im
provements in the •centJ:al area of the City and has' .been responsible for a 
great deal of rehpuSing. · ' · 
. The Rangocm Develo;~>n<ant T..ust -is said to be in the fortunate position 
of dealing with a city :the whole of which was originally, and a great part 
of which is· still, Gov.emment land. It became State land in 1852 and 
shortly afterwards a ,lay-out plan for the central area was prepared. l11 
recent yeats air survey hlUJ been used for planning. purposes. 
, The Cawnpore Improvement T..ust is said to specialise in the develop
ment of industrial ateas to accommodate the rapid illcrease of industrie~ 
in Cawnpore, ·and of residential areas partly for genera\ purposes and 
partly in collflec:tion with these illdustries. · . 

. 'SINGAPORE lMPROVl!Ml!NT TRUST. 
Singapore was first ,town planned by Sir Stamford RafBes ill 1819; He . 

laid down wide streets, secured open spaces and reserved lands for public II 
purposes years before they were required. La.ter generations failed to ~ 
continue his work with the same vision and foresight. Many extensiODS j 
to the original plan occurred haphazardly with little or no regard for the : 
future requiiements of . a growing city. . 1 

In 1927 a Town Planning Ordinance was passed -which provided that 1 
the Singapore . Improvement Trust should prepare plans for the whole I 
of the town and island of Singapore. It also provided for the amalgama-1 
tion and redistribution of holdings for the purpose of carrying out the plan. I 
ThiS applied to all holdings whether belonging to private owners or to 
public bodies, and to all Crown land, together with all roads, streets, : 
back lanes and open spaces public or private, within the scheme area. i 

It was provided that upon . notification of approv.al of a scheme pro- ' 
viding for a redistribution of holdings, the whole of the -atea subject !'>I 
:redistribution should vest in the Crown and every Crown grant should ml 
respect of any land .comprised within such area be deemed to be sur
rendered to the Crown, and every estate or illterest in the land comprised 
in such area derived under any such Crown grant should be extinguished. 
The Crown should then make in favour of each person entitled by the 
scheme to a final holding a fresh grant of the ·area comprised in such 
boldillg. Every such grant to be made so far as practicable on the tenns 
and subject to the .conditions on which the person to whom it is made 
held his original holding. · 

Compensation was provided to any individual owner for any special 
disad:vantage in the final holding assigned to him under . the scheme, a~d 
conversely ·any illdivldual owner was to pay betterment for an}'" special 
advantage in the final holding assigned to him under the scheme. 

Many important improvements have been carried out by the Trust. 
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APPENDIX V. 

Q:liiPARISON OF DECENNIAL INCREASES OF POPULATION IN GREATER LoNDON, 
WITH DECENNIAL iNCREASES IN GREAT BRITJUN. 

(a) .Aauallncreases oj Populati<nt. 

Inner Outer 
Total· 

Great Period. London. London. Greater 
Britain. London. 

Persons. Persons. Persons. Persons. 
18o1-18II ... ... I8o,O.f5 29,210 209,255 1,469,164 
181J-18ZI ... ... 240,188 32,2,54 272,442 2,121,637 
18u-1831 ... ... 276,039 31.372 307,411 2,169,426 
18)1-1841 ... ... . 293.695 37.897 331.592 2,273.149 
1841-1851 ... ... 414,064 31,327 445.391 2,282,019 
r8,51-1861 ... ... 445,153 96.832 541,985 2,)12,167 
1861-1871 ... ... 4,52,902 I 210,019 662,921 2,94J.766 
1871-1881 ... ... j68,90I )12,119 881,020 ),637.728 
188r-r8g1 ... . .. 397.657 469.488 86],145 3,31R,x6o 
1891-1901 ... ... 3o8.313 639.283 947.596 ),971·774 
1901-1911 ... ... - 14.582 684.538 669.956 ),8)1,450 
1911-1921 ... ... - 37,162 266,005 2:z8,8.u 1,9)6.343 
1921-1931 ... . .. - 87.520 811,261 723.741 :Z,o63,241 
1931-1937 ... ... -311,000 728,000 417·000. 1,176,630 

(b) Percml/Jge lt~Ueases oj Poptllaliox. 

Inner Outer 
Total Great 

Period .. London. London. 
Greater Britain. 
London. -

Per c::cnt. Per cent. Percent. Per cer:t_. 
18oi-18ti ... ... J8•8 x8·8 x8·8 14·o 
18u-t8n ... ... ;U•J 17"5 zo·6 17"7 
18n-1831 ... ... 20•0 14'5 19"3 15'4 
183I-t841 ... ... 17'7 Ij•3 17'4 14'0 
1841-18ji ... ... 21•2 JI•O 19'9 12•) 
1851-1861 ... ... 18·8 30'5 :zo·:z II• I 
l&ll-1871 ... ... 16·1 50"7 20·6 12•7 
187t-1881 ... ... 17'4 so·o 2'1.•7 14•0 
t88t-t8'}1 ... ... 10'4 so·x 18•2 JI•:Z 
18'}1-l(j()I ... ... 7'3 45"5 J6·8 12•0 
1901-1911 ... ... - 0•3 33'.5 to·2 10'4 
1911-19lll ... ... - o·8 9'7 3'2 4'7 
1921-1931 ... ... - 2•0 27•1 9'7 4'8 
1931-1937 ... ... - 7•1 19•0 . s·l :z·6 



APPENDIX VI. 

MIGRATION OF PERSONS AGED 2I~4 INSURED UNDER THE UNEMPLOYMENT INSURANCE GENERAL ScHEME. AT JULY, 1937· 
I . 

Analysis a&~rwding to Division in which unemployment books were oYiginally issued combined with Division 
oj E,;change in I937·· ' 

MEN. 
'NuMBERS (with percentages in brackets). 

Division of Exchange in 1937· 

Division of Issue. Books 
Issued. London South North North and SOuth Western. Midlands. Eastern. Western. Northern. Scotland. Wales. 

Eastern. 

London and South Eastern 2,186,820 2,I17,380 25,910 17,900 8,270 6,910 2,8.So 3,990 3.580 
(96·9) (1·2) (o·8) (0·4) (0·3) (o·1) (o·z) (o·r) w 

South Western 
.... ... ... 622,510 42,680 563.440 7.420 I,920 3.190 550 950 2,36o. 00 

(6·9) (90·5) (1·2) (0·3) (o·5) (o·r) (o·1) (0•4) 
Midlands ... ... . .. 1,216,6go 29,700 7,280 1,151,470 13,970 9.330 1,340 1,240 2,36o 

(2·4) (o·6) (94'7) (1·1) (o·8) (o·r) (o·1) (o•2) 
North East<:>rn ... ... 9II,290 2J,OJO 3.330 20,180 839,050 12,420 6,450 1,380 1,41:0 

(3·0) (0'4) (2·2) (92•1) (1·3) (o•J) (o·r) · (o•2) 
North Western ... ... 1,265,250 38,820 5,510 20,570 14,960 1,174-740 3,030 2,950 4.670 

(3·1) (0·4). (1•6) (1·2) (92•9) (o·2) (o•2) (0'4) 
Northern ... ... .. . 631,410 41,940 4.320 8,920 15,050 J,830 549.500 2,950 900 

Scotland '8g8,4ro 
(6•7) (0'7) (1'4) (2·4) (1•2) (87•0) (o·5) (o· r) ... ... . .. 25,850 3.380 8,100 4,1IO 4.300 4·400 846,8go 1,320 

Wales 
{2·9) (0'4) (o·9) (o·5) (o·s) (o·s) (94'2) (o·r) 

... ... .. . 537,160 ·4°·38o 15,870 IJ,Boo 3,080 6,330 1,190 81o 451,700 

North<:>rn Ireland• 
(7' 5) (2'9) (3'3) (o·6) {1 •2) (0·2) {o·2) 

·--
(84•!/ 

... 1,460 68o I6o 240 90 so - 240 -
Total ·::.._ __ :..:.:._ 8,2JI,ooo 2,364.5~ 629,200 1,252,6oo 900,500 1,225.100 569.400 861,40~ l 468,300 - - --~~--~.=---~. ·-~- .. 1 ' : 



WOMEN. 

London and South Eastern ' 780,IIO I 764,630 6,310 I 3,]IO 1,,510 1,88o . 740 I,I]O 
(98·o) (o·8) (0'4) (o·2) (o·2) (o·I) (o·2) o· I) 

South Western ... . .. 130,720 6,9SO 1:21,330 670 410 570 so 40 700 
(5'3) (92·9) (o·5) (0·3) (o·5) (o·o) (o·o) (o·5) 

Midlands ... ... . .. 397,250 4·430 r, • .,.o 387.950 1,280 1,270 ]20 260 300 
(1' 1) (o·4) (97'6) (o·3) (0'3) (o·x) (o· I) (o·I) 

North Eastern ... . .. 269,670 ... zoo 56o r,65o 259.850 2,26o 740 3IO IOO 
(r·6) (o·2) (o·6) (96·4) (o·8) (0·3) (o·I) (o•o) 

North Western ... ... 531,840 9,090 770 ],000 3.290 512,83o 8]0 390 I,640 
(r '7) (o• I) (o·6) (o·6) (96·4) (o·2) (o•r) (0·3) 

Northern ... ... . .. 70,750 ],ISO 26o 670 r,6oo 890 63,66o 520 -
(4'4) (0·4) (0·9) (2·3) (r ·3) (90•0) (0•7) 

Scotland ... ... . .. 262,400 3.s:zo 100 720 590 Bso 460 :zss.960 200 
(I • 3) (o·o) (0·3) (o·2) (o·]) (o·2) (97•6) (o•r) 

Wales ... ... . .. 44,260 2,8]0 I,I]O 930 270 . B5o - 90 38,r6o 
(6·4) (2·6) (2• I) (o·6) (1•9) (o·:z) (86·2) 

Northern Ireland ... ... - - - - - - - - -
'Total ... ... :2,487,000 798,800 I]I,900 398.900 268,8oo· 521,400 66,8oo :zs8,7oo 41.700 

(32' I) (5'3) (16·o) (Io·8) (21 •o) (2•7) (10•4) 

• The figures do not purport to represent the total movement of msured men from Northern Ireland to Great Britain. 
relate only to men discharged from H.M. Forces who had addresses in Northern Ireland at the time of discharge but 
unemployment books for the year 1936-7 were exchanged in Great Britain. . 
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.Jll)iJ ·APPENDIX VII. 

RATBS OP WAGES !l'QNISitD . IN CERTAIN IHDUSTIW!S AND OccuPATIONS 
LAitGBR T<!WNS IN GREAT BRITAIN AT 31ST MAY, 1939. 

n •• ..,.. 
I 
I 

E"'finemng. 
Fitters and Turners 
Iron Monlders (Sand) 
Engine Shop Labonrers ... 

Elutrleall~. 
Wiremen, etc:. 

V eltiele Building. 
Skilled men 

Sllip Repairing. 
Shipwrights 
Ship Joiners 
Labourers ... 

Fltni.r MiUing. 
First RoUermen 
Labourers ... 

Baking. 
Fore Hands · 
Table Hands 

Fumiture. 
Cabinet Makers 
Upholsterers 

Pri'llling and Bookllinding. 
,Hand Com~tors (Book 

and Jobbing Work). •· 
. Linotype and Monotype 

Operators (Jobbing 
Work). · . 

Bookbinders and :Ma.chiJlc 
.. • Rulers. . 
c;,n, E"'fi-"ng c~. 

lAnt4mf. 

7u. ud. Pet week 
7•· nd. •• 
555· 3id· .. 

zzfd. per _hour 

igd. 

755· 4d. per week• 
755· .d.·.. • 
6os .• d. • 

138· od. ... 
578-od. .. 

688. od.--788. od. per week 
. 6os. od.-62s. od.' .. 

ird. per boor 
21d. p .•• ' 

119s· od; per week 

g6s. <id. "· 

8os. od.. 

Navvies and Labourers ••• tsld- per bour. 
B•Uding. 

Craftsmell ... ·. 
Labourers ... 

. Trlllri'IIJ4yl. 
Drivers 
Conductors 

. ... ~ 2Id.. , 
I5fd· ., . 

738· od.-8zs. od. per week 
735· od.-82S. od. .. 

LD&IIJ A#IAority Serufeel. 
General Yard Labourers 588. sd. per week 

·(Non - trading Depart-

Profli'IICial T-a"'1: 'b 

·66s. od.-ns. od.lll Jl.> 
66s. od. ·-178· od. ... . bo 
498· od---578· gd. .. • .bQ 

J7id--:zold. per hoaod: 'l"CC 

I ~~ .. N~ 
I , 

688. od.~. 6d. )?l!lq ..w 
68s. od.--78s. od. .. j •• f>.:J 
,509. od.~. od. .. t • ..t•:. 

648. 6d.--73S· od. ' .1» 
488. ·6d.-578· od. .. .•• 1» 

6is. o<l.--778· od. .. •. 1» 
555· odr-778· od. "1 ' .I» 

17d.-20d. per hour f:rod · 
17d.--'Zod. ,. " : •• 

i 
6ss. 6d.--7?B· 6d. pel~!' .110 

' 
7U. od.--3611. od. ,, ; ·• .bo 

I 

I7id·--22d. ,', " t· 
13~-16d. ,. ,. (, 

555· 6d . .!:..1Is. od. peq .be 
srs. od.--705. 6d. .. ' .bi: 

'· 
478· ufd.--638. od ... ! . .oo 

ments). 1 

• In London the hours of labour in a full week are 3 hours less than in the pro-.q Ilk 

centres. 
The wage rates of porters. checkers, carters, ~ent ~y gangers aDd lengUI t 

in the railway service are higher in London than m the provtnces. , 
....... 
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