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All-India Sanitary. Conference, Madras, November 1912.

TOWN PLANNING-NOTES
BY

E. G. Turner, Esq., MA., I.CS., Special Ofcer, Salseite Building Sites,
. Bandra,

The draft of the Bombay Town Planning Act embodies the suggestions
contained in the note marked appendix 5 in the printed proceedings of last
year's conference, and in that respect really combines the German Act principle
of ‘redistribution’ and the English Act principle of ‘betterment, the former
giving power to alter the shapes of plots so as to render them more suitable for
building purposes, and the latter enforcing contributions from owners towards
costs in proportion to the amounts by which their lands are ‘bettered’ by the
scheme that 1s taken in hand. In the English Act the principle of redistribution
has not been included, most probably because the holdings in England are usually
fairly large in extent and can therefore be subdivided into plots of convenient
shapes and sizes without disturbing ownership.- In any area where the holdings
are fairly large there is less necessity to rearrange them,.but in Bombay the
holdings are mostly small and irregular in shape, and power to rearrange them
is absolutely necessary to promote development by carving out plots of suitable
shapes and sizes, and to give every one access to proposed roads, Whether the
holdings be small or large, one great advantage of redistribution is the power to
cut out plots from the larger holdings and to allow them to such owners as are
dispossessed from their lands by the advent of roads, market places and other
public sites, for thereby the capital cost of a scheme is reduced to the extent of
the value of the plot allotted, and the owner of the holding out of which the

lotted plot is carved will have his cash contribution for ‘ betterment’ reduced by
the cash value of such allotted plot.

Example—Suppose that A’s land is worth Rs. 500 and it is required for a
school site, and it is possible without causing much inconvenience to B to allot a
plot worth Rs. 500 to A out of B's holding. Instead of paying Rs. 500 in cash
to A and depriving him of a holding, he should be allotted a plot of equal value
out of B's holding and the contribution leviable from B for the betterment of his
remaining land is thereby reduced to the extent of Rs. 500.

In every case therefore, whether holdings are large or small, it would appear
to be advantageous to have the power to redistribute, which may be used as much
or as little as may be found to be expedient. In some schemes it may be found
netessary to arrange all the plots; in some it may be found necessary only to'
rearrange a few scattered plots, whilst in others it may not be found necessasy
to rearrange any plots. Under section 60 of the English Act, a lotal authority
can be authorised to acquire compulsorily any land comprised in a scheme, and
such a pawer if freely given, would enable holders dispossessed by roads to be
offered plots from the larger holdings, and would also give power to acquire strips
of land to round off plots and make them of more suitable shape, but there seems
to be no power*iu the English Act to compel owners to accept such strips being
added to their holdings, and a proper rearrangement of plots could not therefore
be made without the consent of all the holders concerned. Wider powers are
needed, and whatever method is adopted to rearrange the plots the wishes of the
holders should be followed as far as may be consistent with the objects of the
scheme.

2. Appendix 3 of last year's proceedings contain a note on the rearrange-
ment of plots and the method of calculating the expenses leviable on account
of costs. It is proposed now to amplify that note by diagrams showing®some
examples of rearrangement and of estimates of * betterments *-in schémes actually
worked out.  Diagram I shows a rearrapgement of 4 plots along whose southern
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boundaries there is a proposed road. Excluding the portions of the plots that are
absorbed by the road, it will be noticed that the greater part of the remaining
portions of the plots are not displaced by rearrangement but that their boundaries
are trimmed. A new plot has been provided for the holder of C, who has very
little land left after the road land has been taken from this plot.

Diagrams II and III show alternative rearrangements of six plots which
are intersected by a proposed road. In Diagram II the small plot F is wholly
absorbed by the larger plot E, whilst in the suggested alternative rearrangement
(Diagram III} the holder of F is allotted a suitable plot out of E. Ineach case
all the *final” plots have access on the proposed road. In one arrangement the
plot B keeps its position and is given access by means of a private roadway,
whilst in the other rearrangement the final plot B has a good frontage. Other
forms of rearrangement can easily be suggested, but the form finally decided
upon should be that particular suitable one which conforms most closely to the
wishes of the holders concerned.

Let us now consider the loss or gain to a holder when the shape or position
of his plot is changed. Each owner will receive an adequate equivalent for any
decrease in the value of his holding due to the rearrangement of plots, and he
will be charged for any increase in it due to the same cause. To estimate such
decrease or increase due merely to rearrangement, the plots will be valued as
on a particular date, such as the date of notification in the Government Gazette
of an intefition to plan, and without reference to the improvements contemplated.
This is precisely what is done under the Land Acqusition Act at present. A
notification appears and the valuation of the land at the date of the notification
is made by the acquiring officer without reference to future enhancement. So
in this case, a notification appears and valuations of a plot in its original and
its rearranged or final shape are made and the difference in its value due to
mere rearrangement is thereby obtained. Let us take as an example, plot A of
our second diagram, In its original shape it is valued say at Rs. 1,000;in
its final shape without reference to the fact that a road is coming it is valued
say at Rs. 8oo. Then the loss te the holder of A is Rs. 200 and he would be
credited with that amount.

Take the case of plot F in the third diagram. In its original form its
value sayis Rs. 100. In its final form without reference to the fact that a road
15 coming its value say is Rs. goa. By mere rearrangement therefore its value
has increased by Rs. 200 and the owner must be debited with that amount.

The idea of credit and debit mentioned in the above examples is the aclue
to the method suggested to minimise the needless raising of capital. When
a jroad is constructed the plots in their final shape will generally increase in
value, and the amount of such increase measures the rea] ‘unearned increment’
or as it is called the ‘betterment.” It is cleatly reasonable that the holders should
contribute some portion of their ‘betterment’ towards constructional and other
expenses incurred upon works from which they have derived thgir profit, but
there is no necessity to take a greater portion of their ‘betterment’ than is
actuafly required for expenses. In Germany all expenses can be met by
distributing costs amongst the holders in proportion to the benefits received by
them individually, but the English method is distinctly fairer, whereby the propor-
tion. of ‘ betterment’ that can be taken is limited to one-half, and if any more
money is required the local authority must get it either by general taxation or
from other sources. For the purposes of this note the English maximum limit
of one-half has been taken and diagram IV shows how a, hol.der"s dues in any
particular case are calculated. The dotted lines in the diagram indicate the ‘final
or rearranged plot, which in this case is seen to be less both in area and value
than the original plot. A ledger account is made with each helder on the credit
side of which will be the decrease in the value of his plot due to rearrangement,
and on the debit side will be the portion of his ‘ betterment’ which is levied for
expenses. The balance if on the debit side will be levied from him, and if on
the credit side will be paid ta him. If a town planning scheme is of any real use
t6 the'holders it will be generally found that the balance will be on the debit side,
so that instead of paying thex: in cash for any land they give up and afterwards
levying a contribution from tham out of tlf=ir * betterment,” it will be only necessary
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to levy from them, or pay to them, the difference of these two items and thereby
the amount of capital to be raised will be materially diminished. The balance
due from a holder may be paid either immediately in Tump sum or in such
instalments including interest and sinking fund charges as may be fixed for the
scheme, eg., if a holder's dues are Rs. 1,000 then he could pay 30 yearly
instalments of about Rs. 6o if money is borrowed at 4 per cent. and the sinking
fund charges calculated on a 3% per cent. basis. Diagrams V, VI, VII show
actual schemes worked out on a paper it the area as of Santa Cruz and Vilepadle
in the island of Salsette.

Diagram V.,

There is already an existing road from the Railway station opening up the
plots, so that the scheme is much simplified and its works and purposes consist
o e

(2) rearranging the plots,
(%) widening the existing road, constructing a storm water drain, provid-
ing lamps and planting trees.

The mere rearrangement of plots yields a profit of Rs. 1,248 (wide paragraph 3
below) and one-half the ‘betterment’ is estimated to yield Rs. 1,329, so that a
sum of Rs. 2,577 can be recovered from holders, whilst the total constructional
expenses are estimated as Rs. 3,747. The local authority will have to contribute
from its general revenues towards the expenses of this scheme a sum represented
by the difference of these two figures, i.e., a sum of Rs. 1,170,

Diagram. VI,

This scheme comprises plots neighbouring a #al/z which is used as a fair
weather track. Some of the plots already contain bungalows. The purposes and
works of the scheme comprise—

(2) giving access to all plots,

(%) widening the nalla to 40’ and constructing a made road along it @ith
the necessary storm water drains.

The estimated expenses of the scheme are as follows :—

Rs
Constructional works e - . 8219
Land compensation - . e L1157
Valuation and preliminary expenses of preparing the scheme ... 1,500
Total ... 10,876

One-half the betterment is estimated at Rs. 8,128; so that the cost of the
scheme to the local municipality will be Rs. 2,748.

Diagram VII.

This is finally large scheme for a small locality and includes the acquisition
of land for a future 70 feet main tramway road and the present construction there-
on of metalled road g0 feet'wide, the remaining go- feet of land being filled up
where necessary and the necessary gutters made and trees planted. Most of the
plots are rearranged. The expenses of the scheme are estimated as follows:—

Rs.
" (@) Rearrangement of plots s s 14,952
(#) Constructional expenses - - we 16,334
(¢) Valuation and preparation expenses - wes 3000

* Total v 34,286
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of which Rs. 13,912 can be met from one half of the estimated ‘betterment.’
As this is a main road it is but right that the frontagers should not have to pay
for its entire cost. The figures show that one half the ‘betterment’ practically
pays for all the land (¢).

.

3. It will be seen from the dllustrations given above that * rearrangement
and a limited ¢ betterment ’ contribution do not necessarily pay all the costs of a
scheme, The local authority must find the amount by which they fall short of
the total expenses. Naturally the local authority will not be anxious to take up
schemes that will cost them too much money, but every scheme will cost them
much less than under the present system where the frontagers who benefit most
by the rapid appreciation in the value of their lands by the advent of a new road
give up no portion of their ‘unearned increment’ towards its construction.

In homogeneous tracts mere rearrangement of plots lessens capital cost, for
every plot that is'rearranged is made more suitable for building purposes and is
therefore of greater value per square yard than before it was so arranged. This
can easily be seen by rearranging the two plots formed by the diagonal of a
square into two rectangular plots formed by a line through its centre paralle] to
the sides.

4. In England, the individual benefit derived from a town planning scheme,
ie., the ‘betterment,’ is calculated after all the constructional works have been
completed ; but under a system of rearrangement of plots as already described,
there are advantages in estimating it at the same time as the original and final
plots are valued, z.e., before the works are started, and to guard against possible
errors the owners of the major number of plots, or the local authority, might be
given an opportunity of demanding its revision after the constructional works
bave been completed. There is always the chance that the owners would not
combine to demand a revised valuation, especially if they are made to pay for it,
whilst in small schemes, such as the construction of accommodation roads, which
are a pressing need in growing suburbs, the owners would probably be content to
pay a small yearly sum for the substantial benefits they will receive without
troubling themselves too much about whether the valuation upon which it is based
absolutely coincides with the actual state of things when tlre works are complete.
If the local authority has a favourable balance at its disposal, sufficient to carry
out the contemplated works, there is no need for haste in calculating the
‘ betterment,’ but if it has not, which is generally the case in the Bombay
suburbs, the sooner the ‘ betterment * is estimated the sooner will there be some
sort of security to go upon wherewith to raise the necessary loan, and even if a
revision of the ‘ betterment’ is demanded after some years, and it is found that
the valuations of it made by the arbitrator in the first instance were too high, the
local authority could then consider ways and means to meet the defiat. By
assessing individual contributions before the works are started, the local authority
vill have something at any rate to go upon, and even if it is afterwards found on
revision that the contributions were over-assessed in the first instance, a growing
mynicipality will be in a better position to incur more expenditure from general
funds to meet the excess, by reason of the interval of time that has elapsed
between the original and revised valuations.

The Enghsh method of post valuation of ‘betterment ' has the advantage of
‘allowing an accurdte calculation of  betterment’ being made, but it does not allow
a set-off being made at once in each individual holder’s ledger account and it gives
the local authority only a possible future security to rely upon when a loan is
required to carry out the scheme works. The initial capital would be increased
by holders demanding to be paid for the portions of their land absorbed by roads,
but a reduction under this head could be materially effected if instead of paying
holders immediately for such portions of their land and afterwards levying a
* betterment ' contribution from them, they were paid interest, say, at 4 per cent.
on the amounts due for such portions during the interval between the introduction
of a scheme and calculation of their * betterments.’

Both the systems of prevaluation and post valuation of betterment yield cor-
‘rect accounts i the end, Rut in the former the initial financial responsibility is
placed upon the holders and in the latter it is placed upan the local authority,
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. . .The *betterment *-figures given for .the schemes illustrated -by diagrams V,
V1, VA1 .(vids paragraph 2z above) are estimates tade before the works have
been started,” .If the * betterment " is'to. bé calculated after the works have been
completed the effect will be as follows :— ‘

Diagram V.—Scheme.

" The local authority. vgc;uld have initial security for Rs. 1,248, and would
thave fo raise iitially s sum of Rs. 2,499 on the security of their general funds
instead of a sum of Rs. 1,170.

‘Diagram VI1—Scheme.

_ The locak authority would -have to raise initially a loan on the security of
their general funds sufficient to obtain Rs. g,719 for works and to pay yearly
interest of Rs: Lisz, .. . - RIS

‘Diagram VIL.—Scheme.

The local authority would have to raise initially a loan on the security of
their general funds sufficient to obtain Rs, 19,334 for works and to pay interest
on Rs. 14,052 . ")

5. The suggested method of credit and debit is capable of considerable
extension. Into the ledger account of a holder can be entered not only his contri-
bution towards .expenses, and any amount creditable or debitable to him by reason
of a rearrangement of his plot, but also any sum awarded by the arbitrator as
being payable to him or leviable from him. For example, an agricultural lease
might be extinguished and the lessee in consequence would have to be compen-
sated, The .portion of such compensation payable by the holder could be paid by
the local authority and debited to the holder in his ledger account. In this way
the party claiming relief is compensated at once, whilst the holder is given easy
terms for repaying the local authority the cost of the advance.

The local authority responsible for carrying out a scheme should be a
municipality within its own limits and the local board elsewhere. The con-
trolling authority might be the Commissioner of the Division or even the local
Government, .

The procedure to introduce a scheme might be briefly as follows :—The
Jocal authorit{ will publish a notification in the Government Gazette &f its
intention to plan a certain area defined by boundaries on the existing survey
maps. The existing and proposed main roads will also be shown. The owners
will be fully consulted as to accommodation roads, and as to any rearrangement
of plots that may be necessary, and the local, authority will then prepare and
notify a block plan and scheme showing these details, and objections to the same
from persons interested will be invited. After consideripg such objections and
making such alterations as*it deems necessary, the local authority will submit
the scheme and objections received, to the controlling authority for decision
and thereupon an imiependent arbitrator wilt be appointed to draw up the final
scheme and plan as so sanctioned. The arbitrator will be an expert valuer and
his duty will consist of making valuations of holdings as already described in’
this note and gemarcate the roads and holdings as finally sanctioned. He will
also award the compensation payable for the extinction or transference of any
rights or of any property injuriously affected, and will calculate the dues leviable
from each holder in accordance with his valuations. He will communicate his
decisions to the local authority who will then potify the final scheme and plan
and state on which date it will take effect.

6. Effect of redistribution on legal rights.

If an owner's plot is gltered in shape or size or is actually transferred from
one place to another, it is necessary to consider what effect thi¢ will hav€:on
the lessee or mortgagees of the ongipal plot. As far as possible these rights
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should be transferred in the same or a convenient modified form to the new
plots, and compensation must be paid to anyone injuriously affected thereby.
Agricultural Jeases should not be transferred without the consent of all parties
to the lease, for the pbject of the scheme is to encourage building operations
and to allow the owner, who pays the °betterment,” every chance of making as
much profit as he can out of thé land. If a holder and a mortgagee come to
terms privately in respect of their rights in the rearranged plot, such an agree-
ment should always be accepted unless its terms are prejudicial to the objects
of planning.

The arbitrator appointed to value the lands will also decide questions of
compensation for transference of rights, and also decide what rights shall be
transferred to the rearranged plots, and on the day that the scheme takes effect
the old rights will be extinguished and the new rights will take effect. The
common encumbrances on a plot are leases and mortgages and the following
examples will show how such cases can be treated and how the apportionment of
expenses can be made.

.

Leases.

If a lease is extinguished or modified it is clear that compensation must
be paid to the lessee, and it is for the arbitrator to determine the proportions
of such compensation payable by the holder and the local authority, respec-
tively. When a portion of a plot leased for agricultural purposes is taken for
a public road under the provisions of the Land Acquisition Act, the tenant
generally retains his right on the remainder of the plot. Now as the price
of land rises on the construction of a road, it will generally pay the plot holder
to get rid of his tenant and utiize or sell his land for building purposes. In order
to do this, the owner would have to pay out the tenant at his own expense.
1f therefore a Town Planning Act gets this done for him it is only fair that he
should be debited with its cost.

Example—A is the owner of 1 acre of homogeneous cultivable land leased
to B at a yearly rental of Rs. 60 and the lease has 5 years to run. Under
a Town Planning scheme one-tenth of an acre may be required for road purposes
and the lease must bé extinguished. The compensation payable to B should be
borne by the local authority and the holder in the proportion of 1 to g.

Mortgage without possession.

1f the value of a plot as finally rearranged with reference to the improve-
ments eontemplated is of greater value than the origmgf plot mortgaged, then
the mortgage can be transferred without loss of security. If a scheme is to be
guccessful this will usually be the case. It may happen however that the re-
arranged plot is less in.value than the original plot. 'If the mortgagee accepts
the' final plot as his new security then all is well, buk if he' does not then the
whole or any part of the difference in value betweex} the original and the final
plot (values as undeveloped) instead of being credited to the holder could be
paid to the mortgagee in whole or part satisfaction of the mortgage.

Example.
Rs.
() Value of original plot o es 300
(4) Amount due on mortgage we. 200
{¢) Undeveloped value of allotted plot ... «. 100

Instead of crediting the holder with Rs. 200, e, (a-c)} for his actual loss
of land,dt might be paid to the mortgagee and the mortgage redeemed, or the
holder might be credited with Rs. 100 and the mortgagee gwven Rs. 100 and his
mortgage transferred to the new plot.
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Mortgage with possession.
These are usually either one or other of the following kinds :—

{(a) the use of the land is given to the mortgagee for a certain number
of years in full repayment of the mortgage.

(6) The mortgagee holds the land and reaps the profits on it by way
of interest on his loan.

Case {4) is precisely similar to a lease by the mortgagor to the mortgagee
for a definite number of years and can be treated in the same way.

Case (5). The mortgagee will be satisfied if he gets at least equal security
and an equivalent for the secured profits. Equal security can be
amranged as in the case of mortgage without possession, but the
mortgagee may not in all cases be able to utilize the allotted
plot so as to secure the same profits as the original plot yielded.
For any such loss of profits he is entitled to some equivalent at
mortgagor's cost and for any increase of profits the mortgagor
is entitled to credit. A ‘rocky piece of ground allotted in lieu of a
cultivable plot will not always be of use to a mortgagee in posses-
sion, for even if the mortgagor consents to the mortgagee erect-
ing buildings on the rocky land, it may not pay the mortgagee to
erect a substantial structure and the scheme may not permit of
huts being erected. The best course in such a case would be to
compensate the mortgagee at the mortgagor’s expense for loss of
possession and to convert the mortgage with possession into a
mortgage without possession. Any amount paid to the mortgagee
wbulg go in part satisfaction of the mortgage.

1
BOMBAY i PRINTED AT THR oovn?un CENTRAL PI-I‘SB.
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“THE NEED OF COOPERATION BETWEEN NEIGHBOURS
IN THE DEVELOPMENT OF BUILDING ESTATES.”

Payt I,
NEW ESTATES AND GROWING SLUMS.

Py i ]
s

Preamble,

1. This is the fourth of a series of lectures intended to provide the
Bombay public with food for reflection on the conditions of housing in
Bombay and to make suggestions for-ifnprovements which might form a
basis for public discussion and lead in time to desirable housing reforms.

2. In 1914 | delivered my first lecture on * Light and Air in Dwellings
in Bombay.” [ pointed out how slums had been created by sweating
building sites 4. e., by overcrowding them with buildings. I depicted the
commonest type of groups of insanitary houses in Bombay and showed how
by the use of the methods of the English Housing and Town Planning Act
adapted to Bombay conditions all inadgquately lighted and ventilated
rooms in Bombay might be gradually closed and house.owners required,
with some assistance. from public funds, more particularly in the way of
removal of obstructive bufldings, to reconstruct their Nouses so that all
dwelling rooms in them might have a sufficiency of light and air,

3. In January 1914 at the All India Sanitary Conference at Lucknow
I delivered a second lecture entitled *How to check the growth of
insanitary conditions in Bombay City " showing how the 63}° light and
air rule was worked on the Trust’s estates and how its application to the
rest of the City would in combination” with certain other reforms which
had been advocated by Mr. Harvey so loeg ago as 1gor tend to check the
grawth of slums in Bombay.

4 In xgx4.$ndmg that though the reforms advocated by Mr. Harvey
angd myself were ugder discussion none had yet been actually adopted, I
delivered a lectm:e on “ Density of Population in Bombay ” pointing out by
analysis of figures of the last five censuses what extremes of congestion had
been'reached in the heart of the City and how the consequent insanifary
conditions so conspicuous there were gradually extending outwards like a
spreading cancex so that many places which 3 few years back were com-
paratively open were now becoming rapidly over-congested and would sbon -
become past and parcel.of the central slum area.
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5. This year, and more particularly during the course of the Town
Planning Exhibition, when I was giving demonstrations wilh the aid of
models of the evils characteristic of the Bombay slums, I have had several
discussions with architects and house-owners and have found that there is an
increasing tendency to accept some of the reforms I have advocated and to
recognise the necessity for co-operation between house-owners and the
Municipality and also amongst house-owners themselves, if any material
improvement of existing slums is to be achieved and the steady addition of
new slums to old slums is to be checked in the near future. I accordingly
decided to lecture this year on the need of this co-operation with a view to
finding out in the course of discussion on the lecture what practical difficul-
ties stand in the way of the reforms I advocate.

Growth of slums in Bombay.

6. How rapidly the Bombay slums are growing is shown by certain
building statistics collected at my instance by the Municipal Engineer, 1
find that in 1914-135, the total floor area in newly completed buildings or
additions to existing buildings aggregated 93,338 sq. yds. This is probably
below the average for normal years, as building operations received a check
in 1954 on account of the war, Still the magnitude of these figures shows
how important it is that new building operations should be under suffi-
tiently strict Municipal control to ensure that the newly- ereated residential
quarters fully satisfy the sequirements of up-to-date sanitary standards.
Now, of these 93,338 sq. yds. about one-third roughly is in new bulldmgs
on Improvement Trust Estates and may therefore be taken to be satlsfactory
from the sanitary point of view. The remainder—over 60,000 sq. yds.~—is in
buildings outside the Improvement Trust estates. 'The Municipal Engineer
is always complaining that he has to pass plans because they involve no
breach of existing bye-laws though he feels they ought to be vetoed because
they tend fo the creation of slums. I once asked him whether as many as
half the cases he has to pass are seriously open to objection and he replied
“nearer three-quarters,” At this figure the floor area added to slums in
1914 was about 45,000 sq. yds. sufficient according to the linit of 23 sq. ft.
per head laid down in sec. 379A (4) of the Bombay City Municipal Act to
accomuodate over 16,000 adults. This shows how important it is that
there should be no further procrastination about amending the Municipal
bye-laws,

7. 1 have recently obtained from the Municipal Office a few typical
plans showing some of the objectionable building proposals that have
recently been sent in to the Municipality. In some cases there are rooms
35’ to 40 deep inadequately lighted from the narrow end on the street : the
long sides have several doors in them and in some cases windows opening’
on to narrow foul gullies and we may fairly assume that when the building
has ‘been completed and the Municipal staff are no longer supervising the
work, these rooms will be partitioned ¢ into several small rooms all but
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be 6f which will be strictly unfit for human habitation, This coiild be set
tight if the owner of such a.room would leave an “open‘space: of, say, 10°
along the margin of his plot and arrange for his néighbout to do the same.

8. ‘There is another set of cases in which the new bye-laws compel the
builder to cut out a kind of recess in the side of his building for the lighting
and ventilation of interior rooms ; but the space is too .narrow ; and Lif his
nelghbour builds ,up, to the edge of hjs land this space will ult,lmately bea
mere rubbish shoot and the ajr in it most unhealthy. A specunen of such
insanitary recesses is shown in my model of 3 houses.in Samuel Stteet
on the table and I can show dozens of them to any one who will come
slumming with me,

9. In a few of these cases the greater portion of the site now proposed
to be built on would much better be reserved as an open space for the
ventilation of the adjacent sites, as in the case of the Umarkhadi Street
model on the table. .In England the local authority has power to enforce
such reservation by paying the owner of the open site compensation in con-
sideration of the prohibition of building and recovering that:compensation
from the owners of the properties benefited.

10. In nearly all these cases the Engineer objects to the side or interior
open space as utterly inadequate. The percentage of the whole. building
site to be left free of buildings varies from 3 to 33 and is seldom above .20;
whereas if the 63}° rule were in force the . percentage of open space- would
seldom be less than 30.

L IL There are a few cases of houses to which it is; proposed to.add,
additional storeys, thereby intensifying the insanitary conditions that arise
from the sites and those immediately adjacent to them being already over-
crowded with buildings. ‘The harm that is done by such additions is,
illustrated in the Samuel Street Umarkhadi models on the table; and I may
supplement this illustration by reading an extract from’ a report made in
1973 on the Undria Street Scheme.

_** The records of the Undria Street Improvement Schéme area show thats
since 1901 :—

(a3) Out pf 41 houses in this scheme 14 had a loft removed and oné
extra storey added and the average assessment per house had
gone up from Rs. 441 to Rs. 867.

(b) Oune house had 2 extra storeys added and- the assessment -had
gone up from Rs. 338 to Rs. 1437

{9 ¥9 houses had minor sanitary improvements made i them, and-
the average assessment per house had_gone up from Rs. 545 to
Rs. gg8.
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(d) Seven houses had been pulled down and new houses erected, and
the average assessment per house had mcreased from Rs. 537
to Rs. 2,388.

(¢) ‘The total assessment had therefore more than doubled in the
interval between 1901 and 1913.”

12. There are several cases of building sites situated away from streets
so that the builders cannot be prevented from building up to 79" high; and
though so great a height is not proposed at present there is another objec-
tion to these buildings in that they have no proper means of access to the
nearest existing pucca roads so that it will be difficult to arrange for clean-
ing their privies,

13. 'There are a few cases of biggish buildings proposed to be erected
in positions in which they will block the lines of proposed new streets. If
the Corporation had only made up their minds to approve thesé proposals fof
these new streets, the erection of these buildings could have been prohibited ;
but now either the new houses will have to be acquired or the lines of ‘the
proposed roads altered ; and every new house built adds to the difficulty of
finding convenient lines for such roads in the future.

14. These few specimen cases taken at random from those now before
the Municipal Engineer for disposal serve as insfances tq show what a stoge
of trouble is being laid up for the Municipal administration of the future by
the continuance of the short.sighted policy of “ every mag' for himself” in
the matter of development of building estates, the policy under which each:
man strives to make for the time being the most he can out of his own
little plot of land, without segard to the nece.ssnt) of fitting in his schemes
with those -of ‘his neighbours for the benefit of the general community and
without thought of the risk of deterioration of his property by reason of the
creation of slums around it.

« .Co-operation hetweeh neighbours a remedy for Slum formation, :

* 15 Co-operation has solved difficulties in many felds of enterprise
and we may well consider how far it may be used to counteract the
intensification and expansion of slum areas in Bombay and my main object,
this evening is to suggest how neighbours can assist one another to make
the most of any holdings they may wish to build on by arranging to share
one another’s open space so that each may have far more open space con-
veniently situated around his. house than he would have if he were to pro-
vide the whole of.the open space on his own land and could not prevent his
neighbours from building up to the edge of it.

Slums newly created under Municipal bye-laws,

. .16, Let us confine our attention first to open lands leaving the more
difficult subject of lands already built on to be dealt with. Jater on: and in
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order to see what are the evils we need to avoid in the development of dper
land, we may examine a few cases illustrating what has gone wrong with
the development of lands once open, now slums.

17. Some of you may remember a case of which Professor Geddes
showed photographs in one of his lectures, The owner of a certain valiable
house had persuaded a friend to buy a plot with a low building on part of
it, over which the valuable house got light and air for its side windows; he
wanted to have a friendly neighbouy; but trouble came when the friendly
neighbaur pulled down the old building on the plot and proceeded to build
3 high building which shut out light and air from the side windows of his
friend’s house. Now had there been the kind of co-operation between these
friends that I am now advocating the original owner when persuading his
neighbour to buy the intermediate property would have arranged either to
buy a small strip of that property himself and keep it open or to pay his
neighbour a sum of money in consideration of his undertaking to keep a
certain strip of land free of buildings. That the advantage of such an
arrangement, is now becoming more generally recognised is indicated by the
fact that we have recently made several such arrangements for owners of
houses on or just outside Trust estates.

18, I referred ta a somewhat similar case i the address published as
the Housing Association’s Leaflet No, Il A certain gentleman built up a
house with every up-to-date sanitary contrivance in it, but with very. little
open space around .it on kis own plot. On one side he built practically up
to the edge of his plot, relying for light and ventilation on the open land of
his neighbour next door. Saon after his house was finished, this neighbour—
& shrewd widow—in strict exercise of her rights built 3 high wall all along
the edge of her plot within a few inches of the new house, so that all the
rooms on that side of the hcuse have been utterly spailed. Had there been
co-operation between these neighbours on the lines I advocate, they would
have arranged, before the new house was designed, for each to leave a space
of :at least 10ft..of open land on either side of the common boundary, and
then each wonld have enjoyed an open space of 20ft. from which rooms
abutting on this space in both my friend’s house and the house to be sub-
sequently built by his neighbour would have been amply lighted and
ventilated, As it is my friend’s house is spoilt and the widow when she
builds will bave to leave twice as much open space on her own land as
would have been required, had she come to terms with her neighbour.

1g9. There are & numberof cases of this kind all over t.he Clty, many of
them involving those horrible eyesores, screens of wood or iron, erected within
a few inches of windows to prevent the creation of easements over open land
beyond them.

20, These are all cases of single plots; but there are also cases of
estates including large numbers of plots laid out in comparatively recent
times, The one I will take this evening for special consideration as typical
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of many others is the recently developed estate ‘to the West «of Lamington,
Road of whiclky I have a plan on the screen and a modelon-the table
{ Vide Appendix A ).

25. In 1911, when the Trust started their scheme for converting the
winding 24’ Chunam Kiln Road into what is now the Lamington Road 8o’
broad, the land on which the houses referred to stand was part of the area
notified for the scheme. Unfortunately the Trust acquired only that part
of the land which was required for absorption into the road leavmg the
remainder with the original owner. It was known that the owner, taking
advantage of the improvement of his estate by the construction of the new
road, intended fo lay out hus land into building plots far sale to builders;
but the Municipal bye-laws had just been amended, and it was thought
that under these amended bye-laws, which provide for more opén space
around buildings than had hitherto been required, the development of the
buxidmg estates would be in every way satisfactory; so the Trust abandon-
ed  their original idea of creating an estate of -their own in
this locality and allowed the owner to develop his own estate, only
stipulating that the elevations should be subject to the Board's
approval. The elevations are generally recognised as satisfactory; and
when the first three houses were put up few people would have suspected
that a slum was being created. Most of the roows in the two corner.houses
were excellently lighted and ventilated and even in the middle one there
were comparatively few rooms open to objection, because the backs were. in
echelon and there was no building behind them. But subsequently the open
spaces in the rear were filled up; every year one or two new houses were
built; the side passages between the original three houses became
blocked by new houses; and. now there is not a single back room in any of
the houses in this block which is adequately lighted and ventilated. If you
go into these houses you will find that on account of the bad smells from
these narrow gullies, into which light seldom penetrates and into which too
many residents throw refuse from their windows, especially from kitchens,
people have to keep their windows closed .so that their rooms are not
only dark but without ventilation, There are similar blocks on either side
of the one shown in the model, and insanitary as they. are now, they will
become even worse when the neighbouring lands are built on, unless the
owners of the houses which naw look over. open land arrange with their
neighbours to secure the adjacent strips of land from ever being built over.

22, There are many such areas upon which slums are being created
before our eyes under the existing bye-laws and many more will be created
if the Municipality do not amend their bye.laws and let people know be-
forehand that roams newly ‘constructed now will not necessarily be treated
hereafter as fit for human habitation just because they comply with the
existing bye-laws,

23. I have a few. photographs here of some of these recently developed
slum - areas, - The first. set (Vide Appendices €, D, E and F') which I will
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pass, round, depicts a group, of houses- erected for..the';inost (pdrt-underi
the, bye-laws as -amended in- 19710 in a newly developed building..estate:
of-abaut 53 acres towards the east end of Love. Lang,:.Mazagons . The.
Estate was laid out into 29 building sites as-.shown in the Estate
plan (Appendix B); the sites were auctioned in December 1909. and:
most of them have houses standing on them now. These houses
exhibit the same faults .as those in the Lamington Road group. One
of the photographs (Vide Appendix D.) shows the one plot, No. 7, as.
yet not built upon and, gives some idea of the narrow space between the:
houses surrounding it. In one of the corners between three of these houses:
there used to be recently a ground floor stable over the: top. of which the
reoms in the adjacent houses got ample light and air. You will see that.
the walls of this stable are now being carried up within 2’ of the windows,
of the neighbouring houses, and before long, no doubt, the rooms on two
floors in each of these three houses will be deprived of the light and air they.
have hitherto enjoyed, and all the windows will have to be kept shut to keep
out the foul air fromthe deep narrow gullies now to be created. The redeem-
ing feature is at present the space, plot No. 7, not yet built on; and the one
chance the owners of these houses have of savmg their estates from further
deterioration and therefore in the long run deprec1at10n is to pay the owner
of this open land such reasonable sum as he may demand in consndentloq
of his keeping a 20’ strip all round the maggm of the plot free of bmldmg
If the house-owners cannot get the land owner to agree to this, they shou1d
agitate for an amendment’ of the Municipal bye-laws so that the land-
owner may be compelled to keep much larger open space than is required
under the existing bye-laws. But as these house-owners are themselves to
blame for not having left a sufficient open margm on their own_plots, they
cannot expect the Mumcxpahty to secure the open margins they :equn'e,
unless they themselves contribute fowards the cost rateably to the better-
ment thelr propert:es secure thereby. This isan instance of what can’ be
done by co-operatlou between individual house-owners and the Munimpahty
as representmg the general body of property-owners in Bombay in cases m
which it is found impossible ‘o secure what.is wanted by co-operatlon
between o one set of house-owners and another.

'34. * My next photos (Vide Appendices. G, H, and X) show smnlarv
cases of comparatively. new building- estafes rapidly. deteriorating into
slums in Girgaum.. The pity of.it is that this .is.a locality . in :which
until recently thtie were great possibilities. of development. of building
estates affording sanitary accommodation for a large population within
qmte éasy teach of the centre of the city. But "as’ I' showed in

my lecture "last year, the densxty of population is incréasing at
an’ alarmmc rate. That in itself would not matter if'the new population
‘wéré b‘eii'wr decently housed; but that unfortunately is"not the case.
The photos give typical instances of estates developed on fairly regular
lines- with . houses which.. for. the:time being have comparatively few’
Zooms open to serious objection s.but th‘e system on which these estates have
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been developed with houses stretching back from a centtal road tight away
to the owners’ boundary with o rear. open space and utterly inadequate side
"spaces must, when the owners of the plots in the rear complete their develop-
ment on the same system, lead to the conversion of the few regular open
spaces which at present form the redeeming feature of the place iato con-
gested areas soon to become slums by reason of the inadequate open space
between buildings, If the Municipality allow these open spaces to be built
over as the rest of the estate has hitherto been built over, the next genera-
tion of ratepayers will have to nndergo the heavy expense of clearing away
the backs of all these houses on the lines of our Undria Street Scheme.
They will no doubt try like the present generation of ratepayers to shift the
burden on to the general taxpayer; but the longer we citizens of Bombay go-
on disregarding the effect of our present bye-laws in creating slums, the less
justification we have for calling upon the general taxpayer instead of the
ratepayer to foot the bill.

Embryo Slums in non-congested areas,

25. I have so far dealt with open spaces in areas that have been closely
built upon, T may now tirn to 2 different class of cases, viz., house sites in
large open areas with houses dotted about here and there at long intervals.
Here there is a less obvious, but none the less serious, process of what must
ultimateiy be slum formation going on. Take the case of Mahim. Here
the main fault is that there are few roads and no drains and no general plan
for development of future roads and drains. The houses are in some parts
so scattered that the casual observer might attach no importance to the en-
forcement, of building bye-laws. The evils that are being created wiil not
be generally recognised until the houses are more congested. But then
perhaps it will be realised that houses have been allowed to spring up just
anybow and anywhere, so that it is impossible to construct many roads with-
out demolishing many houses. Only recently we have had several cases ia
which the Municipal Engineer warned the Municipality that unless within
six months they decided upon certain lines as the lines of certain roads he
would have to allow houses blocking those lines to be constructed ; and yet,
so little is the mischief that is being done by the random erection of houses
realised by the Municipality, that in some cases those intervals of 4 or 6
months were allowed 1o elapse before the Committee to whom the Munici-.
pality referred the. Engineer’s report was, even convened to discuss the
matter; and now some of those houses are under construction.

26, One great trouble in Mahim is that houses are allowed to be built
without any better means of access than the 8' passage prescribed by -the
Municipal bye-laws; and too often a street to which this 8 passage gives
access is a mere water way or a narrow winding footpath hundreds of yards
away from the nearest pucca road,

2%. 8o long ago as-1go1, Mr. Harvey recommended that no house
shoul d be permitted to be constructed unless it abutted upon a proper street
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at lenst140% i width., Had-this recommendation been accepted] the-develop?
mentwf Mahim'into; 2 healthy suburb wouldl have beer a much -easiet- inattet
than:it:is to-day ; and the longer the enforcement of this regulation -is:posts
poned,: the more difficult will the problem of making a sanitary suburb of
Mabhim or any other quarter become. In 1914-15, 40 new buildings were
erected in Mahim and only 3 of these abut on pucca roads.

» 28, In Mahim there are comparatively few cases of houses being, built
on neighbouring sites, and so the need of co-operation hetween the owners is
as yet not very obvious, Nevertheless, there is a danger in allowing, owners
of small sites to build over nearly the whole of those sites, as they are allowed
to-day, depending for light and ventilation on lands which are at present
9pen but may be built overany day. Inmy opinion any site less than 220 sq.
yds. in area should be classed as a site on which nothing more than a ground
floor house can be erected, unless the permanent open. spage required by
the 634° rule is provided on the site itself and not on adjacent sites,

29, The co-operation between neighbours that is lmamly wanted in
comparatively oped areas like Mahim is co-operation in the way of contribu-
tion of land towards feeder roads connecting the few existing main roads
with back-lying estates, It is only when the Municipality prohibit building
away from roads as Mr. Harvey recemmended in 1gor that the value of such
co-operation will be recognised. When houses abutting ongood streets are
not depreciated by the competition of houses erected just anywhere away
from streets, land-owners will begin to see that it will pay them far better
to combine with their neighbours to construct feeder roads of their own
than to wait for the¢ Municipality, already’ overburdened 'with the cost of
improving existing' roads, to construct new roads for the benefit of small
owners at public expense. -

Demand for improved amenities in the way of roads and open
spaces a necessary prelimingry to supply,

30, -In course of time, no doubt, as people begin to realise the
advantage of living in sanitarily developed estates not liable to deterio-
ration by the'creation of slums in the neighbourhood, houses in such estates
will: fetch better rents than others and owners of open lands capable of
development into building estates in non-congested areas will be encouraged
to follow the example of the Improvement Trust, lay out their building sites
in regular lines dn roads in co-operatior with their neighbours and prescribe
on cach site lines beyond which building shall not extend. But, I am afraid,
owners of neighbouring plots will not be encouraged to co-operate for the
construction of private roads and the preservation of common open spaces
until builders realise that they cannot dispose of buildings profitably unless
they are provided with such open spaces,

31. Take, for example, the Lamington Road plots shown in the mo:lel .
Who can blame the man whe built on those first three plots -for building
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over nearly the whole of his land; when he was sure that’'the more residen:
tial floor area in a house he could show to an intending purchaser the bigger
the price he would be able to squeeze out of him? And who can blame the
purchaser for jumping at this bait, -if he knew that he could easily find
tenants who would not realise the risk of being shut in by new buildings or
object to having such narrow dark gullies just outside their rooms? 1 hope
these purchasers will soon repent their bargain, when with the rise in the
general standard of comfort and the erection of more houses satisfying
modern sanitary standards, they find that their tenants will leave them or only
stay on their making a material reduction in the 1ent.

32. It is interesting to note that had this estate been laid out ac-
cording to Trust methods, a transfer of only 8% of the plot. from the area
built on to open space would have resulted in every house having all its
rooms amply lighted and ventilated either from the streets in front or from
the open space of 580 sq. yds. /. e., little more than one-fourth of the plot, in
the rear. You will be able to compare the actual with the potential
development by studying the plans which I am now passing round, (Vide
Appendix A).

33. The potential development is not an ideal one for demonstration
of the Trust’s methods, because in the first place the Trust generally choose
plots entirely surrounded by roads for development, whereas this group of
plots lies between three roads and on the fourth side are private properties.
As a matter of fact, a new house has recently been constructed running
right through the length of this fourth side, thus blocking some of the gullies
and making the place worse than ever., Further, had this estate belonged
to the Trust, they would probably have managed to make the feeder roads
perpendicular to Lamington Road. The potential development has how-
ever been suggested on lines as nearly as possible approximating te thosc; of
the actual development. The main feature distinguishing the potenlglal
from the actual development is the large common rear open spacs in the
former and the absence of the narrow gullies which speiled the actual
development. An exit from the rear open space is necessary in order to get
drains out ; and this is provided on the less valuable frontage so that nope of
the valuable Lamington Road frontage is lostin the potential as it is in
the astual development.

34. It is perhaps doubtful, secing that the public have not yet been
educated up to the higher standards of housing comforts, whether the
original land-owner would have got more for his land under the potential
than under the actual development, or whether the builders of the existing
houses would have sold their houses for more under the potential develop-
ment than under the actual ‘development. But there can be no doubt that
those who purchased the completed houses would have had a better invest-
ment under the potential than under the actual development; for the tenants
are already grumbling at the rents, havmg regatd o the discomforts they



L

have to put up with, and compate their lot unfavourably with:that 'of the
tenants of the large blocks recently built by the same builder at. the soath
end of Hughes Road. ' These buildings were put up in accordance with thé
plans passed by the Trust satisfying the 633° rule, and their present amenities
are permanently preserved by the Trust’s conditions requiring certain open
spaces in the rear of the building to be kept permanently free of any structures.

35 Iseenoreason why the holders of large open lands ‘capable of
divisionr into building sites should not follow the Trust’s methods of estate
development. In illustration of this, I will pass round the development
plan of Scheme 8 Mandvi-Koliwada (Vide Appendix J). The first thing
that the Trust did after clearing away the old houses they acquired was to
broaden the existing roads and make some new ones so as to divide the
estate into several building blocks each contained within four streets.
These . blocks were then sub.divided into a convenient number of
building- sites and a building line was laid down .in each .plot-so
as to make each plot ‘contribute a certain area of open space towards
a common central dpen spate in the middle of  the block. This
common rear open space is connected by a service passage with ome of
the roads so as to get the drainage out through a drain under the service
passage into the drain under the street. In each plot the rear open space is
paved and drained and the dimensions of the rear open space are fixed in
such a way that the distance between any two buildings is always at least
equal to half the height of the higher of those two buildings, A point ior_
special notice is that the total rear open space is far more than the minimum
required by the 633° rule. If the absolute minimum had been adopted, the
commoan tear open space would have been far too small, having regard to the
heights 6f the surrounding buildings, for satisfactory petflation of air, In one
block this perflation is facilitated by: the rule that buildings on the area

. hatche‘d Blac:k may only be confined to a ground floor. In the same block
td the north of the service passage is a ground floor godown. This godown
is nof lfghited it full accordance with the 631° rule; but that is not necessary
as it is not used for human habitation. It is however set back sufficiently
far from the surrounding buildings to avoid interfering with their lighting
and ventilation ; so every room in them sat‘isﬁes the 633° rule.

36. ‘The model before you shows how in one block privies were erected
in the rear open space. This was in accordance with the earlier rules of
the Trust which exade privy blocks an- exception to the rule that no building
could be erected on the rear open space. These privy blocks do not, as a
matter of fact, obstruct the lighting and ventilation of any of the smrround-
ing rooms jused for human habitation so as to reduce them below the 633°
standard ; but they do interfere with the perflation of air in the common
rear open space and there are several rooms which but for these privy blocks
would get much more light and air than the 631° minimum permits. The
Trust recognise the defects in their earlier development and they do not fow
allow ‘even privies to encroach upon the rear open space except in Very
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specizl circumstances. So a man who takes any Trust plot kngws from
the development plan that even if the adjacent plots are.built over there will
be a certain area in them which will always be an open air. space and he is
thus secured against depreciatior of his building by such over-sweating of
neighhouring building sites as is a common cause of depreciation of bouse
property outside Improvement Trust estates. '

37. Before I leave the subject of open lands I must lay stress on one
point which experience has taught us is very important. Given a building
tlock between four roads, the owner or owners should on no acceunt arrange
for the development of part of the block without having, at any rate, a
provisional scheme for the whole of the remainder, otherwise one can never
be sure whether after the developed part is built over it will net be found
difficult or impossible to develop the remainder so as to make the open space
fit in with those reserved in the part first deweloped. In illustration of this
point I may show the development plan of plots 33-37 in Sandhurst Road
West. This block originally consisting~of 8 plots was leased by one
man with the idea of ultimately sub- dxv&dmg it into different plots and
sub-leasing them as opportunity offered. The original tenant wanted
to make considerable divergences from the Trust’s original developmengt
when he sub-let the first few plots and the odds are that he would
never have been able to work out a satisfactory development of the
remainder of the plot if the Trust had not compelled him to do so at omce;
and botk his original sub-tenants and those who might come forward afters
wards to buy the other plots would have had no security for the satisfactory
development of the plots yet to be built on. The lessee finds it necessary to
alter the sanctioned development nearly every time he sub-lets a new plot;
but on each occasion he has to obtain the Trust's sanction for the new
development of the whole block; and the Trust will not sanction Z new
development if it involves any reduction of the general amepities of the

estate,

38. I wish I could persuade all people who are looking out for new
house sites to build on or for new houses to refuse to take any except in
estates protected against depreciation by development on the lines adopted
by the Trust. I should then be more hopeful of co-operation between owners
of adjoining building sites or buxldmg estates and less apprehensive of the
formation of slums in open areas in which I see building operations started.

39. Ihave now finished what I have to say about open lands; on the
17th instant I will give the 2nd part of my lecture which will deal with the
difficult subject of co-operation between neighbours as a possible means of
remedying slum conditions in areas alveady built ovey. I shall take as my
text the Undria Street Scheme and would invite my audience to study the
model and plan in this office or better siill visit the site itself beforeband in
order to get an idea of the improvements which have been already effected.

3



Appendix A.

(REFERRED TO IN PARAS 20& 32).

AN ACTUAL COMPARED WITH A POSSIBLE DEVELOPMENT
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(REFERRED TO IN PARA 23). 1 -

\ GROUND PLAN OF BUILDING ESTATE SHOWING | ScALE 40 =]
29 BUILDING SITES AUCTIONED IN DECEMBER 1909. = |
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Red colowr indicates buildings and the black figures thereon the
number of storeys. A

Red figures in circles indicate serial number of plots. ;

Most of the plots contribute a strip towards the 30 and 40’ cross )
roads but there is no further stipulation for any area to be left free f
of buildings in the several plots. The rear and side open spaces are \
consequently governed by the Municipal bye-laws. Many of the plots S
have been sub-divided since the auction and have now separately T
owned houses on them. The photographs given in Appendices C, D, E
and F, refer respectively to plots Nos. &, 7, 4, & 2. The ground floor
stable on which upper storeys have now been erected - vide para.?23

of the lecture.is shown on plot No. 4. "




Appendix C. (Referred to in para 23.) Ptoto No. I.

‘ Part of a newly developed building estate at Love LLane, Mazagaon. A narrow gully between two new
nouses blocked by another new house built across the end of it. The gully is made just sufficiently broad
o allow surface drains for sullage and rainwater to be run through it. On the Trust’s estate®such gullies are
not allowed: on road frontages there is either continuous building or space at least 10ft. broad aad seldom
less than 20ft. broad between houses: draipage is taken out at the Qacks of houses through a rear open space
“common to a whole group of houses and thence under a service passage at least 16ft. broad into the main strees--




Appendix D. (Referred to in para 23.) Photo No. 2.

Vacant house site shortly to be built upon behind houses shown in Photo No. 1. Surrounding houses built up to within a few feet of this site with very narrow
gullies between them,  The low building in the background is a ground floor stable on which upper storeys are being constructed with a blank wall within 2it. of
the viindows of the next building which hitherto got good light and ventilation over the top of the stable. The windows abutting on the site yet to be built on will
nrfobablv be similarly obstructed bv 4he walls. af new buildings within a few feet of them,




_.A]ipendix K. (Referred to in para 23.) Photo No. 3.

Nea:.‘er view qf stable shown in Photo No.2,showing end of new upper wall blocking windows on the right. The wall is to be built up so as to block the windows



Appendix F. (Referred to in para 23.) Photo No. 4.

Narrow uullv l)elwce ground floor huilding .|ml .nh acent hous . _ Screen ercclen



Appendix G. (Referred to in para 24.) Photo No. 5.

AT
"

Backs of new houses in newly developed estates off Girgaum Road, all within 2ft. of rear compound wall with far too narrow gullies between them. Open
plot in foreground yet to be built on. The new houses on it will block out light and air from rear rooms of houses shown in the photo and will probably also block
the side gullies. A space of 20ft. should be left free of buildings along the rear compound wall to prevent depreciation of the existing houses.  But under existing
Municipal By-laws the new building will probably be constructed on the same lines as those shown in the photo and will extend to within 2ft, of the rear com-




Appendix H. - (Referred to'in'para 24.) Photo No. 6.

Nearer view of the houses on the right of Photo No. §, showing the narrowness of the rear open space between the existing back to back houses, On the




Appendix X. ( Referred to in para 24. ) Photo No. 2.

Part of new house and the vacant plot opppsitt_z to the open space shown in Photo No. 6. The house yet to be built on the vacant nlot will nrobablv be of the_




Appendix J.

(Referred to in para 35).
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PART I1—ESTABLISHED SLUMS.

In the first part, of this lecture delivered & fortnight aga I tried to show the
advantages of co-operation between neighbours in developing new building
estates and I also dealt with growing slums and showed how théy might be
saved from becoming very much worse than they are now, if arrangements wers
made by which the owners of adjacent lands as yet not built ou would keep a
certain margin adjacent to the existing buildings as & permanently open space.

2. To-day I propose to deal with established slums, by which I mean
areas €0 closely covered with buildings that they are not reclaimable from slum
conditions except by demolition of entire buildings or parts of buildings with a
view to.forming open spaces for the lighting and ventilation of the buildings
that are left standing.

8. It is perhaps rather a st’rai‘ning of language to describe this as
development of building estates. It should rather be described as conversion
of slums into sanitary areas,

SWEATING OF BUILDING SITES.

4. The root; of the slum evil inBombay is the sweating of bliilding sites 1.¢.,
unduly overcrowding them with buildings occcupying ‘not onl:y too large a
proportion of the area of the site but also too large a proportion of the cubic
contents of the air space above it.

5. There are some slum areas in Bombay, 6.g. Zacba Wadi, which beat
me entirely. I can suggest no method of dealing with them short of wholesale
demolition except the not altogether satisfactory method of demolishing a house
here and a house there for the better lighting and ventilation of the remainder;
and I shall be only too glad if at the\: discussion of this paper to be held a
fortnight hence any of my audience will make thtir own suggestions.

THE UNDRIA STREET TYPE OF SLUM,

6. This evening, however, I wish to devote most of my time to' a type of
slum found ovek a very considerable portion of the congested area of Bombay,—
the one type which, I believe, can be thoroughly reclaimed without a prohibi-
tive call upon the public purse

7. A slum of this type is now being experimentally treated in the Trust’s
Undria Street Scheme of which a model shown in the recent Bombay Town
Planning Exhibition is before you. Itis well described in :the following
quotation from one of Mr. Kissan’s notes:— ’



“There are in Bombay large areas covered with the foul slums which
' called into existence the City Improvement Trust. Tt is not
uncommon to find a continuous area of buildings each occupying
practically the whole site on which it stands. Each buil&ing may
be surrounded almost entirely by a dark, narrow gully which, in
the absence of any possibility of installing a prbper‘ draihage
system, is an open drain containing the waste water used for
domestic purposes, and defiled also with urine, with excreta
overflowing from the privy baskets, and with all kinds -of refuse
thrown out of windows. Except for some small dirty interior
chauks, these gullies may constitute the only access of light and
air to the Iioo'ms in the buildings. Most of the rooms bave
obviously no proper supply of light and air and many of them are
dark hovels which no breath of fresh air ever reaches. Often
such small windows as look out on the narrow passage caunot be
opened at all because of the foulness of the gullies and because
of the fear that rubbishgand filth thrown out of windows will
enter the rooms. But lack of light and air is by no means the
only fa,ulj: of such dwellings, There is also the very imperfect
drainage which results from the crowded natureof the sites, and
the dampness of soil due to this insufficient drainage and other
causes, Dwelling rooms are too small and too low. Yards and
compounds are " not decently paved. Proper arrangements for
disposal of refuse are absent.”

8, Ground plans of slums of this type were appended to each of the three
lectures X gave in 1912, 1913 and 1914. A better idea of the nature of -such
slums can be got from the model before you; but nothing short of a prolonged
inspection of all the dark nooks and corners of these ‘dreadful slums can give the
inquirer a proper idea of the awful conditions under which their wretched
inhabitants have to live. .

GRADUAL GROWTH OF SLUMS TRACED OUT.

9. I propose, as in the case of the growing slums with which Idealt in the
first part of my lecture, to trace out the process by which these slums have
become what they are; and for this purpose I have prepared a set of diagrams
( Appéndix A) dealing with a hypothetical case of two back to back houses
sepa.ra}ted by a 8ft. sweeper’s gully and facing two parallel roads.

10, In the Undria Street Scheme we have found clear indications from
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the.structure of some of the houses that the process indicated in the diagram
has actually taken place

11. The Undria Street Scheme lies in that area called “New Town”
which I described in my previous lectures, It was laid out by Government in
the beginning of the 19th century to accommodate & part of the population
evicted for military reasons from houses that lay within 800 yards of the fort
walls; and, as many of the evicted persons were quite poor, we may wel
suppose that in some cases the first houses erected were as shown in the first
line of the diagram. Government apparently required the people to take .up
the land in regular rectangles ruuning from the central sweeper'’s passage to
the road on either side, but made no condition as to the minimum width of
frontage to be taken or the proportion of the rectanglé to be kept free of
building. Consequently, the poorest of the people took up extremely narrow
plots, as little as 7 or 10ft. broad.

12, Perhaps, as shown in the first line of the diagram, the owners of the
two houses shown, let us call them A dpd B, had, to begin with, a little open
space between the street and the house. Privies were built at the bottom
of the back compound.right on the sweeper’s gully.

13. Some years later both houses were enlarged as shown in the second
line. B retained his front compound and A put an “ota” first and then perhaps
a weather shade supported on posts and subsequently a pukka covered verandah
and in the rear he ereoted an ext.ra. room by the same kind of lean-to arrange.
ment.

14, A few years later these houses passed to richer owners and both
were enlarged as shown in line 3.

15. Later on A found it convenient to add a storey to lns privy block and
B having already extended his house as far back as was possible, so that the
upward divection was the only one in which he could extend it, added a new
upper storey.

16. In m‘im‘se‘ of time the demand for accommodation and, consequently,
rents steadily increased in the neighbourhood in spite of the growth of insanitary
conditions due to the extension of houses upwards and outwards, the reduction of
the air space and the increased use of privies; so A, seeing how B had profited
by extending his house, reconstructed his own house, adding & new storey to
it’ Both sites had now become thoroughly congested and insanitary; and if the
tenants had not been tied down by custom to endu}ing these conditions and



remaining in the places in which their fathers had lived, they would have
sought healthier accommodation elsewhere, But as they did not, rents still
remained af a high pitch in spite of plague; and encouraged by these high rents,
some of the owners, in spite of the expense to which they were put by being
required to cut out one set of rooms in each house to form a chauk under the
Epidemic Diseases Act, actually took the opportunity to add even a third upper
storey which made congestion worst congested and brought things to the pass
they have now reached. '

HOW TO RECLAIM SLUMS OF THE UNDRIA STREET TYPE
17. Now I suggest that the reasonable remedy for the insanitary condi-
tions which these house-owners have brought upon themselves is to require them
to undo the congestion which they have createa ana clear away buildings from»
say, one-third of each site.

18. It is obvious that if the greatest good of the greatest mumber has to
be held in view the best way to do this is not for each man to make a
clearing just anywhere for his own benefit but for each man to clear away some
space in the rear of his house as a contribution towards a common open space
runm:ng the whole length of these back to back rows of houses; and this is
what is being done in Undria Street and can be -done over a considerable
proportion of the congested area in the heart of Bombay City. -

19, 1In the Undria Street Scheme a large number of houses had to be
demolished because they were found to be rickety and constructed with™ bad
materials; but it has been feasible to leave all the well constructed houses
standing, and there has been no difficulty in making all their rooms comply
with the 634" rule,

20. All the houses are being cut back so that there is an open space 20ft
broad between the backs of opposite houses, On either side of this space the
height of the houses is limited to 40 ft. so that all rear rooms satisfy the 63}°
rule. The horrible side gullies between houses are being abolished; privies are
being converted into W. Cs. connected with a sewer running down the centre of
the 20 space; sﬁllage water instead of fouling the narrow spaces between houses
is taken underground into these sewers; the central passage is being sloped and
tarred so that rain water may run off it into the storm water drains along the
streets, This central passage will serve as a safe play-ground for children who
now have no play-ground but the street.
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21. This work is still in progress; and it'is interesting "to see the backs
of houses being gradually taken down and "to note 'thé improvement” effected
thereby, Within a year the whole character of this area will have been
completely changed and, I am sure, the residents of neighbouring slums will
want us to come auad do similar work there.

22, Some one may well ask why not carry on this good work and extend
this method of impxl'ovement to the neighbouring slums ? Well, if the Trust had
unlimited funds at their disposal, I am sure, they would be glad to do so; but
the trouble is that this work is very expensive and involves considerable delay.

HOW TO REDUCE COST OF SLUM IMPROVEMENTS

23. The cost of the Undria Street Scheme works out to 18 lakhs per
acre; and the public purse can never stand such a strain as this system
demands, if it is to bs applied to the whole of the Bombay slums, the area of
which is already well over a thousand acres and is annually extending by
reason of the inadequacy of the control which the existing law and by-laws
give the Municipality over building operations and estate development.

24. As the law now stands, the Trust can be compelled to acquire the
whole of a house if they propose to acquire any part of it ; and it is the cost of
acquiring whole houses that makes these schemes so expensive, ’

25. There used to be the same difficulty in England ; and it was wet by
an amendment of the Housing of the Working Classes Act empowering the

Local Authority to acquire parés of houses which is what we want to be able
to do here,

"26. We also want to be able like Local Autharities in England to levy
contributions from owners of houses towards the cost of the creation of open
spaces by which those houses benefit.

27. Many people dread the advent of & Trust scheme because it will
involve the acquisition of their property by the Trust; but the Trust would be
only too glad to do without such acquisition. Their work in schemes of the
Undria Street Scheme type would go on much faster, if they could be saved
from the delay that acquisition proceedings involve ; and they have another
reason for not wanting to acquire houses, especially old houses, and that is that
they have learnt by experience that houses which are apparently sound and
for which consequently they have to pay very high compensation on the basis
of the rents actually received prove when the time for alterations or repairs



comes to be very unsound, so that in many instances it does not pay to repair
them and they have to be demolished. C

28. In the Undria Street Scheme cost of acquisition works out to over
5 lakhs whereas the cost of works—demolishing the backs of houses, laying a
sewer, substituting W. Cs. for privies, constructing and tarring the central
service passage, erecting new rear walls for houses and so on—comes to less
than half a lakh. Of course, the Trust gets some return upon what they pay
for the houses which they do not have to demolish after acquisition by improv-
ing them and leasing or selling them ; but they would much rather be free of
the responsibility of managing so much house property and so be able to devote
all their energies to the comparatively small engineering works which consti-
tute the backbone of their improvement schemes,

29. I suggest then that the problem how to reduce the cost of slum
improvement operations so as to minimise the strain they put upon the public
purse, can be solved in the case of the type of slum we are now considering by
the co-operation of the stum-owners with the Improvement Trust.

80. To quote again from Mr. Kissan’s note It has been argued that to
insist upon the co-operation of slum-owners means spoliation and that house-
owners ought not to be singled out to bear the brunt of town improvement
But on the other hand it must not be overlooked that it is often true that these
insanitary rooms are due to the fact that the Jand has been unduly crowdgd
with buildings and has thus enabled the owner fo reap a rich harvest from his
property. It may be said that he has in numerous instances bad plenty of
time to write off all the capital expenditure incurred by him on land and
building and that on sound business principles he would have done so long
ago. What happens is that some owners get every rupee they can out of their
property and put nothing in. In other words, they live on their capital and
are speculators in human misery. Moreover, to depreciate the market value
of insanitary property is surely better and wiser than the alternative of depre-
ciating our national human assets, the tenants.”

1.’ ‘After all, if there were no Municipality, the slum-owners would find
themselves compelled in their own interests, if they wanted to retain their
tenants, to improve their houses for themselves at their own cost; and there
are not a few people who think they should be left to do so now.



SUBSIDIES FROM THE PUBLIC PURSE TOWARDS IMPROVE-
MENT OF SLUMS BY SLUM-OWNERS.

32, In England the whole cost of improvements would be put upon the
slum-owners ; and even in Bombay under the Epidemioc Diseases Act a great,
many improvements in houses were actually carried out at the expenmse of
owners. Unfortunately, most of the work done under that Act was directed’
towards the improvement of each particular house and the idea of making each
house contribute towards some work which would benefit a whole group of
houses like the cloaring of a common rear open space does not seem to have
ocourred to anybody.

33. Now that we propose to do such work, is there any justification for
such a complete change of policy as to transfer the whole burden from the
private owner to the public purse? The difficulty to my mind is to find justi-
fication for putting any part of the cost upon the public purse. Buf, I think,
a case can be made out for a contribution from public funds on the ground that
the sweating of building sites which is at the root of the evil has gone on with
the acquiescence, as it were, of the Municipality and that the: improvements in
view will, when taken over large areas inhabited by the poorer classes, effect a
substantial improvement in the public health.

. 34. The question still remains in what proportion should the public purse
and the private owners contribute to the cost of the work; and my suggestion
is that in schemes like the Undria Street Scheme- the clearance of the 20 ft.
strip and the couversion of the privy system into the W. C. system should be
done at public expense and all the rest of the work necessary to make every
inhabited room in every house comply with the 63}° rule should be done at the
cost of the several house-owaers,

35. I am not at all sure that champions of the public purse won't say
that the proposal to relieve the owners of the cost of converting the privy
system into the W. C. system is too liberal ; for I believe that it is within the
competence of the Municipal Commissioner to effect such a conversion at
the cost of the house-owners wherever he thinks that the present drainage is
unsatisfactory. But I can find & plea for the house-owner on the ground that
in recent years the cost of improving the over-ground drainage in many slums
of the type under consideration has been recovered from house-owners and it

would therefore be unfair to so scon put upon them the cost of further impyove-
ment,



HOW TO TREAT THE 20’ REAR OPEN SPACE.

86. An idea of the general effect of converting the sweepers’ gully into a
20—~foot rear open space can be got from line 6 of the cross section. In the
particular case depicted only the existing privies have to be cut away, as the
backs of the main buildings are already 20’ apart and the buildings do not
exceed 40’ in height. The Trust will have to construct water closets and
washing places somewhere in the main buildings and if these buildings were not
too deep to contain on each floor only 2 rooms, one lighted from the back and
one from the front, then the owner would not have to spend anything on
alteration of the buildings ; and in such a case I think he should give up his share
of the 20’ passage gratis, In most cases however there will be 4 or 5 rooms
between the rear open space and the road, and the interior rooms will not be
fit for human habitation according to the 63%° light and ventilation standard
unless the space in front of them is clear of buildings. It should in such cases
I think be open to the owners interested to call upon the Trust to include the
clearance of side open spaces in their scheme; but the whole of the cost of such
clearance should be recoverable from the owners of properties benefited either
in a lump sum or in the shape of annual rents.

87. A question has arisen as to what part of the 20—foot rear open space
should be included in private holdings. It was at first proposed that the
centrall®’ should be walled off as a service passage, the sewer running under it,
and 5 feet on either side should be included in private holdings but should of
course never be built apon. An alternative proposal was to make the whole
20’ space a public open space with houses abutting directly on to it so as to
save the eost of side walls and to provide the children of the neighbourhood
with a place in which they could safely play- within easy hail of their’ houses
instead of playing in streets as they do now at the risk of injury from carriage
traffic. Some owners objected to this plan on the ground that they wanted &
5’ spaee in order to secure greater privacy for their ground-floor rooms, while
on the other hand it was suggested that if this were allowed the small 5 space
would be used as a rubbish shoot and would never be kept clean. It was
admitted that in the absence of such 5’ spaces rubbish would probably be thrown
into the 20’ rear open space; but it was pointed out that it would be as easy
to keep a 20’ space as a 10’ space regularly cleaned up and it was represented
that this regular cleaning up by the Municipality or the Trust would from the
point of view of public health be far more satisfactory than leaving it to private
owners. In the Undria Street scheme a compromise hias been effected ; on (the



Y

North the 5' strip has been incladed in private hbldingg ;.on the South it is to.
be absorbed into the common passage which will thus be 15’ broad. The Trust
will judge by experience which is the better system and will make their fature
service passages 10’ or 20’ broad accordingly. I should be glad of the opinion
of any of my audience on this point.

QCCASIONAL NECESSITY OF SIDE OPEN SPACES IN ADDITION
TO REAR OPEN SPACES.

38, T have on the table models of 2 houses, cases Nos, 9 and 10, inA
Undria Street which the Trust acquired and then altered so as to make every
room comply with the 634" rule. The nature of the alterations made can be
Seen from a comparison of the'model of the original house with that of the
altered house. It will be seen that in both these cases a portion of the main
building had to be cut off in clearing the 20’ space and in both cases the
alterations involved the clearance of side spaces outside the 20’ rear open space,
It happened that the houses on either side were dangerously rickety and there-
fore their demolition was inevitable in any case. Both these sites have been
disposed of on the condition that the new building should extond only 8¢’ from
the road and the easements of light and air over the vemainder of the site
should be conceded to the adjacent houses. If the Trust had been empowered
to acquire only so much of cases Nos. 9 and 10 as was required for inclusion
in the 20’ rear open space the owners of those houses would have had to bargain'
with the owners of the houses North and South of them respectively to get
thess side open spaces cleared and I dare say- they would have found it
impossible to come to terms. If they could not get these spaces eleared, some
of their rooms would have been closed as unfit for human habitation and they:
would have had to consider whether it would pay them better to leave these’
roams alased or to ask the Trust to acquire the adjacent properties, to clear the’
necessary side open spaces and distribute & portion of the cost of the whole
opexration between the 3 properties benefited thereby.

39, Somd further instances of the necessity of clearing these side spaves
are shown on diagrams 2 and 8 which give the elevations and ground plans of
housgs adjacent to house A in diagram No. 1.

These diagrams are devised to illustrate, as from another point of view isy
illustrated by the cross sections in disgram 1, the effect of the gradual
covering of open spaces with buildings and the nature of the alterations effected
by schewes of the Undria Street type in rest.oring‘ an adequate proportion of



10

open space to area built on and at the same time abolishing those horrible 2’
or ¥ gullies between houses. . '

(I) NECESSITY OF CHECKING THE SWEATING OF BUILDING SITES
IN THE INTERESTS OF THE SLUM DWELLER.

40. T thiok I have now given you as full a description as time permits of
the Undria Street system of slum improvement ; and you will have I hope suf-'
ficient material oux which to reflect in considering before the 31st instant, when
we will meet to discuss this paper, how far this system or any modification of it
can be apﬁlied with advantage to any particulir slums in which you are interest-
ed ; but before I conclude I wish to draw your attention to a very important
point which is well illustrated by my diagrams viz., the pernicious effect of the
sweating of building sites and the urgent necessity of putting a stop to it in the
interests of

i, the slum dwellers,
ii, the slum owners,
iii. the public health, and

iv. the public purse.

41. Asregards the slum dweller it surcly needs only a glance at theso
diagrams to see how conditions of life for him are made worse and worse with
the advance of this sweating of building sites. With each extension of a house
upwards or outwards the lack of light and air in the lowest rooms becomes more
pronounced. On the top floor of a house newly raised above its neighbours,
conditions will for a time be excellent, until the neighbours build up fo the
same height and block out the light and air which has been filched from over
their sites ; and similarly back rooms in the early stages of extension backwards
enjoy advantages over side rooms until they get too mear the privies and the
neighbours also extend ; but with every extension backwards what were back
rooms previously become interjor rooms which cap only be lighted and venti-
lated from foul side gullies or from the inadequate chauks cut out in plague
time under the Epidemic Diseases Act.

42, But it is not only by diminishing the supply of light and air to indivi-
dual rooms and by all the consequent evils that sweating of building sites harms
the slum dweller ; it also results in bringing more people to reside in & given
cubic air space, and harm results from too many people breathing the same air.
Further it inczeases the amount of rubbish and refuse to be disposed of on the
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site; and we know that the-ingrained habits of the slum-dweller-lead him,  whild
he generally keeps his own patticular room clean, to -throw rubbish and in

particular kitchen remnants out of the window into the nearest gully where it

blocks the open drains and , ferments in the sullage water stagnating there.

These gullies are supposed to be cleaned and chokes in drains cleared twice a

day : but with increase of buildings and population on each particular site the-
task lias become a hopelessly difficult one and is seldom attempted more than

once a day. The inhabitants of the lower -floors abutting on narrow gullies
bave to keep their windows shut for fear of refuse thrown from upstair window$

falling into their rooms, a new risk which didn’t exist when. thie buildings were*
ground floor buildings but becomes more and more serious with the addition of
each new storey.

43, Turn to the still more unsavoury subject of disposal of night~soil—I
make no apology : for we citizens have got to face these things—does n't it make
us shudder to think of the details of that horrible basket prlvy system, under
whlch excrete which ought never to be left above ground, but should be prompt-
ly carried underground far from human habitation, are left for 2¢ hours and
more within a few yards of poor peoples’ dwelling places ?—That system might
have been tolerable in the early stages of my typical development when the
privies were at the end of the compound and the wretched swegpers whose lob
it is to clean them did not have to pass close to Iiving room windows when
chrrying the mght-sonl away. There was less harm in the system when the
population 'was half what 1t is now ; there was plobably much less overflaw
from privy baskets into the open sullaoe gutters then than now ; but; with every
extension of a house upwa.rds or outwards there is extra work put upon.
sweepers and drains and privies, and the lot of aIl the slum dwellers, ‘except:,
those who are lucky enouuh to live in front rooms overlooking str oets becomes
more and more mxsarable and precarious.

kg
(D, -INTERESTS OF THE SLUM OWNER.

44. I think I have said enough to show :I:he urgent nécesity of putting..
a stop to the sweating of building sites in the interests of the slum-dweller. It
i5 not so obvious that there is such a necessity in the interests of the slum-
owner. It may at first appear that every increase in renfable floor area means
an increrse in rents and therefore in profits for the slum-owner; I am afraid it
is true that a good many slum-owners have had this fiscal pi'oﬁt in view rither
than the interests of their teiqant.s when they have added new storeys to their -
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buildings and, undoubtedly, so long as they can keep their rooms full and their
old tenants stick to them and bring them pew tenants from their friends
upcountry in spite of the deterioration of their surroundings and the risk, which

they are too ignorant to appreciate, of getting such diseases as tuberculosis
themselves and taking it home to their upcountry villages, so long‘ the

slum-owners’ profits will continue to increase. But this increase cannot go on

ipdefinitely. A point must at length be reached at which the over-sweating'
of the land causes such intensification of slum evils that the local authority must
step in and veto the occupation of the worst rooms even if the tenants have not
themselves suffered so much from their surroundings as to be forced to seek
other quarters in more healthy surroundings. In this way a selfish slum-owner

who has pushed on with the extension of his own building regardless of ‘the’
effect on his neighbours and has thus encouraged his neighbours to follow the

same course will ultimately be hoisted on his own petard and find it impossible
to get tenants to maintain his old profits or sell his property. If things have
gone so far that he cannot make his property sanitary without great expense, he
will naturally clamour for the Improvement Trust to acquire the whole of
the slum or will ask for a substantial contribution from the public purse to
enable him to improve his property.

45. The mortgagee who has advanced money for alterations on the
assumption that the rents will be maintained at a high pitch for many years to
come will likewise, when he finds rents are falling and with them the value of
the property, be anxious to get his money back and therefore very much in
favour of the acquisition of the slums by the Improvement Trust; and the
general result may be that these demands on the Improvement Trust may in
the agglzegate be far more than the Trust can afford fo meet. It may therefore
bo necessary even in the interests of the slum-owner to put a stop to the sweat-
ing of building sites before a stage is reached at which the slums begin to be-
come depreciated, and I would strongly advise slum-owners who see the risk of
this happening in the near future in areas in which they are interested to
urge the Municipality to adopt the suggestion I made in my 1914 lecture entitled
“Iow to check the growth of insanitary conditions in the Bombay City” that no
addition to buildings shall be allowed unless the whole building is altered so as
to satisfy the requirements of new bye-laws enforcing the 63} standard of
light and ventilation.

©
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(IN—IN THE INTERESTS-OF THE RUBLIC HEALTH.

46, Next as regards the public. health. 1 need hardly go-over again the,
pomts wlnch I brought to your notice in showing the urgent necessxty of putting
a stop to the sweating of building sites in the interests of slum-dwellers. What
is in the interests of & large agglomeratlon of slum-dwellers is obviously in the
mterests of public health. We cannot expect a clean bill of health for the
clty or any approach to the standards which have been reached in Western
cities under proper sanitary control so long as we allow new slums to spring-
up ag fast as we destroy old‘o‘nes ; and this is what, as I have been trying to,
show in this series of lectures, is happemng all over Bombay for want of a
check on the sweating of buxldmg sites before & point is reached at which -the
proportion of open land to land built upon becomes dangerously small.

(IV)—IN' THE INTERESTS OF THE PUBLIC PURSE.

47. Finally as to the publio purse a stranger. to-Bombay and its problems
and its law of ‘compulsory acquisition might on hearing this lecture well exclaim
““Why on earth don’t you buy up and demolish all these slums ¥* The answer is
because the cost has already in the 14 years that have elapsed since Mr. Harvey
first raised a warning voice as to the necessity of securing more complete
Municipal control over building operations and development of building estates,
become prohibitive mamly by reason of the sweating of huilding sites which ba8
in spite of his warning been allowed to continue all these years ; and that. until

this is checked the only effect of buying up one slum will be to create another
in the vicinity. -

48 A glance at the diagrams will show that the application_of the 63%
rule in the earlier stages of slunr development though it might indeed ha.ve
reduced the temporary earnings of slum-owners would have saved many areas
from becomlno slums and consequently many properties therein from becommg
depreciated,

49, Now,ll’mwever, a stage bas been reached in which it would, in my
opinion, be wasting public monéy to buy up the slums wholesale under the' law
as it now stands. It is easy to see from these diagrams -how rents increase
with the sweating of the land. It is easy also to see how in an early stage of
growing congestion we might have bought up the slums at a comparatively low :
cost and retained most of the houses without alterations. while there was still
adequate open space sround them, Butas congestlon goes on mcre&smg the
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stage is reathed beyond which if the Trust acquire the slums- they must’ demo-
lish a great many buildings or parts of buildings in order to create sufficient
open space for lighting and ventilation of the remainder. It is here that the
expense begins to become prohibitive, because the Trust will haveto pay com-
pensation on the basis of existing rents and cannot fuily "recoup themselves by
renting houses after large parts of them have been demolished because the rent-
able area is thereby reduced. If they had fo pay compensation only on the
basis of the rentable areas that would be left after the necessary alterations had
been made they would have to face only the cost of demolition, making service
passages and laying sewers etc., and that I am sure the Trust would cheerfully
face.” Indeed that will be the eftect of the adoption of the methods of Part iI‘
of the Housing of the Working Classes Act which I have proposed. '
50, The present law, however, does not allow the Trust to pay compensa-
tion on the basis of the rents they can obtain after the alterations they consider
necessary for the reclamation of the slums. The law requires the Trust to
acquire not any part it likes but the whole of a notified house: and to pay the
owner compensation based on the rental value of the whole house at the time of
declaration. In the advanced stages of congestion rentals ought to be declin-
ing ; and so they would, if the standard of comfort of the tenants were higher,
if there were sanitary tenements equally conveniently situated for the tenants as
regards their work to which they could migrate without paying enhanced rents,
and if they were intelligent enough to understand that the inconvenience of
living at a distance from their work ig as nothing to the danger of living in
foul slums near their work, Well, we all know as regards all these “ifs”*that
things are not as they should be and that consequently it is just when things
have reached their worst that slum rentals and profits are highest. It will be;
some years after that stage is reached before the temants will of their own
accord vacate their bad rooms, unless they are forced to do so by the local
authority in the interests of public health.” It i3 just when this stage is reached,
that farseeing landlords, realising the depreciation to come, will be most anxious
for the Trust to acquire their slums; and it is therefore just at this stage when
the Trust in the interests of the public purse should resist their importunities.
In my opinion, the Trust should, at this stage, go no further than to devise
schemes by which slum-owners will retain their properties; the Trust should do
for them & part of the work necessary to restore that property to the compara-
tively sanitary -condition in which it was before the owners in pursuit of their
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own private profits and ignoring the needs of public health started to over-sweat
their building sites.

51. If slum-owners do not avail themselves of the Trust’s offers of belp,
the depreciation of their slums must inevitably set in in the near future and
ultimately it will be possible to acquire the slums without great loss to the
public purse. But meanwhile I can only repeat my emphatic opinion that it is
the bounden duty of the Local Authority to alter the law and by-laws so as
to stop the further sweating of building sites beyond the stage marked down by
the 63]1° standard of lighting and ventilation; and this not only in the
interests of the slum~dwellers but in the interests of the slum-owners, the
interests of public health, and the interests of the public purse,
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DEPARTMENTAL COMMITTEE ON BUILDING BYELAWS.

REPORIT.

To the Right Hon. Sir AvckraNp CameskreGeppes, K.C.B., M.P.,
President of the Local Government Board.

Sig,

Ox the 30th April, 1914, Mr. Herbert Samuel, then the President of the Local Government
Board, appointed a Departmental Committee *to consider the control at present exercised in
“ England and Wales over the erection of buildings and the construction of streets by means of
“byelaws and local regulations, and their effect upon building and development, and to make
“recommendations ” ; and up to the end of the Parliamentary Session in July, 1914, the
Committee had held nine meetings and exanuned fourteen witnesses. ’

The Committee had adjourned for the parliamentary recess when war broke out, and the
unexpected duties thrown upon most of the members made it impracticable to continue sitting.

The following official witnesses had up to that time been examined :—Mr. Dolton, Principal
of the Legal Department, and Mr. Knight, Principal of the Local Finance and Local Acts
Department, in the office of the Local Government Board, Mr. Dickinson, the Board's
Comptroller of Housing and Town Planning, Mr Cernwath, one of the Board’s Medical
Inspectors, and Mr. Worsley, one of their Assistant Architects. .

Of these, Mr. Dolton, in whose Department the Board’s model byelaws are drafted and the
byelaw proposals of local authorities examined, gave us a full account of the statutes under
which local suthorities are empowered to control new streets and buildings, and a history
of such control. He showed us the genesis of the various model series relevant to the subject
of our inquiry, and explained the pracedure of the Board in dealing with the proposals of local
authorities.

Mr. Carnwath and Mr. Worsley put before us the principles upon which their respective
departments, when consulted through the Legal Department, are accustomed to advise the
Board, and furnished ws with varions criticisms and suggestions for amendment of the
existing law. Mr. Knight explained the systema of local Acts under which so many local
authorities maintain over buildings and streets a control supplemental to or even at variance
from that exerciseable under the ordinary law, and Mr. Dickinson gave evidence on the
operation of the Public Health Act system in relation to the enactments administered in his
Department, viz;, the Housing Acts and the town planning provisions of the Housing, Town
Planning, &e., Act, 1909.

Of the outside witnesses, Sir William Chance and Mr. Forsyth represented the views of the
Building Byelaws Reform Association (now merged, we understand, in the Britisk Constitution
Association), Colonel Le Roy Lewis represented the Central Chamber of Agriculture,
Mr. Freyberg and Mr. Vernon the Surveyors’ Institution, and Mr. Sutcliffe and Mr. Betham
large societies for promoting housing schemes. Mr. Home Morton and Mr. Jensen gave the
Committee the benefit of their own experience as consulting engineers.

2. The Committee had reached this stage when its sittings were suspended, and for more
than three years they could not be resumed. In October 1917, however, Mr. Hayes Fisher,
your predecessor, decided that it was desirable that the investigation should continue, and as
it was impossible to reassemble the Committee as originally constituted, he made certain necessary
changes in the membershi% Mr. Herbert Lewis, the Chairman, had become Parliamentary
Secretary to the Board of Education, Six Randolf Baker and Sir Eustace Fiennes were still
on military service, Mr. Hiloy, who had resigned the Town Clerkship of Birmingham in 1916,
wished to be relieved of his membership, to which he had been appointed at the recommendation
of the Association of Municipal Corporations, and Mr. Pointer had succumbed to an illness
which had already prevented his regular attendance at the meetings held in 1914,

In place of the members whose services were no longer available, Mr. Hayes Fisher appointed
Mr. Stephen Walsh, M.P,, Parliamentary Secretary to the Local Government Board, to be
Chairman, and Sir érthur Grifith Boscawen, M.P, Major David Davies, M.P., and
Mr. W. E. Hart, 0.B.E., Town Clerk of Sheffield, to be members of the Committee The
Committee thus reconstituted held its first meeting on the 29th November, 1917, and, except
for a short recess at Christmas, weekly mecetings were held thenceforward until the 20th
March, 1918, when the forty-ninth and last witness was examined. The number of meetings
held has been twenty-four. The tenth to the twenty-third were, like the nine sittings
in 1914, devoted wholly or in part to hearing evidence, and we then had before us, in
addition to the witnesses heard in 1914, thirty-five witnesses, two of whom represented the
Board of Agriculture and Fisheries, and the remainder the following fourteen societies : The
National Housing and Town Planning Council, the Welsh Town -Planning and Housing.
Trust, the Institution of Muncipal and County Engineers, the Welsh Housing and Developiient
Association, the Land Agents’ Society, the Urban District Councils Association, the British
Empire Producers’ Organisation, the National Land and Home Ieague, the National Federation
of Building Trades Employers of Great Britain and Ireland, the Rural District Councils
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Association, the Institution of Municipal Engineers, the Royal Institute of British Architects,
the Garden Cities and Town Planning Association, and the Association of Municipal
Corporations.

3. With one exception (Mr. Platt) all the witnesses heard in 1917 and 1918 have appeared
in some representative capacity, as did all those in 1914 except Mr Home Morton and
Mr. Jensen. It has been a matter of regret to us that the Society of Medical Officers of Health,
though asked in 1914 and again in 1917 to offer evidence, were unable to prepare it before
the time we felt obliged to fix for the end of our inqury, but we have no doubt that
Mr Carnwath’s evidence on behalf of the Medical Department of the Local Government
Board will have brought out most of the points which the Society would have made from the
point of view of the medical side of public health administration

4 We wish before concluding these preliminary remarks to offer a word of caution in
justice to certain local authorities whose actions have been criticised before us. We have not
“felt ourselves entitled to assume the functions of a trtbunal to inguire into particular grievances,
and we record no finding for or against either party in any of the controversies which ex parte
have been mentioned to us. The local authorities whose conduct has been traversed have had
no opportumty to cross-examine the witnesses or to offer in evidence their own version of
the story. It must not be assumed that, and it seems to us to matter at the present day
comparatively hittle whether, A or B was before the war unfairly used by the authorities of
Xor Y. What is important is whether or not the state of the law 1s such that those authorities
could if they_wished behave unfairly or oppressively.

CHAPTER L
The present Legal System.

5. We are instructed 1 our terms of reference to inquire into the control at present
exercised over the erection of buildings and the constiuction of streets by means of byelaws
and local regulations, and by the latter word we understand is meant not only regulations
specifically so-called, but all forms of control over building and development which resemble
byelaws in the local character of their application. This brings within our purview local Act
provisions, and we are fortified in this interpretation of our reference by the fact that any
discussion of building control which left out local Acts would be entirely misleading. We
will, however, deal first with the geheral law, commencing with a bref historical and analytical
review of the statutory powers under which byelaws may be made.

6. A comprehensive survey of the law will he found in Mr. Dolton’s evidence, but 1t is
necessary in this report to give a brief »ésumé. Tt 1s known that in the City of London
there have been ahnost from time immemorial ordinances designed to prevent the spread of fire,
and no doubt other ancient corporations must have made similar provision. Bnt the modern
system of control over building and development originated, like the modern local authorities,
in the first half of the nineteenth century, when the most progressive of the municipal
corporations obtained from Parliament special provisions of various kinds in local Acts designed
to secure the safe and sanitary development of their towns, many of which were growing
rapidly as a result of the ‘industmal revolution.” The year 1847 saw a number of codifying
statutes. such as the Towns Improvement Clauses Act (parts of which dealing with matters
within the scope of our inquiry are still in force by incorporation with local Acts) and in the
following year the chain of general pubhe health legislation began with the Public Health
Act, 1848. This Act enabled the then local health authorities to control at their absolute
discretion the laymg out of streets and in some degiee the erection of new buildings. The
sections relevant to our mquiry are 53 and 72, which ran as follows, omitting provisions as to
penalties, &c :— ’

“53. And be it enacted, That, Fourteen Days at the least before beginning to dig or lay
out the Foundations of or for any new House, or to rebuild any House pulled down to the Extent
aforesaid, the Person mtending so to build or rebuild shall give to the Local Board of Health
written Notice thereof, together with the Level or intended Level of the Celiars or lowest Floor,
and the Situation and Construction of the Privies and Cesspools to be built, constructed, or
used in connexion with such House; and it shall not be lawful to begin to build or rebuild
any such House or to build or constract any such Privy or Cesspool, until the Particulars so
required to be stated have been approved by the said Local Board.”

“ 72, And be it enacted, That One Month at the least before any Street is newly laid out
as aforesaid written Notice shall be given to the Loral Board of Health, showing the intended
Level and Width thereof ; and the Level and Width of every such Street shall be fixed by the
said Local Board, and 1t shall not be lawful to lay out, make, or build upon any such Street
ptherwise than in accordance with the Level and Width so fixed, unless, upon Disapproval by
the #md Local Board of the Level or Width specified in such Notice, the General Board of
Health shall otherwise direct.” .

Concurrently with the exercise of these powers, some local authorities obtained a byelaw-
making power under local Acts, and the Local Government Act, 1858, effected a marked change
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in the general law, indicating a change in the policy of Parliament. Instead of exercising
ad hoe discretionary control of every street and building the local authority were to make
byelaws for the purpose. We have no evidence before us, and at the present day evidence
would probably be hard to get, of the working of the discretionary system in the fifties, but it
is fair to suppose that in replacing a discretionary power by byelaws Parliament intended to
substitute a better system of control than was in force under the Act of 1848, We call
attention to this piece of bygone legislation both because it is of interest in itself and because
it bears on a suggestion sometimes made that the byelaw method of control is inferior to the
discretionary method. The policy of the last sixty years is not necessarily right, but if it were
to be altered (as we suggest it should not be) it should be borne in mind that it was
deliberately introduced and has been long maintained.

7. The power to make byelaws given by the Local Government Act, 1858, was not to make
})}ﬁlaws generally, but to make them on certain subjects defined by section 34, which was as"
ollows :—

‘34. The Fifty-third and Seventy-second Sections of the Public Health Act, 1848, shall be
repealed ; and in lieu thereof be it enacted as follows

)“ Every Local Board may make Byelaws with respect to the following Matters ; (that is to
say,
“(1) With respect to the Level, Width and Construction of new Streets, and the Provisions
for the Sewerage thereof ;
“(2) With respect to the Structure of Walls of new Buildings for securing Stability and
the Prevention of Fires;

“(3) With respect to the sufficiency of the Space about Buildings to secure a free
Circulation of Air, and with respect to the Ventilation of Buildings;

“(4) With respect to the Drainage of Buildings, to Waterclosets, Privies, Ashpits and
Cesspools in connexion with Buildings, and to the closing of Buildings or Parts
of Buildings unfit for Human Habitation, and to Prohibition of their Use for
such Habitation

And they may further provide for the Observance of the same by enacting therein such
Provisions as they think necessaryas to the giving of Notices, as to the deposit of Flans and
Sections by Persons intending to lay out Streets or to construct Buildings, as to Inspection by
the Local Board, and as to the power of the Local Board to remove, alter, or pull down any
Work begun or done in contravention of such Byelaws.”

8. This section was repealed by the Public Health Act, 1875, without prejudice to
byelaws already made under it, some sixty codes of which exist even at the present day
§Iﬁ)lton, 5), but its powers were re-enacted in section 157 of the Act of 1875, which runs as
ollows :—

“157. Every urban suthority may make byelaws with respect to the following matters;
(that is to say,)—

“(1) With respect to the level width and construction of new streets, and the provisions
for the sewerage thereof ;

“(2) With respect to the structure of walls foundations roofs and chimneys of new

* })lu’ixllflilngs for securing stability and the prevent:on of fires, and for purposes of
ealth ; .

“(R) With respect to the sufficiency of the space about buildings to secure a free circula-
tion of air, and with respect to the ventilation of buildings ;

“(4) With respect to the drainage of buildings, to waterclosets earth closets privies
ashpits and cesspools in connexion with buildings, and to the closing of buildings
or parts of buildings unfit for human habitation, and to prohibition ot their use for
such habitation :

And they may further provide for the observance of such byelaws by enacting therein such
provisions as they think necessary as to the giving of notices, as to the deposit of plansand
sections by persons intending to lay out streets or to construct buildings, as to inspection by
the urban authority, and as to the power of such authority (subject to the provisions of this
Act) to remove alter or pull down any work begun or done in contravention of such byelaws. ™

It will be seen that section 157 of the Act of 1875 contains the same provisions as the
section which it superseded, but that it adds a power to make byelaws as to the structure of
foundations, roofs and chimneys, that this power and that as to the structure of "walls
are extended to cover purposes of health as well as stability and the prevention of fires, and
that specific reference to earth closets is included for the first time.

9. Section 157 of the Public Health Act,1875, is the principal byelaw-making section now
in force, certain other powers having been grafted on to it by section 23 of thé Public Health
Acts Amendment Act, 1890, and section 24 of the Public Health Acts Amendment Act, 1907,
respectively.
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Subsections (1) and (4) of section 23 of the Act of 1890 are in the following terms :—
*23—(1). Section one hundred and fifty-seven of the Public Health Act, 1875, shall be
extended 80 a8 to empower every urban authority to make byelaws with respect to the following
matters ; that is to say :—
“ The keeping waterclosets supplied with sufficient water for flushing ;
“The structure of floors, hearths, and staircases, and the height of rooms intended to be
used for human habitation ;
“ The paving of yards and open spaces in connexion with dwelling-houses; and
*The provision in connexion with the laying out of new streets of secondary means of
access where necessary for the purpose of the removal of house refuse and other
matters
% 5 o * # @ # @
“(4) Every local authority may make byelaws to preveui buildings which have been
erected in accordance with byelaws made under the Public Health Acts from being
altered in such a way that if at first so constructed they would have contravened
the byelaws.”

and section 24 of the Act of 1907 is as follows :—
‘24, Section one hundred and fifty-seven of the Public Health Act, 1875, shall be extended
s0 as to empower the local authority to make byelaws—
““ with respect to the height of chimneys of buildings and with respect to the height of
. buildings; and
“with respect to the structure of chimney shafts for the furnaces of steam engines,
breweries, distilleries, or manufactories.”

10. We must also mention one most important section, namely, section 184 of the Act
of 1875, which forms part of a group of sections applying to byelaws upon many different
subjects, (Some twenty different kinds of byelaws may be made under the Public Health
Acts, of which we have been concerned with one kind only). Section 184 enacts as follows :—

_‘“184. Byelaws made by a local authority under this Act shall not take effect unless and
until they have been submitted to and confirmed by the Local Government Board, which
Board is bereby empowered to allow or disallow the same as it may think proper; nor shall
any such byelaws be confirmed—

' "*Unless notice of intention to apply for confirmation of the same Lias been given in one
or more of the local newspapers circulated within the district to which such byelaws
relate, one month at least before the making of such application ; and

“Unless for one month at least before any such application a copy of the proposed

byelaws has been kept at the office of the local authority, and has been open during
office hours thereat to the inspection of the ratepayers of the district to which such
byelaws relate, without fee or reward.

““The clerk of the local authority shall, on the application of any such ratepayer, furnish
him with a copy of such proposed byelaws or any part thereof, on payment of sixpence for
every hundred words contained in such copy.

““ A byelaw required to be confirmed by the Local Government Board shall not require
confirtnation allowance or approval by any other authority.”

11. The two sections we have mentioned from the Acts of 1890 and 1907 afford an
illustration of the haphazard legislation which has been enacted on the subject of new streets
and buildings., Assuming, as one must, that the engine chimney shaft mentioned ds the
chimney of a building, it will be observed that power to deal with the structure of
chimneys of new buildings of whatever kind was given in 1875, Thus the ounly fresh power
which the Act of 1907 gave was to deal with the clumneys of certain classes of existing
buildings, while it introduced a needless complication by mentioming particular kinds of
building instead of bwldings generally.

Other instances of the same kind could be multiplied ; thus, while walls, foundations, roofs,
and chimneys (apart from the special classes of chimney in the Act of 1907) can only be
governed for securing stability and the prevention of fires and for purposes of health, floors
and staircases, added by the Act of 1890, may be regulated apparently for any purpose.

‘We may mention here almost at random a few other gaps of this kind. Thus:—

(i) In connexion with the laying out of a new street, secondary means of access can
be required to buildings in that street, but not in connexion with the erection
of the buildings themselves. Therefore if a new street is laid out, but the
building plots are not taken up at the time, the local authority cannot require
the person who ultimately buys the plots and erects buildings to provide any
secondary means of access to such buildings. .

(ii) Byelaws may be made “to prevent buildings erected in accordance with
“ byelaws made under the Public Health Acts from being altered in such a way
“ that if at first so constructed they would have contravened the byelaws.”
Theze is no power to make corresponding byelaws as to streets to prevent their
being ultered, for example by a reduction of the width of a private street,
1n such a way that i1f at fust so laid out they would have contravened the
byelaws.
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§iil) Byelaws may be made under the Act of 1875 “ with respect to the structure of the
walls foundations roofs and chimneys of new buildings,” not, be it noted, including
floors or staircases, which were added by the amending Act of 1890. And even
now byelaws cannot be made as to pillars supporting floors or roofs, unless they
are a part of a wall, nor as to beams, unless they are part of a wall, roof or floor.
This limitation would be a hindrance to local authorities if they generally wished
to make detailed byelaws as to reinforced concrete construction, for in the
London regulations with regard to concrete structures, which were made under
special powers (the Public Health Acts do not apply to London) and are the
only complete code of regulations on the subject in force in this country,
many clanses are taken up with provisions for pillars, beams and other
constructional members which could not be regulated at all by byelaws under
the Public Health Act system.

{iv) Again, byelaws with respect to the structure of walls &c., can only be made “for’
“ securing stability and the prevention of fires and for purposes of health,” so
that, for example, party walls cannot be required to be soundproof (Willis,
2990), nor is a local authority entitled (as it sometimes would like) to prohibit
unsightly materials in external walls on wmsthetic grounds (Willis, 4354).

(v) In addition to the restrictions already mentioned as to walls, 1t is very doubtful
how far internal partition walls are to be considered ““ walls of a building " for
the purpose of being governable by byelaws. .

(vi) Many local authorities, desiring to regulate the composition of plaster on the walls
of buildings, have had to obtain special powers by way of local Act, because
the plaster is not within the Public Health Act power (Dolton, 87 ; Morley, 4574).
This is not a large matter in itself, but it is one to which local authorities
attach sufficient Importance that they regularly go to Parliament for special
powers enabling them to deal with it, and it thus illustrates the kind of gap
in the framework of the general law of which we are here speaking.

(vii) “ A sufficiency of space about buildings” may be required *to secure a free
circulation of air,” but not for any other purpose (Carnwath, 737).

(viii) The height ‘of rooms can be regulated by byelaw, but not their cubical content
or ares. ‘

(ix) Flushing cisterns for waterclosets may be required, and also the provision of water,
but no byelaw can be made to secure that the water shall be brought into the
cistern. Hence all lawful byelaw requirements would be satisfied by an empty
cistern and a bucket full of water {Carnwath, 738).

(x) Plans and sections of a proposed new building can be required, but elevations
cannot, although these would be useful, not merely to show the design in an
artistic sense (a matter which we do not suggest should be put under the local
authority’s control) but also to show the windows, which are already regulated
by byelaws as to ventilation (Willis, 4365).

\xi) Although byelaws can be made for securing ventilation in new buildings, they
cannot require lighting, and powers have therefore had to be sought for this by
local Act when local authorities desired to deal with it (Knight, 2770).

12. The reason for peculiarities of this kind is not far to seek. The provisions as to
streets and buildings in the Public Health Acts have for the most part originated in local Acts
passed for the regulation of particular towns or districts. Each such area has sought from
Parliament the powers which. it considered suitable for its own case, and concurrently with
this tendency to dissimilarity there has been a co-ordinating process due to the fact that it
was easier to secure the assent of the Local Legislation Committee or their predecessors to
provisions which had already been allowed elsewhere than to new provisions (Knight, 2725)
The consequence has been that a clause originally devised to meet the circumstances of one
district has been repeated in local Acts obtained far other districts until it became a common
form, and these common form clauses were collected by Parliamentary sgents and inserted in
the Bills they were instructed to promote, sometimes, apparently, chiefly for the reasoun that
other towns already had such powers. (Fovargue, 6354), until finally a certain number of
common form clauses have been brought together into the general Acts which are uow the
Public Health Acts Amendment Acts of 1890 and 1907. Even the provisions with which we
have been concerned in the principal Act of 1875 had their origin in much the same way,
having been imported from the Local Government Act, 1858, which itself was based upon
earlier local legislation. .

The result of this process has been a legislative patchwark under which the control hy
local authorities of building and development is restricted to particular topics or partionlar™
purposes, while there are many gaps and many sections on similar subjects which do not fit
together. In our opinion restrictions of this kind, where they are really technical (such as
that which limits building byelaws to certain portions or members of a building and byelaws
83 to walls to three specified purposes), should be removed, and some power should be given

F
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in the direction of enabling local authorities by means of byelaws to exercise contral in all
matters which are of such a nature as to require control ir the public interest and to be
suitably controlled by means of byelaws,

13. An even more confusing feature, however, of the various enactments set out in
paragraphs 8 and 9 is the method, or rather the diversity of methods, by which they come
into operation.

They may take effect by the direct force of the statute, by adoption by the local authority
concerned, or by Order of the Local Government Board, and there is no consistency as to the
manner in which different sections shall come into force.

The basis of the fabric is that by the Act of 1875 itself every urban authority possesses
the powers of section 157. These powers can be conferred on a rural authority by Order of
the Local Government Board, but cannot be adopted.

Section 23 of the Act of 1890 is not in foree in any district of itself. Its powers are
obtained by an urban authority by the adoption of the whole of Part IIL. of the Act, and by a
rural authority by adopting so much of Part IIL as can be adopted by a rural authority.
Adoption carries some powers in addition to, but in case of a rural authority not the whole of,
section 23, the powers of the whole section being obtainable by a rural anthority by Order of
the Local Government Board, a method not open to an urban authority, which cannot obtain
the powers of section 23 alone, and in order to get them must adopt the whole of Part ITI. of
the Act. This welter of confusion seems to have so impressed the draftsman that when we
come to the 1907 Act we find that the whole or a part of section 24, the byelaw-making
section of that Act, may, with or without other sections of the Act, be put in force in an urban
or a rural district by Order of the Local Government Board, but not otherwise. This is, at all
events, a simple and comprehensible plan.

14. On the whole, however, it seems to us, to adopt a popular phrase, that it is making
two bites of a cherry to require a local authority, whether urban or rural, who desire to make
byelaws to come to the Local Government Board first of all for an Order investing them with
the necessary powers, and then for confirmation of the byelaws, We understand that it is the
practice, and 1t is one which is obviously right, for the Board to give some consideration, when
the Order conferring powers is applied for, to the manner in which the powers will be used ;
that is to say, where powers are sought for the purpose of making byelaws which cannot be
made without them, to consider the nature of the byelaws which it 18 proposed to make, and
their necessity or otherwise in the circumstances of the district (Dolton, 9)

We think that time and trouble would be saved, and the effective control of the Local
Government Board not in any way diminished, if equal byelaw-making powers were given to
all local authorities directly by the operation of the authorising statute, so that there should be
no need for any Order or adoption. The Board would still have the power under section 184
of the. Public Health Act, 1875, to confirm or refuse to confirm the byelaws which might be
proposed, and a burdensome preliminary process would be eliminated.

This reform would incidentally get rid of a peculiarity arising at the presenttime. When
a rural district, or part of a rural district, is turned into an urban district by order of
the county council, its council incidentally acquires the powers of an urban district council in
respect of byelaws. Sometimes discontent in a particular parish with the general adminis-
tration of the rural district council, or a desire for more independence, leads to an application
for the constitution of an urban district, the new council of which at once acquires powers
which its predecessor, the rural district council, could only get from the Local Government
Board (Chance, 1063). It is not within our functions to express any opinion as to the
constitution generally of new urban districts, but viewed in its relation to the control of
building and development the present position is certainly anomalous,

15. In connexion with the provisions under which byelaws can be made, our attention
has naturally been directed to the definitions of “new building” and “new street” in the
Public Health Acts. We deal with the latter definition later, in discussing the regulation of
streets generally, but it will be convenient to discuss the former now. The primary meaning
of the phrase “new building ” is extended by section 159 of the Act of 1875 as follows :—

“ For the purposes of this Act the re-erecting of any building pulled down to or below the
ground floor, or of any frame building of which only the framework is left down to the ground
floor, or the conversion into a dwelling-house of any building not originally constructed for
human habitation, or the conversion into more than one dwelling-house of a building originally
constructed as one dwelling-house only, shall be considered the erection of a new building.”

It will be seen that this definition is rather artificial, but that in section 23 of the Public
Health Acts Amendment Act, 1907, is even more so :—

“ For the purposes of this Act and the Public Health Acts, and any byelaws made
thergunder, each of the following operations, namely :—

“ (a) The re-erection, wholly or partially, of any building of which an outer wall is pulled
déwn or burnt down to or within ten feet of the surface of the ground adjoining
the lowest storey of the building, and of any frame building so far pulled down
or burnt down as to leave only the framework of the lowest storey ; )
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“(b) The conversion into a dwelling-house of any building not onginally constructed for
human habitation, or the conversion into more than one dwelling-house of a
building originally constructed as one dwelling-house only ;
“(¢) The re-conversion into a dwelling-house of any bulding which has been discontinued
as or appropriated for any purpose other than that of a dwelling-house ;
“(d) The making of any addition to an existing building by raising any part of the roof,
by altering a wall, or making any projection from the building, but so far
ag regards the addition only; and .
“ () The roofing or covering over of an open space between walls or buildings ;

shall be deemed to be the erection of a new building.”

We have had it in evidence, although we must not be taken to endorse all the suggestions
made to us in this connexion, that owing to defects in the foregoing definitions some processes
which should be controlled by law escape (Carnwath, 740 ; Willes, 4372 ; Abrahams, 4384);
but, however this may be, a more serious point is the difficulty, and indeed absurdity, which '
results in some cases from the definitions being much too widely framed.

* 16. Wehad not received any evidence of this until a late stage of our inquiry, when reference
was made to it by several witnesses, particularly in regard to the recent case of Repton School
(Governors of) v. Repton Rural District Council (1918 1. K.B. 26, and, on appeal, 2. K. B. 133)
(Morley, 4339 ; Searles Wood, 6035). In that case the Council had in force a byelaw, not, it
18 true, in the latest model form, but agreeing with the newer model clauses in all points
material to the decision and embodying provisions which had stood the test of practical
experience since 1877. The learned Judge who presided over the Court of Appeal stated that
the particular byelaw, of which the statutory purpose was * to secure a free circulation of air,”
was “ quite appropriate to the state of things existing under the Act of 1875,” under which it
was made; and indeed it is evident that to satisfy the purpose mentioned in regard to the
ordinary building it is necessary to require a strip of open space along the rear, and further
to require that reliance shall not be placed upon land belonging to an adjoining owner, who
would be able to build up to his boundary and so obstruct the open space. But this require-
ment may easily become unworkable when the “ new building” is not a building at all in the
ordinary sense, but (as it appours from the reports to have been in the Repton case) merely
an addition to an existing building. Indeed, the Court pointed out that the words of the
1907 Act were so widely drawn that a mere bay window (for example) thrown out from an
exigting building was required to comply with all the provisions designed to control new
buildings, and therefore, unless expressly exempted by an amending byelaw, could not be
lawfully erected. And we may add that the definition in the Act is so widely drawn as, if
literally read, to involve the conclusion that a bay window or a porch added to a building
must comply not with byelaws only but also with such statutory obligations as the provision
of closet accommodation under section 35 of the Public Health Act, 1875.

This is another example of the confusion resulting from the process by which legislation
as to public health has been compiled, and one which shows that it is not in relation to byelaws
only that that process may cause difficulty. We therefore recommend that these technical
definitions in the Public Health Acts be taken into consideration with a view to their
amendment.

We think it fair to emphasize what we have already said, that the trouble here was not
caused by the byelaw which in itself was an entirely proper ome, but by an arbitrary
provision in an Act of Parliament, and we think Parliament should at once be asked to pass
a Bill to remove that trouble for the future.

17. We are of the opinion, with regard to the statutes in the general law authorising

byelaws to be made :—

(1) That they should be consolidated, the opportunity being taken to stop any obvious
gaps, to add any powers which might guitably be exercised by all authorities,
angs generally to widen the scope of the byelaw-making power, on the lines
indicated in paragraph 12 above.

(2) That the powers so given should be given to all local authorities alike ; it being left
to the Local Government Board under section 184 of the Public Health Act, 1875,
to consider, for. the merits of each case, whether or not a particular byelaw-making
power should be exercised in & particular locality.

(3) That further consideration should be given to a suggestion made to us by one of the
representatives of the Association of Municipal Corporations, that when the specific
topics have been enumerated on which for the moment Parliament considers that
byelaws may be made, & power should be conferred upon the Board to add other
topics, by Provisional or other Order, as they now can do where a Local Act gives
byelaw-making powers (Fovargue, 6386).

{4) That the proposed amendment of the present statutory definitions of “ new building
be regarded as a matter of urgency. 4
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CHAPTER 1L
Contrasted Methods of Control.

18. We have referred to the complexity of the general law authorising byelaws to be made,
but this, after all, mainly affects the convenience of town clerks and clerks to district councils ;
it is a matter almost of indifference to the public, who are concerned less with the statutory
pewers than with the byelaws made by virtue of them. Byelaws with respect to new streets
and buildings, even the older codes in force 1n different places to which objection could be
taken upon other grounds, are free from this complexity, and, as regards the model byelaws,
we have noted with satisfaction the efforts which the local Government Board have made to
keep them up to date It must be recognised, however, that the limitations of the statute law
are necessarily reflected in the model codes, and the removal of those limitations would no

. doubt enable improvements in form to be made.

19. Byelaws, however, are not the only method in which local authorities exercise
control over streets and buildings. We do not think that 1t 1s generally realised, parttcu-
larly by those who criticise the present system, that new streets and buildings are affected,
not by byelaws only but by three other modes of regimentation. In popular speech, and
under other statutes than the Public Health Acts, for instance those relating to tramways,
“byelaw” and “ regulation” are, we believe, more or less synonymous. But in the law of
public health, including building law, they are distinct. Byelaws under the Public Health
Acts ave local laws authorised by statute to be made by alocal authority with respect to certain
subjects and requiring for their validity the confirmation of the Local Government Board, to
be given only after notice to the public, but every local authority may under the name
of regulations formulate on certain subjects another species of local laws, which are valid
without any confirmation.

Moreover in addition to rules of the two kinds mentioned, which are made by local
authorities themselves, there are in Acts of Parliament statutory rules which local authorities
have only to enforce. And, in addition to the foregoing methods which, widely as they differ,
have still the common feature of definition in advance, every local authority is empowered to
do some things at discretion, so that the person affected has under this head no right of
knowing beforehand to what requirements he must conform

The policy of Parliament has not been consistent, for certain matters which were left to
discretion in the Public Health Act, 1848, were made the subject of byelaws in the Local
Government Act, 1858, whilst other matters not easily distinguishable m principle have been
left to discretion, particularly in local Acts, until the present day.

20. Instances of the four types of regimentation, in which byelaws are contrasted with
the other three, will make our meaning clearer.

Thus, to take first statutes as compared with byelaws, it is prohibited by Act of Parliament
to build back-to-back houses for the working classes, or to build a living room above a privy.
Byelaws could have imposed these prohibitions had Parhament not done so. Indeed, back-
to-back houses have always been forbidden by the model and by any local byelaws which
followed it in this particular, and statutory prohibition was only rendered necessary because
the erection of back-to-back houses was allowed by local Acts which in certain towns had
taken the place of byelaws under the ordinary law, or by byelaws (now considered obsolete
but not repealable except by the local authorities concerned) which had provided for open
space at the side instead of at the back of buildings. .

Again, coming to regulations as compared with byelaws, the communication of a house
drain with the sewer is governable by iegulations, which require neither confirmation nor
publication before or after they come into force, whereas the byelaws which may be made
“with 1espect to the provisions for the sewerage” of new streets and ‘‘ with respect to the
drainage of buildings,” thus covering everything on both sides of the actual communication
botween the drain and sewer, are of no effect unless confirmed, after deposit for inspection and
criticism in the locality.

Thirdly, comparmg byelaws and a discretionary power, byelaws may and commonly
do require open space to be left for securing the circulation of air in front of every bumlding,
But if a man has set his house back further than the byelaws make compulsory, the Public
Health (Buildings in Streets) Act gives to the local authorty, independently of any byelaws
they have made, a discretion to prohibit or allow on the next plot a building nearer to the
street than the house already there.

21. Of the foregoing methods obvicusly a statutory rule, which can only be altered by
Parliament, is the most rigid while a plain discretion is the most elastic. Agam, public general
Acts of Parliament are supposed to be known to every subject, but in practice obviously many
Acts are not so known, for the law provides no meaus of bringing their existence to the notice

«of persons affected until it is proposed to contravene them. The only one of the four methads
of control whose provisions are definitely ascertainable, and as of right, 1s byelaws ; for these
the local suthority are bound by law to maintain in print and to supply to 1atepayers gratis on
demand onte they are in force, and to advertise, depomit for inspection, and supply in draft
at a small charge, before they are confirmed. (We think, however, that the present authorised
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charge, at the deposit stage, of sixpence for every hundred words, might, with *the modern
facilities for reproduction, be reduced).

Regulations, in the technical meaning of the word, must be formulated in advance of the
occaslon, but they need not be divulged (Suteliffe, 1939), and with discretionary powers pure
and simple the person interested has no enforceable right whatever to, know beforeband in
what way a discretion will be exercised. Indeed, it seems to be of the essence of a discretionary
power that it shall be exercised ad hoc in every case, and apparently the discretion will be
vitiated if the council bind themselves by rules as to the manner of its exercise. The general
public commonly believe (or so at least it seems from some of the evidence which we have
received) that building and development are controlled by byelaws only, and only discover
by practical experience of their effects that there are three other. methods of control. A person
obtains the byelaws of the authority in whose district he intends to build, and complies with
them to the letter. He nevertheless may find himself caught in a mesh of restrictions of which
those contained in the byelaws are but part. There may be advantages for certain purposes -
in each of the four present methods of control, but the existing mixture is not justifiable in
principle or practice. We therefore recommend that so far as possible byelaws should be
recognised as the standard method, and that any of the matters now regulated otherwise
which are inherently capable of byelaw control should be transferred to byelaws.

22, A minor point in this connexion arises as to regulations. We have already called
attention in paragraph 19 to the distinguishing characteristics of regulations, which are
a species of localised enactment differing from byelaws. There are various subjects of
regulations in the Public Health Acts, but only one falls within the scope of our terms of
reference, namely, regulations as to the manner in which communication hetween the drain
and sewer may be made. It appears to have been the intention of Parliament that these
regulations should be confined to the actual connexzion, and that they should not deal with
the house drain, which is within the byelaw-making power (Lovelock, 3012.) We understand,
however, that the section is not always so construed by local authorities proceeding under
it, and, as regulations do not require the confirmation of the Local Government Board, there
is an obvious temptation to the local authority to use them to require details in drain
construction to which the Board would not assent in byelaws, and even to induce building
owners, who do not know that the authority have no power to compel them, to enter into
agreements for the maintenance of sewers which are not “worth the paper they are written
on” (Abrahams, 4389).

‘We think that the making of regulations on this one matter is,anomalous, and that the
communication of the drain with the sewer should, in so far as it requires to be governed
at all, be brought under drainage byelaws (Sutcliffe, 1959).

CHAPTER IIT.
Conirol by Byelaw generally.

23. We come now to the central question which we were appointed to consider, namely,
the effect of existing byelaws and of the byelaw system upon building and development.
. For some years past there lias been in Parliament and in circles interested in building
(especially in the housing of the working classes) an agitation which has periodically found an
echo in the lay and technical press, with reference to restrictions imposed or said to be imposed
by byelaws, and even before this agitation had attained noticeable dimensions the Local
Government Board bad shown their own conviction that the old fashioned byelaws might
be unduly restrictive by their introduction as long ago as 1901 of the rural model code.

24. It has been brought to our atiention that the majority of the complaints made in the
Ppress against byelaws are in general terms, and that it is seldom that the complainants descend
to detail and give instances showing exactly what their difficulties are. The same tendency
has been apparent in much of the evidence before us. There has been a great deal of
generalisation to the effe:t that byelaws are, or may be, unduly restrictive, but such facts as
have been adduced in support of the allegation have not always borne out the complaint.
We do not say that there 18 no grieyance ; on the contrary many of us have personal knowledge
of other difficulties in addition to those mentioned by the witnesses, and we feel that there 1s
some ground for the dissatisfaction, which is evidently widespread, with the present methods
of control. We do say, however, that many of the complaints made have proved to be
due to sheer misapprehension, and that much dissatisfaction with what was believed to
be the effect of byelaws was evidently due to the impression to which we have already
reforred that all the restrictions imposed upon building and development are imposed
by byelaw. Indepd we have found very great confusion and misunderstanding as betweer=”
the different methods of control; as it was put by one of the witnesses from the Royal
Institute of British Architects, in speaking of certain requirements in Acts of Parliament, * the
ordinary term which the public would apply to these would be byelaws™” {Pick, 5742), and
the word “ byelaw " having thus become a kind of bogey, byelaws have been blamed for much
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which is really due to other causes. This confusion may be illustrated by the frequent sugges-
tion that common drains are prohibited by byelaw. We believe the fact to be that, where such
drains have been prohibited, or (more commonly) where local authorities have sought to prevent
their use except upon conditions which are illegal and really unenforceable, 1t has been by
means of purported regulations such as those of which we spoke in paragraph 22. At any rate
itis not by byelaws; for (although the model requirement of an intercepting trap in every
house drain doubtless diminishes the advantage of common drains) there are no clauses in the
model byelaws to forbid them, and we understand that the Board would not confirm clauses
proposed by a local authority which had this effect. An even better illustration of the
confusion 1 the public mind as to the various methods of control is to be found in the
complaints which have been put in evidence, and others in the press to which our attention has
been called, on the sabject of the conditions upon which Jocal authorities will take over streets.
Witness after witness has complained of these conditions. We think 1t safe to say that seventy

- per cent. of the complaints which can properly be made, or are made, concerning the existing
system of controlling building and development have their origin 1 this, which 1s a matter
having nothing to do with byelaws whatsoever.

25. Where complaints have been really directed against byelaws, we think they can be
grouped in a threefold classification.

Firstly, a considerable number of byelaw codes still in force up and down the country are
obsolete or in various degrees of obsolescence. Some go back before the Public Health Act, 1875 ;
others were based upon early editions of the model byelaws of the Local Government Board,
and are therefore widely differeut from the current or any recent issues. Difficulty from this
cause is most noticeable where in a rural area the byelaws have followed the old urban model
(Betham, 4639, Pick, 5769), but is by no means confined to such cases (Dolton, 74, 78, &c.).
It is usually, as Mr Dolton pointed out, in the smaller places where there has been least
development, that obsolete byelaws have had most chance to survive unaltered (Dolton, 5) ; but
one case was brought to our notice at a late stage of our enquiry, in which a large county
borough had retained byelaws relating to new streets and buildings made in 1867.

Secondly, while the Board appear in the main to have succeeded in keeping their models
abreast of enlightened architectural practice, the imperfections of the authorising statutes
have caused difficulties ; also it is always possible for some flaw to be detected in such a code,
or even (in spite of all attempts to provide in advance for such a possibility by the use of
general words) for some new method or material to come into use for which provision has not
been made, or, at least, the not uncommon difference of opinion between one expert and
another, may be manifested in regard to the legitimacy of some method of construction
allowed or prevented by the models. In particular, 1t might be contended by an architect that
with the scrupulous supervision he would give, and using the best class of materials, he gould
safely be excused from complying with rules whose necessity as applied to other persons he
would not dispute (Keen, 4964 , Pate, 5343 ; Plait, 6763) One aspect of the matter which should
not be overlooked 1s that byelaws, not in themselves unsuitable for the purposes for which they
were intended, may, owing to the limits imposed by the governing enactments, prove 1neffective
to secure good building development ; or may divert attention-and expenditure to requirements
which, owing to improved methods of development (such as the hmitation of the number of
houses on a given area), have ceased to have the importance which they would have had
without such a limitation,

Thirdly, the system set up by section 157 of the Public Health Act, 1875, under which each
Jocal authority is left to formulate its own byelaws and submut them to the Board indepen-
dently of what is done in neighbouring districts, introduces some degree of irksomeness.
(Earle, 4061 ; Morley, 4303 ; Puck, 5731). It is true that the Local Government Board have
issued mnodel byelaws,but we understand that ithas been the practice not to tie local authorities
too closely to the model, so long as proposed alterations were not in themselves open to actual
objection, and consequently it is rare to find the model in force without some alteration
(Dolton, 16). As an experienced Surveyor put the matter to us, local authorities have a
tendency to “dot the i’s and cross the t's” in their own way ; often not because there is any
special need or reason for an alteration, but because they prefer a slightly different wording
(Wallis, 4315). The result has been (as was said by another experienced local government
official) that to each of twenty men sitting round a table the word *“byelaws™ has a different
connotation (Lovelock, 3227), and no doubt architects and builders operating in more than one
area may find this confusing (Elford, 4705), while standardisation of materials may to some
extent be hindered (Platt, 6783). As was smd by one of the witnesses from the Royal Institute
of British Architects * the law of gravity operates in exactly the same way >’ in Birmingham and
Dover (Pite, 5711), and the same applies to fundamental health conditions (Forargue, 6475)

26. In order to meet this problem of variation between one district and another and to
“save the repetition of common ground in building byelaws” (Pite, 5892), it was suggested to
18 that the general minimum requirements in regard to building should be codified and given
statutory force throughout the country, perhaps including in one set of rules not only the
present topics npon which byelaws can be made, but also those which are at present governed
directly by the Public Health Acts (Forsyth, 1181; Le Roy Lewis, 1725; Lloyd, 3259,
Earle, 4206 ; Morley, 4309 ; Abrahams, 4622 ; Fovargue, 6572).
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There are two ways in which this could be done: by the inclusion in a statute of
the actual requirements, or by giving power to the Local Government Board to make a
general statutory order, on the analogy of their Orders under the Motor Car Acts. The
former alternative has two ‘chief drawbacks; the process of parliamentary discussion is
not calculated to produce satisfactory requirements in a technical matter of this kind, and
requirements when settled could not be changed as byelaws can to meet changing needs or
knowledge. A statutory order is not open to the same objections, 1ts terms would be settled
by the Board’s legal staff in consultation’ with their professional advisers, and could be altered
without difficulty as necessity arose.

This method, therefore, is here mentioned as being the only satisfactory one of getting
uniformity throughout the country, if uniformity is considered to be necessary, but it was not
spontaneously suggested by our witnesses, and those we questioned on the subject were
evidently not prepared to deal with the suggestion without consideration. We cannot, on the
evidence before us, say that uniformity is necessary, although. as stated in paragraph 28, we
think it should as far as possible be sought, and we cannot therefore recommend that the
system set up in 1858 of distinetly local, and so possibly varying legislation, in the shape of
byelaws, should be superseded in favour of centralised legislation in the shape of Orders of a
Government Department, procedure which would be better adapted for the purpose than
parliamentary legislation, but, would involve much time, labour and negotiation with various
confliciing interests.

27. Nor, to digress for a moment, do we think it necessary to resort fo parliamentary
legislation for the sake of securing one advantage mentioned to us and not possessed by any
other form of building law, that the requirements imposed would not be liable to be challenged
in the Courts. It is quite true, as Mr. Fovargue pointed out (Fovargue, 6368), that a person
aggrieved by a byelaw may now dispute the power of the local authority to make it, and
the same applies to a Statutory Order of a Government Department. For this reason he
suggested that the actual rules to be observed (following substantially the model byelaws
of the Local Government Board (Fovargue, 6389) ) should be scheduled to an Act, but if this
were done the actual rules would become the subject of debate, and althongh we admit that
with the further innovation desired by Mr. Fovargue (which we have already mentioned
with approval) namely, a power to amend the general law of building by Provisional Order,
one objection to statutory control, that of stagnation, would be lessened (Fovargue, 6391),
we do not think the risk of successful challenge to a byelaw (especially if following the model
forms) is large enough to. outweigh the other objéctions to statutory control which we have
already given. The risk, such as it is, will be much lessened by the suggestion which we
make elsewhere for the extension of the byslaw-making power (Fovargue, 6455).

28. To return to the subject of the last paragraph but one, we admit that homogenecus
wording in the byelaws in force in different districts is of assistence to the architect or
builder and also to the lawyer, inasmuch as the interpretation of a clause once settled
will govern all districts where the same wording is in force. We think, therefore, that the
Board should endeavour to secure that byelaws newly made shall not vary so much
as the present ones have been allowed to do from the model forms current at the time
of submission of the byelaws (Morley, 4541); they might, that is to say, be a little less ready
to defer to a local authority which wishes to deviate from -a common form of clause without
some definite reason in its local circumstances. Like Mr. Morley, we * disagree with difference
in local government where there is no necessity for it " (Morley, 4539), and are at cne with
Mr. Lancashire, the City Engineer of Leeds, who said “I should not, if I were the Board,
permit variations unless there was an important point of difference’’ (Lancashire, 7064), but
we do not think any further recommendation on this point is required from uws. Whatever
may be said as to diversity of local byelaws (and it is easy to overestimate its practical
importance, seeing that the byelaws are cast in the same mould (Morley, 4535)), it is less
of a snare to the architect and builder than diversity of local Acts, on which we shall have
to say more in a later chapter, and this third objection to byelaws as they now exist is
the least important of those we have considered. Existing difficulties due to any undue
complaisance on the Board's part in the past in allowing local byelaws to diverge needlessly
from the language of the models will be incidentally removed by the measures we suggest
to meet the first and sdtund objections to the present byelaw system, which call for more
attention. These objections can best be considered jointly, but this can hardly be done
without some account of the process by which the existing byelaw system has grown up.

29. As we have already seen, the Public Health Act, 1873, in giving local authorities a
byelaw-making power, made its exercise subject to confirmation by the Local Government Board,
which had been established four years earlier by the Local Government Board Act, 1871. The
Board at once set about the compilation of various series of model byelaws upon the subjects
as to which byelaws could be made (there are more than twenty model series at the present
day, mostly under the Act of 1875), and the particular series with which we are concerned,
that as to new streets and buildings, after careful consideration and discussion with the Royal
Institute of British Architects and other bodies, appeared in 1877 (Dolton, 14). This model
underwent some alterations, but up to 1900 remained largely as originally drafted, and from
letters in the press which have been brought to our notice, and from some of the evidence
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before us, it might be thought that the the public, particularly that portion of it which complains
of building byelaws, was under the impression that the original model series issued in 1877
had remained unaltered to the present day. As a fact, the original 1877 model was the
subject of revision and alteration as experience acéumulated, and since 1900 in particular the
urban series, which is directly descended from it, has been constantly reprinted, and each time
with modifications of more or less importance.

In 1901 a “ rural model” was first issued for the use of those local authorities who had
only the limited powers of making byelaws acquired by a rural district council’s adopting
Part II1. of the 1890 Act, and in 1905 an intermediate model code appeared, for use either by
an urban or by a rural council as circumstances might require. .

From 1901 to 1912 the models were subject to constant revision and amendment to keep
them up to date, and this, though a desirable and indeed inevitable process, has in some
degree contributed to the divergency as between one area and another to which we have
referred. In 1912 occurred the last great overhauling of the urban and intermediate models,
in connexion with the issue of the circular of that year (which, with an earlier one of 1906,
we reproduce in the Appendix), and we are satisfied that most of those difficulties in connexion
with the laying out of streets and the erection of buildings which are due to unnecessary
restrictions would be removed if byelaws in force throughout the country were brought, where
they are now below if, to the level of the current models.

30. Since our duty is to examine “ the control at present exercised ”” by local authorities
we have not felt it to be our business to consider the suitability or otherwise for themr purpose
of the models, which are solely intended for local authorities’ guidance and assistance, and
have no force of their own. Whilst, therefore, it would have been impossible to exclude all
reference to them, so that where a witness had a decided view we have permutted him to state
it, we have regarded 1t as more in accordance with our terms of reference to hand over to the
Board all detailed suggestions on the models which our witnesses have made. We have
no doubt these will be carefully considered, particularly any which seem likely to encourage
the erection of bwldings under rural or semi-rural cond:tions (('p. paragraph 140 of the
Report of the Departmental Committee on Buildings for Small Holdings, quoted in para-
grarh 80 of our Report below.) Quae such alteration which could be effected without difficulty
would be to include clause 5 of the intermediate in the urban model (Dolton, 258).

We are concerned here only to place it upon record that much of the criticism laid
before us by architects and others has dealt with points of slight importance, has referred
to byelaws not in accordance with the models, or has failed to take intv account that the
models are of necessity prepared under the rigid technical limitations of the authorising
statutes, and cannot include provisions which the statutes do not authorise Some of this
criticism has manifestly been based upon misunderstanding. We feel, therefore, that (while
there may be legitimate differences of opinion as to particular clauses) it is broadly true to
say that if all local byelaws could be brought up to the model standard, almost all the
complaints we have recerved which really have to do with byelaws would have been avoided.

So far, that is to say, as there is substance in specific complaints which have been made,
and so far as those complaints are really directed against byelaws, we have found few
instances in which the particular requirement was to be found in the model series of the
Board, and in which, therefore, a remedy would not have lain in the adoption of byelaws on
the lines of one or other of the models.

Distinet complaints such as unnecessary uniformity in the width of streets, unduly stringent
heights of rooms, the probubition of the use of the most modern building materials, and excessive
requirements in the matter of yard paving or of timber scantlings (two subjects not touched by
the models of the Board) or of drainage, have proved to be referable to other methods of control
than byelaws, or to byelaws not in agreement with the present, or even for the most part with
the older model series. (See Dolton, 74, &c ; Suteluffe, 1751, 2397 ; Willis, 3037, 3065-78 ;
Lloyd, 3238, 3251 ; Elford, 3426 ; Chappell, 3780 ; Earle, 4161 ; Abrahams, 4433 , Keen, 4911 ;
Williams, 5066 ; Hoare, 5299 ; Morgan, 5348 ; Barralet, 5591 ; White, 6593, 6610 ; Lancashire,
6978.) And not only have the Board done all they could under the existing law to keep the
model series up to the standard of the best modern building practice (in which the evidence
before us seems to show that they have in the main succeeded), but, especially and increasingly
in recent years, they have made great efforts to persuade local authorities also to keep local
byelaws up to date (e.g , Chance, 1105)

31 Unfortunately not all local authorities see eye to eye with the Board on this, it may
e from inertia (Sutcliffe, 1767, 2093 ; Jenkins, 3669 ; Lloyd, 3857 ; Elford, 4815), or because
(though it is difficult for anyone familiar with the model series to see how this can come about)
they think the Board will urge them to adopt more stringent clauses (Vernon, 2671), or, more
often, because they have not felt in actual practice the difficulties of which complaint is made,
and see no reason for a change (Worsley, 293 ; Chance, 1065 ; Pick, 5775), or because they
know the validity of certain clauses under which they act is doubtful, and the clauses would

“fiotbe reconfirmed (Elford, 3525). Weadmit that the revision of a full code of urban byelaws,

with legal, architectural, medical, and engineering aspects all to be considered, is an undertaking
of some magnitude, although 1n the two particular casea mentioned in evidence as illustrations
of this, we havc been able to ascertain from an abstract of the correspondence between the
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Board and the local authorities concerned that a good deal of the time involved was due either
to changes in the local authorities’ own wishes or to their pressing for clanses which, in the
Board’s opinion, the authorising statutes did not empower them to make. Mr. Sutchffe
mentioned one case where the Board had bgen vainly trying for eight years to persuade a local
authority to amend its byelaws (Sutcliffe, 2110), and in another instance representations were
said by the Building Trades Foderation witnesses to have been spread over the same period
before a particular byelaw was brought, in a matter quite uncontroversial, into agreement with.
the model series (Hoare, 4997)., Although the statement as to the precise time which was
consumed in this cage was subsequently modified (Hoare, 5304), even the reduced period of
two years then given by the witness was far longer than could be considered necessary. The
information before us leads us to think that these are not isolated instances of delay in bringing
up to date even byelaws whose objectionable reatrictions have been shown to be a cause of
difficulty to important local interests. The reason may occasionally be that the local authority
hope to use byelaws on one matter as a lever to obtain on another concessions which they
cannot legally demand directly (Suteliffe, 1783). On this, for which no condemnation is too
strong, we have more to say in a later chapter.

32. Where old byelaws are in force they.are not only an obstacle to actual building an
development, but in the hands of an authority which is nof inclined to progress they ca
be used as a weapon to secure the confirmation of fresh byelaws which otherwise would
not be allowed. Our attention was called to this aspect of the matter by investigations
which we made into one case where excessive building cost was said to be directly traceable to
the byeclaws made by the local authority in 1906. We find that the district council praposed
a full series of urban byelaws in that year, based upon, but very much more exacting than, the
then current model code, and that this was allowed by the Board after considerable discussion
and the elimination of some of the more stringent details. The district adjoins and on two
sides surrounds a large and growing town, and the district council alleged that byelaws of the
kind they were making had become absolutely necessary. Broadly speaking, this was doubtless
true, but even so the Board felt obliged to take some objection to the contents of the draft, and,
with the development of their policy during recent years in favour generslly of less stringent
byelaws, it is probable that if the series had been proposed at a rather later date they would
have taken an even stronger line. The byelaws previously in force, however, dated from 1864,
and were open to the gravest criticism, so that the Board would not have been in a good
position to enforce their wishes. If they had pressed too far the suggestion of comparatively
moderate byelaws for this district the council would have beer able to abandon the proposals,
with the result that the 1864 byelaws would have remained in force. This has actually
happened in other cases, and is bound from time to time to happen until power is given to the
Board to overhaul existing byelaws, so that they shall not be faced with the alternatives .
of allowing something which they regard as unsuitable or of leaving something still more
unsuitable in force.

This, then, is the crux of the whole matter. What steps can best be taken to ensure that
local byelaws are brought and kept up to the standard attained by the models with, of course,
such local variations as a1e needed for local circumstances? This involves two problems
related but distinct: firstly, the best method to be adopted for bringing up to date existing
byelaws which may be unduly restrictive, and secondly, the best method of securing that
byelaws when once brought up to date shroughout the country shall not again fall behind the
general level of the best practice in building and development.

33. Tt is rather curious that the Local Government Board not only have no power to
impose any building regulations of their own, but also have, or had till 1909, no power
to withdraw their confirmation of byelaws once it has been given. The Board have, indeed
{except as mentioned in paragraph 35 below), no power of any kind in regard to byelaws once
confirmed ; they cannot interpret them, enforce them, entertain appeals from their requirements,
or insist on their repeal.

34. For dealing with such difficulties of the existing position as a1e properly referable to
byelaws three methods have been saggested to us, namely, the alteration of section 44 of the
Housing, Town Planning, &c., Act, 1309, so as to give the Board the powers which Parliament
intended them to have ; grcondly, the conferring of a ri%ht upon a builder to follow the Board’s
model series instead of the series in force in the particular distridt concerned, and thirdly, the
automatié sweeping away of all existing byelaws at a certain date or on different dates
according to the order in which they were confirmed. The second of these methods was
strongly urged upon us by one or two witnesses, namely Mr. Bothem, representing the
Housing Orgauisation Society (Betham, 245%), and (if we rightly understoed him) by
Mr. White of the Building Trades’ Federation (White, 6593, 6603, 6633, 6692), while others, to
whom we put the question in the course of their examination, thought it possessed some
attractive features (e.g., Willis, 2967). We ourselves recognise that it is in some ways the
readiest method for securing the object we have in' view, because it does not involve any.
interference with or alteration of existing byelaws against the will of the local authority
concerned. We have, however, come to the conclusion that to have concurrently in operation
& local series of byelaws and a model series propounded by the Board would lead to some
confusion, might occasionally allow methods or materials which in local circumstances have
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been properly forbidden by the local series, and would inevitably tend to lax administration.
Local authorities would not consider it worth while to revise byelaws for themselves if this
suggestion were adopted, while a further result would be friction and unpleasantness between
the local authority and a builder who wished to follow the model (Ruthen, 3678). Moreover
the suggestion involves giving the model statutory force, presumably in the shape of an Order
of the Local Government Board, which would lead to difficulties as already explained in
paragraph 26 of this Report. We have, therefore, attractive as this plan is at first sight,
decided to reject it.
The other iwo methods we think might both be adopted with advantage.

35. Section 44 of the Housing, Town Planning &c., Act, 1909, to which we have already
referred, is in the following terms:— .

“If the Local Government Board are satisfied, by local inquiry or otherwise, that the
erection of dwellings for the working classes within any borough, or urban or rural district,
is unreasonably impeded in consequence of any byelaws with respect to new streets or

" buildings in, force therein, the Board may require the local authority to revoke such byelaws
or to make such new byelaws as the Board may consider necessary for the removal of the
impediment. If the local authority do not within three months after such reguisition comply
therewith, the Board may themselves revoke such byelaws, and make such new byelaws as
they may consider necessary for the removal of the impediment, and such new byelaws shall
have effect as if they had been duly made by the local authority and confirmed by the Board

This'section was undoubtedly intended by Parliament, and believed by its authors, to
give an effective remedy for existing difficulties. It has, however, two defects. In the first
place it is confined 1n its operation to the erection of dwellings for the working classes,
whereas there is no more reason why a person building a palace or a factory should be
afflicted with unreasonable byelaws than a person who puts up a workman's dwelling, and
secondly, it requires, before the Local Government Board can take action under it, that an
actual impediment to building must be proved to exist in the locality concerned. Some
members of our Committee would have been pleased if the Local Government Board could
have seen their way to extend their jurisdiction by adopting a wide interpretation of the
section, but we are not a cowt of appeal from the decisions of the Board, who have to act
judicially, and the evidence before us shows that the Board would have been glad to exercise
jurisdiction under this section, but for the restricted view of their own powers which they felt
compelled to take (Dolton, 135). In other words, it is the language of the section and not any
want of willingness on the part of the Board to see byelaws brought up to date, which appears
to have rendered the section mugatory in practice. Very little amendment of the section
seems to be required to make it satisfactory in future, and, although we do not go so far as to
recommend, as was"apparently suggested by one or two experienced representatives of local
government (e.g., Morgan, 5370) that the adoption of the model code be forced on all authorities
without proof that the local series is defective, we recommend that the Board should at once
seek from Parliament powers of effective action when the need is shown, by procuring the
repeal of the words which have led to difficulty (Dolton, 54 ; Worsley, 304 ; Dickinson, 981 ;
Suteliffe, 1763 ; Vernon, 2543 ; Strange, 3232; Elford, 3524 ; Jenkins, 3629, 3675; Earle,
4080 ; Hoare, 5001, 5186 ; Barralet, 5595; White, 6593). This is the second urgent matter
to which we have referred, as calling for action in advance of such fuller alterations of the
law as the Board may decide to move Parliament to make.

36. The third of the methods mentioned in paragraph 34, for securing the benefit 9f up-
to-date byelaws, involves no coercive action by the Local Government Board, but consists in the
making of a statutory provision that all byelaws confirmed before a certain date shall cease to
have effect, that other byelaws already in existence shall be terminable at some future date, and
that any new byelaws confirmed hereafter shall yun only for a period of years (Dolton, 81, 82 ;
Chance, 1073 ; Sutcliffe, 2030; Lloyd, 4041; Earle, 4154; Will‘zs, 4402 ; Barralet, 5596;
Platt, 6778). Any dates selected for these periods must of necessity be arbitrary, but we are
inclined to think that a practical working rule would be to sweep away as soon as may bq after
the conclusion of the war byelaws confirmed before the st of January, 1901, and at a elightly
later date all those confirmed in the years from 1901 to 1910 inclusive. We choose 1901
becauss it was the year when the rural model was first issued, and 1910, ten years later and
five years after the issue of the intermediate model, may be taken as roughly the date at which
the Board’s present policy of discouraging any needless degree of control by means of .byelaws
was fully developed. ot all el ot . . i

Following the last period, we suggest that all other byelaws, whether confirmed between
the eg‘c)il gf 19%[0 and thg present time, or to be confirmed heresfter, shall automatically lapse
at the expiry of, say, ten years from the date of confirmation. We recognise that as most local
authorities would wish to replace the lapsed byelaws by new ones this would throw a great deal
of work upon the staff of the Local Government Board and of the authorities themselves, but we
think that with the experience existing at headqua.rte.rs the Board’s staff should be able to get
threugh the work. We note that Mr. Dolton, Principal of the Legal Department, which is
responsible for the confirmation of byelaws, favoured such a plan and did not suggest any
practical difficulty in its operation (Dolton, 81, 82). It isa little more doubtful whether 'the
staffs of local autliorities, many of which have had no experience for many years of the making
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of new codes of byelaws, will be able to do their part, and we therefore recommend that
any legislation on this point should enable the Board by Order to extend for a period
of not more than six months at a time or eighteen months in the aggregate any byelaws
which are repealed by statute in pursuance of this part of our recommendations. We
should, perhaps, to avoid misunderstanding, point out that the repeal or lapsing of & code of
byelaws does not necessarily mean that any change, or any considerable change, is made.
It may involve no more than a fresh submission of the same byelaws to the Board for confirma-
tion, with a renewed compliance with section 184 of the Public Health Act, 1875, when, if
neither the Board nor the local ratepayers objected, the old series could be confirmed again
and resume its force {(Suteliffe, 2105), On the other hand, there would be a natural tendency
for changes to be made in the direction of approximating to the model series, so that what
Mr. Lancashire, the Leeds City Engineer, called a “national code ” of byelaws would grow up
{(Lancashire, 6980).

37. Buteven when all existing byelaws have been brought up to date it is almost inevitable
that if the byelaw system is to continue at all, or indeed if there is to be any form of regulation
of new streets and buildings, occasions must arise when a person will consider himself
aggrieved by the operation of whatever provisions are in force. ~We proceed therefore to
consider what should he the permanent machinery for mitigating hardship or dissatisfaction
in respect of such provisions,

38. We think that one cause which has led to 2 good deal of trouble in the past has been
that a person who proposes to lay out a street or to erect a building has had no practical
means of obtaining in advance a binding decision on the question whether or mot it
complies with the law, or even a definite statement from the local authority of the respect in
which they think it does not comply. If he submits his plan to the local authority and
the local authority pass it, it is even then not certain that he will be able to proceed, for
if it should turm out that his proposals are in reality illegal, the passing of the plan by the
local authority has no effect. This, though it is really so plain in principle that it scarcely
needed a decision in the Courts to establish it, was expressly decided by a Divisional Court in
Yag)bicom v. King, in 1899 (1899, 1. Q.B. 444; 67, L.J.Q.B. 560; 80. L.T. 159; 47. W.R.
318).

39. On the other hand, in the much more frequent case, if a builder does not secure the
passing of his plan either he must alter it, or, if he considers it complies with the law and is
not prepared to alter it, he can go on with his building, and leave the local authority to
prosecute him or to take such other steps as are appropriate on the footing that he has been
guilty of an infraction of the law (Dolton, 20; Abrakams, 4506 ; Morgan, 5446 ; Platt, 6789),
It is true that he may apply for a mandamus to compel the passing of his plan (Fovargue,
6410), or probably he may, as the Committes are advised, apply under Order XXV., Rule 5,
of the Supreme Couart Rules for a “ declaratory judgment or order” that the plan complies
with the law, but to go to the High Court for such a purpose is not a practical remedy for the
ordinary man. In most cases of dispute, even though the builder may be advised and satisfied
that there is no lawful ground for the rejection of his plan, he will prefer to comply with the
local authority’s reading of the law, and even with their extra-legal wishes, rather than have
the trouble and expense of proceedings in the Courts (Lloyd, 3307 ; Betham, 4662 ; Keen,
4924 ; Soutar, 6195) which, be it noted, can, unless taken in the High Court, only take place
after he has incurred the expense of putting up the building or so much of it as will serve to
raise the issue. Moreover, the local authority, whilst they are required to approve or disapprove
within one month a plan submitted to them (section 158, Public Health Act, 1875) and cannot
in law disapprove effectually unless the plan contravenes a‘byelaw or other legal provision in
force in the district (Regina v. Newcastle-on-Tyne, 1889, 60 L.T, 963 ; 53 J.P. 788, 5. T.L.R.
467), are not hound to specify the reason of their disapproval, and do not always do so
(Chance, 1159). It may sometimes be that the unwarranted rejection of a plan is due to a
genuine mistake as to what the law requires, or it may be based upon what the other party
considers a perverse interpretation of the law (Keeh, 4963), or merely on the * practice of
the authority” (Betham, 4662 ; Williams, 5072), or on what gne witness called * unwritten
byelaws, existing only in the mind of the surveyor™ (Soutar, 6192). The builder has no
enforceable right to bgjnformed which of these or what other grounds the local authority are
taking. He is told that his plan is disapproved, but not necessarily whether it is so
'disapplmed as not complying with the byelaws, with some other provision of the law, or with
requirements without any legal sanction. It may occasionally happen that he is refused an
interview with the local authority or the committee dealing with the matter, and that all his
representations to them are filtered through the surveyor whose unauthorised requirements or
whose interpretation of the byelaws or the statute law may be the source of difficulty
(Suteliffs, 2038). It seems to us essential, therefore, that when a local authority reject a plan

they should be obliged to specify the particular legal requirement, whether of statute or of
byelaws, which is contravened. This will do away with many complaints by ensuring that.
the points at issue betwesn the parties are defined, and that requirements are not imposed Yor
which there is no legal warrant. It is clearly desirable that all objections to the plans should
be notified together, and that points should not be raised when the plans are resubmitted
which could have been discassed on the original submission. It may be that section 158 of
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the _Pu]ol_ic Health Act, 1875, already covers this, but, if not, it might be possible to secure it

by limiting the costs or penalties which, if a prosecution were ultimately necessary, could bo

ilmposedﬂiupgn the builder in respect of plans which had been twice rejected when once should
ave sufficed.

40, Further, we think there would be much advantage in the creation of machinery by
which disputes as to the true meaning of a byelaw could be determined in advance (Worsley, 640;
Chance, 1075 ; Suteliffe, 2054), and, passing to the consideration of the method in which
this can best be done, namely, by the Local (tovernment Board, or by some other agency, we
think the Board is to be preferred, although we do not exelude the further method set out
in paragraph 43 below. It is an elementary principle that the lawmaker should not be
the interpreter of law, and we accordingly veject one reason advanced in favour of giving
this jurisdiction to the Board, namely, that most byelaws are based upon the models, and
that the Board can, therefore, be presumed to know the intended meaning of the clauses

. (Sutelyffe, 2060). We are not suggesting that the present right of either party to have recourse
to the ordinary courts should be abolished. We are strongly of opinion that there exists
no ground for creating special machinery as the sole means for the interpretation of byelaws
any more than for the interpretation of any other form of law, but if both parties to the
dispute, that is to say, the builder or building owner and the local authority, are prepared
to waive their inherent right of having the matter decided in the courts, we see.no objection
to their doing so. We therefore recommend that the Local Government Board should be
empowered to entertain a case stated by agreement between the parties under such rules as the
Board. lay down, and always provided they deem the case suitable for decision by them,
in substantially the same manner as they entertain a case under section 12 of the Poor Law
Amendment Act, 1851 (Suteliffe, 2061 ; Lancashire, 6998). Where the parties are unable to
agree upon a case, or either party desires to have the matter decided in a court of law,
or the Board consider that the issues raised are such as would be better decided in accordance
with the existing practice, we think the jurisdiction should remain with the courts. This
would incidentally provide a safeguard against a danger which some of us have strongly felt,
pamely, any tendency to take trivial matters to the Board-—such as whether a particular mortar
was or was not properly mixed. The Board, having an option whether to entertain a case
or not, would presumably decline to be troubled with mere trivialities; and, moreover, the
parties would be unlikely to wish to refer them to London for decision. There might be some
advantage if the Board wore given the power which they have in relation o an appeal against
a closing order under the Housing Acts, of stating a case upon a difficult point of law for the
%pigiori of a King's Bench Divisional Court, but unless they did so their decision should

o final. <o

41. The only reason we can see against giving such a jurisdiction to the Board is the
academic one we have already mentioned, and the introduction of a power of interpretation
by the Board would have more advantages than any other course with the same object; for
example, it would bring to light cases where a byelaw was working badly and ought to
be repealed (Sutcliffe, 2060), or cases in which the model byelaws or the authorising statutes
needed altering (Lancashire, 7016). One incidental gain would follow to which we attach
importance. It is the present palicy throughout the model clauses to set up a standard and
then allow alternatives, and we shall welcome any extension of this practice which the
Board may consider feasible, For example, whilst the strength of walls 1s fixed in terms of
the ordinary brick wall which is the standard form of building in this country, any other
proper form of walling may (according to the model) be put up, but it must, if designed to
serve in place of a brick wall, be so constructed as to give, except in certain specially provided
cases, substantially the same standard of stability. We have had complaints that some old
byelaws have not the same elasticity as this, and we understand that local authorities sometimes
object to the allowance of alternatives because their adequacy will fall to be determined by a
bench of magistrates without teehnical qualifications to decide suck points (Elferd, 3411;
Morgan, 5382), whilst, from the buildexr’s point of view, the possibility of his having to hring
expensive witnesses to refute the opinion of the local authority’s surveyor tends to render
nugatory the elasticity of such a clause (Elford, 4720). If there were ready to hand a body
such as the Board, possessing technical and legal staffs, whose decision could be invoked by
agreement between the parties, it should greatly facilitate the inclusion in all byelaws of
general clauses or this kind, and thereby secure the object sought by those who advocate
discretionary control aga substitute for byelaws (cp. Elford, 4748 ; Morgan, 5473 ; Searles-Wood,
5700; Platt, 6834). At present, of course, the Board have no power to entertain any question
of interpretation, and have felt bound invariably to decline to give opinions which on the one
hand would not be binding, and yet on the other might tend to prejudice the decision of
the courts.

42, Another objection sometimes raised to this new procedure is that it might produce
.delay, but we think this objection is misconceived and that thé maiter would settle itself.
thefirst place there would have to be an agreed case before the jurisdiction would anse, so
that the parties would have thé remedy in their own hands, and, secondly, it could be arranged
that operations should be suspended until the decision was received. The effect of this would
be that all points as to which there was any possibility of dispute would be collected together
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and referred for decision at the outset. The builder would never seek to take a decision on a
particular material whilst the building was in progress at the risk of delaying the work until
the decision wag received.

43. We have proposed to make the Local Government Board the tribunal for interpretation,
after giving due consideration to various alternative suggestions.

The one of these alternatives which involves the least disturbance of existing practice is
that the petty sessions should be given jurisdiction to try not only questions of infringement,
a jurisdiction which, as stated in paragraph 40, we do not propose to disturb (except to this
degree, that a decision of the Board in accordance with the procedure in the foregoing
paragraphs would be binding as to the meaning of the byelaw), but also questions of
anticipatory interpretation (Chance, 1077).

This plan, on the whole, we think might be adopted. - We do not suggest that either
party be deprived of the constitutional right of going before the courts when there is any
question of an offence having been committed, that is to say, when the work in question has
been executed, but of course a decision given at the stage of submission of the plans, on
application to petty sessions or on appeal to quarter sessions, would have to be made binding
in any proceedings at the later stage, save perhaps on the High Court.

In most cases, we imagine, where each party is acting on a genuine belief in the legal
correctness of the contentions it puts forward, both will consider it important that the decision
shall be by a body capable of a skilled interpretation (Earle, 4168 ; Elford, 4720), which
usually the local bench are not (Fovargue, 6413), and will therefore be willing to agree on
a joint case for the Local Government Board, in accordance with the procedure suggested in
paragraph 40, but we think that if for any reason one party is averse from so proceeding the
other should not be thrown back into the present unsatisfactory position.

Our suggestion in this matter may be regarded as bringing nearer to the people concerned
the remedy which is now available, as stated in paragraph 39, to those who are able and
willing to go in lemine to the High Court.

44, The suggestions which have been made to us for comstituting special machinery
otherwise than by the methods already considered have been as follows: —

(1) The setting up of a tribunal on the general lines of the tribunal of appeal under the
London Building Act, consisting of professional men with special qualifications in
building matters, one such court or tribunal to cover the area of several local
authorities and perhaps several counties.

(2) The setting up of a similar tribunal in London sitting at the Offices of the Local

. Government Board but giving its decisions independently of the Board.

§3) The adaptation of the “ party wall” procedure of the London Building Act.

4) The giving of the power of decision to a representative of the Local Government
Board acting in and for such an area as is described in proposal number one.

45, The last suggestion we reject with little hesitation. In the cases in which they now
have appellate jurisdiction the Local Government Board can and frequently do employ one of
their Inspectors (most often a technical inspector) to visit, or even hold an Inquiry in the
locality concerned. The Inspector reports to the Board, but the decision is made by the Board
acting in the manner provided by the Local Government Board Act, 1871, and the function of
the Inspector is merely that of an intermediary between the parties and the Board. The
decision is not his. This system is well understood, has been found to work satisfactorily, and
would, in cases where an Inspector’s visit would be useful, pe adapted to our present purpose.
It should not, in our opinion, be replaced by a method in which the Inspector or any other
individual officer would be able to Bromulgate decisions of his own. No officer of the Board
can do this at present except the District Auditor, who is a statutory official exercising an
independent jurisdiction subject to appeal to the Boérd, and not bound by the Board's
directions, We do not imagine that the Board would for a moment entertain the idea of
appointing special officers of this kind up and down the country for the purpose we have been
considering. We may refer particularly to the evidence of Mr. Dickinson and Mr. Knight,
experienced officers of the Board and both heads of Departments operating largely through
local inquiries, and sugh a method of proceeding, however appropriate to the matters with
which the District Auditor is concerned, does not seem to us to be suitable for the decision of

,questions under byelaws, .-

46. The third suggestion we have also felt bound to reject, although it had the weighty
support of the four witnesses who appeared from the Royal Institute of British Architects.
The system which they thought might be adapted for deciding disputes under byelaws is that
which operates in London under Part VIII. of the London Building Act, 1894, when there isa
dispute as to party structures. Briefly the scheme of Part VIIL of the Act is that where an
owner wishes to build partly on his own and partly on his neighbour’s land, or to interfere
with a structure already builtin that position, he gives notice to his neighbour and the twosof
them agree on a surveyor who shall control the work and apportion the cost. In default of
agreement each appoints his own, and the two surveyors so appointed choose a third. A
decision of any two of the surveyors is binding on both owners, subject to certain provisions
for taking matters into court (Pste, 5833). .

»s
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We were asked to make a recommendation in favour of the extension of this system to the
provinces (Pick, 5778), but in so far as the matter is one of private rights (Searles-Wood, 5853)
it was clearly outside our reference to do so, and we can only deal with the suggestion in so far
as the witnesses thought the procedure might be made applicable to the decision of questions
arising under byelaws. In this connexion the two original surveyors would be the architect,
acting for the building owner, and the local authority’s surveyor ; these would choose a third,
who would be selected as having special qualifications in the particular matter in dispute
(Pite, 5994 ; Searles-Wood, 6089). The parties could, of course, agree to adopt this method
now to dispose of a difficulty informally, so that the point of the suggestion is that the
procedure should be made compulsory (Pite, 5789).

The gravest objection which strikes us here is that byelaws are a part of the public law
of the country, in fact of the penal law, and that arbitration proceedings of this kind are only
suitable in regard to private rights. It will be observed that, as the decision of the three

. surveyors may be given by a majority, the ultimate decision rests with one of them, on the
natural assumption that each of those appointed by the parties would support the side by which
he was appointed. 'Whether or not this would be always satisfactory to a person engaged in
building or development (which may be doubted), we are clearly of opinion that no local authority
could be expected to agree to questions upon penal enactments, of which it is the administrator,
being decided by a single unofficial personage, even though he were selected by a Government
Department, as was suggested to us in order that this point might be met (Searles-Wood, 5856).

All the objections which we feel to the decision of such questions by a local represen-
tative of the Local Government Board apply, with the additional one that the third surveyor
would, even if nominated by the Government, be a private person. If proceedings became
necessary for enforcement of the decision reached, they would have to be in the ordinary courts,
and it seems to us impossible to put the courts into the position of enforcing by penal sanctions
the decision of an unofficial person upon a point of public law. On the other hand, if the
court was not bound by the decision of the three surveyors, it could reopen the whole matter
and the preliminary proceedings would be wasted. We have, therefore, come to the conclusion
that this particular method 1s not appropriate for purposes such as we have been considering.

47. In favour of the establishment of any localised tribunal it can, of course, be urged that
it would make it possible to obtain a decision on the spot without the reference of cases to
a distant centre, but on the whole we think that such a tribunal, whether permanenily
constituted, 2s some witnesses have suggested, or assembled from time to time from among men
of eminence in the locality, would have disadvantages which would more than do away with any
hypothetical gain in the way of speed. In particular it would be difficult to secure a proper
constitution (Blford, 3540; Willis, 4399), and the diversity of decision which would occur
between one part of the country and another (Elford, 3540 ; Keen, 4919) is in our view fatal.

48 The setting up of a special tribunal in London independent of the Board does not
appeal to us. The Board, acting under the Act of 1871, can always command expert assistance
where this is required. Moreover, the decision of cases of interpretation has not been in the
past 3 matter for experts, whether architects, engineers, or others, and, with all respect to
witnesses who advanced another view, we think that it would be more suitably left to the
Board, who have an administrative staff with legal and technical advisers, than to any technical
body. The disadvantage of delay, which some people have alleged as a reason for localising
the wachinery would, so far as it is a valid objection to centralisation, apply to an ad hoc
tribunal equally as to the granting of jurisdiction to the Local Government Board.

We have, therefore, come to the conclusion that in so far as any new procedure is necessary
it should be by way of application o the Board and not to another different and specially
constituted body.

49. To summarise the alterations in the law which we advocate with particular reference
to byelaws, we suggest :— ‘ .

(1) That the principle admitted by Parliament in section 44 of the Housing, Town

Planning, &e., Act, 1909, should be made to work.:

(2) That byelaws should be subject to periodical review.

(3) That the Board, if requested by both parties, and the local bench, on application by
either party in default of such a joint request, should have a power to interpret
byelaws before the work in question has been executed.

50. We pass now to some remedies which we reject. We have had a good deal of
evidence as regards a so-called “appeal against byelaws,” but nobody has made it plain
whether the so-called “ appeal ” meant a right to challenge a byelaw as unreasonable in itself,
or a right to claim that a particular plan shall be relieved from the operation of a byelaw on a
particular occasion. .

The two ideas when worked out differ toto coelo ; the former is no more than an extension
of section 44 of the Housing, Town Planning, &c., Act, 1909, an imperfect and unworkable

~gegtion as it stands, which we have already said should be amended in this direction; the
latter, which it will be observed does not remove the byelaw but only its operstion in a
particular case, goes to the root of public health administration.
. _Sometimes it may happen that a person admits that his plan contravenes the byelaws, yet
is of opinion that the plan is all the better for so doing (Wllis, 4396 ; Williams, 5025); as it



REPORT. 21

was put to us, that it is “in accordance with the spirit of the byelaws, althbugh it may not be
in accordance with the letter” (Chance, 1066), or that it is “ proved to be to the benefit of the
public that a certain portion of the byelaws should be waived " (Searles-Wood, 5966). It is to
meet this case that the “ appeal against byelaws,” of which from time to time there has been
a good deal of loose talk, appears to be designed, and the ground on which the suggested
innovation would, no doubt, be defended by its advocates is that even the best drawn byelaw may
not meet all circumstances. The local authority, however, are not bound to take proceedings for
an infringement of an absolutely trivial kind, such as justices would be certain to dismiss under
séetion 1 of the Probation of Offenders Act, 1907, which has replaced section 16 of the Summiary
Jurisdiction Act, 1879 (Dolton, 171, Abrahams 4611), and where the proposed infringement is
not trivial we do not think a breach of building byelaws can be differentiated from any other
breach of law. A person ought not to be heard to contend that he need not comply with the
law in force ; if he is prepared to contend that the law is unreasonable or unduly restrictive
or otherwise ought to be repealed, his proper course is to initiate proceedings with that object,
for example, under section 44 of the Act of 1909 as amended in accordance with our recommenda-
tions, but meanwhile to carry out the law. It may be said that in some cases the evidence
necessary to support a general attack upon a byelaw, as to the meaning of which perhaps there
is no dispute, is bard to collect, and thereforo that it is desirable to give the builder the Fight
of applying to the Local Government Board to have his plan excused from compliance with it.
This right would be anomalous, for a byelaw is 2 law as much as an Act of Parliament, and
it could only be granted, if at all, upon condition that the Local Government Board, if they
acceded to the builder's application, should invariably take into comsideration the whole
question of the continuance of any byelaw or byelaws from which excusal had been given, in
order to guard against the danger of particular exemptions from abyelaw which in itself ought
not to continue. Even qualified in this way, we think that the expedient 1s vicious in
principle, and ought not to be adopted. The suggestions in its support which have been made
before us, or elsewhere, secem all to have sprung from dissatisfaction with existing byelaws,
and if other remedies for such'dissatisfaction are made available as we suggest, this one will
‘be unnecessary.

51. A variant of this proposal which we have considered is that, if the local authority and the
srchitect or builder are agreed that a particular plan might be excused from compliance with,
the byelaws, on the ground that, although in some respects it contravenes them, yet considered
as a whole it contains proposals more suitable in all the circumstances than would be obtained
merely by giving what is demanded by the byelaws, there might be a jornt reference such as
we propose on matters of interpretation, and that the body to which reference is made should
have a power of dispensing with the byelaw (Chance, 1066; Lancashire 7103). As an
example we may take the suggestion made by Mr. Elford, of Southend-on-Sea, that where a
building is to be re-erected in a main street the local authority and the building owner might
agres that the byelaw requirements as to open space in the rear should be relaxed in the
particular case if more open space were given at the front for widening the street
(Elford, 3422, 46809), At first sight, and particularly when considered in the light of an
illustration of this kind, the proposal may seem not to be open to objection, and it was rather
strongly urged upon us by two or three surveyors to local authorities, who had doubtless felt
a difficulty in their own. experience from tbe absence of some power to make similar arrange-
ments. The main line of division athong advocates of this suggestion seemed to be whether
the local authority were to have the last word if they granted the dispensation and nobody
(such as an adjoining owner) took exception to it (Elford, 3517, &c.), or whether the byelaw
should only be relaxed or varied by some superior autherity, such as the local justices,
(Chance, 1175; Vernon, 2596), the Local Government Board or their local representative
(Elford, 3420, &c.), or some new central body (Willis, 3091). With one exception
(Morley, 4335, &c.) there seemed to be general agreement among witnesses who advocated
relaxations of this kind that at all events the builder should be able to appeal if relaxation was
refused (which brings us back to the last proposal, ;which we decided to reject), and the

neral opinion was that persons aggrieved by the relaxation should have a similar right
6.9, Willis. 3143, 4323). The proposal shades off into the suggestion of a discretionary
power to relax the requirements of byelaws, and the two ideas are not easy to distinguish.

52, We deal more fully with the principle of discretionary powers later, but taking for
the moment the other plan as mentioned in the last paragraph, namely, that some body
possessing independent status might beable to dispense with a byelaw if both parties agreed,
and the appellate body itself was satisfied that the diminished requirement was not objectionable
on grounds of public health, we do not doubt that this might be convenient in certain cases,
%&rﬁcularly such as that described by Mr. Elford with regard to open space. Mr. Elford’s
illustration was probably as strong a one as could be given, but even in the case he put
there is an obvious temptation to the local authority, having considerations of traffic as
well as public health in mind, to agree, for the sake of space at the front, in the interests,
of traffic and perhaps amenity, o a departure from a standard of air space at the rear which,
in view of the statutory limiwations on the byelaw-making power, would be none too high
for purposes of public health. The result would be to place on the superior authority (if, as
postulated above, one were set up) the invidious duty of refusing to sanction a plan favoured
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by the local health ‘authority, while if no such superior body were brought in the danger that
plans open on merits to objection would be passed would of courss be greater. Even apart
from objections on the merits in particular cases, it seems to us that the creation of a power of
the kind would introduce uncertainty into administration, would be contrary to the principle
of section 184 of the Public Health Act, 1875, and should be rejected. In cases where there
might not be valid objections on the merits, what was suggested could be done, as the law stands,
by an exempting byelaw. It is always possible for a local authority who consider that * the
public interest is consistent with relaxzation of the requirements of the byelaws” in & particular
casé (Elford, 3490) to propose a special exempting clause for the confirmation of the Locdl
Government Board, and in some cases such byelaws have been confirmed, The Board are
generally, and in our opinion rightly, opposed to this procedure, and normally would not assent
to it unless they found that the requirement of the byelaw was clearly inapplicable except in a
purely technical sense, or, to quote Mr. Lancashire, that the byelaws * offend against common
sense ” in their application to particular circumstances (Lancashire, 7070). If special exemptions
are to be given to meet particular cases, we think that it should be done by byelaw, so that the
provisions of section 184 shall apply and ratepayers and owners of property in the district may
have an opportunity of being heard. In other words, if the method of an agreed fequest
to ax outside authority to allow a departure from a byelaw means that the existing publicity is
to be removed it is in principle open fo objection, and would be more objectionable still if for the
Board were substituted one of the special tribunals we have described (and rejected for
interpretation purposes) in paragraphs 44 to 48 ahove ; if it does not mean this, it is unnecessary,
for appropriate machinery by the adoption of a special byelaw is already in existence.

53. There is one means suggested as possible for remedying existing difficulties which some
of us at least would hardly bave thought it necessary to consider seriously had it not been put
forward by several experienced engineers and architects, and stated to have, at least in regard
to the control of buildings, the approval of the Committee of the Institution of Manicipal and
County Engineers (Elford, 3384); that is, the substitution of discretionary control wholly or
1 part in matters where byelaws are the existing method. As we have already pointed out,
these stand at the opposite extremes among possible methods of control. The discretionary
method was adopted 1n the-Public Health Act, 1848, and was replaced by the byelaw method
in the Local Government Act, 1858, but in the years immediately following 1858 the doctrines
now accepted as to the mature and proper form of a byelaw had not been worked out, and
many of the byelaws confirmed by the predecessors of the Local Government Board were in a
discretionary form (Dolton, 14).

There is a distinction on the surface between discretionary control and byelaw control
tempered by discretion, with which to some exient we have already dealt in paragraph 51, but
the distinction seems to us to go no deeper, a purported byelaw framed to include a discre-
tionary relaxation being in reality but a discretion indirectly given. We understand the view
of the Board, maintained from the earliest days of their jurisdiction, to be that a discretionary
byelaw framed in either way is not a byelaw at all within the meaning of the authorising
statute. It lacks certainty, which is one of the fundamental characteristics of validity, and
it fails to satisfy the provision 1n section 184 of the Act of 1875, that the actual requirements
with which the public have to comply shall be ascertainable in advance (Dolton, 18, 19).
In other words, “ every person, who by neglect of the rules which a hyelaw is intended to
“ prescribe may be rendered liable to a penalty, is entitled to demand from those who impose
“ such rules a clear statement of the course of action which must be followed or avoided.”
(Local Government Board’s circular of 1877, bid.)

The proposal, therefore, whatever form it may precisely take, involves the substitution
of an unknown and essentially unknowable factor for the factor of definition in advance, and
thus cannot but be regarded as really the most revolutionary which was put before us.

We are not sure that its authors so regarded it, and we can understand that a skilled
municipal engineer, exercising powers deputed to him by his couneil, might well prefer to
have a free hand in allowing and disaliowing methods of construction or other matters
concerned with building and development (whether or not byelaws purport to control them),
and not merely to administer rules which he cannot alter—eyen carrying his preference to the
extent of objecting to a right of appeal being given against his decision (Morley, 4606).
But not only is there a wide difference in the capacity of local anthorities’ officials, which
18 a fatal objection to a further suggestion made to us by Mr. Elford, that discretionary
relaxations might be made on formal recommendation by the surveyor (Elford, 4692), coupled
where necessary with the medical officer of health (Elford, 4837); the responsibility is and
must remain that of the authority, it cannot be divested by any delegation of the details of
administration, and the guestion must be judged upon this footing.

54, We are not concerned to deny that a discretionary system of control might on occasion
be convement to one party or the other. It was suggested by the Land Agents Society as

.3 means of mitigating undue rigour in particular cases (Earle, 4085), and we gather that this
mninly was the reason why it was supported by witnesses from the Royal Institute of British
Architects. But witnesses who favoured it admitted that with byelaws of a madern type the
possible usefdlness of discretion would be less (Earle, 4269 ; Hoare, 5221 ; Platt, 6785), and we
do not think that any case has been made out for abandoning tho existing system. The
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difficulties which have been experienced are duein our opinion not to any cause inherent in
the nature of a byelaw, but to defective byelaws; to those in particular which do not embody
the freedom for new methods of construction and design to be found in the model series
(Sutcliffe, 1929 ; Earle, 4218 ; Morley, 4528 ; Morgan, 5498).

Certain objections in addition to the legal one to the discretionary form of byelaw are
mentioned in Mr, Dolton’s evidence (e.g., Dolton, 169, 209), and the matter is rather fully
discussed in the circular letter of 1877, which he read to us.

We agree that the sense of public duty on the part of local authorities has much increased
in recent years (Morley, 4470), and it must not be assumed that we impugn the capacity
of local authorities in general to exercise discretion. There is probably no doubt that
normally the larger authorities at any rate would use it properly, but it is impossible to draw
the line between those who could and those who could not be trusted in this way (Dolton,
209 ; cp. Sutcliffe, 2341, &c.; Lloyd, 3362; Elford, 4765; Platt, 6877).

And apart from the possibility of interested action, which however rare it might be, ,
we cannot ignore (Lipscomb, 4143 ; Morley, 4335), the mere fact that control was discretionary
would on the one hand be a temptation to misuse and on the other a constant basis for
complaint (Sutcliffe, 1907).

We are not here prejudging the question which we shall consider separately whether
particular topics such as the level width and construction of new streets (see Mr. Worsley's
evidence) might not be removed from the sphere of byelaws to the sphere of discretionary
control ; we are dealing with the principle, and as a general principle we unhesitatingly decide
i({x favour of the maintenance of the existing byelaw method and against its supersessjon by

iscretion.

For the most part, the witnesses with most direct experience of local government were
either against the giving of discretionary power, or would only give it subject to qualifications
which showed that they did not think that a pure discretion would be safe. We may quote.
from Mr. Vernon, who, though he appeared on behalf of a professional body, the Surveyors’
Institution, had experience as a county alderman, a town councillor of forty-four years standing,
five times mayor, and for many years chairman of the committee dealing with the plans of
buildings in the borough where he lived. After stating that of three successive codes of
byelaws in force in his period of service on the council, the earliest were the hardest ta
administer because they were discretionary, he gave the reason as being that this discretion
was “always the subject of a difficulty, rivalry, jealousy, and, sometimes, I am sorry to say,
of favouritism " (Vernon, 2523; cp. Chance, 1066 ; Morgan, 5382, 5552; Fovargue, 6540 ;
Platt, 6786). -

Mr. Willis, the very experienced surveyor to the Chiswick District Council, did not appear
to differ (Willis, 3006), although he favoured the substitution of discretion in control for the

resent system if appeal machinery, not susceptible to local influence, could be devised
{)Willis, 4341) or other safeguards given (Willis, 4605), and, in spesking of local authorities,
was careful to show that he made no aspersions on their honesty (Willis, 3162).

55. In order to avoid possible misunderstanding it is necessary that we should make
clear one distinction. There is a common type of byelaw which (usually after setting up a
standard) goes on to provide that the process with which the byelaw deals may be done
otherwise in a satisfactory manner. This leaves what is “satisfactory” as a question of
interpretation (to be decided by the}courts at present or under the new procedure we have
recommended by the Local Government Board if the parties so desire); there is here no
discretion or uncertainty.

Such a clause is entirely different in legal effect from: one which says the thing shall
be done “in & manner satisfactory to the local authority” (cp. Elford, 4748), and we have
already stated (in dealing in paragraph 41 with the subject of interpretation) that we think
it is a useful form, which might well be extended on lines already in the models.

56. The suggestion of discretion in regard to the control of buildings, whethef in substitu-
tion for or in modification of the existing byelaw bystem, is sometimes supported by the
supposed analogy of London, and the London system is also sometimes alleged as a precedent
in support of the “appeal against byelaws” of which we have already spoken (e.g., Chappell,
3700). It may t.herefopa be desirable that we should devote some attention to the London
Building Act method of control. ’ ¢

We have not construed our terms of reference as entitling us to take evidence which would
lead to our making any recommendations in regard to London, where building is not under
the Public Health Acts and where the controlling authorities for building are almost entirely out-
side the jurisdiction of the Local Government Board, and we only mention London by the way
and for the reasons we have stated. .The London system is peculiar. The main governing
provisions are in the London Building Act of 1894, which has heen amended since in some
Eamculms, but without any change in the system of control. There are in London few

yelaws as to subjects within our reference; and those there are, made either under the
Metropolis Management Acts, 1855 and 1878, or under the Public Health (London) Act, 1891,
do_not materially affect this statement of the general system. Control is vested as to all
ordinary matters in the District Surveyor, an official peculiar to London, appointed by the
County Council but exercising an .independent statutory jurisdiction (Davidge, 6066), which

B4
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distinguishes his position from that of the surveyor fo an extra-metropolitan suthority. The
London County Council have also special powers in regard to certain matters. The law which
the District Surveyor administers is to be found in the Act of 1894 and its amending Acts.
Plans are submitted to him and he determines whether they are in accordance with the law, the
correctness of his view being open to be tested by proceedings in the courts for non-compliance
(Davidge, 5816). So far the net effect from the builder’s point of view is much the same as
outside London : there is a code of law (statutory and somewhat rigid, it is true, and in general
unrevised since 1894, whereas byelaws of that age would now be considered out of date), and
if a breach of law is alleged to have occurred the question is tried by the ordinary courts.

In addition to this, however, the London system includes certain discretionary powers
which do not exist under the Public Health Acts. The matters which are the subject of
discretion are not many, and they do not seem to be selected on any logical basis, such as the
difficulty of regulating them by rules ascertained and stated in advance. We are indebted to

" Mr. Davidge, one of the witnesses on behalf of the Royal Institute of British Architects, and
himself District Surveyor for Lewisham, for a summary of these, from which we take the
examples in the following paragraphs. The references are to the London Building Act of
1894,

Thus the District Surveyor has power to define what is meant by “level of the ground”

for the purposes of the Act (8. 5 (8)), a matter which elsewhere would be one of fact for
determination in the ordinary way. His decision here is subject to appeal to the Superintending

Archutect of the County Council or the Tribunal of Appeal (as to which see below). He may

requiré additional storey posts beneath a bressummer (s. 56 (1)), a matter which elsewhere
would be one for byelaws, and in fact is covered by the urban model. He has absolute control,
subject to appeal to the Tribunal of Appeal, over the construction of all public buildings

(8. 78) (Davidge, 5813). This appears to be the most extensive discretionary power vested in him ;

here again the matter is elsewhere one for byelaws, and the model series of the Board contain
clauses on the subject.

The Superintending Architect of the County Council has a power subject to appeal to
define the general line of buildings (ss. 22 and 25), to determine the street or streets in which
a building 1s o e considered situate (s. 29), and to determine which sides of a building are the
front and rear (s. 46). It will be seen that these three are, so to speak, adjectival powers ; they
are powels to do something which shall be a condition or preliminary to further action. In
the Public Health Act system the first power cannot be said to exist, there being no purpose
for which a general line of buildings has to be defined ; the other two would fall to be exercised
by the justices or court before whom proceedings might be taken for a breach of byelaws
requiring (for example) open space in the front of a new building.

The London County Council have various discretionary powers subject to appeal to the
Tribunal, and others without such appeal. Thus where a new street is proposed which does
not comply with certain provisions in the Act, they can sanction its laying out upon
conditions which they may prescribe (ss. 7 and 9), and within certain limits the position of
a new building in relation to centre of the street may be determined by them (s.13). The
former power is possessed by no extra-metropolitan authority, and the latter power goes a
good deal further than such an authonty can go under byelaws. Their power under
sections 22 and 73 to deal with buildings proposed to be brought in front of the general
line goes further than an outside authority can go under the Public Health (Buildings ia
Streets) Act, 1888 Other powers, which to a large degree correspond to those exercised
by outside authorities under byelaws, are as to open space at rear of buildings (ss. 41-44),
height of buildings (ss. 47-49), and buildings on low-lying land (s. 122). All these powers are
subject to appeal to the Tribunal.

Powers not so subject are to allow the placing of timber in the face of an external wall
(8. 55), which elsewhere is allowed under the model and all ordinary byelaws, and to approve
the thickness of walls built of materials other than those specified in the Schedule to the Act
(Schedule I, rule 4), and the conversion of buildings in such a way as not to conform to the
Act (s. 211).

57. Tt will be seen from the foregoing statement that the London system is by no means
simple. It involves at least three different methods of control, viz., statutory requirements
enforced by the District Surveyor and magistrates, discretion without appeal (by the Distriet
Surveyor or County Council) and discretion with appeal (by the District Surveyor, County
Council, or Superintending Architect). ]

We have said that the principle of what is loosely or vaguely called “appeal against
byelaws ” is sometimes said to be supported by the precedent of the existence of the London
Tribunal of Appeal, but as the foregoing staterent shows the overwhelming majority of matters
arising in connexion with buildings are outside that Tribunal’s jurisdiction ; the Tribunal exists

to settle disputed questions of discretion (and not even all such questions), and not matters

~which are governed in London by rules in the London Building Act or would (for the most

part) elsewhere be governed by byelaws. .

Tn other words, if the system of laying down rules in advance were to be supplanted by
the discretionary system, the London Tribunal of Appeal would be & precedent, both in the
fact of its existence and the mode of its formation ; but since we have rejected this solution the
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fact thata Tribunal has been set up for certain purposes of appeal in London is no argument
for giving an appeal elsewhere.

58. Before concluding this part of our Report we must refer to the Public Health Acts
Amendment (Building Byelaws) Bills of 1905 and 1906 which both passed Third Reading
in the House of Lords (Dolton, 69). These Bills as amended in Committee proceeded on the
lines of exempting certain detached buildings from the local byelaws in a rural district, with
a power given to the Local Government Beard (in Committee on the Bill of 1906) to extend
the exemption to an urban district on petition from the ratepayers. There might be little
objection to this on practical grounds, so long as the exewmption did not extend to sanitary
byelaws, but we consider the proposals we have made will secure the object in a better way.
We may point out that with the rural model (which is confined to sanitary purposes) the Bill
would be unnecessary, whilst the intermediate model deals only (and in clauses which are
by no means stringent) with the most important points for securing fire prevention and
stability, and contains & general exemption for buildings erected singly or in pairs and
detached from others.

The Bill of 1905 contained a clause (also in that of 1906, but omitted in Committee)
which in principle anticipated section 44 of the Housing, Town Planning, &ec., Act of 1909,
and this will of course be covered by our recommendation for making the last named
section work, in paragraph 35 above.

The remaining operative clause was intended to enable excusal to be granted in
particular cases. With this suggestion we have already dealt (paragraphs 50 to 52).

CHAPTER IV.
Control of Streets.

59. In the last chapter we attempted to diagnose complaints arising from the control
of streets and buildings generally and to preseribe remedies which we hope will cure such
troubles as exist in regard io buildings, and will help in regard to streets.

But the control of streets is a mstter of so much more difficulty than the control of
buildings, that in regard to streets the comparatively simple treatment we have so far
suggested requires to be supplemented, and in the present chapter we shall deal with the
problems placed before us, in this branch of our inquiry.

60. Of all the complaints on any subject which we have received the most bitter have
related to the conditions upon which local authorities are willing to take over the maintenance
of private streets, and of all the questions we have had to consider this has been the most
perplexing. As we stated in paragraph 24 of our Report, and cannot too clearly emphasise,
this is not a byelaw matter at all as the law now stands, and if we had felt justified in
interpreting our terms of reference in a narrow sense we might have excluded evidence upon
the subject, but we have felt unable to do so for the following reasons :—

(a) It has been alleged by some witnesses that it would be better if this were made

3 byelaw matter (Suteliffe, 1949, 2182).

(b) It is to some extent involved with questions which are the subject of byelaws or
regulations, for instance, regulations as to drain and sewer communication under
section 21 of the Public Health Act, 1875, and byelaws with_respect to the level,
width and construction of new streets under section 157.

(¢) It is obviously a matter closely bearing upon building cost (it was even said by one
witness to be “a dominant factor on the part of the ordinary landowner who
is trying to develop his estate™ (Lipscomt, 4178)), and our inquiry would have
been very one-sided if we had not given it consideration.

So close indeed is the connesion between this and the various matters which can be
governed by byelaws ung'er the existing law, that we found several witnesses either unable to
distinguish them, or at any rate speaking as if under the impression that thi§ matter also was
the subject of such byelaws (Earle, 4196; Waring, 5009; Williams, 5013; Pick, 5743;
White, 6608). This is a capital instance of the confusion ensuing from the present law, to
which we have referred in paragraph 24. It cannot be too clearly understood that byelaws
do not deal and cannot under the existing law be made to deal with the conditions upon
which streets are taken over.

61. A note of the legal position on this subject may be helpful here. Byelaws are
authorised to be made with respect to the level, width and construction of new streets, and the
urban and intermediate model series contain clauses on these three matters, These clauzes?”
however, do not (and indeed, as we have said, cannot) affect the street escept at the stage of
laying ous, and the construction clause in the models does not make construction compulsory,
perhaps because there is no guarantee that any work done at this stage will not be destroyed
in the course of building operations, or, if it survives these, will not be *“scrapped” at the
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stage of taking over. This model clause accordingly goes no further than to provide that
where a person who lays out a new street does in fact construct it, he shall make a
carriageway and footways 1n certain proportions, and that the height of the kerb and the
slope of the carriageway and footways shall comply with certain requirements. The clause
is so framed that grass margins and similar features are permissible at the option of the
person laying out the street (Worsley, 266, 541). Even this small degree of construction
is optional, being conditioned upon the person’s electing to construct the street at all, and
moreover no provisions are included as to the maferial of or the depth to which the carriageway
and-footway are to be constructed (Worsley, 468).

We understand that & few local authorities have altered this clause to require that the
person who lays out a new street shall in every case do some constructional work, and that
others, with or without the last-mentioned alteration, have included some provisions as to the
matenals to be used, the depth of the foundation and such matters (Sutcliffe, 1948).

62. So much for existing byelaws on the subject, but whether or not construction is
compulsory at the stage of laying out, and whether or not constructional work has then been
done, the local authority have an option under section 150 of the Public Health Act, 1875, or
under the Private Streets Works Act, 1892, to refuse to take over the new street and maintain
it unless it is first made up to their specification. It was alleged in evidence that local
authonities in determining whether they will assume responsibility for the maintenance of
existing streets, and what conditions shall be imposed if they decide to do so, frequently
ingist upon conditions more onerous than circumstances warrant, that is to say, that in order
to satisfy a particular authority’s own preference (Suteliffe, 1941, 2126; Chappell, 3772;
Willsams, 5273), or for the sake of saving comparatively small sums in annual maintenance
(Suteliffe, 2186), a local authority may require an estate owner to go to a capital outlay of
disproportionate amount (Lloyd, 3993 ; Whate, 6614) ; and secondly, that when a building
estate is laid out the authority will not always give information as to the conditions on which
they will ultimately assume responsibility for the streets (Sutcliffe, 2179; Lipscomb, 4135,
The recent case of Bristol Corporation v. Sinnott (1918. I Ch. 62; 87. L.J. Ch. 30;
117. L.T. 644; 82, J.P. 9; 15. L G.R. 871) seems to suggest that thewr power to lay down
umform conditions in advance (assuming them to adopt this method of overcoming the
objection we have stated) may be open to some question. Thirdly, it has been alleged that
even where information has been given, the developing owner has sometimes incurred
expenditure in the construction of the roadway and the sewers on the faith of the local
authority’s statement, only to find, after some fow years, that the specification has been
changed (Sutcliffe, 2179 ; Lipscomb, 4233), and that he is required, if he wishes to have
the street taken over, to remove perfectly good work on which he has spent large sums
of money, and do it again on a more expensive or a different scale (Lipscomb, 4136;
Williams, 5013; Barralet, 5588). We are unable to say how far these allegations can
be proved, or how often, in practice, work already done at the earlier stage, whether
voluntarily or compulserily, has been required to be undone at the stage of taking over,
and we doubt whether local authorities generally would be so unreasonable as to ignore
the existence of good work and force it to be done again, but witnesses sent before us by
societies representing different interests, whose personal experience lay 1n widely separated
districts, have as regards this matter told us the same tale. Rightly or wrongly, a belief that
loeal authorities are prone to make unreasonable demands in regard to the making up of
streets before they will take them over is evidently a cause of widespread diseontent, and
there has been some evidence of work properly done and of a substantial character having to
be pulled to pieces and entirely replaced. The alternative, if the owner of the street is not
prepared to do such work, is for him to continue responsible for the condition of the street,
which obviously affects the selling value of the plots, so that he is in practice compelled to fall
in with whatever requirements the local authority see fit to impose upon him. We trust and
believe that the evidence we have had of unreasonable requirements in this direction is
exceptional, and that local authorities generally would accept work propeily done and still
in good condition as an instalment towards the ultimate making up, which must, we think,
still largely remain in their discretion.

63. At present it is urged that there is no effective appeal from the lacal authorities’
requirements, and we have given much attention to the question whether any, and if so what,
further control in this matter can be imposed on them by methods within our terms of reference.
We have questioned several witnesses as to the possibility of bringing the conditions of taking
over within the scope of byelaws, as theie is no doubt that this would tend to standardise them
and to make them ascertainable. Whilst we remain of opinion that it would be desirable to
make these matters the subject of byelaws, 1f it could be done, we have reluctantly come to
the conclusion that not all the details of final street construction would be suitable for inclusion
in a byelaw, and that the requirements in respect of each individual street are likely to be so
different that the whole making up cannot become a byelaw matter. We think, however, that

“WMere a local authority has any byelaws in force as to new streets some elementary byelaws as
to their construction might always be included, so that the initial construction and the width
may be brought in relation, and the former be reviewed by the Local Government Board
when considering the Council’s proposals as to width (cp. Suteliffe, 1949 ; Jenkins, 3696 ;
Elford, 4783 ; Morgan, 5410 ; Barralet, 5584 ; Pick, 5881; Platt, 6854).
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64. There are two incidental advantages in the making of byslaws on this subject, namely,
that it would discourage the speculative laying out of lengths of street, far in advance of all
requirements and of facilities for sewerage and drainage, which is a nuisance to the public
and to the inhabitants (Elford, 3558; Barralet, 5562; White, 6696), and, secondly, that it
would encourage the maintenance of streets by the local authorities from the earliest practicable
stage (Willis, 3100 ; Elford, 4703). Whilst we do not go so far as to recommend that any
fresh powers should be given to developing owners or others by which local authorities should
be compelled to assume full responsibility for the maintenance of streets before they themselves
feel prepared to do so, it is a question whether this should not become a public charge as soon
as possible (Morgan, 5537, 5554) ; indeed it might be desirable that before final responsibility
passes to them the local authority should, subject to recourse against the owner, defray the
cost of keeping up, and should control the street (Elford, 4817). Aun obvious corollary of this
is that the developing owner should put it into reasonably good condition to bear the traffic in
the early days before the stage of final taking over comes (Willis, 3157 ; Elford, 3536 ;
Williams, 5105).

A method was described to us by Mr. White, one of the witnesses on behalf of the Building
Trades l'ederation, which seems to suggest that an adequate road for the purposes of traffic at
a time when the street is growing up could quite well be constructed (White, 8696), and if
something of this kind were required in the byelaws with respect to the construction of new
streets we think it would be advantageous to the residents in the street, to the public generally,
and not least, since he would acquire ‘certainty as to the requirements and the protection of
section 184 of the Public Health Act, 1875, to the developing owner himself (Earle, 424Q).

It should be provided that any work done in pursuance of such a byelaw at the initial
stage should not be required to be done again at the stage of taking over, unless for some good
cause ; it might be desirable to provide more definitely than is done in the existing Acts for
an appeal in this case, that is to say, where byelaws have been made and satisfied, but it is
demanded that the work be doneagain.

65. As regards the other requirements to be imposed at the taking-over stage, we favour
in principle the suggestion made to us by Mr. Sutcliffe and accepted by others, including one
of the witnesses who appeared ou behalf of the Association of Municipal Corporations
(Fovargue, 6442), namely, that local authorities should be empowered by law from time to
time to fix in advance the maximum specification which they will impose, without being bound
to insist upon it in every case (Sutcliffe, 1944 ; Lloyd, 3927-9 ; Lipscomd, 4183 ; Platt, 6803).
These specifications are essentially a local matter, and therefore susceptible of being
governed by laws made by the authority of each locality as byelaws are made (Abrahams, 4488 ;
Willis, 4498 ; Fovargue, 6441), On the other hand, it is of the essence of a byelaw that it
should be fixed, and that there should be no discretion to vary its requirements, and accordingly
we do not suggest that the procedure should be formally by byelaw. By way of compromise,
we think it would be best for a specification to be drawn up in every district, probably with
different classes of requirement, according to the different kinds of road which are likely to be
laid out {Fovargue, 6441 ; White, 6419), and that that specification, although not a byelaw, should
like & byelaw comply with the requirements of sections 184 to 186 of the Public Health Act,
1875 (Fovargue, 6463, 6513 ; Platt, 6851), The specification could, of course, like a byelaw,
be repealed or altered as olten as wag necessary without prejudice to work or plans already
done or passed in accardance with it.

This would give the developing owner that measure of certainty in regard to the
requirements with which he must comply, the absence of ,which seems to us to be a most
serious charge against the present system. It would also preserve to the local authority
a power which they would not have under a byelaw to reduce the requirements in particular
cases, such reduction being made not as of right, but as a concession where circumstances
justified it.  Wo think the inherent difference between this class of work and those dealt
with by byelaws is sufficient to justify what we expregsly reject in regard to byelaws, namely,
a power to allow something less in particular cases than is required as the legal maximum.

An alteration of the law in this sense would, we are convinced, do away with a large
proportion of the complaints which are being made as to the construction of new streets,
complaints which haver tended to bring byelaws into disrepute .almost ,more than any
otimrs, although, as we have shown, they have for the most part no relevance to byelaws
whatsoever. -

We understand that in some districts the local authority has fixed a ““standard price”
for each class of street works so that a developing owner knows definitely, before he
commences to 1ay out 8 new street, that if the traffic over that street when formed should
develop or be likely to develop so as to necessitate an expensive specification, he will have to
pay no more than for a street with ordinary trafic. We think this method is likely to be
useful, especially in districts where there is heavy traffic.

66. Of less difficulty than the question of the making up of streets for adoption 'f;
the local authority, but still one involving some awkward considerations, is that pf the method
of regulating their level, width and construction at the stage of laying out. The Public
Health Acts allow byelaws to be made with respect to the level, width and constraction of new
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streets, and the model series for urban districts hasalways contained provisions on this subject.
It was commonly complained at one time that these were rather rigid, particularly in their
requirement of a uniform width of thirty-six feet for ordinary carnageway streets. To meet
this eriticism, the Board, in 1912, re-cast this group of clauses, and incorporated them in a new
form in the urban and intermedidte codes. The rural model code, from the commencement,
has contained no clauses as to streets.

The model streets clauses, as they now run, make provision for principal approach streets
of four classes, namely, (a) carriageway streets in which the buildings may be up to the street
bouidary, (b) carriageway streets in which the buildings are set back, (¢) non-carriagewsy
streets in which the buidings may be up to the street boundary, and (d) non-carriageway
streets in which the buildings are set back.

The standard width in (a) is thirty-six feet, and that in (¢} twenty-four fect, the street here
being limited in length. The width of street, the set back of the buildings, and a suggested

. limit on the length of the street are in (b) and (d) left blank so as to encourage the local
authority to adapt the clauses to the needs of the locality. Indeed, it is possible, and
we understand that proposals have in fact been made by some local authorities, and when
made would in principle always be allowed, to re-duplicate these sub-clauses, particularly (b),
so as to provide a complete sliding scale of widths according to the set back and other
limitations which the developer adopts. Moreover, the standard width of thirty-six feet
is not infrequently increased, so asto give a still greater range of variation. This, it will
be seen, deals so far only with the width. When we come to the constructional clause (still
keeping to the stage which can be dealt with by byelaws, that is to say, the stage of laying
out), we find corresponding alternatives and blanks, the clause being so framed that the width
of carriageway and footway can be proportioned to the width of street, and that, particularly
where the width of street is more than the compulsory minimum, the developing owner
shall bave an option to lay down part of the street in grass margins, or some similar fashion,
instead of making the whole surface available for traffic. An essential feature of this group
of clauses is that the alternative conditions are fixed in advénce, and the developing owner has
entire freedom to decide in which of the various methods to proceed.

67. The scope of these byelaws is somewhat limited by the fact that they are tied down
by the authorising statute to the street itself. It is not possible, as the law now stands, to
fix by byelaws the set back of the bwildings, except to the limited extent to which we have
referred 1n (b) and (d) ubove, where a developing owner voluntarily adopting a building line
which cannot be imposed upon him is allowed to reduce the amount of land dedicated to the
street itself, thus making substantially the same sacrifice as if, the street itself being of the
full byelaw width, he brought his houses right up to the street line. The fact that the option
under these clauses is given to the owner, and that the local authority have nothing to say
to the mode in which he exercises it, is undoubtedly felt to be objectionable Ly some authorities
(Lancashire, 7024) ; whilst thelimitation on ihe byelaw-making power ties their hands in some
degree as to the provisions which they will insert. It was for these reasons, we suppose, that
the Board's architect suggested that the level, width and construction of new streets, or at all
events the first two, might be removed from the sphere of byelaws to that of discretionary
control, and although we cannot see our way to adopt 1t we fully admit the force of his
suggestion (Worsley, 308). .

68. As regards level, we see no particular reason why this should remain a byelaw function,
although there is no objection to its doing s0, and therefore no need for a change. Construction,
we think, ought so to remain, substantially for the reasons we have given in speaking of
construction at the later stage, the stage of taking over, with which we have dealt more
fully in paragraphs 61 to 64 above.

As regards width, we think that this had better remain a byelaw function as at present,
but that the law on the subject should be altered to enable further and better byelaws to be
made. Even in the particularly difficult conditions of South Wales, the local witnesses thought
the width of the streets was a matter with which byelaws could adequately deal (Jenkins, 3692 ;
Chappell, 3723 ; Morgan, 5417). The authorising statute should, however, be considerably
widened. Thus it is (to say the least) doubtful, as the law at present stands, whether a
condition adopted by the owner that he will set back his building or erect a particular class
of building only is enforceable against him. We do not think that such a condition would,
in legal phraseology, be taken to run with the land and bind a subsequent owner, or indeed
the owner who first accepted the condition, if he desired to be fiee of it, and as the model, and
all byelaws as to streets of modern type, are framed to allow the standard width to be reduced
if certain conditions are accepted, any doubt as to the validity of such conditions should be
removed. It is true that by the combined operation of the restrictions contained in the
Public Health (Buildings in Streets) Act and the byelaws as to open space, substantially the
same result may be achieved if the condition is that the buildings be set back. But we think

“Ttwould be more satisfactory if a clause were passed through Parliament making definitely
binding any such conditions as are embodied in the model byelaws, both against persons who
have taken advantage of them and against subsequent owners of the land. 'To carry this astep
further, we think something would be gained if byelaws could be made for fixing building
lines, that is to say, the lines in front of which buildings may not be placed (Sutcliffe, 2343 ;
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Lloyd, 3921 ; Willis, 4367; Dawidge, 5843). The scheme of the Public Health (Buildings
in Streets) Act is that where one man erects a building in a street it shall not be open to his
neighbour to bring a new building nearer to the street line than that already there without the
consent of the local authority (Dolton, 225). There is much doubt about the true meaning
of this Act in relation particularly to buildings separated by intervening plots (Suteliffe, 2347 ;
Barralet, 5579), and we do not think that the vesting of the power of excusal in the local
authority is altogether satisfactory, since one effect, if not one purpose, of the Act is to protect
the existing property of an owner who voluntarily sets back his building further than he need
do, and it might be argued that he acquires rights which ought not to be taken away from
him without his own consent (Davidge, 5983).

63. We think, therefore, that local authorities should be empowered by byelaw to determine
the set back of the buildings in new streets, and that any land, required under such a byelaw
to be free from buildings, should not afterwards be built upon. There would thus be two lines
to be fixed by byelaw, namely, the boundary of the street, and the line of buildings, but this
would in no way interfere with the principle of the existing model byelaws. It would still be
open to a local suthority, and in many cases would be desirable, to follow the principle now
embodied in the models and fix yet another line (less rigorous than the mazimum street width)
up to which a man might devote his land to the forecourts of his houses instead of to the
street. It is sometimes suggested that this last might be left to discretion (Fovargue, 6503) ;
but we think it safer that the conditions should be laid down in the byelaws in advance.
The existing constructional provisions and the new ones which we advocate would not be
affected by this alteration of the law. :

70. There is one point upon which we must say a word before leaving the subject of
byelaws with respect to the level, width and construction of new streets. As we have pointed
out, Parliament has in regard to the walls, foundations, roofs and chimneys of new buildings,
and in regard to open space about buildings, defined not only the matters to be controlled by
byelaw but the objects with which such byelaws can be made, that is to say, with respect to
walls, &e., “for securing stability and the prevention of fires and for purposes of health,”.
and with respect to open space about buildings * for securing the free circulation of air.” There
is no such definition of objects to be secured by byelaws as to the level, width, and construction
of new streets, but the principle adopted in the model evidently is, firstly, to obtain adequate
means of access to the buildings in the street and, secondly, to give reasonable facilities for
traffic.

This, we think, is right. The surrender of land for the formation of a street (under
byelaws with respect to width) and the expenditure of money on construction (under byelaws
with respect to the construction, or in pursuance of conditions for the taking over of the street)
is a burden on the developing owner or the builder, and consequently a tax upon the future
tenants of the buildings, and we do not think it right that penal legislation (which byelaws of
course are) should make this burden heavier than will secure firstly reasonable access to the
land developed and the buildings on it, and, secondly, that land developed shall not be (by reason.
of narrow and inconyenient streets) a barrier to the normal traffic of the district.

71. There is one allied question which is of importance, namely, the definition of new
street (Dolton, 226). The statutory definition for purposes of byelaws and of the Public Health
Acts geunerally is wide, like thedefinition of new building to which we referred in Chapter I.,
but probably practical difficulties have been avoided by the drafting of the model and local
series following it, with different provisions for streets whjch are from those which are not
intended to form the principal approach to any buildiryg. Where the statutory definition fails
is in regard to the conversion of an existing highway into a new street to which the byelaws
shall apply, and to some extent in regard to piecemea!l extensions of a street. Local authorities
and developing owners have in the past had trouble in determining whether the erection of
buildings in an existing road made it & new street ornot (Dolton, 189 ; Barralet, 5577 ; Platt,
6805). We have the familiar problem of the heap of grains; no one would hold that the
erection of one building in a country road turned the road into a street, but what if a row of
houses should be built? It might then be desirable that the byelaws as to streets should be
observed ; but will two, g~ twelve, or twenty houses make a street ?

Again, if a man lengthens an existing street by erecting one new house' each side, does
he, pro tanto, lay out a new street ? If not, how many houses must be built before he does so,
and will it affect the question if they are on one side instead of both? The possibility of a
piecemeal laying out iu this way suggests some doubt as to the expediency of the limit of
length embodied in the model clauses as one of the conditions on which the width of streets
may be reduced. Both for this reason and because the length of a street is not necessarily an
index of its importance we are inclined to suggest that this particular condition should be
reconsidered.

But clearly, apart from this question on the byelaws, the problems suggested by the Az~
itself call for some solution, although we have not had before us evidence on the practical
aspects of the matter which would enable us to suggest what the true solution is. In saying
this we are making 1o attack upon the byelaws ; we are pointing to difficulties arising on the
Public Health Act sections under which byelaws can be made. It may be {aud probably this
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is the true answer) that the matter must be left finally as one of interpretation only, to be
settled in accordance with tho revised procedure upon doubtful points of interpretation which
we have suggested 1n paragraphs 40 to 43,

72. We have already referred to the absence of a power, such as exists in regard to
buildings, to prevent a street once laid out from being altered in such a way that if at first so
made it would bave contravened the byelaws (Tarrant v. Woking Urban Dictrict Couneil (1914.
3. K.B. 796 ; 84. L.J.K.B. 314; 111. L'T. 800; 79, I.P. 22; 12. L.G R. 1293)) (Abrahams,
4499). We think such a power should be given.

CHAPTER V.
Exemption as a Remedy.

73. There is one suggested remedy for such difficulties as may result from byelaws which
requires a chapter to itself, both because of its past history and because it has been the subject
of three references to us by the Local Government Board, namely, the expedient of exempting
certain buildings from the byelaws.

Not only was the exemption of certain kinds of dwelling houses, as will be seen, the
immediate topic of parliamentary discussion which, 1n giving rise to consideration of the whole
position in regard to byelaws,led Mr, Herbert Samuel to assemble our Committee (sce paragraph
89 below), but when the Committee was set up the Board had just had before them the question
of the exemption from byelaws of certain public buildings, and they gave directions that the
Committee should be invited to advise upon it. The exemption of certain other classes of
buildings was referred to the Committee at a later stage.

In order that we may make our recommendations clear, it is desirable that we should go
fully into the whole matter.

74. All the model series of the Local Government Board with respect to buildings and
matters in connexion with buildings contain clauses exempting certain buildings from the
operation of the byelaws, and the byelaws of local authorities seldom make any considerable
alteration of these exemption clauses.

The model clauses in their present form contain paragraphs exempting :—

(a) Any building in His Majesty’s possession, or employed or intended to be employed
for His Majesty’s use or service.

(b) Any county or borough lunatic asylum, and any building or part of a bwlding
belonging to the council of any county, city or borough, and used or intended
to be used for the detention of any prisoners.

(¢) Any gaol, house of correction, bridewell, penitentiary, or other prison, and any
building occupied or intended to be occupied by any prison officer for the use ot
such prison and contiguous thereto.

(d) Any building (not being a dwelling-house) belonging to any person or body of
persons authorised by virtue of any Act of Parliament to navigate on or use any
river, canal, dock, harbour, or basin, or to demand any tolls or dues in respect of
the navigation of such river or canal, or the use of such dock, harbour or basin,
and used or intended to be used exclusively under the provisions of such Act of
Parliament for the purposes of such river, canal, dock, harbour or basin.

(¢) Any building (not being a dwelling-house) erected or intended to be erected
in connexion with any mine, and used or intended to be used exclusively
{or the working of such mine.

(f) Any building ereeted or to be erected according to plans previously approved
by the Land Commissioners for England, or the Board of Agriculture, or
the Board of Agriculture and Fisheries under the Improvement of Land Act,
1864, or other Act or Acts for the improvement of land.  *

(g) Any building which may not be exempt by the operation of any of the preceding
clauses of this byelaw, and which may be erected or may be intended to be
erected in accordance with such plan and in such manner as may be approved
or directed in pursuance of any statutory provision in that behalf by one of His
Majesty’s Principal Secretaries of State.

@ " @ # * " . »

() Any building erected or intended to be erected for use solely as a temporary
hospital for the reception and treatment of persons suffering from any dangerous
infectious disorder.

(m) Any building erected or intended to be erected in pursuance of any Act of
JParliament and used or intended to be uwsed for occupation by persons under-
going treatment for tuberculosis.

Paragraphs (k), (2), (7) and (k) are not relevant to our immediate subject.
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The exemption clause now included in the models does not in the maih materially differ

from .that in the first model, issued in 1877, The tuberculosis exemption is, however, new,

having arisen from the general consideration which also led to our being asked to deal with
the matter in respect of puhlic buildings.

75. The following notes have been supplied to us by the Board to show the reasons which
have led to the inclusion of the other paragraphs with which we are here concerned :—

Paragraph (a).~This paragraph was based on a clause in the Metropolis (Buildings
and Management) Bill, 1874." The question was raised whether the specific exemption
of these buildings from the byelaws was really necessary. It is an elementary rule of
law that the Crown is not bound by statute unless expressly mentioned, but on the
other hand it was observed that the Crown Palaces were specially exempted in section 6
of the Metropolitan Building Act, 1855, and that section 327 of the Public Health Act,
1875, enacts that nothing in that Act shall be construed to authorise any interference
by a local authority with any lands or other property vested in the Lord High Admiral
or in the Secrotary of State for War. In view of these express references, the Board
decided that an exemption clause for Crown property would tend to prevent misunder-
standing, and, although not necessary, could do no harm. Its insertion accords with the
practice of the Local Legislation Committee in considering private Bills.

Paragraphs (\b) and (¢).—There is no rule of law exempting the classes of buildings
dealt with in these paragraphs from the eontrol of byelaws made by local authorities,
except the few prisons which are vested in the Crown. Im view, however, of the
conditions under which lunatic asylums are erected pursuant to the provisions of the
Lunacy Acts, and, in the case of prison buildings, of the control exeicised by the
Secretary of State, the Board considered that the regulation of the construction of such
buildings by a local authority’s byelaws was unnecessary.

Paragraphs (d) and (e)—Provisions are contained in the Public Health Act, 1875,
for the protection of rivers, harbours, docks, canals and mines, #nd section 157, under
which these byelaws are made, excludes railway buildings from thgir operation. The
exemption in these paragraphs of the byelaw does not extend to any dwelling-house,
and having regard to the exceptional nature of other buildings constructed in connexion
with the undertakings referred to and the provisions of section 157 as to railways,
the Board did not consider it necessary in t£e interests of the public health’ to bring
such buildings within the scope of byelaws.

3
Paragraphs {f) and (g).—These paragraphs were included at the desire of the
predecessors of the Board of Agriculture and Fisheries and of the Home Office
respectively, and in view of the control exercised by those Departments of the State.

Paragraph (1)—The temporary nature of the buildings mentioned in this paragraph
aud the urgency frequently involved in their erection were thought to render it
unnecessary to insist on the solidity of construction required in more permanent
buildings, and undesirable ta require the submission of plans, &ec., in advance.

76. It may be added that by section 3 of the Education (A dministrative Provisions) Act, 1911,
“The provisions of any byelaws made by any local authority under section one hundred
“ and fifty-seven of the Public Health Act, 1875, as amended by any other Act, with respect
“ to new buildings (including provisions as to the giving of notices and deposit of plans and
sections), and'any provisions in any local Act dealing with the construction of new buildings,
and any byelaws made with respect to new buildings under any lecal Act, shall not apply in
the case of any new buildings, being school premises, to be erected, or erected, according to
“ ﬁluns which are under any regulations relating to the payment of grants required to be, and
¢ have been, approved by the Board of Education.” Until the passing of this Act, school
buildings the plans of which had been approved by the Board of - Education were subject to
the byelaws.

77. We are informed that at the time of the preparation of the Board’s original model, in
1877, a clause was suggested exempting “any Workhouse, School, Infirmary or Hospital or
* other place provided o.ntended to be provided for the reception and relief of paupers and
** erected or intended to be erected according to such plan and in such manner as the Local
* Government Board may approve.” This was not adopted, and although the exemption from
the byelaws of buildings the plans of which have been approved by the Board has been urged
on various occasions, the Board have hitherto refused assent, and in answer to enquiries on
the subject have always pointed out that their approval of plans does not affect the application
of the byelaws.

Early in 1914 the question of the relation to byelaws of institutions for the treatment of
tuberculosis erected in accordance with plans approved by the Local Government Board
became acute. Such buildings were being erected by County Councils and County Borougir™
Councils, or occasionally by combications of such authorities, and generally the Board
contributed t.hx:ee-ﬁft.bs of the cost of the land and building, and satisfied themselves that the
plans were satisfactory, a certificate of the responsible architect that the plans approved by
the Board had been complied with being required before the final instalment of the grant

L3
1
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was paid. A precedent for the principle of giving exemption to such buildings was to be
found in section 3 of the Education (Administrative Provisions) Act, 1911, above cited,
although there was some doubt whether the section did not go too far in the way of exemption ;
whether, for example, it would be useful to require such buildings to comply with local
drainage byelaws ;. and if, following this precedent, buildings in connexion with the treatment
of tuberculosis were to be exempt in the interests of economy, other buildings, such as
infectivus diseases hospitals and buildings under the Poor Law authorities, would be claimed
to be at an economic disadvantage. In the result, therefore, the discussion with reference
to tuberculosis buildings led the Board to reconsider the question generally.

78. The principle underlying the existing exemptions was that in the case of public
buildings or buildings for public purposes, such as lunatic asylums and prisons, the erection
of which was carried out under some form of approval by & central authority, there was
thought to be no need for supervision and control by the local authority through byelaws, and
it was suggested, therefore, that there would not be any very strong ground of objection to
the extension of the exemption clauses of the model to public buildings erected by lacal
authorities (including Boards of Guardians) under plans approved by the Board or for which
the Board had sanctioned the raising of loans. But 1t was also realised that such buildings
might be expected to conform in all essentials with the byelaws in force, assuming these
to be of a modern type, so that little would be gained by their exemption, except perhaps
where a building was erected by one local authority in the district of another. There the
exemption would render 1t unnecessary to submit plans to the local authority of the district
in which the building was to be erected, which if the two authorities were not or good terms
had sometimes involved delay and friction, as well as the objection sometimes felt by such
a body as a county council to sending its plans before a minor authority.

On the other hand, it was not overlooked that there might be some objection to a form of
exemption depending upon the Board’s approval of plans in view of their position as a
confirming authority, and these various pomts of view were before the Board for decision
when the Committee was set up.

79 In view of the special urgency of facilitating provision for tuberculosis, the Board
agreed to insert a new exemption in the model byelaws, clause 2 (m) in the urban model above
quoted, without prejudice to the general question, which it was directed should be further
considered by our Committee. The scope of our consideraiion of the subject was afterwards
enlarged by our being asked to deal with another point, viz., the exemption of dwelling-
houses the plans of which were approved by the Board of Agriculture and Fisheries. Thus
in effect our reference hecame a general one, for the question of exempting dwelling-houses
the plans of which were approved by the Local Government Board or other central department,
under the Housing of the Working Classes Acts, had, as we have already stated, led to our
appointment, and apart possibly from some minor exceptions (and apart from the Office
of Works, as to whose position see paragraph 88 below) the Board of Agriculture and the
Local Government Board are the only departments which under peace conditions approve
the plansof dwelling-houses. In the result, therefore, we found ourselves called on to consider
the whole guestion of the exemption of bwldings approved by any central department of the
Government.

80. We propose to deal first with Board of Agriculture buildings, the issues as to which
are comparatively simple, and have moreover been examined recently by a Departmental
Committee appointed by the President of the last-named Board. The paragraphs dealing
with this mafter in their Report, presented in 1913, are as follows :—

Exemption from Byelaws.

%144, Ithas been suggested that buildings erected by county councils for the purposes
of small holdings should, ipso facto, be exempt from buwlding byelaws. The device
of exemption is one that offers many attractions, and there is a precedent for it in the
case of houses built by private landlords under the Improvement of Land Acts. In
hoth instances the plans have to be approved by the Board of Agriculture and
Fisheries, and it has been urged that this should be sufficient in the one case, as it
is presumed to be in the other. It must be remembered, however, that the existing
exemption of houses erected under the Improvement of Land Acts is secured by
established practice and not by statute, and that to extend the exemption 1o buildings
erected by county councils would necessitate either special legislation or the amendment
of the present building byelaws throughout all those districts in England and Wales
where small holdings might possibly be developed.”

“145. We doubt if an extension of the policy of exemption on such lines can really be
recommended in principle or would prove satisfactory in practice. It would certainly
throw a great amount of additional work and responsibility on the central department ;
moreaver, 5o long as the district council is the authority responsible for the maintenance
of the standard of building and sanitation within its area, it appears undesirable
to remove from its purview buildings that are of ordinary character, although erected
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by a particular authority for a particular purpose. Anything in the nature of exemption
in our opinion should preferably be of the limited and conditional character suggested
in paragraph 140, thus leaving the actual supervision and control in the hands of thoss
locally responsible and possessing the requisite machinery for exercising supervision

with the minimum of difficalty and expense.”

Conditional Relaxation of Byel;zws.

*140. What would really meet such difficulties would be that, wherever a rural or
semi-rural character of development could be assured, a code of byelaws corresponding
roughly to the existing rural model should apply automatically. Most small holdings
naturally would comply with this eondition, while in the case of rural housing generally
it could be secured by a definite restriction of the number of houses to the acre—for
example, eight or ten. The advantage of ‘this arrangement would be that matters of
sanitation, such as the provision of a damp-course, &c., would continue to be subject
to inspection by the local surveyor; but in rural areas forming parts of districts where
urban byelaws are in force it would be possible for ahy owner erecting houses on small
holdings or building rural cottages, provided he agreed to Limit the number to the
acre, to exercise the right of building subject to a code of regulations enforcing only
fminimum. requirements, the operation of the general byelaws of the district being
automatically suspended.”

81. As will be seen, this 1913 Report decides against any new exemption for agricultural
buildings, and we felt that it probably should be regarded as conclusive against their existing
exemption in the model byelaws also, unlets new facts could be adduced.

The question only fell to be considered by us because ih 1916 the Board of Agriculture
raised it in correspondence with the Local Government Board. The relevant portion of the
correspondence is as follows '

“Board of Agriculture and Fisheries,

“ Whitehall Place, London, S.W.1,
. 16th May 1916.
“I aM directed by the President of the Board of Agriculture and Fisheries to forward
the enclosed copy of draft clauses which have been prepared for consideration to carry out the
recommendations of the Departmental Committee on the Settlement on the Land of Discharged
Sailors and Soldiers (Cd. 8182) with reference to the amendment of the Small Holdings and
Allotments Act, 1908.

“ Lord Selborne would be glad to receive any observations which the Local Government
Board desire to offer on the draft clauses.

** SIr,

“T am, Sir,
“ Your obedient Servant,
“The Secretary, (Signed) SyprEY OLIVIER,
‘¢ Local Government Board. Secretary.”

'
L]

Extract from Draft Clauses sent with the foregoing Letter. -

“TI. Exemption from local byelaws of buildings erected with the approval of the Board
of Agriculture and Fisheries.

* Any building erected by a county council under the principal Act or this Act according
to plans approved by the Board of Agriculture and Fisheries shall be exempt from the
operation ol byelaws made under section one hundred and fifty-seven of the Public Health
Act, 1875, or any extension of that enactment.” .

Extract from Local Government Board's Reply.

“There are no buiking byelaws in force in a large number of rural districts. In the
great majority of rural districts m which building byelaws are in force, the byelaws are based
on the Board’s rural model which contains only tie minimum sanitary requirements and does
not contain any provisions with respect to the structure of walls. In other rural districts the
byelaws are based on the Board’s intermediate model, and such byelaws contain a clause
exempting single and pairs of houses from the requirements relating to the structure of walls,
where the buildings do not exceed a specified size, and certain conditions of isolation, &e., are
observed. It is only in comparatively few purely rural districts that byelaws are in force
based on the urban model code which can be regarded as restrictive on building.

* As the Board of Agriculture and Fisheries are no doubt aware, the subject of building
byelaws has been under consideration by a Departmental Commitiee appointed prior to the
outbreak of the War. The question of exempting from the operation of byelaws buildings, the
plans of which have been approved by a Government Department, was -one of the matters

m R84 c
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referred to the Committee. The deliberdtions of the Committes have been suspended owing
to the war, but when they resume it is to be hoped that a way will be, found to deal with any
difficulty arising from restrictive or obsolete byelaws. .

“In the circumstances, and pending the result of the consideration of the whole subject
by the Departmental Commuties, Mr. Long would be unable to support any clause of the kind
which v:oulg’mterfere with the operation of the Public Health Actswithrespect to the buildings
in question.

EBxtract from further Letter from the Board of Agriculture.

“ The Board have noted the observations of the Local Government Board under this head,
and they agree that in the majority of cases the byelaws in force in Rural Districts are not
such as would hamper unduly the operations of County Councils under the Small Holdings
Act. It was felt, however, that if, as the Board hoped, it became possible after the war to make
use of some of the Military Hutments for the purpose of small holdings huildings, it might
be found that there were byelaws in force which would prohibit their use for housing purposes.
It must also be borne in mirid that some small holdings properties, particularly those established
by the County Boroughs, are situated in urban areas, which presumably are subject to byelaws
of a more severe type than those in force in rural districts. In view of the fact that buildings
erected with the sanction of the Board under the Lands Improvement Acts are exempt from
local byelaws it did not seem unreasonable that éxemption should also be granted to buildings
erected with the Board'sapproval under the Small Holdings Act, but as the whole question has
been referred to 2 Departmental Committee, the Board do not wish to press the matter pending
the report of the Committee.”

82. In order to elicit the views of the Board of Agriculture, we formally invited them to
send evidence before us, and Mr, Cheney, their Chief Agricultural Adviser, accompanied by
Mr. Webb, their Superintending Surveyor, was good enough to attend.

We have given careful consideration to the views which Mr. Cheney put hefore us, which
were not in agreement with those of the Board of Agriculture Committee above mentioned, buf
we are unanimously of the opinion that the Committee’s conclusion, against the principle of
exemption, is the sound one.

In relation to the buildings in which the Board ofAgriculture a1e interested, there was no
evidence of actual difficulty except in two areas (Cheney, 6902, 6905), in each of which we have
agcertained that the byelaws in force were of an exceptional type, and those two specific cases
should in our opinion be regarded as tending against rather than in favour of exemption of
any special class of building. In the Wrotham case, particularly, if the landowner’s cottages
had been exempted, attention would not have been drawn to the restrictive character of the local
byelaws, whereas in consequence of the publicity given to their character they were in fact
amended, to the advantage of all persons buwlding in the district. One reason adduced in the
above cited correspondence, that 1t might be desirable to use discarded military hutments for
agricultural housing, was withdrawn in evidence, Mr. Webb stating that they were unsuitable
for the Board of Argriculture’s purposes except for farm buildings, z.¢., not for dwelling-houses
{Webb, 6970). For other purposes than human habitation the Local Government Board’s rural
model series allows entire freedom of construction. It provides in clause 2 (k) that any
building shall be exempt from even the very moderate requirements of the remainder of the
series which— :

“(k) . . . shall not be a public building or a building of the warehouse class, and
shall not be constructed or adapted to be used either wholly or partly for human habitation,
or as a place of habitual employment for any person in any manufacture, trade or business, and
which if intended for use 2s a pig-stye or a cow-house shall be detached from any dwelling
house.” !

Mr. Cheney’s evidence, moreover, and the documents put in by him, show that the
specifications, &c., of the Board of Agriculture upon which plans are sanctioned under the
Improvement' of Land Acts are by no means shght. They are in fact appreciably more
stringent than the rural model byelaws of the Local Government Board (Cheney, 6910). In some
respects they are more stringent than the urban model byelaws. _This fact 15 most significant ;
it shows on the one hand that the standard suggested by the Local Government Board for
enforcement under penalty is not excessive (for it is less exacting in some respects even for
urban areas than the Board of Agriculture enforce within their jurisdiction in the most rural
conditions), and on the other hand that there will, when machinery is once set up for removing
byelaws of a type more stringent than the appropriate model, be no practical advantage in
continning the existing exemption or granting any new exemption in favour of buildings

erected according to plans approved by the Board of Agriculture. On sbstract grounds only
two arguments were, or perhaps can be, adduced in favour of the exemption of these buildings ;
that the passing of plans by the local authority is a needless compheation where they have to
e passed by a Government Department (Cheney, 6923), and that it is anomalous for a county
council to have to submit plans to a district council (Cheney, 6900). .

We shall deal more fully with the former reason later, but may justsay here that it seems
to us the Board of Agriculture cannot aud should not attempt to take upou themselves the
responsibulity for the securing of the publi health, with all which that implies.
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There remains as regards small holdings cases the possible objection on the part of the
county council to submitting plans to a district council. In so far as this is not a purely.
sentimental objection, it is based upon the presumed greater competence of the county council’s
staff (Cheney, 6925), but we do not think this can be allowed to outweigh the disadvantage of
eliminating the jurisdiction of the authority appointed to administer the Public Health Acts,
and acting under the supervision of the central Health Department.

83. Woe therefore recommend— i
{a) That the proposed exemption of buildings erected by public bodies aceording to
plans approved by the Board of Agriculture and Fisheries be not granted ;
(b) That the existing exemption of buildings erected by private persons according to
plans similarly approved be¢ brought to an end.

'

84, When we pass on to consider the exemption of domestic buildings the plans of
which have been approved by the Local Government Board, particularly under the Housing
of the Working Classes Acts, we find that the question, partly for bistorical reasons, is °
not such a simple ope. For the present position we may refer to the evidence of
Mr, Dickinson, the Board’s Comptroller of Housing and Town Planning, whers, in angwer
to questions 977 to 980, he mentioned six points as those in which byelaws had been
found to cause difficulty in housing schemes, and stated that “these are all matters
“as to which the Board’s model byelaws have been considerably relaxed from time to:
“ time, except possibly that of the intercepting trap in bouse drains, and even therp the
“ Board have in special cases where application has been made to them introduced a proviso to
“ the ordinary clause to meet that particular difficulty” ; and again, “I am not able to point
“ to cases where byelaws, if based on the more recent codes, have proved unduly burdensome in
“ regard to the provision of houses for the working classes.” Of course, byelaws are not always
based on the more recent model codes, but we suggest elsewhere machinery by which they can
be required to be brought into line with them better than has hitherto been possible.

85. We have already ssid that when the 1877 model code was framed the Board were
invited to include a provision exempting buildings the plans of which had been approved by
them. Such buildings at that date would not be dwelling-houses, and, in relation to the
buildings then in question, the Board beld that it was unlikely that they would be desired to
be built 50 es in any way to infringe the byelaws. Little occurred to contravene this view for
more than twenty years, but with the new century the position altered. It is well known
that the years from 1901, when the Board’s rural model was first issued, to 1905, when the
intermediate appeared, and still more from 1905 onwards, were a time of much anti-byelaw
agitation which reached its height perhaps about 1907-8. It was often overlooked that these
models had been published, nor was it always recognised thatthe urban model had been
subjected to & continuous process of alteration in the direction of less stringency, and an
outery, which was primarily aimed against the then existing series in force up and down the
couén.lry, and especially in rural districts, was also to some extent turned against the current
models.

86. Section 44 of the Housing, Town Planning, &c., Act of 1909 was in a sense, in that it
purported to give to the Board a powercf revoking byelaws in certain circumstances, a statutory
Tecognition of the attempts made by them since the beginning of the century to secure
less stringent byelaws, but,' as we have seen, the section did not secure its object, and the
possibility of byelaws causing an impsdiment to housing was kenerally accepted in Parliament,
when in 1811 & private member’s Bill was introduced to deal with the housing of the working
classes. That Bill contained a clause as'follows :—

“6.~—(1) For the purposs of carrying out any particular improvement scheme under
Part I or reconstruction scheme under Part IL of the principal Act, & local suthority may,
with the consent of the Local Government Board, relax’or modify to such. extent as they deem
expedient any byelaws with respect to streets and buildings.

“(2) The consent of the Local Government Board under this section shall not be given
unless the Board are sajjsfied that, notwithstanding any such relaxation or modification
of byelaws, sufficient provision is made for the proper circulation of air and for ventilation
and for other sanitary requirements.” | _

It is at this point that the history of the attempt to secure the exemption of working-class
dwelhn%:erected in accordance with plans approved by the Board may really be said to have
begun, Lord Hylton’s Bill of 1905 having been drawn on other lines (see eovidence of
Mr. Dolton, question 69, and Sir Wim. Chance, question 1038, and paragraph 58 of this Report).
. It will be seen {rom sub-clause (2) of clause 6 of the 1911 Bill that the relaxation was,
in effect, not to go below the standard of the rural model series, and that the clause as first
introduced only applied to improvement and to reconstruction schemes (Parts I. and IL of the
Housing Act of 1890) and nat to Paxt IIL,, that is, ordinary housing schemes. When the Bill
was re-introduced in 1912, Part 1IL. schemes were included, but the clause was otherwise the
same as in the 1911 Bill.

-
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87. In 1912 the Bill went to a Standing Committee, and before the Committee stage was
reached Mr. John Burns, then President of the Local Government Board, who was opposing
several provisions of the Bill, decided to accept the principle of the clause set out above, subject
to its being altered so as in form to follow section 3 of the Education (Administrative
Provisions) Act of the year before, the exemption still applying only %o schemes whick
local authorities promoted. The education section has been already quoted (paragraph 76),
but it should be pointed out that the precedent is not exact, inasmuch as the education section
does not apply to dwelling-houses, i.e., it is a precedent for exemption of public buildings only.

The clause in this shape became common ground between the (tovernment and the
promoters of the Bill.

88, The next step was that the promoters put amendments down to extend exemption to
housing schemes approved by other Government Departments (notably the Board of Agriculture
and the Office of Works, who act as expert advisers to the Public Works Loan Commissioners,
thus covering schemes of public utility societies financed with public money), and in certain
circumstances to schemes privately promoted if certified by the local aunthority to be urgently
required. Mr. Burns promised to consider this, and the result was the re-drafting of the clause
by the Government, to concede substantially what the promoters wished as regards schemes
publicly financed, subject to the duty of examining and approving plans for the Public Works
:Iéoand Commissioners bemng transferred from the Office of Works to the Local Government

oard.

Mr. Burns was not willing to accept the further suggestion in favour of housing schemes
privately financed and the matter rested at this stage when the Session ended.

89, In 1913 and 1914 the Bill was introduced again by other private members (the clause
in question being altered with the intention of extending the exemption to the private builder
if the Board approved his plans) and in 1914 the new President of-the Loecal Government
Board, Mr. Herbert Samuel, said on second reading “ With regard to clause 6, which deals
“ with the relaxation of byelaws ; that puts on the Local Government Board the duty of going
*“ into the merits of every case of relaxation of byelaws throughout the whole country in any
“ town where new houses are built by almost anyone. That, of course, 18 a task which the
% Board could not undertake ” (Hansard, 20th March 1914, column 2465).

And later on he said—

“ In spite of the circulars of the Local Government Board, and the exhortations to the local
“ authorities, many authorities have far too rigid and, in many cases, obsolete byelaws .

“ The whole question is one of great complexity, and my right hon. friend, the Parliamentary
* Secretary to the Local Government Board, has accepted the duty of acting as Chairman of
“ g Departmental Committee which T am now setting up to go into the whole question of local
“ (building) byelaws, and, after consideration of all interests concerned, to make proposals
¢ for legislative and administrative action ” (¢bid., col. 2469).

The Bill fell to the ground because the Government did not agree with the promoters on
certain of its main proposals, and the byelaws clause fell with it; ét was thus left.to us to
consider the guestion of the exemption of domestic buildings erected in accordance with plans
approved by the Local Government Board, as well as the parallel questions of the exemption
of public buildings of which the plans are approved by them, and the exemption of buildings
of which the plans are approved by the Boaid of Agriculture.

90. Some of the reasons against the clause were stated at this stage in & communication
made to our then Chairman, Mr. Herbert Lewis, by the London District Surveyors’ Association,
who expressed the view that “ approval of plans neither assures that buildings will be erected
“ in accordance with the plans, nor that the buildings will be soundly constructed.” This
objection appears to be aimed rather at the full exemption sought by the promoters of the Bill,
but they also took another point to which we feel the greatest weight deserves to be attached.
They said— . ) . .

“ A very large number of houses for the working classes are érected by private enterprise
independently of any scheme. The clause would have the effect of penalising these by
allowing a special privilege to buildings erected under any of the schemes mentioned in the
clause, which privilege would not apply to buildings erected by private enterprise. This would
have the effect of crushing private enterprise, and so reduce the supply of buildings.”

91, This brings ua to a point which we do not think was mentioned in the debates upon
the Bill. Tt will be seen that Mr. Herbert Samuel put aside asan impossibility the examination
of all plans by his Department, that is to say, of all for which exemption ight be sought from
old fashioned or existing byelaws. On the other hand, as between qlﬁereqt classes of schemes
financed with public money it was felt by his predecessor that no distinction could be drawn.
Thus the privilege of exemption, denied to private builders, would have to be extended to
public utiity societies using money obtained from the Public Works Loan Commissioners,
There is, however, a large amount of housing done by public utility societies (and those not the

“least enterprising and successful) who do not go to the Commissioners, as they prefer to raise
funds in the open market, These cannot, for our present puipose, be differentiated from the
private builder, and their existence is a further argument in favour of the view advanced by
the District Surveyors’ Association.
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92. We have already referred in paragraph 84 to the evidence of Mr. Dickinson as showing
that, whatever may be the case where the byelaws in force are obsolete (and even here he stated
that the difficulties found have only been in certain matters), byelaws based on the more
recent model codes have not been unduly burdensome in connexion with schemes under the
Housing of the Working Cl Acts (Duckinson, 980). Such difficulties as have been due to
byelaws would disappear *“ in the majority of cases . . . . if the byelaws in force were
amended to follow the latest model ” {Dickinson, 975), and this rather than exemption seems
to us to be the proper remedy. We have also pointed out, in paragraph 82, that the exemption
from byelaws of a particular scheme of housing not only confers an unfair preference on its
promoters, but may cause the existence of obsolete byelaws to be overlooked, whereas in the
absence of exemption such byelaws have to be brought up to date. A local authority which
hitherto has neglected to revise its byelaws is unlikely to revise them if its own houses are
exempt from their operation, but it may be brought to do so when confronted with the
necessity of building under them ; as was said by Mr. Dickinson, * the submission of housing
“ schemes . . . hasbeenmade the means of securing amendments of byelaws to the general
‘ advantage of the community in quite a number of cases” (Dickinsen, 976).

We cannot put ou? general view on the whole matter better than in the words of
Mr. Dolton, * that control should be confined to essentials, that everybody should, be treated
“ alike, and exemption not be given to a particular individual in a particular case ” (Dolton, 91).
This applies whether the buildings are erected by a public authonty or by a public utility
society, an exemption for which, rather tentatively put forward by Mr. Betham (Betham, 2485)
and more strongly by Mr. Soutar (Soutar, 6118, &c.), we rejects for the reasons we have
given, considering that the object sought, by whomsoever the houses are erected, can be
more properly attained by bringing byelaws up to date on the lines of this Report.

93. Although not specially asked to do so by the Board, we have felt it was inevitable, in
view of the conclusion we have reached, that we should pay special regard to the conditions
which are likely to prevail immediately on the termination of the War. TheGovernment are
proposing measures of an exceptional kind to meet the shortage in housing accommodation,
and the question was raised by certain of our members whether, on the ground that time
must be allowed for the remedial measures which we recommend for bringing byelaws up to
date to take effect, we should recommend that in the transition period following the termina-
tion of the War houses for the working classes, proposed to be erected as part of the
Government housing scheme according to plans approved by the Ldeal Government Board,
be exempt from byelaws, should the Board wpon consideration think it necessary. To grant
any such exemption would be contrary to sound principle as we conceive it, and could only be
justified, if at _all, as an exceptional measure; and, in viéw of the comparative simplicity of
the amending legislation required to give relief, we do not consider it necessary to recommend
emergency powers,

o think instead that reliance should be placed upon the wider powers which we
recommend should be given to the Local Government Board in place of the existing powers
of section 44 of the Housing, Town Planning, &ec., Act, 1909, as, if the local authority fail
themselves to take into immediate consideration the question of amending any byelaws they
propose to contravene, the Board will be able to take action so that it shall be possible in the
proper way, 1.e., through rescission of fhe offending byelaws, for other persons to enjoy the
same advantages as would have been gdined by the short cut of exemption. Every encourage-
ment should, it is agreed, be given to private enterprise in the housing of the people, and it
seems to us to be undesirable’ that private builders should, in the words of the District Surveyors’
Association above quoted, be penalised by having to comply with obsolete or unnecessary byelaws
from which schemes, publicly promoted, have obtained exemption.

94. Upon the topics considered in this chapter as a whole we recommend—

(1) that no new exemption for buildings erected according to plans approved by a
central department of the Government be given ;

(2) that the present exemption for buildings erected under the Improvement of Land
Acts be deleted from the model byelaws and, as local byelaws are revised, be
gradually swept away ; :

(3) that the othergxemptions now embodied in the model byelaws, in the common
law, or in Acts of Parliament, thongh some of them at least are contraryto
principle, need not be drastically altered, but that the Board should give serious
consideration, with a view to their abandonment, to the few in favour of buildings
with which they are concerned, and should enter into negotiations with the
other Government Departments interested with the object at least of no longer
continuing any exemptions which, in the words of the Board of Agriculture
Committes we have already quoted, “remove from the purview of the local
authority bwldings that are of ordinary character, although erected by a
particular authority for a particular purpose ” ; .

(4) that any exemptions which continue be, if possible, so framed as to secure compliance
with byelaws as to drsinage, as to lines of building (see paragraph 69 above)
ra::m_il (;{ny others which the Board may be advised ought to apply even to exempted

uildings.

m 31343
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CHAPTER VI
Control by Local Act.

95. Our attention has been drawn by several witnesses to the extent to which local Acts
overlap the byelaw-making provisions of the general law and, as we stated at the beginning
of Chapter I. of this Report, we have felt that this was a topic clearly wathin our terms of
reference which we could not exclude if we wished to do so. Full information on this subject
will be found in the evidence of Mr Knight. It must be remembered that the statutory
provisions under which byelaws can be made (though in need of codification and amendment)
and the byelaws made accordingly are only one part of the mass of legislation by which
Parliament has sought to control building and development. There are 1n addition many
sectione in public general Acts of Parliament, and an immense number of local Acts wholly
or in part controlling it, and the latter are responsible in the areas wheie they apply for wide
divergencies both from the general law of the country as a whole and from the special law
of other districts similarly governed. For example, Leicester has scarcely any byelaws (Pick,
5705), there being apparently eight local Acts (of twenty-five in forcelwhich deal with matters
within our terms of reference, the principal of these eight having been passed so long ago
as 1868. Liverpool, similarly, has an even greater number, and there a large part of a
Building Act of 1842 is still in force.

96. We have already spoken of the process by which this has come about in paragraph
12, in discussing the growth of the general Public Health Act system, and we now pass to
consider more particularly the present overlapping of that system and that of local legislation.
There are two main directions in which overlapping has occurred. The less serious is when
a power to make byelaws is given to a local authority with respect to matters which ate not
the subject of byelaws under the general law (Dolton, 87, 315), or to meet special local
circumstances. In so far as this is due to the latter cause it does not seem to us to be open
to objection, but for the most part we understand that such powers have been rendered
necessary by the existence of gaps or deficiencies 1 the general powers of the Public Health
Acts such as those to which we have referred in Chapter II. The gaps have been filled n
this way by local authorities who either were more zealous than their neighbours, or happened
to be promoting Bills for other purposes (Dolton, 149 ; Knight, 2793).

97 A much more serious conflict between the general and the local law arises in those
localities where matters, which ordinarily and naturally are the subject of byelaw control, have
been made the subject of direet statutory provision or of discretionary control in a local Act.
In a good many towns (e.g., Leicester and Liverpool, already mentioned; Bradford and
Keighley (Knight, 2800)), particularly those which were most active in obtaining some measure
of sanitary regulation before the general Acts as to Public Health were passed, there survive
special statutory provisions which cannot be amended with the same facility as byelaws,
are likely at the present day (if only because many of them go back to the days befofe the
Public Health Act, 1875) to be obstructive or inadequate or both, and at the best have the
effect of preventing similar matters being dealt with by byelaws in the ordinary way
(Dolton, 126 ; Sutelsffe, 1874 ; Knight, 2762). Thus where, as in the borough of Shrewsbury,
Parliament has laid it down that no street may lawfully be less than thirty-six feet in width, 1t
is obvious that the corporation cannot make, nor could the Local Government Board allow,
byelaws permitting a less width upon conditions, such as are to be found in the model codes and
modern series based upon them. We take this case as an example, not because it is in any way
peculiar, but merely because it happens to have been the subject of a repealing enactment in
the present Session, and because, the circumstances being comparatively simple, it will serve
as a good illustration of certain suggestions we shall make for simplifymng the machinery for
amending local Acts.

Scarcely is it less obvious that, where Parliament has fixed a figure in this way as
sufficient for enforcement under penalty in the local circumstances, no subordinate legislative
body can say in a byelaw that more shall be required, and thus the rigid limit must remain
unti Parliament repeals it, with no possibility of variation downwards, or upwards except at
the voluntary choice of a person who elects to give more than he is obhiged, although he knows
that the Act of Parliament prevents bis obtaining any countervailing advantages from doing
80, such as he would have under the model byelaws as to streets.

98. We understand that the practice of Parliament, embodied in the standing orderg for
local legislation, is, in the absence of exceptional circumstances which have to be specially
reported to the House of Commons, to refuse statutory powers for objects which can be secured
by byelaws under the general law (Knight, 2737), and furtber, that it has been in 1ecent years
the practice, when powers analogous to those exerciseable by byelaws under the general law are
sought, to give a byelaw-making power rather than a direct enactment or a discretionary power

““(Dolton, 129 ; Knight, 2808) ; the object being to secure that the exact requirements with which
persons in the locality will have to comply shall be made subject to sections 184 to 186 of the
Public Health Act, 1875 (Knight, 2738, 27560). .

This practice on the part of the Local Legislation Committee seems to us to be a proper

one, and we suggest that, in connexion with the codification of the byelaw-making powers of
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the existing Public Health Acts which we have already recommended, a xeview of local Act
provisions should be undertaken by the Local Government Board with the object of providing,
firstly, that the powers embodied in the more valuable of the common form clauses in local
Acts shall become exerciseable (so far as possible by means of byelaws rather than by direct
enactment) under one geveral Act (Abrahams, 4625 ; Elford, 4732), and, secondly, that any gaps
which it might seem probable that local legislation would be called upon to fill 1n future should,
so far as possible, be stopped up in advance by an extension of existing byelaw-making
Owers.

P Where sections of local Acts affecting building and development remain in force; we
consider that they should be printed and made available gratuitously, as if they were byelaws
to which section 185 of the Act of 1875 applies. Many local authorities already print and
issue such ‘sections in one volume with their byelaws, and we recommend that to do so be
compulsory.

99. The Local Legislation Committee themselves have from time to time made
recommendations which support ours in regard to local legislation. In 1908, for instance,
they reported that :—

“ The labours.of your Committee have been somewhat lightened, and expense saved
to local authorities, by the Public Health Acts Amendment Act of last session, by
which many police and sanitary provisions have become part of the general law, and
may be obtained by application to the Home Office or the Local Government Board,”

and again in 1914— *

‘Your Committee also consider that the time has arvived for embodying in the
general law a number of clauses which are passed by the Committee very frequently
and have now become common form clauses. The last general Act of this kind was
passed in 1907 (the Public Health Acts Amendment Act, 1907).”

100. We do not say that all the existing local Act powers are of value. We doubt the
usefulness of some of them; indeed, the length of private Bills is largely due to their
containing blocks of clauses, which, having’in time acquired a “ common form,” are repeatedly
granted as a matter of course; and we were told of one clause which had been granted in
this way regularly but had not in fact been used (Knight, 2780). Others we are not in a
position to appraise, but, broadly speaking, it seems to us that they are powers of a kind
which if useful anywhere ought, subject to the proviso that they be given wherever possible
by way of byelaw, to be available everywhere without unnecessary obstacles (Fovargue, 6355).
The Local Legislation Committes themselves have reported to the House of Commons in
this sense (Knight, 2733, and paragraph 99 above), and if; as we have suggested in
paragraph 98, these powers were made available, so far as can be done, by means of
byelaws requiring the confirmation of the Local Government Board, the Board would be in
o position to advise how far particular powers need be exercised in particular localities,
and to give far more consideration to the matter than it is possible for a Parliamentary
Committee to give (Knight, 2738, 2799). At present, if a local authority goes specially to
Parliament and gets a byelaw-making power in & local Act, the Board are practically
Erecluded from objecting to its exercise, because they are bound to presume that Parlisment

as satisfied itself, before granting powers of an exceptional kind, that the case for granting
%hem had d‘been made out. If such powers ceased to be exceptional, this difficulty would
e removed. H

101. We understand (Knight, 2731) that frequently new clauses are passed subject to a
time limit such as we recommend in paragraph 36 for byelgws, and we think it would be well
that, in so far as it may not be possible to cast new clauses with respect to streets and
buildings in the form of giving & byelaw-making power, such clauses in local Acts, when they
still require to be passed, should always be limited in this way, with a power given to the
Board by Order (not of necessity Provisional) to extend the time if the clause prove satisfactory
in practice.

102. Whet is the best method of dealing with existing local Act provisions as to streets
and buildings is not an easy question. Itis clear that many of these cught on merits to be
vepealed as soon as possible, and the towns now governed by them take their place under the
general byelaw system of the country, so far as byelaws can now go, whilst tke case for such
a transference will be strengthened if the scope of the byelaw-making power is widened as
we recomwmend (Knight, 2733; Fovargue, 6371; Platt, 6775; Lancashire, 6981). When
local Act provisions are retained it is obvious that they ought to be consolidated, as the Local
Legislation Committee have recommended in past Sessions and again in their Report this
year. Local Acts have this advantage over general statuie law, from the point of view of
rovision when the need arises, that they can be altered by Provisional Order (Knight, 2752), so
that thers is no question of firding parliamentary time. The Provisional Order is settled by
the Local Government Board, a public local Inquiry having invariably first been held, and if
the confirming Act is unopposed (as in matters within our terms of reference it almost alway8
is) it may be said to pass through Parliament automatically, and there need be no trouble or
expense (Knight, 2758 ; Fovargue, 6392). .

_A number of such orders have been made, and gradually local Act areas are by this means
~soming ioto line with the Public Health Act system of control of new streets and iuildings in

c4
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the country generally, the occasion usually being that the local authority have found that the
provisions of their Act are less flexible, or in some way less desirable, than byelaws—which,
as explained above, they cannot make while an overlapping section of an Act remains in force,
The extension of the scope of the byelaw-making power should gieatly accelerate this
process.

103. It may be said that, as local Acts are so frequently open to objection in a greater
degree than even the older codes of byelaws—so much so that 1n many cases local authorities
who had obtainéd them have been obliged to move for thewr repeal, often with a view to
substituting byelaws (Knight, 2758, 2763)—provision should be made for their compulsory
repeal, especially if it be the case that local authorities, instead of promoting a Provisional
Order when necessity is shown, sometimes prefer to wait until they have an accumulation of
matters waiting to be dealt with, in order to put them all 1nto one Bill (Suteliffe, 1873)

But while Parliament has already accepted the principle of the compulsory repeal of
byelaws, in passing section 44 of the Housing, Town. Planning, &c., Act, 1909, the compulsory
repeal of statutes by any authority less than Parliament itself would be almost a new departure
(Enight, 2746).  Provisional Orders cannot now be made for repealing local Acts, wholly or
in part, except on the application of the local authority concerned (Knight, 2761), and we do
not think a suggestion that local Acts might be repealed without an application from the local
authority would be accepted, although it had the individual support of one of the witnesses
from the Association of Municipal Corpprations, at least to the extent of empowering the Local
Government Board to initiate a Provisional Order without the local authority’s assent if they
had & substantial demand from the locality to do so (Fovargue, 6360). Local authorities who
have gone to the expense of obtaining statutory powers in the past and now enjoy in some
cases exceedingly wide powers, would not be willing (though there may not always be any
adequate reason for objection (Platf, 6780)) to see their local Acts swept away without
consent (Knight, 2839). It would be necessary to allow them to oppose before a
Parliamentary Committee any.Provisional Order for the purpose (Fovargue, 6363) so that the
procedure would lead to expense and irmtation without any countervailing advantage over the
method now in force. There seems, however, to be no objection to the substitution of simpler
machinery than any which exists at present for the voluntary surrender of local Act provisions.
We liave said that we hope to see a considerable quickeming of repeals by Provisional Order
as the result of widening the scope of byelaws, but even this process is not free from some
delay. In the first place, confirming Bills are only taken by Parliament up to Whitsuntide in
any year, and therefore unless the local authority decide by (approximately) Easter to promote
a Prowisional Order there is not time to comply with the procedure laid down by statute and
the standing orders of both Houses (Suteliffe, 1873 ; Knight, 2759).

104. We do not think that there should be any difficulty in accelerating this procedure,
As only a small percentage of Provisional Orders is opposed in Parliament, it seems that the
procedure leading up to them is so effective, for the purpose of securing the assent of all the
parties interested, that many come before Parliament only as a technical formality. Of Orders
made by the Local Government Board, excluding Orders relating to the extension of boroughs
or the constitution of county horoughs, the percentage opposed for the ten years 1906-1915
was O, and, of Orders made by the Board of Trade, no more than 12°7. Departments of
State have, moreover, often received in recent years authority to make not only Provisional
Orders, but Orders which have the force of law without enactment or confirmation by Parlia-
ment. Such Orders may take effect unconditionally, or after they have been laid before
Parliament for a prescribed period, or, lastly, in the absence of declared opposition.

An Order of the last class is, in its original form, a Provisional Order, and may ultimately
require to be treated as such, but if there is no opposition it takes effect without any
confirmation. .

Where it is a question of getting 1id of requirements governing new streets and buildings
which either are obstructive in themselves or overlap, and so prevent the use of, Pubhe
Health Act powers, we see no reason why Parliament should not he asked to suthorise a
substantial extension of this system. Indeed, where the object is, as in the cases with which
we have been dealing, merely to remove a local Act section in order to replace it by a byelaw,
we recommend that the Order, which ex hypothesi will have been promoted by the local
authority concerned and been made the subject of a public local inguiry, might have
unconditional and immediate validity.

105. There is another point, however To come 1o the Local Government Board first, for
a Provisional or other Order and then for confirmation of new byelaws, to take the place
of the requirements which the Order is intended to repeal, is a double-barrelled process
analogous to that (for obtaining powers) to which we have already objected in paragraph 14
of ow Report, and we think it would be well, in addition to adopting the foregoing procedure,
<> introduce a further simplification, to which Parliament itself has already pointed the way
in section 3 of the Public Health Acts Amendment Act, 1907. That Act, which as we have
already stated comes into force only by Order of the Local Government Board, contains
provisions empowering the Board to attach to the putting into force of any section a condition
repealing or altering any section of a local Act, and the Board have very properly used this
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power freely, as will be seen upon inspection of the schedules to the Ordérs they have made.
We may remark, in passing, that these Orders are not Provisional ; that is to say, they form
in this respect a precedent for the second suggestion in the above paragraph (104) of our
Report.

It may be mentioned that our proposals receive additionaksupport from the Refort of the
Acquisition of Powers Sub-Committee of the Reconstruction. Committee (Cd. 8982, 1918).

106. By a further extension of this process, we think it would be well to enable the Board,
at the request of the local authority concerned, to include in the cerlificate by which .they
signify their confirmation of a series of byelaws under the general law, provisions repealing
any section of a local Act which they consider to be an obstacle to the making of any byelaw
in such series and a proper subject for repeal in this way. Where the Board thought it
desirable, either because the local Act section was of some potential value or because some
new principle seemed to be involved, they could, of course, require the repeal to be effected
by the new type of Order which we recommend or even by Provisional Order under the
existing law, but to illustrate the technical and dilatory character of the procedure which
is now required we may refer ip some detail to the Shrewsbury case already mentioned.

The Corporation desired the Board’s sanction to a loan for a scheme of housing for
the working classes, which 1t appeared could not legally bé carried out because, of certain
obstructive byelaws as tostreets made in 1877, and in order to secure such sanction undertook,
by formal resolution, immediately to adopt byelaws as to streets based upon the model clauses.
When the draft of thess new byelaws was before the Board it was discovered that there was
in force a section in a local Act, passed in 1855, which required all streets within the Borough
to be of a width of thirty-six feet at the least. This section had already been forgotien when,
the byelaws of 1877 were adopted, but its mere existence invalidated any provisions in those
byelaws inconsistent with it, and, of course, prevented the making of new byelaws allowing
a less width than it prescribed. The Corporation on discovering this obstacle at once
petitioned the Board to make a Provisional Order to remove it, and this has been done. But
to do so involved, as the law now stands, the needless machinery of a formal resolution and
petition, an Inspector’s visit, the making of the Order, and its submission to Parliament for
confirmation, which took place in the present Session.

Had the local Act section been discovered a month or six weeks later the matter must,
as already explained, have stood over ill the following year, and with it the making of the new
byelews which the Council are pledged to make to legalise the laying out of streets on modern
lines, If the method which we suggest had been in force, the repeal of the local Act section
could have been included in the certificate of confirmation of the new byelaws by which the old
byelaws were repealed. All needful publidity would have been secured in the advertisement
of the new byelaws, which in any case will be required under section 184 of the Public Health
Act, 1875, and it would have been unnecessary for the Board's Inspector to go down to
Shrewsbury and hold a formal inquiry, at which there was not, and was not likely to be, any
opposition, for the reason that the whole matter was technical and of no public interest. Thus
a delay of months (or, but for the good fortune which disclosed the forgotten Act in time, of a
year or more) would have been avoided.

107. We think local authorities should have the option of exchanging (so to speak) worn-out
statutory powers for new byelaw powers in this way, when we believe many of them will,
given the extended scope of byelaw powers which we recommend, be glad to avail themselves of
such facilities, to the great advantage of their constituents and of all persons connected with
building and development.

+

CHAPTER VII

Enforcement of Byelaws and bf Byelaw-making.

108. It will hiave been observed from the statement of the existing position in Chapter I.
of this Report that it is optional whether alocal authority shall make any byelaws with respect
to streets and buildings The policy of Parliament embodied in the Publi¢ Health Acts has
been to allow those authorities who thought they needed byelaws to proceed to make them,
leaving other districts free, and we understand that, following the policy of Parliament, the
practice of the Local Government Board has always been not to urge that byelaws be adopted
nless they had evidence before them (in the reports of Medical Officers of Health, or their own.
Inspectors, for example) showing special circumstances. The policy of Parliament was due to
the process, mentioned earlier in this Report, by which the Public Health Acts have grown up.
When the simple plan of allowing local legislation in the shape of byelaws took the place of
the expensive one of passing special Acts, it was natural that the initiative should still be
left with the 1dcal authorities as it had been before, and that it should be assumed thata
district the local authority of which did not make byelaws did not need them. Bgt however
natural may have been this policy of Parliament, and whether or not it was right at the
commencement, it is & questior® whether it ought now to be maintained (Carnwarth, 742,
Dickinson, 1002 ; Willis, 4297 ; Abrahams, 4511 ; Betham, 4641 ; Morgan, 5314 ; Barralet, 5672)
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Even witnesses from Societies representing distinctly the rural interests of the country, such
as the Rural Housing Organisation Society, the Central Chamber of Agriculture and the Land
Agents’ Society, were clear on this, whilst on behalf of the British Empire Producers’ Organisa-
tion it was suggested that the cost of building would be lessened by the adoption of byelaws
on the model lines in districts where none are 1n force, as the establishment of a legal standard
would show the needlessness of some customary practices (Betham, 4642), The rural model
cods is so entirely unrestrictive that it at least ought to be in force in every district; indeed,
we have had suggestions that in some particulars 1t should be made more stringent. Even the
intermediate and urban models are not a whit too stringent for thé classes of area for which
they are respectively designed, and we have had witnesses of wide experience, even from the
building trade (e.g., Waring, 4992 ; White. 6708, 6723), who would like to include in these
models also additional vequirements which the Board have thought unnecessary. We have
already spoken of the diversity of building law in different districts, and with this especially
1n view we were at one stage of our inquiry attracted by the suggestion made to us by Colonel
Le Roy Lewis, and more fully explained by Mr. Sutcliffe, who advocated a single code of
byelaws for adoption in all districts, subject to necessary local variations to meet, for example,
differences of climate, and with further variations according to the nature and density of the
development (Le Roy Lewds, 1690; Suteliffe, 1997, &c.). This is an application and
extension, such as we advoeate in paragraph 30 above, of the principle of clause 5 in the
intermediate model series, and as the operation of this plan would be absolutely automatic
there is something to be said in favour of it. Nevertheless upon consideration we have
come to the conclusion that 1t would involve a good deal of trouble to architects and builders,
local suthorities, and inhabitants of areas which were not in need or likely to stand in need
of the stricter clauses, particularly those (220 in number at the opening of our inquiry) who
bave not had byelaws hitherto of any kind, that such a single code with alternatives auto-
matically operating would be exceedingly complex (Abrahams, 4516), and that on the whole
it would involve perplexity and changes in established methods which it is unuecessary to
introduce (Morgan, 5550). Some consideration is due, we think, to the country bulder (Le
Roy Lewis, 1676), and for his sake, if no other reagon, we prefer to see the building code
kept as simple as it can be, a process certainly aided by the tripartite division into urban,
intermediate, and rural (Keen, 4915). We think the desired result could be instead achieved
by the following plan,

109. In the first place, let every district have at least a minimum code of byelaws. There
are many authorities who have not made byelaws hitherto, even on pressure from the Local
Government Board, that is to say (bearing in mind what we have already mentioned as to the
Board’s policy) even in cases where such byelaws were most clearly necessary on sanitary
grounds. We do not think any appreciable number of authorities would refuse to carry out
a statutory direction that byelaws should be made, but there might be some cases of default,
and we suggest these should be met by giving the Board power to declare by order that certain
byelaws should come into force and take effect as if made by the authorty. There is a
precedent for the form of this in section 44 of.the Housing, Town Planning, &e., Act, 1909,
We shall then have taken the first step which will ensure that plans of all new buildings are
deposited with the local authority.

110. The second step is not so easy, namely to secure that the provisions so put into
operation shall be enforced. But just as we consider that the number of authorities who
would disobey a statutory direction to adopt byelaws for their districts would be small, so we
think the number would be smaller who would deliberately neglect to enforce the provisions
which had been put into operation by the Board (Jenkins, 3752 ; Fovargue,8534). To provide
for this contingency, however, we think the Board’s existing powers under the Public Health
Acts might be strengthened, on the lines, for example, of enabling them to appoint the County
Council to execute the byelaws. There is no new principle involved in this, as the Board
already have the power to nominate a person to act in place of a defaulting local authority
in other matters, and in London the power of appointing the County Council to enforce
byelaws in default of the borough council is expressly given them by section 101 of the Public
Health (London) Act, 1891, ’

111. It seems to follow, once it is granted that some byelaws ought to be everywhere in
force, that steps should be taken to secure that they are adequate and are strengthened as
required. (We have already dealt, in Chapter IIL, with the converse problem of seeing that
those which have become too stringent are repealed.) The original byelaws in a district
hitherto without them would naturally be in most cases in the rural form, but if our suggestion
is adopted of equal statutory powers for all authorities, it will be easy to secure that they are
graduated according to the character of the area (rural, intermediate, or urban), judged by the
state of its development, and not according to its governmental designation as a rural or an
urban district (Le Roy Lewis, 1676 ; Earle, 4067 ; Lipscomb, 4116). There is no reason why
a rural area which happens to be in law an wrban district should not have (for what 1t is
worth, since we have already said that with the modern mmprovements even a fall code of
byelaws cqntains no unreasonable restrictions upon building) such a reduction in the standard
of control as is represented by substituting & rural for an urban code of byelaws, and there is
every reason why an urban area, though called a rural distric?, should have the urban or inter-
mediate byelaws which it needs. The same considerations apply to parts of districts; given
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an ascertained boundary, there is no reason why ode part of a disirict should not have byelaws
different from another (Léipscomb, 4123); this, indeed, has quite frequently been done
(Dolton, 38), and we are anxious for local authorities to realise that it can be done and that it
is encouraged by the Board. In the rural chstrict the most obvious boundary is that of the
contributory place, and it would probably be convenient for the sake of certainty to adopt
this even at the cost of including (for example) a truly rural portion of a contributory place
in the ambit-of urban or intermediate byelaws. In speaking of a rural district or a rural
area i what follows we must be understood as referring to a portion of a district or even
a portion of a contributory place, where necessary, the principle we are making being equally
applicable whether it is all or a part only of a district which is in question.

112. Starting with the simplest case, a purely rural area, with the hypothesis that the local
authority have adopted a purely rural code, we are faced with the problem of what should be
done if unforeseen development takes place (Dickinson, 1287 ; Sutcliffe, 1992). In the colliery
areas a new pit may be sunk, or in other districts a factory may be put up, and it is conceivable
that urban development of the worst character might be sprung upon the distriet through the
absence of the controlling force of urban byelaws (Earle, 4205 ; Morgan, 5354).

‘We see no reason to doubt, as regards the majority of district cotincils,-the accuracy of the
view expressed before us by the representative of the Rural District Councils’ Association,
who said that a Rural District Council usually would be prepared to take steps to meet this
danger, and adopt more comprehensive byelaws as soon as they found the need to do so
(Morgan, 5545). But it is just possible, as was suggested to us on bebalf of the Land Agents’
Society, that & Council might connive at building of an improper or at best an ill-considered
cheracter, rather then risk losing the advantage to the district of the proposed industrial
development (Lipscomb, 4257). We are told by members who are familiar with Carada that
this has actually happened in that country, with disastrous results. And a greater danger
is that the commercial interests would be too rapid for the present machinery of local
government, and to meet this possibility, as well as that of negligence or deliberate inaction,
wo think some further machinery should be devised. '

113. We have already suggested the means by which the local authority will have under
review plans of all buildings proposed to be erected, and we think the further machinery
required can be built up as follows :—

(1) Require every local authority to keep a simple record, in a form to be prescribed,
of the plans submitted to them, and to make returns at such intervals as the Board
require of the number of such plans and whether they were for dwellings or
factories, &c. These returns, which are now being made to the Ministry of National
Service for another purpose, would be simply a numerical statement and would
involve the council in no trouble or expense.

(2) Give a specific right to the County Council, to the parish couneil or parish meeting of
any parish in a rural district, and elsewhere to any four inhabitants, to represent
to the Local Government Board that the district had reached or was likely soon
to reach a stage of development in which more comprehensive byeclaws were
required. These are the samo as the persons entitled by section 10 of the Housing,
Town Planning, &c., Aet, 1909, to complain to the Board of a failure by a local
authority to exercise their powers as to the housing of the working classes.

(3) Empower the Board, upon a representation as aforesaid, or upon examination of the
periodical returns of plans, or the Medical' Officers’ reports already furnished
to them, or upon representation by their own Inspectors, to require the adéption
by the local authority of such byelaws as will meet the case, or in default
(which we think would be extremely rare) to put in force such extra byelaws
(Lapscomb, 4260).

In this way the chain should be complete, and the district would be reasonably
safeguarded against the sudden growth of unwholesome conditions of development. The
immigrant industrial builder would know that the more urban the character of his-proposals
the more stringent wgld be the obligations which would be imposed upon him, and would
thus bave a direct motive to proceed on hygienic lines. Thus the object of Mr. Sutcliffe’s
suggestion, o which we have referred, would tend to be attained, though not quitein the way
that he suggested.

114. We have referred to the enforcement of byelaws in relation to the enforcement of the
whole code in operation in a district, and this may be the most convenient place to speak of
the enforcement of particular clauses. Instances sometimes come to light, and some have
been mentioned in evidence before us, of failure by a local authority to enforce its byelaws
(Suteliffe, 1857 ; Lipscomb , 4131 ; Hoare, 4994). Itis obviouslythe duty of every administrative
body to carry out the law, and the duty of so doing is all the stronger morally where the body
is one which (like a local authority) has the power by an amending byelaw to apodify any
provision which is found in practice to work badly. The local autharity, that is to say, has &
Emper means ready to hand of redressing any grievance due to an unnecessary byelaw, and

as no moral right, as certainly it has no legal right, to take the irregular course of not
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enforcing it. Failir}é to secure cpmphance‘ with 1ts byelaws is, of course, most reprehensible
when the authority is itself building, when, that is to say, it reaps itself the benefit of non-
compliance.

115. As the law stands a local authority is not in practice compellable to enforce its byelaws
if it chooses to ignore 1ts duty ; the Local Government Board have, under section 299 of the
Public Health Act, 1875, which gives them certain powers to require the enforcement of the
Public Health Acts, no power to require it to do so, and a defaulting authority has therefore a
free hand. We presume_that mandamus would lie to compel a council to do its duty in this
Tespect asin any other, but there appears to be no direct authority for this as a general
proposition, and mandamus is, anyhow, not a remedy which in practice the ordinary ratepayer
can use. The cure for the existing immunity lies, we think, in an extension of the power of
prosecution. At present no person other than the local authority can, without the consent of
the Attorney-General, prosecute for breach of byelaws unless he is “aggrieved ” (section 253,
Public Health Act, 1875). and as the fact of being an aggrieved person is most difficult to
prove in relation to the breach of a law designed for the protection of the public and not of
private interests, the power of private prosecution is inoperative,

116. We therefore recommend that the County Council (following section 100 of the
Public Health (London) Act, 1891) or any ratepayer or inhabitant of a district be empowered
to take proceedings for breach of a byelaw 1f the authority of the district, on demand formally
made to them, refuse to do so; that the limitation of time within which proceedings may be
taken should run from such demand ; that if the proceedings are successful the person who
has demanded that proceedings shall be taken, and on the refusal of the local authority has
taken them himself, should get from the local anthority any costs not paid by the defendant,
and that if he is unsuccessful he should be recouped by the local authorty, if the Local
Government Board certify that the proceedings (though unsuccessful) were reasonably taken.

. CHAPTER VIIL

Byelaws in relalion to Town Planning, and fo Special Areas.

117. Our reference is confined to byelaws and regulations under the Public Health Acts
and local Acts of parallel scope, and guestions of town planning are beyond 1ts terms except
so far as the public health and ftown-planning systems overlap. But the two systems are
logically so closely connected that many witnesses have spoken of town planning, and we have
not felt it possible definitely to cheek their doing so. The English law has approached these
questions from two different angles. On the one hand it has safeguarded the public health
and other objects (such as stability and security from fire) which for convenience have been
put into the Public Health Acts, by machinery designed as a brakeon individual licence,
assuming that individual enterprise would supply the motive force ; on the other hand,-it has,
in the Housing, Town Planmng, &c., Act, 1909, made definite provision for the local authority
to plan out the future of its diswict upon comprehensive lines, marking out in advance the
channe] along which individual enterprise shall be allowed to flow.

118. We were gratified to note an apparently general belief on the part of our witnesses
in the future of town planning, but whilst the complete town planning of the country might, if
this were desired, remove the need for any regulations except those contained in town-planning
schemes, it appears to us that compulsory, or even general, town planning 18 not very near.

In the meantime individual enterprise must play its part, and must be subject through
the ordinary machinery of the Public Health Acts to checks upon degeneration into licence,
and (to come to the particular matter of our reference) must be controlled through byelaws.
1t is obvious that with two systems existing in this way side by side there is danger both
of gaps and of overlapping between the one system and the other, and that so far as possible
this danger must be met In some cases in the past town-planning schemes, or proposed
schemes, have dealt with topics which could be dealt with by Public Health Act byelaws
(Dickinson, 1010) ; in others they have mcluded provisions analogous to the subjects of a
byelaw, which only could not be enacted in a byelaw because of the existing limitations upon
the Public Health Act byelaw-making power. The widening of this last-named power, as
recommended in paragraph 12 of this Report, should remove the necessity for including in
town-planning schemes clauses of this kind. Agan town-planning schemes have been used
to sweep away, in the town-planning portion of a district, byelaws which are obsolete or other-
wise unjustifiable in the district as a whole, although it is clear that where a restnction 18
unnecessary in the district as a whole, it ought not to be necessary that the machinery of a
town-planning scheme should be introduced for its revocation, nor should it be left to vex so
much of the district as is not subject to a scheme. 1t seems to us that the facihities we have
reddmmended, on the one hand for removing byelaws which are obsolete, and on the other for
the making of necessary byelaws upon other topics than those upon which byelaws can be
made at present, will incidentally relieve town-planning schemes from the inclusion of
extraneous matters which, as the law stands, may tend from two directions to be thrust upon
them
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119. The last two paragraphs deal rather theoretically with town planning in its relation
to the Public Health Act system, but there are two practical points (not necessarily or solely
arising in connexion with town planning as now understood, but more conveniently dealt with
here than elsewhere in our Report) one of which was brought to our notice by Mr. Sutcliffe,
Mr. Lloyd, and others, and the other in particular by Mr. Lancashire. It may sometimes
happen that a_landowner wishes to develop upon what sometimes are popularly, though
loosely, called “ town-planning lines,” but because his estate is too small for the machinery
laid down in pursuance of the Act, or because there are other owners who have to_be con
ciliated, or (if it is a local authority’s scheme which is in contemplation) hecause the local
authority are dilatory, or for some other reason, no town-planning scheme is made. In some
cases in the past the local authority have agreed to allow the owner to contravene the law in
some particulars, recognising that his dispositions were on the whole better than the minimum,
or presumed minimum, which the law demands. The eases we are now contemplating are
those in which the local authority may have undertaken to carry through a town-planning
scheme to modify the law and legalise in future what has been done with their-concurrence,
but their agreement that they will meantime allow the owner to do what is illegal is, strictly
speaking, no protection to him (Sutcliffe, 1855). Not only is he guilty of an act which
may result 1n destruction of the work which he has carried out, but the local authority
are themselves in strictness amenable to proceedings in the Courts for permitting
illegality (sce remarks in paragraph 115 above as to the enforcement of byelaws). Again,
local authorities may change their views, and the agreement of a council to allow a breach. of
the law does not estop them from enforcing it, if and as soon as they awake to a different sense
of their duty in the matter. We do not say that the risk of the taking of proceedings either
by a person aggrieved or by the authority itself is very high, but the nisk does exist (Lloyd,
3833) and is a serious thing to the landowner situated as we have desenbed, especially since
the irregularity of his position makes it impossible for him to give security for money hé may
need to borrow (Lloyd, 3849). Moreover (and from the public standpoint this is much more
serious) the law itself is brought into contempt if colour is given to the notion that it has to be
broken in order to make feasible what may be a better type of development than anything the
law demands. Whilst not going t00 far above the minimum recuirements itself, the law ought
not to make the highest standard difficult or economically impossible to be provided. We
think that a large, probably the largest, part of the difficulty in this connexion will automatically
be removed by the machinery we recommend for getting rid of obsolete or oppressive byelaws,
since the majority of those remaining will be such as can always and should always be obeyed.

120. Nevertheless more is likely to be heard after the War of a demand for exceptional
treatment of estates of sufficient size to allow & process of set off to be brought into operation,
a wide arterial road in one place in exchange for one of narrow width where there is no traffic,
or other arrangements of that kind, and as Mr. Lancashire pointed out the question has another
side (Lancashare, 6983). Blocks of land may be in process of development (in the instances he
gave it was the private grounds surrounding large houses which had come into the market)
which are too small for town planning under the existing law, and yet might well, in the local
authority’s opinion, be made the subject of some special treatment to secure a hetter lay out
than can properly be demanded under penglty. One objection here is that all such arrangements
favour the large owner, and tend to increase the feeling of the small owner or ordinary builder
that the law is hard upon him. It is;after all, the small man who, taken in the aggregate, provides
most of the development of the country, and it 18 he who is most hardly hit by the maintenance
of obsolete or unnecessary byelaws. Another and more forcible objection is the danger that
a local authority may use its byelaws to secure indirectly from the landowner by a bargaining
process advantages which cannot directly be required. We have spoken of this in paragraph 31
in discussing the reasons which may move a local authority to retain oppressive byelaws, and
we had some evidence (Sulcliffe, 1783, 1797, &c.) that the reason has actually been found to
operate in practice. We should have supposed that cases of the kind were likely to be guite
exceptional, had it not been for an answer given to ue by one of the witnesses who appeared on
behalf of the National Housing and Town Planning Council, which seemed to suggest that
such bargaining had the approval of that body (Lovelock, 3227). We think probably that it
would not be fair to regard this answer as implying acceptance of the principle beyond quite
naxrow limits; but, hewever this may be, we should ourselves have thought it almost too
elementary a gmposition to require stating that where Parliament entrusts to a subordinate
legislative and administrative body. powers exerciseable for certain purposes, it-is not only
ultra vires, but it is in the highest degree a breach of public trust, to use them as a lever or a
short cut for securing other objects, whether or not in themselves desirable, which Parliament
has not given power directly to secure, or has laid it down should be secured by other means.

This matter requires to be watched in any arrangements which are made for so-called
“ intermediate town planning.” )

121. In this connexion a suggestion has been made to us that the width required for new
streets might be averaged or pooled ovet the whole of an estate, so that supposing (for example)
forty feet to be the standard width, sixty feet might be required in one place and buly twenty
in another, whilst others again might be fifty foet and thirty (Lancashire, 6992). Clearly this
is impracticable in the ordinary case, because much street development is done piecemeal by
purchasers or leaseholders of very small estates ; but where a whole estate is definitely dedicated
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to town planning purposes, or in such circumstances as were in the mind of Mr. Lancashire
when he described what was happening at Leeds on the cutting up of large properties for
building, we do not see why something of ths kind should not be attempted. Tt is at
all events an illustration of the kind of arrangement which we suggest might be introduced,
and to meet the objections of principle which we have stated in this chapter and elsewhers in
our Report, we think it should be done by the regular formulation of byelaws applying to a
special area (cp. Morgan, 5419}.

122, At the risk of seeming to labour it unduly, we must, in view of the great importance
we attach to this point, repeat that we only recommend any special dealing, in advance of a
zﬁw:-planning scheme, with byelaws in a town-planning area on the distinet understanding

at :— .

(1) Auy existing byelaw must be justified with reference to the statutory objects of such
byelaw, and independently of this procedure, or it must be vepsaled ; there must
be no room even for suspicion that the local authority are maintaining restrictive
bye%ﬁws on one subject as a lever to extort from the estate owner concessions on
another.

(2) As the converse of this proposition, it should be a condition of the Local Government
Board’s confirming any relaxation allowed in such.a special area that they have
satisfied themselves that the relaxation is in pari materia with the circumstances
alleged to justify it. For example (we take an extreme example to place our
meaning beyond doubt), a limitation of the number of houses to the acre would
not justify laxity in regard to the covering of building sites, where necessary, with
concrete or other impervious material.

CHAPTER IX.
Summary of Recommendations.

123, In this chapter we propose to summarise the recommendations contained in previous
chapters of this Report, first reiterating that both by the drafting of their model series and
by their practice in the revision and confirmation of byelaws made by local authorities the
Local Government Board have, in our opinion, done as much as can be done under the existing
law to avoid hardships and difficulties in the control of building and development, and that
such improvements as are required in the system can in econsequence be carried into effect only
after legislation. It will be seen that almost every one of our suggestions involves legislation,
and that most of them are for alterations in the machinery of control by which it may be
brought up to date and put in order, our view being that no revolutionary changes have been
shown to be desirable.

124, We recommend :—

(1) That the statutes in the gemeral law authorising the making of byelaws be
consolidated (paragraph 17).

(2) That any obvicus gaps in the existing powers be stopped up and clear deficiencies
be remedied (paragraphs 12 and 17).

(8) That, in particular, the existing statutory definitions of “new building” be taken
into consideration with a view to such an amendment as will secure that works
which cannot reasonably be subjected to the control properly applied to the
erection of a new building are not classed as such (paragraphs 16 and 17).

(4) That certain powers relevant to the subject of our inquiry which have been
incorporated in common-form clauses in local Acts be made available in the
general law (paragraphs 17 and 100), and that the existing practice of Parha~
ment not to give special local powers for purposes which can be secured by
byelaws under the general law be maintained (paragraph 98).

(5) That all sections in Acts of Parliament giving powers with respect to new streets
and buildings should, so far as possible, take the shape of authorising byelaws
to be made; that, in relation to the control of streets and buildings, byelaws
made by the local authority and confirmed by the Board should be recognised as
the standard method of control, to the exclusion (unless byelaws are clearly the
less appropriate method) of direct statutory provisions, of discretion, and of
“ regufations ” (paragraph 21); and that, where Parhament is satisfied that
new local Act powers are essential, they should whenever possible be in the
shape of a byelaw-making power (paragraph 98). That local Act sections
within our terms of reference be required to be printed and supplied without
charge as byelaws are (paragraph 98).

{6) That when a clause in this shape isshown to the satisfaction of the Local Legislation
Committee to be unsuitable, any powers given with respect to new streets and
buildings should be limited in point of time, with authority to the Board to
extend the time by Order (not provisional) (paragraph 101).

\
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(7) That regulations, as distinct from byelaws, be abolished in matters within our terms
of reference (paragraph 22).

(8) That the distinction between urban authorities and rural authorities in respect of
their byelaw-making powers be abandoned, leaving it to the Local Government
Board, under section 18¢ of the Public Health Act, 1875, to refuse to allow
unnecessary or unsuitable byelaws proposed by an authority of either class
(paragraphs 14 and 17).

(9) That in the Act fr the foregoing purposes, when it has enumerated the specific
topics on which it is considered byelaws should be made, thers should be a
section giving power to the Local Government Board to add other topics, by
Provisional Order, as they now can do when a specific byelaw-making power 1s
given in a local Act (paragraph 17).

(10) That section 44 of the Housing, Town Planning, &c., Act, 1909, which gives the
Local Government Board power in certain circumstances to require the repeal of
an existing byelaw, be amended so as to get rid of the words which have
prevented the power from being an effective one ; the power being at the same
time so extended that advantage may be taken of it in relation to other buildings
as well as houses for the working classes (paragraph, 35).

(11) Thata time limit gecording to the date of their confirmation be put on the continuance
of all Lyelaws coming within our terms of reference, including those to be
confirmed herealter (paragraph 36). .

(12) That, in order to facilitate the amendment of existing local Act provisions within
our terms of reference, the Local Government Board be given pawer, after a local
inquiry, to make umending Orders which, in the absence of opposition, need not
be provisional (parsgraph 104). That, where it is desired merely to repeal a
local Act section for the purpose of replacing it by a byelaw to the making of
whieh the section is an obstacle, local inquiry may be dispensed with and the
repeal may be effected by a provision included in the certificate of confirmation
of the byelaws (paragrapl 106).

(13) That a local authority who reject a plan should be required to specify in writing
the particular respect in which its carrying out would be illegal (paragraph 39).

(14) That, on a joint request from the local authority and the person whose plan has
been rejected, the Local Government Bnard be empowered to decide {(subject to
a power to state a case for the High Court if the Board see fit) whether the
rejection is or is not lawful ; that any such decision be binding on both parties
and on any court before which the question whether the particular plan
complies with the law may come (paragraph 40).

(15) That, failing an agreement to refer the legality of the rejection to the Board, either
party be given a right to apply to, a court of summary jurisdiction, with appeal
to quarter sessions, for a declaration whether the rejection was or was not
lawful ; that any declaration so obtained be binding except in the High Court
(paragraph 43).

(16) That, in relation to byelaws as to the level, width, and construction of new streets,
binding force should be given to conditions embodied in the byelaws (eg., in
urban model clzuse 6) and adopted by the developing owner, under which he
has obtained the benefit of a reduction of the general requirements of such
byelaws (paragraph 68). ,

(17) That byelaws be authorised for fixing the distance between the buildings in new
streets, and that the Public Health (Buildings in Streets) Act be repealed
(paragraph 68).

(18) That power be given to prevent a street once laid out in accordance with the byelaws
from being altered in such a way that if at first so made it would have
contravened the byelaws (paragraph 72).

. . .
(19) That clauses with respect to new streets should, so far as practicable, include provisions
to secure that at the stage of laying out some constructional work of at least an
elementary character be done (paragraph 64).

(20) That, following on this, local authorities should, in relation to the taking over of &
street under section 150 of the Public Health Act, 1875, or under the Private
Street Works Act, 1892—

(i) be required when putting forward their constractional byelaws for new
streets to formulate in advance a maximum specification or specifications, on
compliance with which or with the appropriate one they will take over streets,
and that such specification should be submitted for the approval of the Local

- Government Board wnder section 184 of the Public Health Act, 1875, in the
same manuer as & byelaw (paragraph 65) ;
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{ii) not be allowed to require at the stage of taking over the destruction of
work executed in accordance with the byelaws or with such a specification at
the stage of laying out and still in good condition (paragraph 64) ;

(21) That it be made the duly of every local authority to adopt at least some building
byelaws, and that periodical returns be made to the Board of the number of
plans submitted in accordance therewith ; that machinery be introduced whereby,
in default of the making of necessary byelaws, the Local Government Board may
put_in force by Order provisions which shall havé effect as if they were byelaws
made by the authority (paragraphs 108 and 109).

(22) That if a local authority makes default in the enforcement of byelaws, the Local
Government Board shall have power, as they already have in London with regard
to byelaws made under the Public Health (London) Act, 1891, to appoint the
county council fo execute the byelaws in place of the local authority
(paragraph 110). That if a local authority neglect or decline to enforce a
particular byelaw in a proper case the county council, or any ratepayer or inhabitant
of the district, be empowered to take proceedings to enforce it, suitable provision
being made as fo the reimbursement of costs (paragraph 116).

(23) That the existing exemption in the model byelaws in favour of buildings erected
under the Improvement of Land Acts be deleted and, aslocal byelaws are revised,
be gradually swept away (paragraphs 83 and 94). That the other existing
exemptions in favour of buildings in which various Departments of the Govern-
ment are interested be reconsidered, and be made, where necessary, the subject of
negotiation with the Departments concerned, with the object of securing that as
a rule all buildings, even if erected by a public body for a public purpose, shall
come within the purview of the local authority. That no new exemption be given
in favour of buildings erected in accordance with plans approved by any
Government Department (paragraph 94). That the existing exemptions be
revised so as to secure, if possible, comphiance with drainage and certain other
necessary byelaws (paragraph 94).

125, Tt will be universally recognised that the revision of any obstructive byelaws which
may be found to exist is an essential part of the work of reconstruction. Problems of the
housing of the working classes, especially under conditions'caused by the War, and likely for
somse time to persist, will show local authorities more clearly than ever before the necessity of
bringing their byelaws into line with the most approved methods of development. Whalst it
is mmportant to remember that the housing of the working classes is, as we pointed out in
paragraph 35 of this Report, only part of the field which byelaws cover, the general revision
to which housing schemes may be expected o give rise will benefit other forms of bwlding and
development. The Local Government Board will doubtless, following the policy which dictated
their circulars of 1906 and 1912, do what they can to stimulate revision as soon as the position
(for instance in regard to the staffs of local authorities) has sufficiently iraproved ; but their
powers are now 80 limited that the present need for speedy action lends urgency to the plea we
make for amendment of the law. We aie of opinion that steps should be taken to give
effect as soon as practicable to all our recommendations, but above all to the third and tenth,
whilst the eleventh and twelfth are also of great importance. The third (to amend the
statutory definitions of new building) has become urgent by reason of the defect in the
Public Health Acts Amendment Act, 1907, disclosed in the recent Repton case; the tenth
proposes to cure what is the one great defect in the byelaw system as it now exists, namely, the
absence of an effective power in the Local Goveinment Board to withdiaw their confirmation
of a byelaw if subsequent experience shows that it should not remain 1n force.

126. We cannot end without expressing our regret at the untimely death of Sir Walter
Jerred while on his way to India to serve, at the request of the Secretary of State, upon the
Indiar Franchise Committes, and when the first draft of this Report was already in type.
He was much interested in the work of our Committee and he attended the greater number of
the meetings held before s departure, being kept away from the remainder only by the
pressure of his duties in bringing into operation the greatscheme of electoral reform which was
to 8o large an extent his handiwork. Even when he was unable to attend, his advice was
freely at the disposal of our Chairman, and one of his Iast acts before leaving England was to
write a memorandum (printed as a note to this Report) expressing his general concurrence
in the Chairman’s draft. By lus death a few days later not only our Committee, but the Local
Government Board, the Civil Service and the State have suffered an extremely heavy loss.

127. In coneclusion, we wish to put on record our obligation to our Secretary, Mr, A. N. C.
Shelley, of the Legal Department of the Local Government Board. Notwithstanding shortage
of staff and calls upon his time which from first to last have necessitated his doing most of
his work for our Committee out of office hours, Mr. Shelley has successfully arranged the
summoning 0f witnesses and the general conduct of the Committee’s business. More
important still, by correspondence and informal discussion with witnesses and with members
of the Committee, he has found a solution for many of our difficulties, and has given definite
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shape to the results of our discussions. His knowledge of the law and of-the practice of the
Board has been most helpful to us, and his energy, acumen, and tact in and out of meetings
have smoothed the way to this unanimous Report.

We are, Sir,

Your obedient servants,
STEPHEN WALSH (Chairman)
ARTHUR G. BOSCAWEN. *
ARTHUR E. COLLINS,
DAVID DAVIES.
E. J. GOWEN.
F. R. HARDING NEWMAN.
WILLIAM E. HART.
W. T. POSTLETHWAITE.
RAYMOND UNWIN.
HENRY VIVIAN,

A, N. C. SmrLLEY, Secretary,
13th November 1918.

NOTE BY SIR WALTER JERRED.
(See paragraph 126.) o
I MucH regret that my departure for India precludes my further attendance at meetings
of the Committee for the consideration of the Report. The Chairman has, however, been good
enough to let me read his draft Report, the substance’of which appears to me to represent

accurately and impartially the effect of the evidence given before the Committee, and I desire
to state that I agree generally with the recommendations which the Chairman proposes to ask

the Committee to approve.
WALTER T. JERRED.
Whitehall, S.W.1,
28th September 1918,
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LisT or WITNESSES HRARD BEFORE THE COMMITTEE, WITH THE NAME OF THE ASSOCIATION OR Boby
ON WHOSE BEHALF OF THE REPRESENTATIVE CAPACITY (IF ANY) IN WHICH BACH APPEABRD.

Abrahams, G H.
Barralet, T. C.
Betham, Ernest
Betham, Ernest
Burr,’H,, F.S 1L
Carnwarth, Thomas,
DPH.
Chance, Sir Wm., Bt. -
Chappell, Edgar L. - -
Cheney, B J, C.B -
Dawndge, W. R ARIBA -
Dicknson, J. A. ®,150. -
Dolton, D, LSO, -
Karle, Lieat.-Col. T. Algemon, F SI.
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M B,

Elford, E J.,, MIO.E. “
Forsyth, w. A FRI. B.A‘ -
Fovargue, H, w. - - -
French, 4, Hillier « -

Freyberg, Herbett F 3. I M. S A,
Hoare, C. -

.Ch.

»

Home Morton, Axﬁdrew, MICE,

Jenkins, D. M., AMICE. -

Keen, Arthu.r, F. R.I BA -
Knight, C. - - -

Lancashire, W. T.,, MICE. -
Lanchester, H. V, FR.I B.A.

Le Roy Lewis, Col. H,, C.B., D.8.0.

Lipscomb, Basil - -
Lioyd, T. Alwyn, DRIB A -
Lovelock, Major O, P.

Morgan, Gomer Sweetmg, MI G B
Morley, B, M.I C.E. -

Pick, S. Pekas, F.RIBA. -
Pite, A Beresford, ¥R LB.A.
Platt, F. W

Ruthen, Charles T, ¥ RIB A.
Searles-Wood, H D,, FRIB.A.
Soutar,J C. 8, PRILB.A -
Strange, B J.-

Sutchiffe, George L:sber, F R. I B.A.,
MR SI

Vernon, Arthur - - -
Warmg, H. - - - -

Webb, J A, - - - .
Webb, W. - - - .
Whate, J. W. - - - .
Williams, W, - - - .
Wils, E, AMICE,

MIME.
AMICE,

Wwillis, E.,
MIME.
Worsley, A, H,, ARLB.A. -

,

(See paragraphs 1 and 2.)

Urban Distriet Councils Association.
TInstitution of Municipal Engineers.

Bnitish Empire Producers’ Organisation.
Rural Housing Organisation Society

Garden Cities and Town Planning Association.
Medical Inspector, Local Government Board,

British Constitution Association;

‘Welsh Housing and Development Association

Chief Agricultural Adviser to the Board of Agriculture and Fisheries.

Royal Institute of British Architects.

Comptroller of Housing and Town Planning, Local Government Board.

Prinerpal of the Legal Department, Liocal Government Board.

Land Agents’ Society.

Institution of Municipal and County Engineers.

Bnritish Constitution Association.

Association of Mumcipal Corporations.

National Housing and Town Plannmg Couneil.

Surveyors’ Institution.

National Federation of Building Trades Employers of Great Britain
and Ireland.

‘Welsh Housing and Development Association,

National Land and Home League,.

Principal of the Local Finance sand Local Acts Department, Local
Government Board.

Association of Mumicipal Corporations.

National Housing and Town Plannng Council.

Central Chamber of Agriculture

Land Agents’ Society

‘Welsh Town Planning and Housing Trust.

National Housing and Town Planning Council

Rural Distriet Conncils Association.

Urban Distriet Councils Association,

Royal Institute of British Architects.

Royal Institute of British Architects.

Welsh Housing and Development Association.
Royal Institute of British Axchitecte.

Garden Cities and Town Planning Association.
National Housmng and Town Planmng Council.
Copartnership Tenants, Litd,

Surveyors’ Institution.

National Federation of Building Trades Employers of Gieat Britam and
Ireland.

Institution of Municipal and County Engineers.

Supermmtending Surveyor to Board of Agriculbure and Fisheries,

N sl.(uomi.t1 Federation of Building Trades Employers of Great Britain and
Irelan

National Federation of Bulding Trades Employers of Great Britain and
Ireland,

National Housing and*Town Planning Council.

Urban District Councils Association
Assistant Architect, Local Government Board

Rural District Councils.

APPENDIX II
(See paragraph 29.)

relating to the byelaws with respect to new streets
and buildings in force in the rural districts of England

Byelaws, New Streets and Buridings.

Local Government Board,
‘Whitehall, S W,
5th January 1906
I am directed by the Local Government Board
to state that 1t appears from & Parliamentary Return®
which they have recently caused to be prepared

Sir,

# Byelaws in Rural Districts, Parhamentary
Paper 272, Session 1905. Price 9d.

and Wales, that throughout the whole of 169 and m
parts of 114 rural districts byelaws are in force based
on what 18 known as the Urban Model Serzes.® This
series is a comprehensive one, including clauses on
most of the subjects upon which urban districv connrils
are suthorised under Section 157 of the Pubiic Health
Act, 1875, to make byelaws.

* At the op of the C ’s ingquiry in,
April 1914, the ﬁgnres were: whole district, 131; part
of district, 94

4,
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Since the issue of this code, which was primarily
intended for use in urban districts, it has been strongly
urged that its adoption in districts which are of a
rural character has led to interference with reasonable
building operations, and the Board feel that a series
of byelaws so extensive as the urban model is not
necessary for u district or part of a district quite rural
m character, where little building is going on and
aggregations of population are not likely to develop in
the near future. In such cases it is congidgred that a

extension of housing dats hether by local

thorities or private p and the object of this
circular is to secure that whilst sanitary requirements
should be strictly observed, all unnecessary impedi-
ments in the development of bailding should be
avoided.

The Board would be glad if the rural district
council wonld carefully review the circumstances of
their district for the purpose of sesing whether any
modification of the present byelaws is deswrable, and

less elaborate code of building reg would
generally be found sufficient. In order to meet the
requrements of such localities the Board in 1901
comprled & model series of building byelaws for rural
districts, dealing only with the subjects which appeared
to them to be most in need of regulation and control

* in such districts from & samjary point of view. This
series has commended itself to rural distridt councils
in a large number of oa.ses,'&nd, tl-s£ appears from the
Parl of thi +

tary Return, by 0 of
adopted throughout 106

P
this model bave already been
and in parts of 32 rural distriots.

The Board are aware that there are in not a fow
raral districts. areas p ing urban cl teristios or

taining derable aggregati of rapidly grow-
ing populations for which a more comprehensive series
of byelaws is desivable Indeed, in areas of this kind,
the byelaws mught properly and desirably approximate

_wban model. In some cases relaxation has already

hether any fm‘t of the distmet might more suitably
be placed under & series based on the rural model, or,
if this is not thought suitable, by such a series sup«

7 ted by a L d selection of ol from the

been given by a cvlause exempting detached dwelling-
houses from certain of the restrctions as to the con-
struction of walls. Even where it is considered that
the full ‘code of byelaws should be retamned, the
existing byelaws, unless made very recently, might
with advantage be reviewed in connection with the
Iatest form of the urban model. This contains many
additions and modifications based on the experience of
the working of the old model, and at the same time is
framed so as to give more elasticity in the administra-
tion of the byelaws.

TEe Board wish to be informed of the result of the

to those in force in urban districts. Parts of rural
districts having such special circumstances can always
be separately dealt with if such areas can be suitably
defined. But the Board think it probable that
amongst the rural districts in which the Urban Model
Series is in force there are many parishes or other
areas which cannot be said to have urban ter-
istics, and in which the byelaws in some. respects
impose undua restriot: on building and are more
onerous than the circumstances require

The Board are desirous that no obstacles should
exist which can properly be avoided 1n the way of an

Cereular,
District Councils.
Bygraws as 70 Nxw STRERETS AND BUILDINGS.

Local Government Board,
Whitehall, S W,,

Sig, 29th August 1912,

tion of this lefter by the rural district

council, and they will be pleased to supply draft

forms for use in connection with any revision of the

present byelaws and to afford any information which

they have at their disposal on the subject of byelaws
of the kind in question.

I am, Sir,

Your obedient Servant,
8. B. PROYVIS,
Secretary.

The Clerk to the
Rural District Council.

the use of piers is employed, and also in the thickness
of the walls of outhwldings. Again, the ordmary
clauses for the laying out of roads do not permit some
of the classes of roadway which have been designed m
some * garden cities,” or the exceptional artangements
which are demanded in certain cases by the configura-
tion of the ground. Local authorities have from time
to time apphed to the Board for approval of byelaws

I Am directed by the Local G t Board
to inform you that they have had occasion to consider
the question of byelaws made under Section 157 of the
Publio Heulth Act, 1875, in force in many distriots in
relation to their applicability to new forins of con-
struction and new building materials, It has also
boen alleged that, particularly in some rural districvs,
the requirements of the byelaws exeraise an unduly

triotive effect upon the erection of small dwelling
ouses. Byelaws with respoot to new strgets and
buildings are intended to op in the interest of the

pProp to such dita or

Other local anthorities have obtained express statutory
p with simil bjects in view, but there are
many in whose districts byelaws have been in force praz-
tically unaltered over & long period of years, byelaws
which were framed before the modern methods and
materisls came into vogue and which consequently
are not so dyawn as to allow or to regulate their use.
It therefore behoves all local authorities from time to
time to consider the terms of the byelaws in force in
theix areas, 80 as to see that they are sufficient to meet

inhabitants and to prescribe ble standards to
which building development may fairly ba called upon
to conform with a view to ing stability, prot
from fire, and healthy conditions, and it is obviously
undesirable that the byelaws in any area should afford
any ground for the suggestion that they are either
1y restrictive or obsolete in ch +

New methods of const.uction and design will
almost inevitably demand periodical revision of bys-
laws. For example, the earlier forms of byelaws with
respeot to walls, which were framed with particular
reference to brick constraction and imposed restrictive
conditions as to thickness and the wse of materials,
are mappropriate to types of construction now m uss,
such ws buwlding with hollow Wocks or slabs of terra-
ootta, conarete, and the like material, reinforced brick-
work, or vemnforced concrete; and many of the older
byelaws do not provide for hollow and balf-tunbered
walls, and steel ar other framed walls hung with tiles,
slates, &o., filled in where 'y with i bustibl

P ay req! ts. The Board will be happy
to render assistance to any authorities who may desire
to modify their exsting byelaws by refernng them to
olauses which have been embodied 1 series already
adopted, or by such other suggestions as may be
practicable.

It is recognised that in many parts of the country,

. and particularly in roral areas, there is great need for

better cottage acoommodation,’ and rural district
councils should be careful to mee that the requre-
ments of their byelaws, whilst preseribing vonditions
essentinl to health, are not such ss to offer any
impediment to the erection of suitabla d

There are some rural districts in which a8 code of
byslaws based on the Baard's original model series,
which was drawn up with special reference to urban
areas, is still in force. These codes are not only more
stringent thin the Board would at the present day
cousider necessary in & rural area, but are not; relieved

materials. Certain relaxations are now frequently
introduced in conmection with wall construstion where

by the relaxati and which have been
embodied in the latest model code for urban districts
with & view not only of meeti ial difficultics, but

S SP
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of securing greater flexibility in the administration of
the byelaws. The councils of these districts should
take the matter mto early comsideration and see
whether a less exacting series of byelaws would not
meet the reasonable requirements of theiwr area. It
has been felt thut in areas altogether rural in character
a restreted series would be more suitable, and in 1901
the Board compiled a model series of bullding byelaws
for rural districts, which dealt only with such matters
of samitary importance as most need regulation and
control. Byelaws based on this model have to a
congiderable extent been adopted for these areas, and
the Board believe thal experience m therr working has
shown them to be generally sufficient to secure the
observance of proper samtary requrements. The
Board have also tentatively framed for working pur-
poses a seres mtermediate in character between the
urban and rural model codes suitable for rural areas
which are beginning to assume urben characteristics.
This series contamns the same clauses mith respect to
the level, width and construction of new streets as the
urban model, but inclades only those clauses concerning
the structure of walls, foundations, roofs,and chimneysof
new buildimgs which are the most important fo1 securing
stability and the prevention of fires, and for purposes
of heaith. It also contans a special clause partially
exempting small dwellings, ,where sufficiently isolated,
from the structural requi t; lating to walls.
Copies ‘of the rural model or of the wtermediate code
will be furmished by the Board to the council om
application, and also draft forms 1n which the proposals
of the council can be submitted.

Copres of thie circular can be obtamed either
directly or through any bookseller from Messrs. Wyman,
Fetter Lane, ECQ -

I am, Sir,
Your obedient servant,
H. C. MONRO,
The Clerk to the - Secretary.
Dustrict Council.

In continuation of the foregoing Curculars to Local
Authoritres, the following Memorandum, wsued wn 1918
to the Local Government Board’s Housing Inspectors,
will be of interest — o

MEMORANDUM FOR THE Housin INSPECTORS.

Cases have recently come to notice in which the
Board's Housing Inspectors, ;n thewr conferences with
local authorities, have been asked whether the Board
wonld assent to modifications uf existing byelaws with
respect to new streets and bwldings which did not
agree with the proposals in the local authorities’ housing
schemes, It 1s thought, therefore, that it may be
helpful vo the Housing Inspectors to have this note on
the subject, nnd that they may also be able, in the
course of themr discussions with local authorties’
representatives, to make the Board’s policy known and
+0 bring their mfluence to bear in favour of the revision
of byelaws which stand in need of 1t.

The Inspectors will not usually find it necessary to
express a definite view 28 to the form of any amending
clauses, they will nnderstand that this must be settled
here by the Departments concerned, who have the means
of remewing the proposals of each authority in the light

DEPARTMENTAL COMMITTEE ON BUILDING BYELAWS: APPENDIOCES, .

of general experience.
taken to be as follows ;—
So long ago as 1906 the Board issued a circular to
all rural district councils advocating the rewsion of
existing byelaws which were based upon the old urban
model form, or otherwise failed to meet modern needs.
In 1912 a further circalar was issued to all local
authorities m England and Wales again urgmg the
bringing up to date of existing byelaws A copy of the
1912 circular is annexed. The Board’s models as to
new streets and for Luildings are three 1n number,
namely :—
Urban, for districts (or parts of districts) of a fully
developed character;
Rural, for districts where only & mmmum of
sanitary control need be enforced; and
Intermediate.

These have been from time to time revised, particularly
with the objects of introdueing the greatest possible
flesibility in thewr operation, and of recognising and
where necessary regulating modern methods of con-
struction. Fuller information as to the scope and
contents of the three series will be suppled on
pppheation by the Insp or by local authorities.

The Board would welcome the bringing into hne
with the models of any Lyelaws made before 1912 (the
date of the last menvioned circvlar and of the last
general overhauling of the model series) the degree of
revision necesgary, and 1ts urgency, depending in
general upon the character of the existing serivs, which
may be gauged roughly by ite date It may further be
assumed that the Board defimtely deswre the repeal (and
the replacement by a new series, where' necessary) of
all series of byelaws made befors 1900, and at lenst the

ination and t of all those made between
1900 and 1912 Even byelaws madesince 1912 may sn
some cases, particularly where the local anthorities have”
pressed for and secured provisions more strmgent than
the Board thought necessary, usefully be reconsidered
and 1elaxed.

Owing to shortage of staff and the pressare of work
directly connected with the war, it may not always be
possible to deal with byelaw proposals very quckly,
and, other things bemg equal, priority must be given
to revision of the most defective series The Board’s
officers are, however, ready in all cases to do everything
in theh power to facilitate revision where the proposals
are directed to sumplifying emsting byelaws and
rendering them less stringent or more flexible, and
interviews will be arranged, where y, for the
purpose of discussion with local authorities. Such
discussion bas in the past been found most useful,
firstly wheve the local authority are in doubt as to the
general scope of the series which they should adopt, and
secondly (when the scope has been decided) after they
have advauced their actual proposals by correspondence
to a stage at which discussion can be warrowed down
to pomts of real difficulty

It will be reahised that the more neatly any proposaﬁ
made by local authorties approximate to the appra-
priate mode) the more quickly can the Board’s staff
handle them, . '

e

The Board’s pobey may be

Legal Depm’tment,\‘
Locyl Government Board,
// Whitehall, SW 1,
i October 1918,

Printed under the suthority of His Majesty’s Stationery Office
By Evre and SroTTISWOODE, LrD., East Harding Street, EC4,
Printers to the King’s most Excellent Majesty.
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Zondon Connty Councl,

HOUSING AFTER THE WAR.

'”“"‘hb\ -
REPORT OF THE"’«EOUSING OF THE WORKING CLASSES
’ COMMITTEE.

(Counctl’s Minutes, 15th October, 1918.)

9th October, 1918.
INTRODUCTION.

The question of housing after the war is one of extreme complexity. This is especially true of
such a vast agglomeration of persons and interests as the capital of the Empire. Whale it is a matter
of common knowledge that the population of London is at the present moment of abnormsl proportions,
we find at the outset the greatest possible difficulty in framing any estimate of housing requirements from
the available data.

If we were asked what additional accommodation should be provided within the next five, or«
ten, or fifteen years to meet the demand, we should not be able to give any answer in figures which
would be of real value. It is not difficult to make such estimates with regard to & rural district in
which there are a fixed number of farms and small industries. In that case it can be calculated ahead
with fair exactitude what the population is likely to be. There are no large or general causes of uncertain.
operation, affected by world-wide events, to disturb the calculation. The same thing is frue of small
towns, and, in a less degree, of those great cities which depend upon a few staple industries and their
accessories.

But in the case of London it is not possible to make anythmmg approaching to an exact prediction.

It is probable that the cessation of the war will cause an appreciable reduction in the population
of areas like Woolwich, where the large number of houses bwilt by the Government for munition
workers will, in that event, become available for other persons. Many other war-workers in different
lines who have been drawn into London since 1914 will probably leave 1t. It also remains to be proved
what portion of pre-war Londoners who have been enrolled in the Army, and survive the war, will, after
it, continue to hive in London. In this connection the existing schemes for settling ex-soldiers on land
in this country, and in overseas Dominions, should be considered.

Since 1914 the question is also affected by the reduction in the natural increase of the population,
te., the excess of births over deaths. Ths increase was, in London, sbout 45,000 annually, just before
the war, but it had fallen last year to 18,000 ezcluding the unknown number klled in action. The effect
of the war in decreasing the birth-rate and increasing the desths will probably continue to depress the
rate of natural increase for & time even after the cessation of hostilitres.

It also is possible, indeed probable, that one effect of the war will be to reduce the already declining
excess of birth-rate over death-rate to zero or even to a minus quantity for many years to come, both
by reason of the reduction 1n the number of men who can marry and have children, and still more by
reason of the increased ccst of living which will tend to prevent or delay marriages.

There may be some arrest upon the immigration of aliens who have contributed much, until
recent years, to swell the London population. *

To some extent the poorer part of the population of London is brought and kept there by the
presence of the wealthiest, because populstion follows money and means of subsist This t
for many small miscellaneous industries 1n the centre of wealth and pleasure. . Will there, after the
war, be the same number of wealthy residents ? The same doubt makes it impossible to predict
whether a considerable number of upper class houses will ot become available to house part of the
working class population, as has already happened in certain districts.

The Port of London has maintained a great mass of labour which has to find accommodation
not too remote from the central districts. If the proposed large extension of the Victoria and All
Docks is prosecuted after fhe war, much additional labour and consequent housing dati
will for some years be required. On the other hand it may be increased or diminished by the results
of the war, our shipping losses, the new sip-building in America and Japan stimulated by the war,
the opening of the P: Canal, developments in the size of ships coupled with burdens on industry,
eto., etc.

Will the vastly inereased burden of Imperal taxation added to the certain additions to rates
tend to make factories remove from London to less costly places in the provinces ?

The greater a city, the more liable it is to changes due to world movements and events, and no
world event has been so great as the present war, of which the end and the results are not yet visible.
One could name many provincial towns which have varied littls in population during the centuries

in which London has grown to such vast magnitude. Their population might, in the same way, remain

much the same, while that of London declined. The is that their market and meshns of support

is their immediate neighbourhood, while London lives on the world. We hope that there will be no
46087
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period of stagnation or decline, but the reverse. These considerations are, however, a reason for
moving very cautiously in the case of London, and for not committing the Council to large under-
takings m the line of bulding houses s adduion to the existing accommodation on the
hypothesis that there will be an increase in the existing population in the future, or at least an incresse
at all equivalent to the wncrease mn the past, when the wealth and prosperity of this country and of
London were so rapidly advancing.

We have thought it necessary st the very outset of our report to emphasise the uncertainty
as to the future, as we feel that it requires constantly to be borne m mind In the preparation of the
report also, we have had to rely mainly upon the census returns of 1911 which are now almost obsolete,
but we have made use of any later information which would enable us as far as possible to describe
housing conditions as they are in 1918. The results must, therefore, be accepted as a generalisation
only, liable to be modified by conditions, not at present foreseen, which may assert themselves on the
cessation of hostilifies.

It 15 & question whether a true conspectus of the real problem could be obtained without sn
investigation extending to the whole of extra-London, which, to an increasing degree, is becoming
the dormitory of London, as the latter becomes more industrialised. The President of the Local
Government Board appears to expect that the Council would do this, judging from & speech made by
him on 21st March, 1918, from the report of which the following is an extract —

“ I have to address my questions to the present housing authorities, who

*“ are the twenty-eight borough councils, as well as the London County Couneil; but I told

“ the L.C C. that it was my opinion they ought to make a comprehensive survey of the whole

*““ question When I said that, I did not mean merely from the point of view of the admims-

“ trative area of the county, or of the other areas of London, such as the water area, or the

* police area 'What I desired was that they should make, as far as they could, a comprehensive

*“ survey of the whole question of housing Londoners . . . You must look after those who

*“ sleep outside London, but come into London every day to get their living. I am sure this

* problem of housing in London must be approached from a far larger bird’s-eye view than the

*“ eyes of the bird who only looks at the administrative area of London, or who only looks to an

*“ area bounded by the junsdiction of any particular borough counal . .

“ Therefore, in loolang at the problem of building new houses from the London point of

“ view, I quite agree that 1t cannot be regarded fully and practically if 1t 1s only regarded

“ through the eyes of any particular borough council or group of borough councils, and not even

“if 16 18 regarded by all the metropohtan borough councils as a whole, with the LCC talang

“ a comprehensive survey and giving a certain amount of leading and hght and guidance in that

" direction . . . N

‘We have therefore, while dealing principally with conditions within the admimstrative county
of London, dealt also to some extent with the conditions in Extra-London “ Extra-London ” com~
prises the portion of the Metropohtsn Police District beyond the County of London, and * Greater
London ” the two together. The Metropolitan Police District includes all pamshes (except the City
of London) any part of which is within a radius of 12 miles, and the whole of which 1s within & radius
of 15 miles from Charing Cross and a few other parishes The districts are shown on the sccompanying
sketeh map. .

On 28th July, 1917, the Local Government Board addressed a circular letter to local authorities
on the subject of the provision of houses for the working cl at the conclusion of the war and asked
for information as to the accommodation already provided and the additional housing required
in their respective areas  The rephes of the local authorities of Grester London to the
circular, copies of which have been forwarded to the Council, are summarised under headings
AppENDIX 1 (p. 35)

LonpoN,
Population,

The test of the necessity for additional housing accommodation and the measure of its extent
st any particular moment depend on the relation of population to the house accommodation available,
and on the samtary condition of such accommodation. There is no special record to indicate this
relation, except the census imformation, which is revised once in every 10 years. In Lonfion, 80
far as the sanitary condition of property is concerned, the dificulties are greater than in large
provineial cities, for while in those cities the housing and public health administration is in the hands
of one authority, in London it is in the hands of 29 local authorities, with the Council as central
authority exercising erther concurrent or supervisory powers, with power to act in default.

The latest census information relates to the year 1911, and the next census is due 1mn 1921. The
results of the latter census, which are matenal for a consideration of the housing conditions, will probul?l‘y
not be available for at least another two years, or five years from the present time. The Council's
investigations, year by year, as to the houses bmlt and demolished enable figures as to accommodation
to be brought up to the end of 1916

The information bearing on the question of housing conditions is given in 8 more complete and
satisfactory form in the census returns of 1911 than in the previous census returns The tables
relating to thé number of occupants of tenements, which were first given in 1891 for tenements of less
than five rooms, were in 1911 extended to tenements of all sizes Further, the te:nements are for the
first time divided according to the number of children under 10 years of age included smong the
occupants.
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Growth of population of Greater London since 1801

The followmg table shows the growth of the population of London, extra-London and
Greater London in each decenmial period since 1801 -—

Administrative County of London Extra-London. Total for Greater London.
I |
Year.

Iu‘cmn.se o Increase Incresse |Increase Inerease |Increase Year

Population.| ~gymn, ord Popul during per [Population] durng per

decenmium | Per cent. decenmium| cent decenmium({ cent.

!
1801 969,310 — — 155,334 — — 1,114,644 — — 1801
1811 | 1,139,355 180,045 184 | 184,544 29,210 184 | 1,323,809 ; 209,256 184 | 1811
1821 | 1,379,643 240,188 2111 | 216,808 32,264 17-5 | 1,596,351 | 272,452 20-6 | 1821
1831 | 1,865,682 278,039 20:0 | 247,990 31,182 14+4¢ | 1,803,672 | 307,221 19-2 | 1831
1841 | 1,949,277 203,695 177 | 286,067 38,077 154 | 2,235,344 | 331,772 17-4 | 1841
1851 | 2,363,341 414,084 216 | 317,504 31,627 11-2 | 2,680,935 | 445,691 20-3 | 1851
1861 | 2,808,404 445,153 188 | 414,226 96,632 304 | 3,222,720 | 541,785 20-2 | 1861
1871 | 8,261,396 452,902 182 | 624,245 | 210,019 50-8 | 3,885,641 | 662,921 20-6 | 1871
1881 | 3,830,297 568,901 174 936,364 | 312,119 50-0 | 4,766,661 | 881,020 227 | 1881
1801 | 4,227,054 307,657 104 | 1,405,852 | 469,488 501 | 5,633,806 | 867,145 182 | 1891
1801 | 4,536,267 308,313 73 | 2,045,135 | 639,283 455 | 6,681,402 | 947,696 16-8 .| 1901
1911 | 4,621,685 | — 14,582 | — Q-3 | 2,720,673 | 684,538 335 | 7,251,358 | 669,956 102 { 1911
[

In considering the present conditions and the probable future growth of population in London
and extra-London and the whole area, these figures are very important, and reference will be made
to them as required throughout the report.

Details as to the population of the districts in Greater London are given in APPENDIX 2 (p. 39).

Varwiwon w population of Metropolitan Boroughs, 1901-11.

The decrease of 14,682 persons 1n the population of the county of London as a whole in the
period 1901-1911 was the net result of & very comsiderable decrease in some of the metropolitan
boroughs, mainly those situated centrally, and a considerable increase in the population of some of
the outlying boroughs. The figures are as foll‘ows —

D] mcﬁm m City or M 1.4 Ponulati Decrc?ase m

Motropolitan Borougl T8 population, g - population,
1911, 1901-11. Borough. 1911, 1901-11

Wandsworth “ 311,360 79,438 Stoke \Iswmgton 50,659 588
Lewisham e e 160,834 33,339 Deptford ... . 109,496 902
Mulham .. e - 153,284 15,995 Battersea .. . 167,743 1,164
Hammersmith e 121,621 9,282 Paddington 142,651 1,425
Woolwich ... " 121,376 4,198 Bethnal Green ... 128,183 1,497
Hampstead 85,405 3,653 Lambeth .. e 298,058 3,837
Hackney .. .. . 292,533 ! 3423 | Kenamgton.. ... . 172,317 4,311
Camberwell 261,328 1,989 Bermondsey .- 125,903 4,857
Greenwich , . s 95,968 198 Poplar - 162,442 6,380
Shorediteh ... . . 111,390 7,247
City of London ... . 19,657 7,266
. Chelsea ... 66,385 7,457
' Ishngton ... . e 327,403 7,688
Holborn ... 49,357 10,048
Fmsbury .. .. 87,923 13,640
Southwark 191,907 14,273
St. Matyletone ... “ 118,160 15,141
St. Panoras . 218,387 16,930
Stepney ... | 279,804 18,796
Westminster ((.‘ﬂv) B 160,261 22,750
Total ... 1533,699 +151,415 ) 2,987,988 —165,997
. Total .| 452,685 | —l582

In some of the boroughs, such as Stoke Newington, Deptford and Battersea, the decrease
during the censual period appears to be the result of a fluctuation in empty houses, and not to & perma-
nent tendency to a declining population.

In at least ten oi the metropolitan boroughs and the City of London, there appears to be now

a settled tendency to a deoline in the populati d by the tof b and industrial
premises on the area hitherto oooupxed for residential purposes, the demolition of houses for various
public purposes, the el of i y areas, the demolition of unsuitable houses, and the

reduction in overcro
The extension of the area of diminishing population is roughly indicated by the following
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table, from which it ‘will be seen that the decrease began in the City and Holborn in 1851 and now
embraces in addition the 9 metropolitan boroughs specified below :—
Areas with dvmumsheng population.

1851 1861. 1871, 1881 1891 1901 1911,
Cuty () - . .. 127,818 1 112,013 74,844 50,569 37,702 26,923 19,657

Holborn . . . .. 95,726 94,074 93,513 78,668 66,781 59,405 49,357

223,545 | 206,087
—17,458

Finsbury . . 125418 129,073 124,766 119,409 109,981 101,463 87,023
St. Marylebone “« . .. 157,696 161,680 159,254 154,910 143,487 133,301 118,160
. Shoreditch ... . . 109,257 128,364 § 127,164 126,591 124,533 118,637 111,380
Westmmnster . . « 244,531 257,232 | 248,714 220,784 201,968 183,011 160,261

883,436 | 828,255 759,931

—55,181 —68,324

St. Pancrae .. . " . 166,956 108,786 221,465 236,363 | 235,345 235317 218,387

Chelsea .. . 53,725 59,881 7,717 73,079 72,954 73,842 66,385
. 1,089,373 | 992,752
—76,621

Bermondeey . . . o 85,308 101,913 122,398 134,632 136,014 130,760 125,903

1,128,766 1,062,659

—66,107 (1)

Southwark .. - .. 152,371 173,900 175,049 195,164 202,470 206,180 191,907
Stepney a . . .. 238910 257,497 275467 282,676 285,116 208,600 | 279,804

1,567,439 (1,429,134

}—138,305

(1) Between 1801 (when the population was 128,120) and 1851 (when 1t was 127,819) the population of the City
was stationary.

(1+) The figure of decrease for the period 18911901 is approximate, owing to the alterations of bonndaries made under
the London Government Act, 1889, but the effect of these alterstions would not wtiate the general conclusions
drawn from these figures

These eleven areas had, 1t will be observed, in 1911 a population of 1,429,134 or nearly one-third
of that of the county of London.

The sarea of decreasing population had been growing with each censual pertod, with the result
that the volume of the periodic diminution of the population of this area has shown a steady increase
until in the last 1 period it reached a figure of nearly 140,000.

Although the tendency in these boroughs may now be looked upon as permanent, the extent
of the diminution in the last period was doubtless to some extent increased by fluctuation owing to
avariebty of causes in certain of the areas. The existence of these causes is indicated by a varia-
tion in the number of unoccupied houses during the perod in guestion

Effect of the war on population

The position as to the permanent population of the county 1s temporanly aflected by war con-
ditions. On the one hand, a considerable percentage of the population is absent on war service,
but this does not reheve housing accommodation to a proportionate extent, as 1n most cases the families
continue to occupy the same accommodation, and, even where it is not convenient to occupy it, they
continue the tenancy in some cases and pay the rent, so as not to break up their homes This happens
in the Council’s dwellings to the extent of about 1 per cent. In the report of the Peabody Donation
Tund for the year 1916 1t is stated that 2,637 out of 22,830, the mean population during the year in the
dwellings of the Trust, were absent on war service , and in the report of the Guinness Trust for 19171t
is pointed out that 987 were absent out of a total population on 31st December, 1917, of 9,025 The
proportion absent in the two cases was 116 and 10 9 per cent. respectively

On the other hand, there has been a considerable influx in some districts of persons engaged on
war work, the metropohtan boroughs marnly affected being Woolwich and Hammersmith.

Future growth of population of county.

The growth of population in the outlying areas must in the future be mainly m the metro-
politan boroughs of Wandsworth, Lewisham, Greenwich and Woolwich. There 18 still in these
boroughs land not yet built upon, whieh, if developed, would probably date s large populat
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Most of this land Les at a distance from the centre. It suffers from lack of adequate and cheap means
of communication with the business areas, and consequently has not yet been developed. So long
as these conditions continue to prevail, it 1s improbable that any large proportion of such vacant land
will be developed for housing purposes.

The increase in the population of these four boroughs in the period 1901-11 amounted, as may be
seen from the above figures, to 117,173  In Woolwich and Greenwich the mcreases were stall, but
this is to some extent accounted for by the diminution in employment at Woolwich Arsenal after the
South African war, a condition which may be expected to recur when the present war comes to an
end. On the other hand, although the increase 1n Wandsworth was very large and in Lewisham was
substantial, it 18 hardly likely that there will be a similar large and rapid development in any of the
districts now remaining undeveloped. If, therefore, with the largeincreasein these boroughsin the period
1901-11, the diminution. of the more centrally situated boroughs was not completely counterbalanced,
it is not probable that there will be a substantial change in the conditions for the next few years.

There is Lttle doubt that in the years subsequent to 1911 there has been some inorease in the
population of London as a whole. This appears to be confirmed by the Registrar-General’s estimate
of the population made on the basis of the returns under the National Registration Act

In the intercensual period 1901-1911, the natural increase in the county population was 540,000,
and the number of persons moving out of London must therefore have exceeded those moving in by
550,000. In the outer ring the natural increase was 360,000 and the net addition by migration 325,000.
There was & notable increase in the movement beyond the limits of Greater London in 1901-11 as
compared with 1891-1901.

In London south of the Thames between 1901 and, 1911, the population under 15 years® of age
inoreased by 30,000, but north of the river the number at this age decreased by 105,000 ; the natural
increase south of the Thames was therefore largely accommodated within the county, but on the north
side “};he pressure on accommodation due to natural increase had led to a large diminution m the culd
population.

‘While the outward movement of the London population has been compelled by natural mcrease
in the north, there has been an additional mfluence in alien immigration which fluctuates greatly from
year to year. -

Apart, however, from fluctuations, the result of the census of 1911, which shows the population of
the county as stationary, may be accepted as broadly representing the position for the immediate future.

Housing Conditions.
Number and proportion of various classes of tenements in 1911.

In’a general way, tenements of one to four rooms have been regarded as containing the greater
proportion of the working-class population, and the extended information in the census returns of
1891 and 1901 was limijted to those tenements.

The following table shows the number of tenements of all sizes in the county of Londen, in
1011, with the number of rooms, and of persons ocoupying them, and the proportion which each
bears to the total :—

Number. Proportion of total.
Size of tenement or house. i

Tenements. Rooms. Persons, |T Rooms. | Persons.
- d Per cenl, | Per cent. | Per cent.
1 room 138,226 138,226 265,553 136 35 59
2 rooms 196,406 392,810 673,619 192 10.0 148
3 ., - 219,158 857,474 901,603 214 168 199
L 164,776 659,104 787,159 161 168 17-4
1~ rooms 718,665 1,847,614 v| 2,627,934 70-2 471 581
3 rooms I 94,204 471,020 484,035 92 120 107
6 . “ 72,841 437,046 379,873 71 112 84
1—6 rooms .. 885,610 | 2,755,680 | 3,491,842 365 703 2
7 rooms 45,673 319,711 229,330 45 82 51
8 . 31,518 252,144 163,076 31 64 36
8 e 18,713 168,417 100,108 1-8 43 22
10 rooms and upwards " 43,437 424,370% 268,677 41 10-8 80
Total .| 1,023,951 3,920,322 4,253,128 100-0 1000 941
Wnmber of persons in non-private 268,562 59

tenemonta
4,521,685 100-0

+ Calculated st 10 rooms per tenement.

-

. The number of tenements was therefore over one million, of which 122,672 were contained in block
dwellings and better-class flats. The most numerous class of tenement was that consisting of three
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rooms, followed i order by two-roomed, four-roomed and one-roomed temements. The number of
one to four-roomed tenements was over 718,000, or 70 2 per cent of the total.

Of the total of 3,920,322 rooms, 1,847,614 or 47'1 per cent were contained 1n one to four-roomed
tenements, and these were ocoupied by 2,627,934 persons. .

The population of one to four-roomed tenements amounted to 58 1 per cent of the total population,
but, there is little doubt, that this was considerably less than what could be regarded as the working-class
population. The occupants of one to six-roomed tenements. it will be seen, amounted to 77-2 per cent.
of the total population, and this, no dunbt, was nearer to the true proportion than that represented by
one to four-roomed tenements

Occupation of houses by more than one famaly

A notable feature of housing conditions in London 1s the extent to which houses ntended for
ocoupation by one famly are occupied by two or more famities, Thus 1n the years 1911-14 the Council
scheduled sites for sehools compnsing over 2,000 houses oceupied by about 18,000 persons of the working-
class, and the following 15 a summary of the number of families or separate ocoupiers 1n these
houses.

Number of houses built for occupation by one faruly, now
Total number occupied by more than one family. Total occupied
Size of houses of houses on by more than
sites scheduled. | § P 3 4 5 8 7 8 9 one famuy
2 rooms .. . 24 22 _ _ — — —_ — — —_ —
3, .. 126 100 24 2 — — — — — —_ 26
4, .. . 590 322 1226 | 38 | 10} — | — | — | — | — 268
5 , 302 90 | 165 37 4 ] -— —_ — —_ 212
6 . 809 88 | 354 | 122 33 12 — — —_ — 521
T ., 207 24 81 68 25 5 2 2 — _ 183
8, 198 10 { 49 { 79 { 38 | 16 4 3 — | — 188
9 . 74 1 12 20 26 8 3 3 1 2 73
10, 16 _ 4 4 3 3 1 1 — — 18
i, 4 e 3 1y — | - =] =] = 4
12, 4 — 1 2 — — — — 1 —_— 4
13, 1 — — 1 — —_ —_ —_ —_— — 1
5, 1 - - == =1 1 — | — 1
Total ... .. 2,154 657 | 915 | 371 | 140 47 10 10 2 2 1,487

Of the 2,154 houses therefore, 1,497, or nearly 70 per cent., were oceupied by more than onc
famly. The total number of families 1n the houses amounted to 4,559 or an average of 21 families
per house

This sub-division, 16 wll be seen, applies not only to houses ongmally bwilt for persons not of
the working-class and now occupied 1 tenements, but also to a gieat extent to working-class houses
built as such Comparatively few working-class houses contan fewer than four rooms ; yet the number
of famihes or separate occupiers occupying tenements of less than that size 1s very large, the figures
from the last census bemng as follows .—1 room, 138,226 , 2 rooms, 196,405 ; 3 rooms, 219,158 ; or a
total of 553,789,

Some of these are self-contamned tenements in block dwellings, maisonettes, and stiucturally
converted houses, but the great majority are merely rooms, not forming self-contained tenements. The
following figures, from the census analysis of buldings in 1911, also yield a companson between the
number of buildings and that of famies :—

Buildings used | Separate | Excess of
1as dwellings | occupiers, [ occupiers.
Ordinary dwelling houses . 478,024 ! 805,967 E 327,043
Flats ... .. . 121,047 122,672 | 1,625

| ]

It will be seen from these figures that flats (which mnclude tenements in block dwellings and
ma1sonettes) are rarely occupied by more than one famly , while in the case of ordinary dwelling houses
the number of separate occupiers is 805,967 as aompared with 478,024 houses. 1f non-worlking class
bouses (which as a rule are occupied by one family) could be excluded from these figures, the dispro-
portion between working-class houses and famihes Wwould be shown to be still greater.

Further, all self-contained tenements and flats are separately assessed ; yet in 1901 the number
of assessments in London up to and inoluding £24 rateable value (which would include all such worlang-
class tenements) amounted to 378,767, and 1 1911 would probably be less than 450,000; but the
number of separate ocoupiers in 1-6 rooms in 1911 amounted to 885,610, or httle short of twice the
number of assessments,

Overcrowding.

There are three standards by which overcrowding can be ascertamed or Judged. T},"’ first
standard is based on the number of persons m excess of fwo per room, without an allowance for children ;
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the second is based on the excess, after making an allowance for children; and the third is the legal
standard under the Public Health Act, which, so far as it is defined by by-laws, is based on cubic space:

. More than two persons per room.

In the census returns the standard of “ more than two per xoom ” is used, special statistics
being given under that head. The number of tenements so occupied, the number of rooms contained
therein, and the population occupying them in 1911, are shown by the following figures :—

Occupied by more than P Percentage of total of each
. 2 persons per room. I ersons class of tenement.
iving more
Size of tenement. than 2 per
Tenements. Rooms. room. |[Tenements,| Rooms. | Persons.
1 room ... 32,351 32,351 116,552 23.40 2340 43-89
2 rooms ... " e 47,048 94,006 277,592 2396 23-96 41-21
3 rooms ... 28,341 85,023 223,137 12-93 12-93 2478
4 rooms ... 11,148 44,592 108,670 6-76 676 1381
Total 1-4 rooms 118,888 256,062 725,951 16 54 13-86 27-62
& rooms ... - 2,263 11,315 26,197 240 2:40 541
6 rooms ... e 436 2,616 5,861 -60 60 1-54
Total 1-6 rooms e 121,587 269,993 758,009 1373 980 2171
7 rooms ... . 49 343 742 -11 11 -32
8 rooms ... - 2 18 35 01 01 02
8 rooms and over — — — — — —_
Grand total 121,638 210,352 758,786 11-88 6-90 1678

This shows that the number of tenements occupied by more than two persons per room in 1911
wes 121,638, that they contained 270,352 rooms, and were occupied by 758,786 persons.

As might be expected, they consisted mainly of one, two, three and four-roomed tenements, for
in a five-roomed tenement a family would number 11 before the standard of two per room was exceeded.

Of the population in one-room tenements, 43-89 per cent. lived more than two per room in 23-40
per cent. of the number of tenements, and of the population of two-roomed tenements 41:21 per cent.
lived in 2396 per cent. of the number of tenements.

The ocoupation in 1911 of the several classes of tenements by more than two persons per room
in famihes of various sizes is shown in the following table :—

Number of families occupymg tenements of Percentage
N of total
No. in famuhes | Popula-
family. | 1 2 3 4 [ [ 7 8 of same tion.
Toom. nooms, momsi TOOmS. | TOOmSs. Trooms, Tooms. rooms, Tot&l. s1Ze.
R

3 19,008 . 19,006 | 1011 | 57,018
4 8,841 8,841 526 | 35,364
5 3,261 | 22,419 25,680 | 19-39 | 128,400
8 928 | 13,202 14,220 1487 | 85320
7 246 | 6,886 [ 13,623+ 20,755 | 31-89 | 145285
8 52 | 3,025 8213 11,200 2687 90,320
[ 13| 1,035 4050 | 5879 10,977 | 4417 | 08,793
10 ] 200 | 1,684 | 3,166 5152 ] 3758 | 51,520
10 70 547 [ L413| 1,363 . 33931 4736 | 37,323
12 1 18 161 485 601 1,266 | 3834 | 15192
13 4 51 147 218 201 709 | 4362 9,217
14 10 &7 63 103 . 2c3 | 2823 3,122
16 o 2 9 18 %7 43 108 147 1,635
18 2 2 4 [ 13| 10000 208
17 1 1 1 3| 10000 51
18 - 1 1{ 10000 18
32,351 | 47,048 | 28,341 | 11,148 f 2,263 436 49 2 {121,638 758,786

It will be seen that of the larger families s large proportion lived more than two per room, the
proportion being between 40 and 50 per cent. in families of 9, 11, and 13 persons. It may be roughly
inferred that in these cases children formed the majority of the family; the table points to the
conclusion that the overcrowding at that time more particularly ocourred in fanulies with a large number
of children. Unless the elder children were also wage earners, it also indicates that much of the over-
crowding was due to the lack of mesns to provide adequate housing dation for such a large
number of dependants. The tenements of one to six rooms accommodated at that time 836 per cent.
of the total child population of London under 10 years of age. The proportion of children from 5 to

45087 -
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14 years of age who were scheduled in the same year for elementary school education was 931 per
cent. of the total population of that age

Of the tenements occupied at that time by more than two persons per room, a considerable
number were oceupied by three, four, five,.etc , persons perroom  The figures as to this, which indicated
the degree of overcrowding, were as follows -—

Living more than 2 per room . 758,788 persons,
" 3 ” 173,837 ,,
" 4 ” . .. 38,346
» 5 " 8903
- [ » .. - 2,349 "
. 7 " 515,
» 8 ” .. 139,
” 9 » 42 »
” 10 . 12 '
11 12

Of the 758,786 persons then living more than two per room, 173,637 were living mdre than three
per room, 38,346 of these were living more than four per room, and so on with the higher numbers per
room, the extreme being twelve persons living more than eleven per room

The number of persons then living more than 2 per room in the several metropolitan boroughs is
given in APPENDIX 2 (p. 39)

Mere than two persons per room with allowance for children.

In the foregoing figures, a child is regarded for housing purposes as equal to an adult, though
it 18 obvious that from some points of view the number of children may be regarded as sn important
factot in gauging the amount of overcrowding. From a medical point of view, the contention that
a young child requires less consideration than would one of from five to ten years, or that the latter
can be reckoned as only half an adult, is open to serious eriticism, as, physiologically speaking, there
is no Justification for regarding the question merely as determined by the relative weights or even by
the respective hung eapaoities,for it must be borne in mind that adequate space is in the case of children
especially necessary for their health and development. From the pomnt of view of decency of accom-
modation, however, which is one of the principles governing the standard of two per room, overcrowd-
ing caused by young children is less objectionable than overcrowding by adults

The Couneil’s practice for its own dwellings has, however, given weight to this consideration as
& matter of practical expediency. For admission to the Council’s dwellings the limit of two persons
per room is strictly adhered to, but for continued oceupation, in ascertaining whether a tenement is
overcrowded, while two persons per room sre allowed, each child under the age of five years is reckoned
as nil, and each child between the ages of five and ten years as half an adult. In spite of this arrange-
ment, however, the average population of the Council’s dwellings is only 13 per room. The rules of
the Peabody Donation Fund for the prevention of overcrowding in the dwellings of the Trust provide
a scale applicable to tenements and families of various sizes, the general effect of which would appear
not to differ materially from that of the Couneil’s regulations,

The census returns do not show bow many of the children were under and how many over five
years of age. The proportions in the Council’s dwellings (ealculated from the census made snnually
by the Council) have therefore been adopted as the best basis available for maling such a division

The following table shows the number and proportion of persons overcrowded in London
according to the census of 1911, if allowance is made for children (on the basis above described)
compared with the number and proportion on the basis of more than two persons per room, without
making any such allowance :—

Population overcrowded. Proportion
{more than 2 per room) overcrowded.
Size of
tenement,
On basis On edjusted On basis On adjusted
of all basis, allowing of all bams, allowing
pant for child P for chuld
Per cent. Por cent
1 room . 116,552 72,996 43 89 2749
2 rooms - 277,692 130,512 4121 1937
3 rooms - 223,137 86,587 2475 980
4 rooms . 108,870 30,703 1381 390
14 rooms....| 725951 320,798 27 62 1221
5 rooms 26,197 4,751 541 98
6 rooms 5,861 918 1-54 24
7 rooms 742 15 -32 ol
8 rooms o 35 — 02 —_
Total ... 758,786 326,482 1878 722

Tt will be seen that on the adjusted basis the number of persons overcrowded would have been
326,482, as eémpared with 758,786 if no adjustment be made for chldren, and the propottion would
have been 722 per cent as compared with 16-78 per cent.
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Overcrowding according lo the Public Health Act.

The Public Health (London) Act, 1891, provides that “ any house or part of a house so over-
crowded as to be injurious or dangerous to the health of the inmates whether or not members of thé
same family ” shall be & nuisance liable to be dealt with under the Act (section 2, sub-section (1) (e) ).
Under this provision proof of the injury or danger referred to must be adduced in each instance.
In the by-laws made under section 94 of the Aot with respect to houses let in lodgings or occupied by
members of more than one family the term overcrowding is defined This definition is made on the
basis of air space, the limit genersally prescribed being as follows :—

If & room used for sleeping be also used as & living room ... 400 cubije feet per person.
If used for sleeping purposes only ... ... .. .. 300
The limit for a child under 10 years of age is one-half the ahove-
mentioned amounts of air space.

Under these by-laws a room of 12 feet by 12 feet by 8 feet 6 inches, or 1,224 cubic teet (which,
according to'the Council’s regulations, is the minimum size for & living room in the Couneil’s block
dwellings) would not be overcrowded with three persons (all adults), or with four persons (two adults
and two children), or with five persons (one adult and four children), using it as a living and sleeping
room. The following table sets out the maximum number for one, two, three and four-roomed tene-
ments according to the various combinations of adults and children (under 10 years of age) in rooms
of the minimum size in the Council’s regulations referred to :—

”» »

Number of occupants allowed under by-laws.
Size of
tenement. If all rooms are used for If one living room is not Size of rooms.
sleeping. used for sleeping.
1 room 3 (adults) —
4 (2 adults and 2 children) 144 sq. ft. by 83=1,224 oubic feet.
B (1 adult andd ,, )
2 rooms «.| 6 (8 adults and 1 chid)
T . 3 ohidren) | 3 (2 adults and 1 child) 144 8q. ft. by 81=1,224 cubio feet.
g ((:; » g » )| 4 (1 adult and 3 children) 96 sq, ft. by 8§= 816 cubio feet.
» no)
3 “ 9 (7 \ 2 child
rooms 10 (g ulte sod 2 obIdren) | g 4 uauite and 2 ohldren) | 144 sq. £ by 8¢=1,224 oubio feet.
11 6 ’ ylL 76 . 4, ) 96 aq. f5. by 8§= 8186 cubic feet.
TTR7E s . Y| 8@ 6 ., ) 06 5q. ft. by 8= 816 cubic feet.
. ft. b; =1,224 i o
4 rooms 12 (9 adults and $ children) | 9 (6 adulte and 3 children) Héﬁ PEIPECA martr sl iy
136 6 » 0E ., 5 J 96 5q ft. by 81— 816 oubic feet
LR T . ) e . L 96 8q. £t by 8}= 818 cubio feet,

It will be seen that the maximum, depends a good deal on whether all the rooms or only some
are used for sleoping purposes. In three 4nd four-roomed tenements it is improbable that all the rooms
would be used for sleeping, and the number shown in the table, on the assumption that all the rooms
would be so used, would no doubt rarely ocour.

Tt must be borne in mind that the rooms assumed are of moderate size and that the much
larger rooms that are sometimes found, particularly in better-class houses adapted for ocoupation by
persons of the working olass, would afford acoommodation for a larger number without exceeding the
limits presombed by the by-laws.

It seems clear, therefore, that the existence of overcrowding on the basis of more than two persons
per yoom does not mean that there is overorowding accorling to the Public Health Act, taking the
requirements of the by-laws as the standard.

‘When an investigation was made in 1898 into the sanitary condition and administration of St.
Pancras, the question of, overcrowding according to the by-law standard, and according to the
standard of two per room, was dealt with. On the standard of more than two per room there were
then about 60,000 persons in St. Pancras living under conditions of overcrowding. Having regard to
the various considerations bearing on the question, and the light thrown on the matter by an estimate
based on the results of an actual inspection of & number of h in the borough, the lusion arrived
at was that out of 60,000 persons living more than two per room the number living under conditions
in which the by-law limits of cubio space were exceeded from insufficiency of accommodation was
probably not more than 10,000 persons.

It was in fact found, on the inspection of the h overcrowded, that in a considerable propor-
tion of instances overcrowding according to the hy-law definition was caused by a misuse of space,
which could be obviated by improving the sleeping amrangements of the family. The results, for a
number of houses inspeoted, were :—

Misuse of spave ... .. .. . . a .. 67 house;
Insufficiency of space ... ... . . . . .. 0T,

40087 B2
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Of the cases of insufficiency of space, 100 related to families occupymg one room.
Simce the above investigation, the number and proportion of persons hiving more than two per
room in 8t. Pancras in one to four-roomed tenements have been reduced as follows :-—

Number of persons living | Proportion of total occu-
Census year. | more than 2 per room pants of 1-4 roomed
1-4 roomed tenements. tenements.
per cent.
1891 - . 64,730 41-6
1901 “ 56,423 36-2
1911 . 50,264 334

There is, nevertheless, evidence that there is still a considerable amount of overcrowding in London
oven on the by-law basis. The following table shows the conditions found on a small insanitary area
just before the outbreak of war in 1914.

Cubic feet | Square feet

Area. Population. per person. | per person.
The whole ares 3,009 414 53
The worst streets were A 17 240 27
B 196 259 42
o] - 166 309 42
D 211 318 42
E 182 301 41
¥ 332 311 40

In connection with inspections made under the Children Act, we are advised, evidence at the
present time is frequently obtained that families are living under conditions of overcrowding, and
that great difficulty is expenenced by the people concerned in obtaining other accommodation. Asa
result of 200 recent visits, 917 persons (including 278 nurse infants) were found to occupy 660 rooms.
Of these, 158 in 47 rooms had less than 300 cubic feet per person, so that 17 per cent. of the
oceupants were sleeping under overerowded conditions. Of the 59 rooms occupied for both living
and sleeping purposes, 9 were single room tenancies and 1t may be assumed that in many of the 50
remaining rooms the use of the Living room for sleeping purposes was permutted in order to sbate
overcrowding. It must be remembered that most of the instances above cited belong to a class
somewhat above that occupying insanitary areas.

In addition, experience has been gamed in connection with Industrial School cases. During the
last four years 647 tenements have been reported by the attendance officers as being occupied by
more than four persons per room. When visited by the pubhc health inspectors it was found that in a
number of instances families had removed and that m others some of the children had been sent to
Industrial Schools, but, notwithstanding this, some 20 per cent. out of the total visited were still found
to be overcrowded

The proportions of 17 and 20 per cent. of overcrowding found in these selected cases cannot of
course be taken as applying to working-class tenements generally.

Tt is to be remembered in considering the by-law standard of overcrowding thet this is mainly
based on cubic space and does not give weight to the modern notions of decency and to the desirability
of the separation of the sexes. As is shown in & previous table in this report (p. 11), as many as five

_ persons may live, cook, and sleep in one room without violating the by-law.

Estimate of excess population wn i ts overerowded.

On the various bases of overcrowding considered and on the figures of the census of 1911, it
may be estimated that the numbers of persons living in conditions of overcrowding were in 1911 a8
follows :—

(1) On standard of more than two per room .. .. 758,786
(1i.) On same basis as No. i. but with allowance for childre
on the scale adopted by the Counel ... ... .. 326,482
(iti.) On basis of by-laws under Public Health Act.. ... Indefinite, but probably
only a relatively small
figure.

‘Lhe first bagis is that used in the census of more than two per room. The total number of
persons living in overcrowded conditions, according to this standard, was, in 1911 ... ... 758,786
These persons cocupied 270,352 rooms, aud assuming these overcrowded rooms to be occupied
to the extent of 1} persons per room on &n average their population would be ... ... ... 405,528

leaving a population in excess of what could be ascommodated on this basis of ... ... 353,258



The assumed average of 1} persons per room is considerably more than the average of all tene-
ments ocoupied to an extent not exceeding 2 per room, the average for these and for tenements occupred
by more than 2 per room being in 1911 as follows :—

Average number of persons per room in tenements occupied by
‘[enements
2 persons per room or| More than 2 persons

less. per room. Total.
1 room 141 3-60 1-92
2 rooms e 1-33 2-95 172
3 rooms e 1-19 2-62 1-37
4 rooms 1.09 244 . 1-19
1-4 rooms o 1-20 2:84 142
5 rooms 1-00 2-54 103
6 rooms 86 224 87
1-8 rooms 110 2-81 127

The next standard is the practical one adopted by the Council in the management of its own
dwellings, and on this basis the population (corresponding to the 758,786 used above) then living in
conditions of overcrowding may be estimated at 326,482. A similar caleulation would
show the number of persons in excess of the accommodation as ... .. 169,783

The standard of overcrowding in this case allows for children and 1f a sxmllar
allowance be made in calculating the population before overcrowding conditions are assumed
o obtain, the average multlpher per room should be increased to 2, lea.vmg an excess popula.-
tion of about ... ... 118,000

The lowest standard of all is the by-law standa.rd for wlnch it is 1mposmble to give figures; but
the standard here is perhaps as much too low as the 2 per room standard 1s too high. We propose therefore
to ignore it for present purposes

There was, therefore, in 1911 & possible range from 118,000 to about 350,000 as the excess popu-
lation in overcrowded tenements.

Tendency of change in ted by census returns.

A companson of the census returns of 1911 with those of 1901 and 1891, that is, over & period
of 20 years, indicates considerable changes.

The figures of London population already given show an increase of 308,313 in the period
1891-1901 and a decrease of 14,582 in the period 1901-1911. This change was not entirely due to the
fact (i) that a smaller number of new houses was bemng provided in London, or (i1) that the existing
houses were more fully occupied, but was caused by the movement of the population outwards,
induced by the development of the extra-London districts, which was, no doubt, greatly assisted
by the extension of locomotion facilities during the period. The development of the extra-London
distriots continued unabated, the increage in popu]atmn bemg as follows .—

1891--1901.. 639,283
1901-—1911... 684,538

1t is true, however, that the rate of growth of the populatlon of “ Greater London ” taken as
& whole diminished very greatly in 1901-11 as compared with the period 1891-1911. This diminution in
the rate of growth of population resulted in a dimimshed demand for houses and. was, no doubt, to &
considerable extent, responsible for the relief in the pressure on housing accommeodation that took
place during the peried.

‘With regard to tenements, comparative figures for past census years can only be given for one
to four-roomed tenements, and are as follows :—

dnta, a3

Namber. Increass or decrease.
Size of Tenement. »

1891, © 1901 1911, 1891-1901. 1801-1911.

Number of tenements— S T
. 172,807 149,524 138,226 ((—) 23,283

1 room (=) 11,208
£ rooms ... s 190,245 201,431 196,405 |(+) 1L188 [{—) 5,028
3 rooms - . .. e 153,653 181,542 219,158 |(+) 27,889 |(+) 37,6l8
4 rooms ... e e 115,443 139,533 164,776 |[(+) 24,090 |(+) 25,243

Total ..| 632,148 672,030 718,565 {+) 39,882 |(+) 46,535

1 room ... v e 172,807 149,524 133,226 |(—) 23283 ;(-) 11,208
2 rooms ... s s | 380,490 402,862 393810 ((+) 22372 [((—) 10,052
3 rooms | - o | 460,858 544,626 657,474 |[(+) 83.667 |(+) 112,848
4 rooms ... 461,772 538,132 659,104 |(+) 96,360 |(+) 100,972

Total ... 1,476,028 1,655,144 1,847,614 {(+) 179116 ](+) 192,470

»
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From this it*will be seen that there was a greater increase in one to four-roomed tenements,
taken as a whole, in the period 1901-1911 than in the period 1891-1901. This increase, however, was
in the three and four-roomed tenements between 1901 and 1911, there being a very considerable decrease
n the number of one and two-roomed tenements.
The change in the population of those tenements and in the number and proportion of persons
living more than two per room is shown in the following table :—

R Increase or decrease.
Size of Tenement. 1891 1901, 1911

1891-1901( 19011911

Population . e . 387,156] 304,874 265,653 — 82,282 — 39,321

1 room { Population living more than 2 per room ...| 215232 147,771 116,652 —~ 67,461 — 31,219
Proportion per cent . . 556 485 439 | - 71 | — 46

Population .. . 690,844 701,203 673,619) 4+ 10,359] — 27,584

2 rooms Population hving more than 2 per room .. 331,122 296,659 277,692 —~ 34,463 — 19,087
Proportion per cent, ... . .- . 479 42.3 412 1 — 58| — 11

Population v .. . . 666,126| 752,221 901,803 4 86,005{ + 149,382

3 rooms Population hving more than 2 per room ... 193,129 187,619 223,137 — 5,510/ + 35,518
Proportion per cent. .. - 290 249 247 { - 411 - 02

Population . . - 594,716 691,491 787,169 + 96,775 + 95,668

4 rooms Population hving more than 2 per room ... 92,185 94,047 108,670| + 1,862| 4+ 14,623
. Proportion per cent . 1556 13-6 138 | - 19 [+ 02

Population s . . | 2,338,842 2,449,780 2,627,934] 4- 110,947| + 178,145

ToraL Population hiving more than 2 per room ...| 831,668 726,096 725,951 — 105,672 — 145
1-4 rooms | Proportion per cemt, ... .. .. .. 356 296 276 |- 60 { - 20

This shows that the occupants of one to four-roomed tenements in the County of London
increased during the period 1901-11 by 178,145 (from 2,449,789 to 2,627,934), the proportion which they
bore to the total population rising from 54 0 per cent. in 1901 to 58 1 per cent. in 1911. In 1891 the
proportion was 55 3 per cent An increase between 1901 and 1911 took place 1n every Metropohtan
borough except Chelsea, Holborn, St. Marylebone and Woolwich. This increase 1 the proportion of
one to four-roomed occupants also extends to extra-London where the proportion has risen from 30 0
to 37'9 per cent so that it is not accounted for by an exchange between London and extra-
London.

The Registrar-General, in his report, is inclined to attribute part of this increase to the greater
accuracy of the 1911 census returns. It is unfortunately impossible to say how far it 18 attributable
to this cause and how far to an increase in the proportion of the working-class population or of that
part of the working-class population which has, or chooses, to occupy tenements of one to four
rooms.

It should be noted that there was a considerable decreasein the number of occupants of one
and two-roomed tenements but a much larger mnerease m the number of occupants of three and four-
roomed tenements This 13 no doubt to some extent due to the demolition of msanitary houses, n
wlich one and two-roomed tenements are most frequently found, and to the cessation of use for habitable
purposes of basement rooms. There has consequently been a considerable improvement m the ecale
of accommodation of the ocoupants of one to four-roomed tenements. The considerable reduction in
the number of occupants of one-room tenements is particularly important.

While there was no matenal reduction in the number of persons living more than two per
room during the period 1901-11, there was a matenal reduction 1n the more aggravated forms of
overcrowding as shown by the following figures:—

< Decrease
Density of pation in t: t Number of n the penod—
of 14 rooma. 1911 1 ygoy 1901, | s01-1811.

V1N 2 per room .. .. 725,951 105,572 145
= g mem then 2P v e o] 173637 80,393 | 12,738
. . & 38,316 | 38539 8,034
N . 5 . 3,903 | 16563 £130
" . 8 . 2,349 5,052 1719
" . 7 575 1,580 805
. . 8 . . 159 556 397
” " 9 ', 42 259 163
., " 0 . 12 89 93
" N i 12 12 60

While in the period 1901 11 there was a reduction of only 145 i» the numbgr living more than
two per room as compared with 105,572 in the period 1891-1901, there was a reduction of 12,736 in the
pumber living ‘more than three per room, and of 8,034 in the number living more than four per room,
with reductions as shown in the higher densities.
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The changes of which a comparison of the figures for 1911 wifh those of 1901 gives indication
may be broadly summarised as follows : —

(1) A great movement of the population outwards, which left the population of London
stationary during the period 1901-11, while the population of extra-London showed a larger
inerease than in any previous decennium,

(2) An increase in the number of ocoupants of small tenements (one to four rooms) both
in London and extra-London, a part of the increase indicated by the figures being no doubt due
to greater accuracy in the returns for 1911.

(3) A shifting upwards in. the scale of accommodation of the occupants of one to four-
roomed tenements, as indicated by the decrease in the number occupying one and two-roomed
tenements and the increase in the number occupying three and four roomed tenements.

(4) No material change in the number of persons living more than two per room in
London though the proportion fell from 296 per cent. to 27 6 per cent. Here also there 1s a
decrease in the number living more than two per room in one and two-roomed tenements and
an ncrease in three and four-roomed tenements. .

(5) A continued but dimimishing decrease 1n the more aggravated forms of overcrowding
in London, as indicated by the diminution in the number living more than three, four, five, ete,
persons per room.

(6) A tendency in overcrowding to shift outwards, as indicated by the increase n the
number living more than two per room in some of the outlymng districts in London and in the
extra-London districts.

Comparing the changes in the period 1901-11 with those during the previous 10 years, 1891-
1901, the figures show :—

(1) A greater increase in the number of occupants of one to four-roomed tenements both
in London and extra-London.

(2) Aslackening in the decrease of overcrowdingin the county of London.

Changes since 1911,

The foregoing particulars relate to the position in 1911, when the census was taken. Since
then over 7 years have elapsed, and it is therefore necessary to conmder what changes bave taken
place during that period which might modify any theories based upon a consideration of the census
returns,

Reference has been already made under the head “Effect of the war on population’ to the
change in the population of the county that has taken place since 1911. (See p. 6).

Dwellyngs buslt and demolished.

Between the census of 1911 and the outbreak of war, the number of working-class dwellings
provided was small and was exceeded by the number demolished. Since 1914, very httle has
been provided—except by the Government in the neighbourhood of Woolwich Arsenal. The number of
working-class dwellings demolished hes also fallen since 1914.

The figures for the whole of London up to 1916 are as follows :—

HE
Nuniber of working-class rooms.
Year ‘ Net
Built. Demolished. | addition or
deduction.
. 5,204 4,969 + 235
“ 4167 ' 6790 - 2623
. 6181 | 6174 A + 7
- 5,299 6,669 - L3
N 2,699 | 2,890 - 201
~ the Government 4,010 — + 4,010
1o, o 1,938 | 1,508 + 435
v the Government 1,557 — 1
ntto (Hutments)™ .| 6904 — v o 8461
l -
Total—London...| 37,859 28,095 + 8864

The distribution among the metropolitan boroughs differs widely, and is shown in APPENDIX 3.

There has, therefore, been between 1911 and 1916 a net increase of 8,864 rooms, or excluding
hutments, which are obviously only a temporary expedient, 1,960 rooms. Were it not for the
fact that the Governinent erected buildings in Woolwich, there would have been a decrease of about
3.600 rooms in accommotdaion of a permanent character.
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Conversion of non-working-class houses.

Some addition to the housing accommodation for persons of the working-class is obtained by
the letting or sub-letting of larger houses in tenements.

This process of conversion is as a rule a very gradual one and no statistics are available as to
its amount in any year. A ocareful comparison of the census returns for 1901 and 1911 shows that,
after allowing for new building, there was an increase in one to four-roomed tenements in London in
the period amounting to about 145,600 rooms, or an average of 14,560 rooms per year. This increase
must have been due to the occupation, in tenements of one to four rooms, of houses or tenements of
five rooms and upwards. Some of the latter (of five and six rooms) would have been always of the
working-class ; their occupation by two families, mstead of one, tends to the greater utilisa-
tion of the accommodation, though it cannot be regarded as increasing its amount. The greater
part of the increase in one to four-roomed tenements referred to appears, however, to be due to the
conversion of non-working-class houses.

Since 1890 exemption from, or an abatement of, inhabited house duty is allowed to owners who
can obtain from the Medical Officer of Health a certificate “ that the house is so constructed as to
afford suitable accommodation for each of the families or persons inhabiting it, and that due provision
is made for sanitary requirements.” The abatement is graded according to the rental of the dwelling
in accordance with the terms of section 11 (1) of the Revenue Act, 1903. Many owners have availed
themselves of the enactment and considerable improvement as regards provision of water supply
within the tenement, food storage, and separate water-closet accommodation has taken place, and also
an improvement in the condition of drains and backysrds. On the other hand 1 many instances
the owners have not been prepared to incur the expense which would be entailed in order to gain the
exemption.

PThe main difficulty in many thousands of houses in London at the present time is that, although
the rooms of these tenement houses may be sufficiently large and the space adequate, the arrangements
in the majority of them are not suitable for the accommodation of several families. In order m part
to meet this the Council obtained in its General Powers Act, 1907, a section dealing with the
provision of water on the upper floors of tenement houses, and the General Powers Acts of 1908 and 1909
provided for “ suitable cooking accommodation ” and for “ sufficient and suitable storage for food,”
but in these last two instances the powers only apply to houses adapted since the passing of the Acts.
The necessity for increased water-closet accommodation in tenement houses has been in some measure
met by the requirements of the London County Council by-law made under section 39 of the Pubhe
Health (London) Act, 1891, which provides that in houses occupied by members of more than one
family there shall be not less than one water-closet for every twelve inmates.

The structural alteration of better-class houses so as to provide separate sculleries, water supply,
and sanitary conveniences for each family is a question that will in some districts require attention in
the future, as there are many old houses in various parts of London that might be dealt with in that
way when they cease to be occupied by the present class of tenant.

The Lambeth Metropohitan Borough Council has approved a report by the Borough
Medical Officer of Health advocating substantially this method of dealing with the housing
problem in the borough instead of by way of clearance schemes or action under the various statutes
to secure the closing and demolition of undesirable houses. The following is an extract from the report
in question —

“ What will be necessary for this purpose will be the re-constructing and re-planning of
old houses which already exist, so as to render them suitable for occupation by different families,
such families to be separately catered for in the way of provision being made for separate living
and sleeping accommodation, sculleries, sinks, water supplies, sanitary conveniences, ete., s e.,
the provision of separately contained flats or temements. There are many such existing old
houses within the borough that might, with advantage, be deslt with in that way.”

The 8t. Marylebone Metropolitan Borough Couneil in a return furmshed to the Local Govern-
ment Board states that there are s certain number of such houses capable of being so converted
« and providing additional accommodation for persons of the working class in the borough.

Congideration by the Council of possibrlrty of conversion of dwellings.

In 1909 extensive inquiries were made m various districts of London, and a number of hot_lses
that were originally built for ocoupation by one famuly, and afterwards let in separate lettings
were selected in Islington, Lambeth, Paddington and Wandsworth, These were inspected with the
view of ascertaining the piacticability, in regard to ther planning and general construction, M-\‘d
also from s financial standpoint, of converting these middle-class h into self-contained %
or flats for the accommodation of families of the working classes, to be let at lower rents than those
which it was possible to charge for the Couneil’s existing working-class dwellings  Typical houses were
surveyed, and plans were prepared showing how these houses might be so altered as to provide suitable
self-contained accommodation for each family and, at the same time, comply with the London
Building Acts requirements. Inter alia, the heights of habitable rooms, which in some cases were only
seven feet hugh, were tobe moreased to eight feet six inches, or eight feet when partly in the roof, and the
Public Health Act conditions as to underground rooms were to be complied with in extending the areas
and adjusting the lighting arrangements, and showing the requisite alterations to the staurs, m order to
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provide sufficient means of escape in case of fire, in accordance with the London Building Act
(Amendment) Act, 1905. The estimated cost of these alterations, at that comparatively economical
period for building work, averaged £54 per room.

It was ultimately found that the cost of the alterations would be so great that the scheme was
financially impracticable, assuming that the purchase prices and cost of alterations would be redeemed
in 40 years.

Z& less expensive scheme to provide only a common wash-house, on the ground floor, and a
separate water-closet for each family, showed that it would not be possible for the Council to purchase
the premises and effect these less drastic alterations without incurring financial loss.

It may also be pointed out that between the date of these investigations and 1914 the cost
of building increased by about 20 per cent.

It was found that the rents then obtaining for that class of property, having regard to the
charaeter of the accommodation afforded, were high, ranging from 2s 6€d. to 4s. for one room and from
5s. 6d. to 8s. for two rooms.

. It was reported at that time that until retrospective power was given to local suthorities to com-
pol owners of houses, let out in rooms, to adapt them for occupation by difierent families, ¢ e., in respect
of sanitary arrangements, water supply, and provision for cooking and storage of food, the local
authorities would not be able to bring adequate pressure to bear on owners to improve sufficiently the
sondition of such houses in these respects.

The inquiries made at that period indicated that the carrying out of such a suggestion was

p from & financial point of view and demonstrated that it was impracticable to purchase, alter,

adapt, and provide proper samtary arrangements, and to let the houses at lower rents than were being

obtamed in the Council’s dwellings , indeed, 1t appeared clear that the rents then ruling in the Couneil’s
dwellings were less than would have to be charged for converted houses in order to make such s scheme
self-supporting. ’

h \l

Vacant accommodation.

At the time of the census of 1911, unoccupied houses in London were relatively humerous, but
smee that time the number has deolined considerably.

The average loss in rates through  empties ” m the years 1911-17 has been, approximately,
as follows :—

Year. Per cent.
1910~11 543
1011-12 458
1912-13 . 403
1013-14 . - 341
1914-15 320
1615-16 teve 341
1916-17 310

These figures relate to all classes of property with the exception of those on which the rates
are compounded, {e¢., paid in full whether the houses are occupied or not.

These percentages do not rep t the proportion of houses of the working classes that were
unocoupied each year. They areused to show that the proportion of * empties ** in property of all
desoriptions in London was in 1917 only little more than 50 per cent of what 1t was in 1911

The inquiries with regard to vacant working-class accommodation: which the Council has had
made from time to time relate to working-class houses only, and show the actual number of

tenements  to let ** at the time in the &:stricts examined. The following is & summary of the results
of recent inquiries made :—

[}
Nuwmber of l Total number of Rooms “ To Let.”
Year. Number of tboroughs in rooms 1 areas
inquines. which inquines covered.
were made. {approximate). Number. Proportion,
\ \ ¥ Per cent.
1911 e - 21 17 279,000 12,228 44
e 19 16 | 452000 16,872 a7
1013 e e . 26 19 | 1,113,000 22,086 20
1914 . - w8 19 5 572,000 6,788 12
i

These results show that there is a decided tendenoy towsards a reduction in the number
of empty premises, and in the case of working-class dation at an increasing rate as compared
with all properties.
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In the Coluncil’s dwellings the percentage of * empties ” has fallen to very small proportions,
thefigures for each quarter since the beginning of 1911 being as follows : —

Percentage of Percentage of
Quarter ended. “ emptres > to Quarter ended. “ empties ”’ to
gross rental. gross rental.
March, 1911 711 March, 19156 95
June, 1911 682 June, 1915 79
September, 1911 688 September, 1815 a7
December, 1911 569 December, 1915 73
March, 1912 596 March, 1918 48
June, 1912 501 June, 1916 -39
September 1912 398 September, 1916 -39
December, 1012 300 December, 1916 | 39
March, 1913 2:57 March, 1917 33
June, 1913 229 June, 1917 51
September, 1913 208 September, 1917 44
December, 1913 175 December, 1917 | 26
March, 1914 125 March, 1918 23
June, 1914 125 June, 1918 28
September, 1914 132 September, 1918 20
December, 1914 135

From the consistent improvement in these figures 1t would seem that, for some time before the
war, the availlable housing accommodation on the Council’s estates was being quickly absorbed, and that
since the outbreak of war the only losses that have been sustained have been through changes of tenancies
For some time there has been a waiting list of appheants for rooms, and the present small loss by
“ empties ” is due to the fact that 1t 15 often possible to re-let without loss of rent.

Particulars of returns made by the metropolitan borough councils to the Local Government
Board as to vacant accommodation are given in ApPENDIX I (p 35) In 9 cases the reply is *“ mil,”
and in the other cases the numbers mentioned are very small.

These figures, taken together, appear to indicate that in London, at the present time, there is
httle or no margin of housing accommodation

It is necessary that there should be a sufficient margm of empty houses to allow of the changes
which every large sommumty finds essential for its full and proper development, and some addition to the
housing accommodation may therefore be necessary on this account, even if all other conditions remain
unchenged (See ArPENDIX 3, p 43).

Insanitary and congested areas.
Bulding densitres

One of the directions in which it is anticipated that the standard of housing will particularly
be raised, is m regard to the number of houses per acre The President of the Local Government
Board (Mr. Hayes Fisher) in reply to a deputation, on 12th December, 1917, is reported to have said —

“Their aim should be to have 12 houses to the acre in towns and eight houses to the acre
in the country They should be houses that the working-man should find a pleasure to hive in,
so that he should be tempted to put more of his money into the rent ”

In a cireular letter which the Local Government Board addressed to local authonties on
18th March, 1918, on the subject of the grant of State aid towards the carrying out of housing schemes,

the point is dealt with as follows :— 3
“ It should be borne 1 mind that, in connection with schemes intended to secure Govern-

ment assistance, the aim should be to provide that in ordinary ciicumstances not more than

twelve houses (or 1n agricultural areus, eight houses) should be placed on an acre of Jand,

wherever this is possible without materially increasing the cost of the scheme,”

On the Government estate at Woolwich the average is about 12} houses to the acre, and a some-
what similar standard is adopted in garden cities

There is no exact information available as to the density of existng working-class houses
throughout London, but, broadly speaking, 1t may be said to range from 40 to 80 houses per acre in
insamitary ateas o about 20 houses per acre in generously-planned estates The following are the
figures for a foew important estates developed within, approximately, the last 30 years :—

)
Approximate = No. of houses

Estate. sorenge per nare.
Eltham, Government Estate ... .. .- 96 124
Earlsfield (Magdalen College) ... ... . 7 I 168-5
Hither Green (Corbett) ... ... . o 40 | 16-7
Wimbledon Patk ... .. .. RN 80 200
Upper Tooting (Lynwood) . . . 8 225
Herne Hill (Pesbody Donstion Fund) ... 1 1o lgi :’13;6
London County Council {4 estales) .. . - >
Bottersos (Artizans, Labourers, and General 45 | 314

Dwellmgs Co, Ltd ) { -
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The comparison is afiected by the fact that the houses differ in size, and this particularly applies
to the comperison between the Council’s housing estates and, others, The Council provides a lasder
proportion of smaller cottages than 1s generally the case, and this has the eflect of increasing the number
of cottages per acre without really adding to the building density.

Congestion of houses, combined with overcrowding, produces great density of population in
many districts in London  The only available figures as to density of population to the acre are compiled
upon & basis which leaves out of account the large variety of factors which must be considered in making
any useful comparison. Wiile for this reason we do not quote those figures mn detail, we may rightly
pomnt out that the congestion of houses is very great in certain metropolitan boroughs as a whole;
for instance in Southwark, Shoreditch, Bethnal Green, Stepney and Finsbury where certamn factors
operating in reduction of density of population are largely absent. At the same time i boroughs in

which the same factors are present in a high degree, specific parts are nevertheless chargeable with
a considerable density of population,

Unsustable accommodation.

Apart from the question of any drastic improvement in the standard of housing accommodation,
there is the necessity of dealing with the dwellings which, if other accommodation were available, would
be considered on existing standsrds as no longer fit for human habitation.

This unsuitable accommodation consists mainly of two sections :—

(i) Property badly arranged so far as its relationship to other property is concerned,
such as 13 dealt with by schemes under Part 1. of the Housing Act of 1890 ;

(1i.) Premises which apart from environment are in their present state unsmtable for
continued occupation by reason of one or more of the following defects .—age, defective construc-
tion, decay, dampness, or dilapidated and verminous condition.

Insanstary areas.

The Council and its predecessor (the Metropolitan Board of Works) have been dealing with the
clearance of insanitary areas problem for over 40 years, and up to the completion of the last scheme,
the total clearances were as follows, the figures of clearances by local authorities being also added :—

Insamitary areas cleared.

Authority. Total net

Area, Rooms. Persons. cost.

acres. £
Metropolitan Board of Works ... - .“ ‘e 4173 9,830 22,872 1,320,619

London County Counoil-— *
Part I. of Housing Aot of 1890 ... 50173 10,498 20,714 968,010
Purt 1. of Housing Act of 1890 ... . . 476 dL 761 1,851 36,338
Total for L.C.C. . 5549 11,259 22,665 1,004,349
Total of completed schemes 97-22 21,089 45,437 2,324,068
thorities (now Metropohtan Borough Councils}— 693 | Information 3,088 70,861
Part 11, of Act not avalable
:

Total e 104:15 e 48,525 2,395,629

The Council has now in hand the clearance of one inssmitary area—Tabard Street, etc.,
Southwark—and is committed to the olearance of another area—Brady Street, Bethnal Green.
The numbers of rooms and persons on thesé areas were as follows :—

Tabard S’;m:l area (With Crosby Row and Grotto Place)—
ot . .

“ “. 862 4,552
Already closed and displaced ... 863 1781 o

To be alosed 509 2,821

] . —_— _—

Brady Street area—Total ... - . - 166 1,121

These numbers, however, represent only a small portion of the accommodation in London in
premises badly placed, which, on a reasonable standard, would be regarded as unsuitable for continued
oocupation. In 1911 the Medical Officer of Health for the county of London stated that there were
throughout London about 1,900 groups of three or more houses which were either insanitary or so
congested, badly arranged, or badly situated, that they required to be dealt with. The number of
dwellings in these groups was 25,734, occupied, it was estimated, by about 195,000 persops. By
far the greater number of these groups of houses was in East London and in the older and more
central parts of the boroughs south of the river. .

Apart from certain technical difficulties under the Housing Acts, the main difficulty in dealisfy
with undesirable houses or congested aress has in the past been that of re-housing. Of the
25,734 houses above referred to, 1,564 have since been demolished, and the estimate of 195,000,
as given above, can therefors be reduced to about 184,000, but only 217 of these 1,564 houses have

48087 c2
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been replaced by domestic buildings for persons of the working class There is evidence of
a strong disinchnation on the part of working people to Teside further from their work than
they need  Local authomties are comsequently reluctant to displace residents m their
distriets unless 1t be possible to re-house them in the neighbourhood. 1In the more central
districts it iz impossible to provide upon the cleared sites new accommodation on economic
lines for the persons displaced, and even when, by valuing sites as restricted to the special purpose of
re-housing accommodation, they can be used for re-housing purposes it 1s only practically possible
most cases to provide for s portion of the number who previously cccupied the old houses, There may
however, be some insanitary areas in the outlymng districts where the houses are only two storeys high
and have a fair amount of space at the rear, on the cleared sites of which 1t would be possible to provide
new accommodation for & number equal to that of the persons displaced In the Walworth district
bouses of this class have been demolished and three-storey block dwellings erected ; the space between
and around the blocks 15 well paved so that there 1s no exposed polluted soil, and this class of dwellng
has obvious advantages over that bwlt upon the old damp sites with unpaved spaces at the resr mn
which animal and vegetable matters aceumulate and pollute the soil

L Unhealthy houses.

The second sestion of unswtable accommodation comprises certain large areas in portions of
London, prineipally in the older parts where the contanued ocoupation of the houses is, on health grounds,
undesirable, for one or more of the following reasons, namely, age, defective construction, decay, damp-
ness, or dilapidated and verminous condition. There are no detailed particulars in the Couneil’s
possession as to the extent of this class of accommodation, but it can hardly be doubted that 1t is con-
siderable.

Summary.

In regard to population, it has been shown that the position of the county is substantially
stotionary. Assuming the county to be considered as a whole, additional accommodation 1
consequently not necessary under this head, except to meet the transfer of residents from the central
to the outlying districts.

In regard to overcrowding, we are not prepared to say definitely what the actual figure should
be ab the termination of the war, but it is obvious from the figures given on pages 9to 12 that it will be
sufficiently laxge to justify the Council in aceelerating 1ts existing programme of building under Part
IIL. of the Housing Act.

In regard o unsuitable accommodation, it 18 estimated that on areas of an insamtary character
about 184,000 persons are affected. As regards unhealthy houses no precise particulars can be
given, but there 1s no doubt that while many such bhouses would be only fit for demolition,
many others although at present unsuitable for occupation could be renovated and made
habitable, at any rate for a limited period, by putting intv operation the powers contained in the
Housing, Town Planning, etc., Act, 1909, by which the local authority may compe] the landlord to meke
the houses in all respects reasonably fit for human habitation .

The general result of a conmderation of the foregoing facts and figures is that housing conditions
are, and at the termination of the war are likely to be, unsatisfactory to a derable extent and that
ameliorative measures will be necessary on a larger scale and at a more rap:d rate than has hitherto
been possible The Council 1s not, however, the sanitary authority for the admunistration of the law
as o overcrowding and the sanitary condition of the houses, and concerted action with the metropolitan
borough couneils 18 necessary for the striet enforcement of the law. .

EXTRA-LONDON,
' Growth of Population.

The table given on page 5 shows the growth of populatzon in Extra-London in each decennial
period since 1801, and the figures in Appendix 2 give the figures of population for the various
urban districts 1n 1911 and of the changes 1 the two decennial periods smce 1891

It will be seen from the table on page 5 that the rapid growth of Extra-London did not begm
until the period 1861-71, during which the addition to the population was 210,019. Since then the
addition bas steadily msen, and while in the period 1901-11 there was a decrease in London, in Extra-
London the increase was greater than in any previous period, amounting to 684,538 in the ten years.
The rate of increase in that period fell off considerably, namely, from about 50 per cent. 1n
each of the three periods between 1861 to 1891 and 455 per cent in 1891-1901, to 335 per cent.
in 1901-11.

It will be seen also that while the rate of growth of the population of Extra-London was com-
paratively steady during the ten decennial peréds between 1801 and 1901, ranging from 227 to 168
per cent, 1t fell 1n the period 1901-11 to not much more than one-balf, or 10 2 per cent. An increase
of 10 per cent. during the current decennial period would mean an aversge annual increase of about
72,500 ins the population of Extra-London But, in view of the uncertamty as to the fut}m.a due to
the war and its conceivable effects of various kinds, it 15 not possible to predict whether this increase
of 10 per cont. will be maintamed, or ncreased, or diminished, or to suggest, with regard to the future
of the population of Extra-London, any figures which would serve as a sound basis, so far 88 this cause
is concerned, “for calculating the amount of additionsl accommodation required. In this connection
we note that while before the war the normal annual increase of the population of Extra-London was

.

about 85,000 persons, in 1917 it fell to about 35,000 persons. I
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Classes of Tenements (Exztra-London). i
The following table shows the population occupying the various classes of tenements in the
Extra-London urban districts and the proportion in each class as compared with the proportion in
London :—

Extra-London. Proportion
in the
Size of tenement or house Population county of
of urban | Proportion, | London.
distriots ¢
Per cent. Per cent.
1 room ... o o 32,332 . 59
2 rooms - . 93,072 37 149
3, .| 343,416 136 180
4 . .| 454,760 179 174
Total 1—4 rooms... | 923,580 364 581
5 rooms . .| 601,683 237 107
6 . “ | 404,784 160 8¢
Total 1—6 rooms.. . .| 1,930,047 761 772
7 rooms ] 217,148 86 51
8 . 105,988 42 36
9, 68,943 2.7 22
0, .- . . 130,374 &1 60
Non-private tenements 84,866 338 59
2,637,366 100-0 1000

1 Excluding the parts of Watford Urban District and Esher and the Dittons Urban District
m Extra-London (for which figures are not available).

The proportion of the population in 1—6 roomed tenements is much the same in' Extre-London
a8 in London—76-1 and 77-2 per cent. respectively. It will be seen from Appendix 2 that it ranges
from 943 per cent. in Barking to 45 per cent. in Epsom.

In 14 roomed tenements the proportion of the population in Extra-London is only 364 as
compared with 58-1 per cent. in London.

Any comparison with past years can only be made for 1-—4 roomed tenements. It will be seen
from Appendix 2 that while the increase in the total population of the urban districts of Extra-London
(for which comparative figures are available) was, approximately the same in the periods 1891-1901
and 1901-11 (namely, 546,323 and 542,688 respectively), the increase m the ocenpants of 1—4 Toomed
tenements was twice as much in the latter period as 1n the former—335,979, as compared with 167,095.
The proportion which the ocoupants of such tenements bears to the total population rose from 297
per cent. in 1891 to 30 per cent. in 1901, and, to 37'0 in 1911 (the figure 36 4 per cent. given previously
relates to & different ares). The distmicts with Ingh increases are as follows :—

Population of 1—¢ d t \:
Distaiot, Rl Percentage of total populati
I
190111, Increase in per-
190L RIS contage 100111
‘Barkmng Town .. ... 12,574 223 566 332
Tottenham 32,027 343 489 146
Leyton 22,44) 248 378 128
West Ham 47,307 487 61:4 127
Hanwell ... 4,210 206" 333 12:7
Twickenham 5,225 186 311 12:6

These districts areg-ainly in the east and north-east, with cheap means of €ommunication with
the centre, which tend to the development of the smaller class of tenement.

The following table shows how the increase is distributed among the various classes of
tenements 1—

' Population of certain Extra-
Size of ! London urban distnets. Inoresse.

tenement.

1891 1901, 1911 1891-190L. | 1901-1911.
1 room 18,430 21,540 20,345 + 3110 + 17,805
2 rooms 47,869 69,680 83,663 +21,811 + 13,883
s, 97,337 161,030 319,490 +63,603 | +158460
4 "l 165,513 243,994 399,825 + 78,481 + 155,831

320,149 496,244 833,228 | 4167,005 | + 335,979
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1t will be seen'that the additional merease in 1€01-11 as compared with 1891-1901 was mainly
1 3- and 4-roomed tenements
The same reservation needs to be made in considermg the Extra-London figures as was made
m considenng the London figures, namely, that the figures for 1911 are probably more complete and
more accurate than those for the previous censuses.

Overcrowding (Extra-London) wm 1911

. The number and, proportion of the population in the Extra-London urban districts 1 1911 living
more than two per room, compared with the number 1n London, are given 1n the following table —

* Extra-London Urban Districts
London . .

Total population.

Population hving
more than 2 persons

Proportion hiving
more than 2 persons

per room. per room,

Per cent.
2,549,908 177,099 6-05
4,521,685 758,786 1878

These figures show that the proportion in Extra-London then living more than 2 per room was
considerably less than one-half the proportion 1 London.
* Of the total of 177,099 persons hiving more than two per room, 143,569 occupred 1—4 roomed
tenements 1n urban districts (for which comparative figures are available), and the change 1 the number
and proportion of those who were then living more than two per room 1n the last two decennial
periods 1s indicated by the following figures —

(Extra-

1-—4 roomed Population
London) {

Proportion

London—Proportion per cent. living more than

2 per room ...

L0}
2 per room ... “

Increase or decrease
1891, 1901. 1911.

1891-1901. ‘ 19011911,
i

. - .| 329,149 496,244 832,223 +167,005 ] + 335,979
hving more than ]

63,830 80,193 142,509 + 16,563 + 62,316

per cent. 19:3 162 171 ~ 31 + -9

354 29§ 276 - 80 } - 20

The proportion living more than two per room 1n 14 roomed tenements in Extra-London
after falling from 193 per censf. in 1891 to 16 2 per cent 1n 1901, rose to 17°1 per cent. m 1911, but
the numbers 1mecreased m each period by substantial, amounts, while 1n London the number in each
period declined. This mdicated a change for the worse m this respect in Extra-London at the same
time as an improvement was taking place 1n Londoxt.

The figures for the vanous districts are given in APPENDIX 2

The principal districts with a

considerable proportion living more than two per room 1n 1911 were as follows (the proportion in 1901

bemng also given) :—

Living more than 2 per room,

Population m 1-4 roomed tenements
of 14 -

Distnet, roomed Number. Proportion.

tenements. | yor1. | g1, | 1911
Per cent. { Per cent.

Edmonton 19,007 4,843 221 255
West Ham 177,428 40,308 19-1 22-7
‘Willesden . 92,617 20,473 22.9 22-1
Acton . . 26,894 5,490 20-9 20-4
Chiswick . . 15,760 3,117 178 198
Hendon . e 15,033 2,083 188 198
Brentford 7,601 1,257 172 165
Kmgstou-upon-Thomes 11,621 1,922 163 165
Tottenham . .o 67,203 11,115 166 165
Barking Town ... P 17,381 2,767 178 159
Hanwell ... 8,365 997 124 157
Penge ... e o 5,931 912 117 154

It wll be seen that only two of these districts are situated on the south side of the Thames—
Kingston and Penge. The others are not confined to any particular part of Extra-London north of
the river, but are distributed over a considerable area.

The highest proportion in an Extra-London district—Edmonton, 255 per cent.—was less than the
average for the whole of London—27 6 per cent. About two-fifths of the Extra-London districts had
& lower proportion than Lewisham (11 2 per cent ), which was the lowest of the metropolitan boroughs.

It wll be seen from these particulars that the question of ovexcrowding m Extra-London was of
much smaller didensions than in London. The total number of persons living more than two per reom
was 177,099; and if allowance were made for children, and the reduction assumed to be in the same
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proportion as is shown by the London figures, the number would be reduced from 177,099 to about
76,000. The number of persons in excess of the accommodation in the overcrowded tenements in 1911
may be put, on the basis of the London estimates, at 46,000.

Average Number of Persons per Roomy (Ewtra-London).

The average number of persons per room in 1-4 roomed, tenements in the Extra-London districts
was 124 (the average for London is 142). The district with the highest average was Edmonton, 141,
followed by West Ham, 1 37 ; Acton, 132 ; Barking Town, 1 28 ; Chiswick, 128, and Wealdstone, 1-28.

Vacant Accommodation.

The position mn Extra-London with regard to vacant accommodation appears to be similar o
that in London; there appears to be now, practically, no accommodation available. In the returns
furnished by local authorities to the Local Government Board, summarised in AppEnpIX 1,in 53 cases
the number of vacant houses is stated to be ¢ nil,” while in only 14 cases is it stated that there are
some empty houses.

LONDON AREA GENERALLY.
Agencies providing housing.

The Government.

Before 1915 no housing accommodation was provided by the Government in London or the
neighbourhood. In consequence of the great increase 1n the number of men employed at Woolwich
Arsenal, occasioned by the war, the housing difficulty 1 the vicinity of the Arsenal became greatly
aggravated, and the Government, in consequence, undertook in 1915 the provision of housing accom-
modation. It consists of cottages and cottage flats on an estate at Eltham, and hutments in various
parts of Woolwich, Greenwich and Bexley.

The estate at Eltham is approximately 96 acres, on which 1,087 cottages and 105 eottages of two
flats each, or a total of 1,297 tenements, with two better-class houses, were erected during the years
1915and 1916. The cottage flats consist of three rooms, and the cottages of four, five or sixrooms. The
estate is] under the management of the Council. The amount of Government housing thus provided
is as follows :—

ae

Tenements. Rooms.
Eltham estate ... . 1,297 35,567
Hutments :—Woolwich . 1,602 6,408
. Greenwich e 124~ 496
Bexley 626 2,504
Total of hutihents W 2,352 9,408
Grand total - 3,649 14,975

i

The hutments are temporary structures ¢f the bungalow type, ali consisting of four rooms.
In permanent and temporary accomthodation, therefore, the Government has provided in London
and the immediate neighbourhood since the beginning of 1915 about 15,000 rooms.

Municipal duthorities

The earlier legislation on the housing question hardly contemplated the provision of dwellings
by local suthorities themselves. Thus, even with regard to re-housing, the Artizans’ Dwellings Act,
1375, provided that t}.\e.local authority shall not themselves, without the express approval of the
confirming authority, undertake the rebwlding of the houses > on a cleared insanitary area. It was
not u_ntll the Housing Act of 1890 that local authorities were given express powers to provide
workn_lgsolass dwellings both for housing and re-housing purposes, and the Housing, Town-
Planning, etc., Act, 1909, was expressly designed to stimulate these activities. The metropolitan
borough councils were ampowered by the London Government Act, 1899, to provide housing under
Part IIL. of the Housing Act of 1890, their predecessors not having had that power.

Londow Authorsives.
Apart from those provided by the City Corporation, which was not subject to the
same restriotions as other local authorities, the first worki dwellings belonging to a local
Suthqnty in London were provided by the Couneil on the Yabsley Street site, Poplar, ia 1894. These

ware for re-housing purposes. The first housing accommedation by a I i
also provided by the Council. enodation by & local authority was
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The amount of accommodation provided by the Couno is as follows -—

Area North of the Thames South of the Thames.
[Tenements.| Rooms. | Cottages. Rooms. |[Tenements| Rooms. | Cottsges. { Rooms.
Withm the County ... 5,174 12,813 382 1,259 1,383 3,488 1,606 5,507
Outside do. ... . — — 963 3,777 — — 498 1,876
Total ., . 5,174 12,813 1,325 5,036 1,383 3,488 2,103 7,383
. No. Roomas,
Totals. Tenements (N. & 8. of Thames) mside the County . 8,657 16,301
Cottages (N. & S. of Thames) inside the County 1,967 6,766
Cottages (outside the County) . 1,461 5,663
9,985 28,720

The Council has, therefore, over a period of about 25 years provided dwellings contauung
nearly 29,000 rooms, which are occupied by about 38,000 persons. It has in addition provided three
lodging houses containing 1,874 cubicles. The Council’s expenditure, for sites at their housing value
and cost of building, has amounted to sbout £3,000,000.

- At the present time the Council has the development of three estates in hand. The extent of
these estates, the approximate number of rooms proposed to be provided, according to schemes
sanctioned, and the estimated expenditure (pre-war estimates) are as follows :—

i
? Aren Number of Estimated
! remmmngto | rooms pro-  expendture.
Estate. [ Total area. | be developed. posed to (pre-war
i ' be provided  estimates }
{ sores, 7 Baren. | £
Old Oak i 45 50 31861 2,765 210,070
Norbury .. | 28 12 10-92 873 71,832
White Hart Lane % 11000 ! 64 00 4,774 389,500
" 1362 ' 10653 8,412 671,402
| .

L

O the 28 metropolitan borough councils, 13 have erected workmen’s dwellings, namely :—

Battersea Hammersmith St. Marylebone Stepney
Bermondsey Hampstead St. Pancras Westminster
Camberwell Kensington Shoreditch Woolwich
Chelsea

The City Corporation has also erected workmen’s dwellings.

Four of the metropolitan borough councils—Camberwell, Kensington, Deptford and Stepney—
have purchased old working-class houses and carried out alterations and repars to make them suitable
for continued occupation. The Shoreditch Borough Council has purchased the freehold of certain houses
of the same class, is now accepting the surrender of the leases, and has prepared a scheme of
reconstruotion, The accommodation provided by four of the borough counciis hus been for re-housing
purposes only.

None of the metropohitan borough councils had & scheme in hand at the outbreak of the war,
except the Holborn Metropolitan Borough Couneil, Which had purchased a site for £10,000, on which it
proposed, to provide 46 tenements. Shoreditch had purchased the freehold of about 140 houses for
recoustruction. Westmmster had under consideration a scheme for re-housmg about 886 persons,
which will probably be revived

A summary of the informstion furnished by the metropolitan borough councils to the Local
Government Board as to proposed schemes is given in Arrexpix 1. Little beyond those above
tioned 1s definitely proposed.

The total accommodation provided by London authorities 18 as follows :—

Authonty. Housing. | Re-housing Total.
London County Council 13,312 4 15,408 28,720 rooms
Ditte ... o - —_ 1,874 1,874 cubicles
City Corporation 488 851 1,119 rooms
" Metropolitan borough le . 4586 |, 1438 6,024 .
1
i
{ 18388 17,497 35,863 rooms
Total ... {t —- 1874 1,874 cubicies
The dation in the h hased and renovated by certain borough councils, as

4

mentioned above, amounts in addition to 1,178 rooms.
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Eatra-London Authorities:
In Extra-London there are 92 local authorities having powers under the Housing Acts, viz. :—

County councils... .. .. 5 Urban district councils .. .. 65
County borough councils . 3 (2 partly outside Extra-London)
Municipal borough councils ... 6 Rural distnict councils 13

(8 partly outside Extra-London)

Before the passing of the Housing and Town Planning Act, 1909, & county council outside Londofi
was not a local authority under the Acts By that Act (Section 13) the Local Government Board, upon
the application of & County Council, may make an order conferring on the county council, as respects
any rural distrct, all or any of the powers of a local authority under Paxt ILL. of the Act.

Of the 92 local authorities in Extra-London, 21 authorities, comprising 3 county borough councils,
3 municipal borough councils, 13 urban district councils, and 2 rural district couneils have provided
housing accommodation as follows:—

County or Number of

County. Municipal Borough, Urban Nmb:;' of Ige‘:::::;t:.f To0mS

or Rural Distxiet. (approximate).
Essex ... ...|Barking Town T.D. 298 208 1,192
st Ham C.B. 106 212 848
[ West Ham O.B. 208 401 1,194
Herts ... «+«|Barnet D 52 52 260
Barnet R.D. 24 24 96
South Munms B.D. 12 12 80
Kent ... «.(Erith .. 48 48 216
Mddl Brentford u.D. 14 28 70
Chiswiok v.D. 20 40 100
(a} 29 58 174
Ealing B L 121 139 587
IFiohley U.D. 158 168 772
Hampton T, 56 85 236
Hayes T.D. 51 51 188
Hendon .D. 50 50 250
|Heston & Isleworth v.p. 22 22 88
IHornsey M.B. 424 436 1,796
Southgate u.D. 82 82 378
[Uxbrnidge T.D. 28 28 140
Surrey ... ...|Barnes v.D, 107 107 428
iCroydon C.B. 86 86 350
Richmond M.B. 194 194 920
2,188 2,691 10,343

() Cluswick,—These are old houses purchased and adapted for occupation m tenements.

Schemes undertaken by the Extra-London local authorities, to which reference is made in the
returns furnished to the Local Governmept Board, are ‘mentioned in Arpexpix 1. It will be seen that
95 authorities have schemes in hand or prepared, and the total for 23 of these, where figures are given,
amounts to 2,073 houses About 36 local authonties state that they are willing to prepare schemes or
further schemes, the suggested schemes by 18 of these being for ?,675 houses.

Houswng Trusts.

There are four importent philanthropic trusts for providing dwellings for persons of the
working-class in London and the neighbourhood, namely :—
The Peabody Donation Fund (founded in 1862).

The Guinness Trust { » 1839).

The Sutton Trust { » 1900).

The Lewis Trust ( . 1906).
The actavities of the Sutton and Lewis Trusts are not limited to the metropolitan area and the
former hos schemes in hadd in Birmingham and Newcastle. The dation provided in London

and the neighbourhood by the four Trusts is as follows : —

Number of tenements. Number

Trust. i ] of
1 room. | 2 rooms. | 3 rooms. | 4 rooms. | 5 rooms. { Total Tooms.
Peahody ... 1,054 2,777 2,212 245 323 6,641 15,869
Cuinness ... 498 1,416 615 38 — 2,565 5,325
Sutton 228 611 466 6 1 1,312 2,871
Tows... . 48 345 324 —_ _ 7 1,710
Total e ] 1856 ' 5149 3,617 269 324 | 1,235 | 25781

|

5087 °
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The capital of the Trusts 18 as follows —

Amount of fund. Copital

expenditure | Balance on
Trust, Donati or [A 1t (on land and | 3lst Dec.,

bequests of Total. buldings) 1916.

surplus meome to 31st Dec.,
1916
£ 3 £ e 1

Peabody 539,952 1,432,148 1,872,100 1,889,120 ' 82,980
Guinness 225,000 282,563 507,663 494,028 | 13,635
Sutton (1) 2,000,000 — 2,000,000 713,805 1,286,395
Lewis ... 539,742 144,283 084,025 315,787 368,268
3,304,694 1,858,994 5,163,688 3,412,520 1,751,168

(1) Sutton Trust—This 18 the amount of the estimate made m 1906 of the yreld of the estate. A considerable
portion 18 still unreahised and the above figures must be regarded as roughly approximate,

The Sutton and Lewis Trusts have still part of therr original bequests unexpended. The
balance available 1n the case of the Lewis Trust amounted at the end of 1916 to £368,258, and the
Sutton Trust to probably about £1,286,000, part of which would, however, be applicable to schemes in
the provinces. The Peabody and Guinness Trusts are dependent for funds for fresh building on the
surplus income as received year by year. Thus surplus amounted to £49,400 1n the year 1916 for the
Peabody, and to £14,800 for the Guinness Trust These two Trusts could no doubt slso anticipate
the receipt of'such income by borrowing, as was done by the latter some years ago,

The Trusts have the following schemes in hand .—

Peabody T'rust —This Trust has acquired or arranged for the purchase of a site in Fulham
Palace Road in the neighbourhood of Hammersmith Broadway, consisting of about 63 acres.

Guinmess Trust.—This Trust has recently acquired a site of about 2 acres in Kennington
Park Road, on which 1t 1s proposed to erect block dwellings containing about 220 tenements with
550 rooms.

Sutton Trust—This Trust has at present no scheme in hand in London, but 1t is
negotisting the purchase of a site in Islington.

Lewys Trust.—This Trust has a scheme partly completed in Walmer Road near Camber-
well Green. It was proposed to erect 15 blocks of dwellings containing about 340 tenements
with 800 rooms on tlus site, of which four blocks have been completed, but these are at present
in the occupation of the War Department
The above-mentioned schemes would probably provide a total accommodation of nearly 2,500

rooms
Companes and others.
Employers of labour,

The amount of housing provided by employers for their employees in London and the neigh-
bourhood appears to be very limited. A certain amount is provided by local authorities as employers.
The Council, for mstance, provides accommodation for employees in the fire brigade, mamn drainage
and parks services. The total accommodation provided by employers of labour for their employees
15, however. so small as to have no material influence on the solution of the problem.

: Land owners

Owners of landed estates in London or the neighbourhood have themselves rarely undertaken
the erection of houses, but they have in aslmost all cases let the Jand on building leases.

‘With the falling 1n of the leases, which is now taking place to a considerable extent in the part
of London developed between 80 and 100 years ago, the houses come under the control and manage-
ment of the freeholders. In some of the larger estates where the houses are in a condition to justify
the adoption of this course, new leases for as long as 40 years, at a rent substantially less than
the full rental value, are granted In other cases the sites are cleared and re-let on building leases.
Among the estates upon which working-class dwellings have been erected by the owners are those of
the Duchy of Cornwall and the Ecclesiastical Commissioners. The former 1s proceeding with the
reconstruction of its estates in Lambeth, and has in Tecent years erected a considerable number of
working-class dwelbngs. The Ecel tical Commi have done the same in Lambeth, South-

wark and Westmiunster.

Houstng Socrelses.

Societies for the provision or improvement of working-class houses form another category of
housing agency. o

For the purposes of section 4 of the Housing, Town Planning, etc., Act, 1909, a public utility
society is defined as “ A society registered under the Industrial and Provident Societies Act, 1893, or
any amendment thereof, the rules whereof prolubit the payment of any interest or dividend at & rate
exceeding five pounds per centum per annum.” The section in question authorises the Public
‘Works Loan Commissioners to lend to such a society two-thirds of the value of the land or dwellings,
instead of one-half which the Commissioners are authorised by the Act of 1890 tolend to a company,
society, or individual for the provision of working-class dwellings. . i

The only public utility “society registered under the Act of 1893 which has provided any con-
miderable number of working-class dwellings in London is the London Housing Society, Ltd., which
has in recent years provided about 1,900 rooms in St. Marylebone and St. Pancras.

[ ]
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Limved Inabvhly Companses

A substantial but not a large amount of housing has been provided by limited lability com~
panies in London. Particulars with regard to sixteen of the principal of these companies which sre
available show that their combined capital expenditure amounts to over £7,000,000 and the accom-
modation provided by them consists of about 83,000 rooms.

Most of the companies were established many years ago, and their operations in recent years
have not been extensive,

Statulory Companies.

Railways and other statutory companies are under an obligation to provide housing accommoda-
tion in leu of that which they acquire and demolish under compulsory powers. Under this provision,
railway companies have provided in London a certain amount of housing accommodation, and & few
other companies a little. The total amounts to about 3,500 tenements containing about 8,000 rooms.
gihelnmbu of persons for whom accoramodation 1s provided is generally much less than the number

splaced,

P d Privats enlerpnse

The main part of housing accommodation in the past has been provided by private enterprise.
Though this term covers some of the other activities already referred to, it is usually taken to denote
the private individuals who make a business of developing estates for the erection of houses or under-
take the actual building of the houses thereon There are two distinct sides to the enterprise, although
in & number of instances the two functions are combined in the same individual. One branch deals
with the purchase of land in bulk and its development, sometimes letting in smaller blocks to building
contractors, who may also be financed through the machinery of the land developer ; the other is the
builder who actuslly erects the houses, )

The importance of this agency 1s evidenced by the fact that upwards of 96 per cent. of the
worlang-class dwellings throughout the United Kingdom have been provided by means of private enter-
prise. As a rule the actual builder of the houses possesses only a relatively small capital, his business
being dependent upon ready facilities for borrowing in order to provide means to carry on his operations.
Before entering upon a building scheme he invariably arranges for advances of capital to be made
during the progress of his work, without which he is unable to proceed. He does not build to hold, bus
to sell, and as his margin of capital is small he is depéndent upon a ready sale for the carrying on of
his operations. It will be seen therefore that the problem of private enterprise is not solved with
merely securing that private persons should build houses. It would be necessary to find & market for
these houses when built in order that the private builder might continue his operations. The purchasers
of this description of property fall, broadly-spesking, into two classes, viz., (i) Those who purchase
for ocoupation, and (i1), Those who purchase for investment—a much larger class.

Any substantial inorease in the cost of production will necessarily re-act upon the market for
the houses; and alternative and more attractive investments will influence both classes of purchasers,
rendering it more difficult for private enterprise to dispose of the houses built.

. ile in the past such & very large proportion of the houses have been provided by private enter-
prise, there are distinct limitations upon the work which private enterprise claims to be able to under-
take. There are several organisations apparently entitled to be considered as representing the views
of those best able to speak on behalf of private enterprise, but the general conclusion to be drawn from
what has been made public on the subject 1 perhaps best summarised, in the following paragraph from
8 report of the Organising Committee of the National Conference on Housing after the War :—

“Housmvg oF THE PoOR., There is, however, one phase of the housing problem
which would appear naturally to ¥all within the scope of many local authorities, namely, the
housing of the poorest classes whose wage-earning capacity is not sufficient to enable them to
pay adequate rents. Clearly private enterprise cannot desl with this need and it is equally
olear that it will have to be met. In the opinion of the Cbnference this duty alone will tax to
the uttermost the energies and resoprces of local authorities.”

Buslding Societies. )

Building Societies have not in the past, generally speaking, directly provided housing accom-
modation. Their activities, which have been very important, have assisted purchasers to buy for
oocupstion or investment in small blocks, and in this way they have assisted the builder to continue
his operations.

The advances by Bu'ding Societies in recent years have been as follows :—

Amount of advanoes on mortgage.

Year.

United Kingdom. London.

£ £

1910 9,390,700 2,565,437
m 9,004,093 1,912,079
1012 8,438,258 1,746,868
1818 0,244,570 2,075,803
1914 8,874,618 1,967,280
1015 6,623,184 1,380,140
1916 5,002,505 1,040,129

45087
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In the years preceding the war, the advanees amounted to over £9,000,000 a year in the United
Kingdom and about £2,000,000 & year by London Societies

The proportion of these advances wn respect of working-class property 1s not known, but
a notable feature of the returns is the large proportion of small mortgages by London societies as
compared with provincial ones The percentage of mortgages of £500 and under in seven of the
prmcipal London Societies ranges from about 50 per cent. to about 85 per cent. of the total mortgages
outstanding.

Under the Small Dwellings Acquisition Act, 1899, local authorties are empowered to advance
montey to enable persons to acquire ownership of small houses up to a market value of £400 each
Little has been done under this Act in London, the loans outstanding (1916) by the London County
Council being only £2,505 in respect of the purchase of 17 houses and by the metropolitan borough
councils (1914) £2,325.

Amount of housing accommodation prowded wn past years by all agencies

ArPENDIX 4 shows the amount of housing accommodation provided and demolished in London
and the neighbourhood 1n each year from 1902 to 1916. For the years smce 1911 the figures relate
to the whole of Greater London

It"will be seen that in the years 1902-7 a considerable amount of housing accommodation was
provided in London, but even in these years 1t was much less than in extra-London  From 1908 the
amount provided m London fell to small proportions, and in two years 1t was exceeded by the
demolitions, which in all years have been considerable, and 1 some years very large

As regards Greater London, the largest proyision m any year shown by the figures was about
64,000 rooms in 1903, which 1f complete figures were available, would probably be increased to about
70,000 rooms for the whole of Greater London

In the years 1902-11 (which approximately covers the last inter-censual period) the annual average
number of rooms provided amounts to about 42,000 rooms 1n the part of Greater London to which the
figures relate, and, as far as can be estimated, to about 55,000 i the whole of Greater London Allowing
for demolitions the figures would be respectively about 36,000 and 49,000 rooms. The average annual
mcrease of the population in the 10 years 1901-11 was 67,000 persons, which on the basis of three-
fourths, would give about 50,000 persons of the working-class The supply of houses during the period
appears to have been in excess of the demand, and a considerable increase i vacant accommodation
took place between 1901 and 1911

In the whole pertod of 15 years from 1902 to 1916, the net amount of accommodation provided
was less then 27,000 rooms a year in the part for which complete figures are available, or about 37,000
rooms for the whole of Greater London. This was probably somewbat less than the requirements
during the period, as can be judged from the position with regard to vacant accommodation ab the
present tume. At the beginning of the period, however, there was also a shortage of accommodation
in some distiets

Rents.

Broadly speaking, rents are in the first instance governed by the cost of the production and
maintenance of the houses In the outlying districts of London and the neighbourhood, where accom-
modation 1s now principally provided, the rents are such as give a moderate Yeturn on the cost of land
and buildings, after payment of maintenance and mansgement charges In the middle zone of London
the rents are higher than in the out-lying districts and in the mner zone, higher still In the Board
of Trade report giving the result of an investigation into rents and prices made in 1912, the comparative
level of the rents in the various divisions of London was expressed by index numbers as follows :—

Index numbers (rents m
middle zone=109),

Inner zone ... .- 116
Middle zone .. 100
Outer zone .. 87

This shows the rents in the 1ner zone to be 16 per cent. higher than in the middle zone, and
33} per cent. higher than in the outer zone

These figures show that there must be some causes operating to induce so many peop!e to pay
the higher rents for unsatisfactor dation in the central districts These causes are principally,
although by no means solely, due to the place of employment Apart from the special nature of the
City of London and 1ts immediate neighbourhood, and of the City of Westminster, statistics of employ-
ment in the varions distriets are not avalable except as regards employment in factories. These,
however, may be taken as symptomatic of the whole range of employment of the working classes.
Taking the latest figure available, namely, 1907, and making an approximate apportionment for
boroughs divided between the zones as above, the employment in factories in the various zones 18
a8 follows :—

|
Number of persons

Zone, employed m fac- | Proportion of total.
tores, 1907.
Per cent.
Tnner zone .. s e 348 279 83-0
Middle zone ... . 168,514 30-8
Outer zone (part in London) 35,203 64
Total .. s 549,996 100:0
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This indicates the great preponderance of the inner zone as a centre of employment, and if
complete figures were avalable, this preponderance would no doubt be shown to be greater. Thus.
the number of factory employees included for the City is 61,883, whereas the difference between the
day population of the City 1 1911 (364,061) and the night population (19,657) was 344,404 persons,
or more than five times the number engaged in factories. Of this difference of 344,404 a considerable
proportion would not belong to persons of the working class, but allowing for this, the total number
of workers in the City, in addition to the factory employees, would be very large. .

In the middle zone, the amount of employment indicated by the above figures is very substantial.
The outer zone includes Woolwich, which is accountable for over 18,000 of the employees, and but.for
this the proportion in that zone would be inconsiderable.

With the great diminution in building for some years before the war, and its practical cessation
since 1914, the law of supply and demand would, no doubt, have operated to cause rents to rise, but
this has been prevented by the provisions of the Increase of Rent and Mortgage Interest (War Restric-
tions) Act, 1915, That Act provides that rents cannot be raised above what was charged on 3rd August,
1914, or, mn the case of a house first let after that date, the rent at which it was first let. This
applies to houses in Greater London of a rateable value not exceeding £35, which would include all the
houses dealt with in this report. The Act came into force on 23rd December, 1915, and 1s to
remain in force *“ during the continuance of the present war and for a period of six months thereafter
and no longer ” (sec 5 (2)).

The rents at present charged are consequently pre-war vents, which are practically the
same as those charged as far back as 1900 Up to that year, or a few years later, rents had been
ihereasing, but from that time until 1912 they showed a tendency to fall and, according to the Board
of Trade report, the decline in rents in the London area between 1905 and 1912 amounted to &' mean
decrease of about four per cent. This was due to the fact that the amount of housing accommodation
provided was much in excess of the growth of populstion For while during the period 1901-11 there
was & net decrease of 14,582 in the population of the county, there was during the same period a net
increase of over 100,000 rooms in the new working-class accommodation slone.

The average rent per room for new working-class tenements in London of all sizes in the five
years 1912-16 was as follows :—

Number of rooms provided in London

Year, {excluding those provided by Trusts), | Aversge rent per room-

8. d.

1912 ... .. e 3,251 2 9}
1913 .. e “e o .. 3,648 2 8%
1 7 4,637 2 9
1915 (excluding Government estate) 1,602 2 103
s {Government estate, Woolwich) ... 4,010 2 8}
1916 (excluding Government estate) - 880 2 9
,» (Government estate, Woolwich) ... 1,657 2 7%

New houses on their fixst lettmg ave not subject to the operation of the Increase of Rent, ete.
{War Restriotions) Act, but the figures do not indicate that any exceptional increase in the rents of
these houses had taken place up to the end of 1916 :

The average weekly rent for new; dation now ts to a figure approaching 3s.
per room. On the Government estate at Woolwich, in the outer zone of London, the average is
2s. 63d. & room, but the accommodation is of a superior class.

The average weekly rent of the 6,557 tenements in the blgak buildings belonging to the Council
within the county ranges from 2s. 4}d. per room on an estate in Poplar to 4s. 3d. per room in
Drury-lane, the average for the whole of the Council’s blook dwellings being 3s. 2d. perroom. On the
ocottage estates, however, both inside and outside the ocounty, the average rent of the 3,428 cottages
works out at 2s. 5d. per room.

3
. Rates.

The question of rates is one of the factors in regard to housing that are hikely to be affected by
after-war conditions. Witk the inorease in wages, cost of materials, transport, and food, the expendi-
ture of municipal and poor law authorities must inorease, unless counterbalanced by in ather
directions. ..

In 1916-17 there was a considerable reduction in rates, no doubt throuyh the diminished activities
of the local authorities in consequence of the war, but in 1917-18 the rates again began to rise. The
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aveflai%e for London ‘and extra-London for the last 10 years and an estimate for the current year, are
as follows :—

Year. London. Lf:g:‘):. 4
s. d s d.
1908-9 7 376 7 790
1909-10 7 4869 7 904
191011 T 562 7 996
191112 7 829 7 986
1912-13 7 508 71144
1913-14 7 716 8 107
1914~15 7 1087 8 178
1915-18 7 1142 8 151
1916-17 7T 649 7 872
1917-18 7 864 8 178
1918-19 (estimate)8 768 |  —

In some of the metropolitan boroughs the inorease 1n 1917-8 amounted to as much as 6d.
in the £ In a few panshes m extra-London 1t amounted to between 94 and 1s 2d 1n the £, while n
West Ham the morease was 2s 5d in the £

When Jocal admimstration resumes its normal activities after the war, a very considerable
inerease in local expenditure must be expected  The extent to which this will merease rates will depend
on the, course of rateable value under after-war conditions. If rents rise, the rateable value of the
property affected will also merease  On the basis of an increased cost of erecting houses it is possible
that a very considerable increase 1 value might take place, though it is difficult to say to what pro-
portion of the properties this increase would extend. and how far it might be eounterbalanced by
decreases in other classes of property.

Another factor that may affect rates after the war is the possible alteration 1n State subventions,
such as the recent increase in the Government grant towards the increased cost of education.

Locomotion Facibties.

Cheap locomotion facilities constitute a most important factor 1n the solution of the housing
question  This applies to London to & greater degree than to provineial towns, owing to the much
greater size of the Metropolitan area and the longer distances to be covered between the place of em-
ployment and the place of residence by many of the workes

Growth of facilities during last 30 years.
During the last 30 years there has been an enormous merease 1n the travelling facilities on the

eailways and tramways serving London and the neighbourhood. The following figures indicate what
the development of facilities has been on the railways :—

Number of workmen’s and
Yeur | cheap trams run dely in | Milesge of such
Greater London. tramns.
1883 106 735
1890 257 1,807
1897 466 3.248
1904 1,052 1,714
91 1,945 13,583
1014 1,966 14,060

The workmen’s trains have, therefore, since the passing of the Cheap Trains Act, 1883, increased
nearly twenty-fold both in number and mileage.

The increase in workmen’s facilities on tramways has been at least as great.

The great improvement in the housing conditions since the time of the Royal Commission of
1884-5, has been rendered possible ouly by this extraordinsry development of cheap means of loco-
motion It has enabled the working-class residents to remove freely to the outlying districts of
London and beyond the county, snd the rapid development of these districts in recent years
indicates that they have done o in large numbers The increase m the population of extra-
London as tompared with that of London in each decennial period since 1841 has been as follows :—

Increase m population
D \
' period. London. Extra-London.
1841-—1851 414,064 31,527
1851—1861 445,153 96,632
1861—1871 452,902 210,019
1871—1881 568,901 312,118
1881—1891 397,657 469,488
1881—1901 308,313 639,283
1901—1911 — 14,5682 684,538
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Up to 1851 the growth of extra-London was inconsiderable. In 1881-1891 js'he increase exceeded
that in the county, and at the present time the addition to the population s wholly beyond the
county boundery. This makes the question of adequate locomotion facilities even more important
in the future than it has been in the past.

Of the influence of the increase of facihities on the development of particular districts a few
examples may be given.

The first relates to the rapid growth of Edmonton and Walthamstow, no doubt largely as the
result of the issue of 2d. workmen’s tickets on the Great Eastern Railway between those districts and
Liverpool Street Station. The following table shows the growth of population and the numbeér of
such trains :—

3

Edmonton ‘Walthamstow,
(including New Southgate)
Year. Increase. No. of 2d. Increase. No. of 2d.
Population trams run [Populati trams run
Number. | Per cent. daly. Number. | Per cent, dadly.
]
1851 9,708 Nl 4,959 Nil.
1861 10,930 1,222 12 59 Nl 7,137 2,178 43-92 Nil.
1871 13,860 2,930 26:81 Nu. 10,602 3,666 49-81 Nil.
1881 23,463 9,603 89 29 3 21,715 11,023 103 08 3
1801 36,351 12,888 5493 5 46,346 124,631 11343 ]
1901 61,802 25,541 70-26 7 95,131 48,786 105-26 8
1911 98,409 38,617 59-00 9 124,580 29,449 3096 8

The other example relates to the effect of the electrification of tramways, namely, the electri-
fication of the Tooting route in 1903 and the extension of the tramway along Garratt-lane in 1906.
The increase in the population of the metropolitan borough of Wandsworth served mainly by these
two routes amounted in the period 1901-11 to 79,438

In the same period the number of workmen passengers on the Tooting tramway route showed
& remarkable increase, as follows :—

Year,  Number of workmen passengers.

1902-3 681,626
1908-7 3,342,277
101112 “ 4,900,967
1912113 .. 8,426,140

Workmen's traffic by raviway from various zomes, 1911
The extent of the workmen’s traffic by railway from the outlying districts is indicated by the
following figures from a report of the London Traffic Branch of the Board of Trade. It shows the
number of passengers in the month of October, 1911, coming into London from the various zones
beyond the four miles circle from Charing Cross, and, calculated thereon, the equivalent daily numbers
and the proportion which workmen’s tickets bear to the total traffic : —

Number of passengers comung
into London from Equivalent, average daily number Proportion
Zone. varous zones a Oct., 1911, of P:‘:‘:‘Kem
>
(Distance from N s | With workmen's workmen's
Charing Crosa.) With workmen's | Ordinary ticketa, tackets to
Ordinary. ‘tackets. (1month=say | (1 month—2¢ | fotal
27 days ) deys.) passengers.
mles, [ Per cent.
-6 2,425,628 449,199 89,834 17,277 156
¢-8 2,214,871 1,351,223 82,032 51,970 379
8-10 1,268,785 681,77 X 46,992 26,222 35-0
10-12 842,782 179,909 ! 31,214 6,920 17-6
12-15 %/,269 42,521 r 9,899 1,835. 137
15-20 344,726 39,926 12,768 1,536 104
20-25 202,087 3,807 7,485 150 19
25-30 118,085 - 4,373 — -
Total ... 7,684,131 2,748,450 284,597 105,710 263

It will be seen that the average number with workmen’s tickets coming daily from beyond the
four miles circle is 105,710 and that they form 263 per cent. of all passengers. It is notable that the
workmen’s traffic from the four to six miles zone is comparatively small both in number and proportion
of total traffic, that sone being no doubt mainly served by the tramways. In the six to eight and the
eig]:t. [;o‘ten miles zones the workmen's traffic is large, and even from the ten to twelve imiles zone it is
material.
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Estimate of total traffic at workmen's fares.

The total workmen’s traffic in London and the neighbourhood can only be approximately
estimated. The number of passengers with workmen’s tickets on the railways in 1913 (the only year
for which the information is given 1 the Railway Returns) is given in Appendix 5 It will be seen
that the totals are as follows :—

London Local Railways . . . o, .- 71,045,319

Trunk Railways serving London, 138,658,643 ; of which the number carried
in the London area would probably amount to .. 160,000,000
Total (say) .. . . . . . . 171,000,000

This total of 171,000,000 a year is equivalent to about 560,000 passengers a day.

The number of passengers at workmen’s fares carried on the tramways in London and the
neighbourhood is not known, but from the figures available for the Couneil’s tramways it appears to
amount to about 10 per cent. of the total tramway passengers. On this basis the number of passengers
carried at workmen’s fares on all the tramways in London and the neighbourhood would amount to
about 80,000,000 a year: This does not inelude the large number of passengers carried on the work-
men’s cars at the ordinary 1d (or 4d. fares, when these were in operation), but only those who travel
at less than the ordinary fares.

The total traffic at workmen’s fares as above estimated is as follows :—

Number of passengers at workmen's fares.
Year 1913 Average deily number.

(approximate).
Railways ... 171,000,000 560,000
Tramwsays ... 80,000,000 260,000
251,000,600 820,000

This means that about 410,000 persons of the working class travelled twice dsly at reduced
workmen’s fares, of which the railways carried more than two-thirds

Present position of faciitres

The usefulness of the facilities depends on the fares charged, the hours during which the trains
or trams run, and the frequency and speed of the service. The present position of such facilities is
briefly stated in the following particulars.

{«) Rashways

In ApPENDIX 5 (i1) (p. 46) & table is given showing the limits of the 2d. and 4d. workmen's fares on
the various London railways, the former being the fare which is most rmportant from the housing pomt
of view, and the latter the fare beyond which only 2 comparatively small proportion of persons of
the working classes can be expected to go.

It will be seen from this that the 3d (teturn) workmen's fares extend beyond the county on
the north on some lines, namely, to Canning Town, Plaistow, Stratford, Walthamstow, Enfield and
Golder’s Green. The 4d, (return) fare himit is a considerable distance beyond the county boundary
at practically all points on the north. On the south side of the Thames, the 2d. lnmt 18 much more
lumited, while the 4d. hmit does not cover a considerable part of Woolwich and Lewisham.

As regards hours of service on the trunk railways, the trains arriving at the termini up to 8 a.m.
are usually workmen’s trains, with the exception of the Great Eastern and Great Northern Railways
on which the workunen’s trains cease earlier and are in some cases followed by “ cheap ” trains. On
the North London Railway, all trains arriving at Broad Street up to 8 a m. are workmen’s trains ; on
the District, Metropolitan and the Central London Railways, workmen’s tickets are issued up to
7.30 &.m., while on the other tube railways workmen’s tickets are issued up to 8 a.m, so that, for
example, from Golder’s Green a workman may travel for a fare of 2d return by a tram which arrives at
Charing Cross (6 2 miles distant) at about 8.20 am

The extent of the workmen’s trains service on the varous railways is indicated by the figures
In AppENDIX 5, which show the total number of workmen’s trains to the several London termini.
It will be seen that the number of workmen’s tramns on the trunk lines serving the north and west
of London is small as compared with the number on some of the other systems.

(8) Tramways.

The question of cheap traffic facilities on the tramways is simplified by the facts that the whole
of the tramways in the County of London are under one authority and that common regulations
apply throughout

Until May, 1918, there was & uniform workmen’s fare of 1d. single, 2d. return, on all routes except
that to Woolwich, whete tbe 2d (return) ended at Blackwall-lane,the fare having been 4d. return between
Abbey Wood and Waterloo-brndge. Since May, 1918, these fate ratings have been suspended. ~ The
single fare for a journey over four consecutive sections on one car is now 1d, and the return fare over
the same sections 2d  The average distance covered by the 1d. workmen’s fare is 24 miles and by
the 2d. return fare 48 miles Return tickets are issued at 3d for any distance on one csr, with transfers
as previously given for 2d. return. The division of the Woolwich route is retained, so that passengers
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formerly paying 2d. now pay 3d. and those formerly paying 4d. now pay 6d. All cars up to 8 a.m.
(time of arrival at the inner termim) are workmen’s cars, and all cars outwards up to 7.30 a.m. (time
of departure). .

On the tramway systems in extra-London there are considerable workmen’s fares facilities.
On the Metropolitan Electric system on the morth, and the London United Tramways on the west,
the workmen’s fares on the routes were as a rule 2d. return. In the autumn of 1917, however, the
fares on-the Metropolitan Electric tramways were revised, and the workmen’s fares of 2d. increased
to0 3d. in many cases, and to 4d. in a few cases. The London United Tramways Company seeks power
by a Bill in the Session of 1918 to increase its statutory limit for workmen’s fares to #d. & mile. *

Between the London and the extra-London tramway systems there is little co-operation in regard
to such facilities, and where there are through services, the workmen’s fares remain the sum of the two
independent workmen's rates. ’

‘While further co-operation in this respect between the systems is very desirable, it must be
borne in mind that for journeys exceeding seven or eight miles, the railway, because of its speed, musp
remain the principal means of locomotion. Thus, the journey by railway between West Croydon and
Viotoria occupies about 37 minutes, but by tram (including 2 change) it would occupy about 63 minubes.

{c) Ommibuses. '

There are no workmen’s fares on omnibuses, and hitherto the omnibus companies have made
no move in the direction of giving workmen’s fares.

The hours at which the omnibus services commence, too, render them of little service for
workmen’s morning traffic. Few of the services commence before 7 a.m. (time of departure from the
outer termini). ‘

From the extent and arrangement of the motor omnibus services, the institution of workinen’s
fares on services at suitable hours would be of considerable advantage from the housing pomnt of view.
Before the war, the route length of the motor omnibus services in London and the neighbourhood
exceeded the route length of the tramways ; they serve many districts not served by tramways, par-
tioularly the central and western districts of the county; and they form in many cases connecting
links with the railways, both of the outlying distriots and at the London termini. They would in such
oases form & useful auxiliary to the railway and tramway workmen’s services.

(@) Generally.

The inorease in wages and other expenses of railways and tramways which has already taken
place and which is likely to continue, at any rate to some extent, after the war, may afiect the question of
cheap locomotion for persons of the worling class. Not only is the question of the further improve-
ment in such facilities now in abeyance, but already some increases, and proposals for increases, in
workmen’s fares have been made, and there is no indication that these are to be limited to the period
of the war. In one case, that of the London United Tramways, the proposal is that the increase 1s not
to come into effect until six months after the termination of the war.

It is stated that, as & resalt of the recent award by the Committee on Production, of £1 a week
increase on pre-war wages to tramway workers, a conference of tramway employers and representatives
of trade unions, has, by resolution, requested the Chief Industrial Commissioner to obtain from the
War Cabinet an undertaking that the Government will take immediate steps to authorise the increase
of the present maximum fares on tramways. It does not follow that any such increase would apply
to workmen’s fares, but their position 1s likely to be prejudicially affected by the increase of the
ordinary fares. On the railways, whether Linder Government control or otherwise, workmen’s fares
have remained unchanged.

Other things bsing equal any increase 1n fares must favour residence in the more central districts
as compared with the outlying districts, and so operate to increase further the high rents in the central
districts. Any increasé in workmen's fares in the future is therefore likely to afiect seriously the housing
question in London.

Land avalable for housing purposes.

In dealing with the selection of land as suitable for the grovision of new housing accommodation
several eonsiderations of broad policy must be carefully borne in mind.

It would obviously, from all points of view, be economical to make any necessary provision in
the largest practicable units so as to enable a reasonable social hife to be possible, and to economise
not only in orginal construdtion but in subsequent management. While this would be an important
factor, it may also be necessary to distribute the new provision in several different directions.

The second consideration, which perhaps governs all the others, is that any sites considered
should be in localities from which there is sufficient rapid and cheap means of locomotion, either
existing at present or easily capable of heing provided by the improvement of the present facilities.
The figures already given under the heading “ Locomotion facilities™ appear to indicate that
substantially beyond the si-mile radius from the centre, tramways cease to afford the most satisfactory
means of rapid communication, and that beyond this radius the time factor operates against the
dispersal of population by this of ) tion, For the y facilities for the greater
distances, recourse must be had mainly to the railways. While the 2d. return fare on the northern side
of the river extends to places beyond the county boundary on the east and northern portions and
far beyond in the case of Enfield, on the southern side of the river the limit of the 2d. fare*an rsilways

is very restrioted and does not include more than approximately one-sixth of the county south of the
river.
ABO8T




34

The next general prineiple is one of public policy, which would be involved in' attempting to
devote to housing purposes sites which are likely to be required for industmal and commercial purposes.
This particular question was considered by the Shefficld Corporation last year in connection with the
housing condittons of that city, and the general conclusion on the point was as follows -—

“ It may be laid down as a general principle that no land which is surtable for the erection
“ of works should be used as a site for dwelling houses.”

The fourth question which needs to be carefully considered in dealing with a locality is that
of the existing character of development in the immediate vicinity. On general social and political
giounds, it is not desirable fo develop the whole of a large ares entirely by the provision of houses of
the working class, but, on the other hand, 1t is necessary to have regard to the influence on existing
property of the erection of a large number of houses of that class in the midst of a district which has
beent developed for the erection of houses of a higher value.

As regards sites within the county a very bref survey will show that on the north side of the
river Thames small opportunity for building exists. This conclusion is borne out by the returns made
by the authorities concerned to the Local Government Board.

On the south side of the river, conditions are different. Considerable areas not yet fully developed
for building purposes exist both in the south-east and the south-west It is, however, impossible to
say that sites in these localifies will be available for speedy development since the locomotion facilities
which exist to-day are quite inadequate for the transport of a large additional population.

As regards sites outside the county a wide range of selection still remains, and it is to any choice
amongst these that the principles which we have enunciated above must be most carefully applied
Untjl some definite plan of action has been agreed upon, it would obviously not be wise to discuss the
application of these principles to particular sites or even localities.

H. pE R. WALKER,
Chairman.

Resolved—That the report be received.



35

APPENDIX 1.

Summary o! Replies of Local Anthorities to Local Government Board Circular of 28(h July, 1917

LowpoN LoociL AUTHORITIES.
[Rephes received from the City Corporation and 25 of the 28 Metropolitan Borough Councils.]

l.—Population.—Effect of war on working-class population (apart from enlistments).

B dsey . D probably. n ... ... Increase; not likely to be permanent.
Camberwell Inorease, slight. Lembeth ... .. Decrease ; probably temporaxy.
Deptford ... I.ncrease, shght tempora.ry Poplar ... . Increage.

G h - Shoreditch w B slight.

Hackney ... . Deorease, me.yputmllybemade good. | Westminst I ; only & part permanent.
Hi mith ... T about 20 per cent. ; a por- | Woolwich Inore&se large ; a great part probably
tion may be permanent. permanent.
2,—Vacant Accommodation.

No. of houses. No. of Housea.
Battersea . Probably about 300, Lambeth ... +.. Conaiderably less than 1,000,
Camberwell . Nl Lewisham... . 59,
Deptiord ... . Nil, Paddington e 49,
Fulham ... .. Nl Poplar ... .. N
Greenwich .« Nil. 8t. Marylebone ... Very few.
Hackney ... ... Up to £20 R.V. 74 St. "Pancras Very small, .
£21—£30 R.V. 738 Southwark «. NiL
— Westmmster ... Comparatively none.
Hommersmith ... Nil. 147 Woolwich
Hampstead o Nil, City of London ... Nil.
Kensington o 128 !
3—Addstronal Housing required.
Chelsea ... .. No necessity for a soheme. Hampstead ... For at least 100 families.
Deptford ... ... None required after the war, Holborn ... ... Probably none beyond Borough
Fulham ... .. Accommodation more than sufficent Counal’s scheme.
for persons employed m Fulhant. | Peddington ... None; practically no vacant land.
Greenwich ... About 150 small houses to take place | 8t. Marylebone .. - About 200 houses require to be
of huts and dilapidated property. adapted.
Haokney ... «. None; any necessary, private enter- | Woolwich .. Impossible to say without knowledge
prise will be able to provide. of Government’s mtentions in re-
Hammersmith ... Not less than 500 houses necessary. speet of Woolwich Arsenal.
4.—Housing Schemes ;prepared or contempla
Battersea «.. Willing to erect 62 dwellings if neces- | Shoreditoh d m tion with
sary Parliamentary powers can be estate pumhased in 1800, consist-
obtamed to use land. ing of some 140 worn out and
Chelsea ... o No neoessxt,y for &uoheme. dilapidated houses, leases of which
Holbora ... d and site purohased wxll shortly run out,
aren 8,820 sq. feet, price paid | Wi lated before war on
£10, 000 aooommodshon to be mte of workhouse buldings in
46 t t8 con- Poland-street, Soho, 48,000 sq. it.
ta.mmg 140 rooms. to house about 880 persons; will
Poplar ... «. Considers London County {Counail probably be revived.
should prepare scheme for whole of
London.
B5—Whether sustable sites could be acquired withbut delay.
Bermondsey «. Sites available, but cannot say as to | Poplar ... ... Land avadlable in Isle of Dogs.
cost. St. Marylebone ... Yes.
Deptiond ... - No vacant land. St. Panoras «. Small amount in extreme north of
Fulham .. .. lly fully developed borough
Hackney ... ... Not aware of any s\uf.able sites. Shoreditch . Yes.
Hammersmith ... Yes, in all probability. Woolwioh' ... Imposaitle to say; sites of huts
Hampstead <. One vacant site might bs acquired. would provide sites for p
Holborn ... . No. houses,
Paddington Prnctmally no vaoant bulding land.
ExTra-Lonpon Locar AuTHORITIES.
[Replies received from the Extra-London Xoosl Authorities as follows :—
County Boroughs  (3) ... - " . 3
Munioipal Boroughs (8) ... . . ]
Urban Distriots (65) ... - 56
Rural Districts 13) ... 1
87) %]
1.—~Population—Effect of War on Working-class population (aparé from ewlistments.)
Bssexr— Herlg —-
Barking Town... Increase about 15 per cent, Bamet .. .. 1T nlight; pr bahly p
East Ham ... lnomasa. permanent. Cheshunt ... I temporary.
Walth - iderable ; probably per- Watford . b al!ght. d d
manent. on use made of mumtion works.
West Ham ... Nomarked increase, N

45087
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Eent— - Mrddleser—contd.
Bexley Increase nearly 30 per cent ; mot per- Southall- ... Large mflux of murnition workers,
ent. Norwood

Bromley (R.) lncres.se m Mottmgham ; d 8 (R)... I m dustrial area, per-
some of the other parshes, tempo- manency depends on future of
rary. munition works.

Chislehurst ... Inorease slight ; probably temporary. Sunbury-on-  Increase; only part permanent.

Erith . Increase about 10,000 (30 per cent); Thames
permenency depends on future of Tottenh I ¢ H d ds on

mumtion works.
JFoots Cray ... I slight;; probably temporary.
Dartford (R.) I i per 5 depends  on
future of mumtion works,

future of mumtion v';orks,‘
Twickenham... Increase, 10 per cent,; only part
permanent,
Uxbndge ... Large mflux of munition workers,
Uxbridge (R.) Increase; probably permanent.

Middlesex— Wealdstone . Increase; probably permanent.
Acton .. [t derable; per Wembley .. Incresse 10 per cent. to 12 per cent,
depends on Government’s mtenfion Willesden ... Increase 2 per cent.; largely per-
to keep works going after the war, manent,
Edmonton .. Increase Yiewsley . Increase; probably permanent.
Finchley - Increa,se, probubly petmanent;
Hampton
Hanwell A laxge number of female workers are | Swrrey—
temporanly resident. Epsom .» Decrease shight; temporary.
Hayes ... P ¢ large; p d Esher and the Increase shght; probably temporary.
on uses o which factories are put Dittons
after the war Godstone (R ) Incresse ptobably perms.nent
Hendon . Increase; conmderable part probably Ham shgh bly pe t
* permanent, Kingsh pon- T i ble.
Hendon (R.) ... Increase; probably permanent. Phames
Kingsbury .. Increase ; probably temporary. Richmond ... Increase; temporary,
[In several other cases it 1s stated that the war has had no effect.]
2.—Vacant Accommodation.
No. of No of No. of
houses. houses houses.
Essex— Kent—contd. Mrddlesex~—contd.
Barking Town .. .. N Dartford (R.) .. .. 11 Stamnes (R.) . . 3
Bast Ham ... . Nil Enth W N1 Sunbury-on.Thames ... Ni
Eppmg (R.) .. N Foots Cray Nil Teddington .. .. 14
Tford - . Nl Tottenham e NI
Leyton .. - 95 | Mrddlesex— Twickenham Nl
Loughton ... . e lor2 Acton Nit Uxbridge o . N
Romford (R.) .. .. 5 Brentford ... Ni Usxbridge (R) . Nil
Walthamstow " .. N Chiswick Nil Wembley . Nl
West Ham ... (practically) Nil Ealng Ni Willesden Very fow
Woodford ... .. Nu Edmonton . 20 Yiewsloy - N
Feltham N
Herts— Finchley Nil Surrey—
Barnet ... w Nl Greenford . . . Nt Barnes ... . . N1
Barnet (R.) . 3 Hampton ... Nu Carshalton v . 1‘{11
Bushey ... Nt Hampton Wick ... Nil Coulsdon and Purley .. N
East Barnet Vn.l!ey Nil Hanwell Nil Croydon .. 200
Watford ... o Nd Harrow-on-the- Hxll Nu Esher and the Dntons N
Watford (R.) .. 2 Hendon .. N Godstone (R) . R 1)
Hendon (R} e Nt Ham ... Nil
Kent— Heston and Islewort,h . Nl ngston-upon-’.[’hames 1‘{1!
Beckenham (practically) Na Hornsey Nil Maldens and Coombe ... Nil
Bexley .. . Nd Kingsbury .. N Merton and Morden ... Ni
Bromley .. 12 Ruuslip- Nor(:hwood . Nil Rachmond . I‘{ﬂ
Bromley (R.) LN South Mimms (R) o1 Surbiton e Nt
Chuslehurst . Southgate ... e N Wimbledon w e N
8.—Additional Hounng required.
Number of houses required.
Essex— Now At the close of war.

Barking Town 250 250

Buckhurst Hill . None None

Chungford - —_ No spemal need anmcxpnted

East Ham ... .. 427 (average before war) req y untd all land s

- ® cove:

1n; W) een 65 -

e u it - 100

Leyton —_ 500

Loughton v —_ 25

Romford (R.) 190

Walthamstow - If 1,000 houses were buily there would be a ready demmd for them,

West Ham ... - Demand aoticipated for further
houses which cannot be provided
within the Borough.

Waodford - None required except o far as indicated by very small wcrease

1 population.



HEnTs.—
Barnet (R.) ...
Chesbunt ...

East Barnet Va.lley

‘Watford
Watford (R.)

Kaxp—
Beckenham ...
Bexley...
Bromley .
Bromley (R.)

Chislehurst ...
Dartford (R.)
Enth

Foots Cray ...

MIDDLBESEX—
Acton ...
Brentford
Chiswiok

Ealing
Edmonton ...

Enfield
Feltham e
TFunchley
Hampton ...
Hampton Wick
Honwell

Harrow-on-the-Hll .

Hayes ...
Hendon we

Hendon (R.)

Heston and Ialewort.h
Ruiship-Northwood .

South Mimms

Southall Norwood

Southgate

Sunbury-on-Thames

Staines (R.) ...
Tottenham ...
Twickenham ...
Uxbridge ...
Uxbndge (R.)
‘Wealdstone
Wembley
Willesden ...
Yiowsley

SurrEY—
Barnes

Carshalton ...

Couledon and Purley

Croydon
Esher and The Dittons
godamne (R.)

.

ngston-npon ’.l‘h nes

Maldens and Coombe
Merton and Morden...

Richmond
Surhiton
‘Wimbledon

Y

(e

Total of figures so far as stated (30 suthorities out
of 88 in hst) about
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Number 6f houses requred.

Now. At the close of war
58 26
A number required. None; probable exodus of
workers.
A need for housing munition workers 100
&0 120
42

No need: any new houses would rapidly be oocupied by pemons from
other distniets.

Overcrowding exists generally. Position after war very doubtful.

Not anticipated that meny additional houses will be required.

None. 50 : more depends on use made of
munition ‘works,
— Little demand expected.
308 to 316 —
1,000 at least Depends on how factories are utilised,
None, —
—_ Depends on how factories are utaised
500

No extraordinary demsnd —_
— A considerable number.
Majority work elsewhere: question should be considered as a whole for
the London area.
Already m excess of demands for those working m the distrzct.
60

A big demand fox- houses expected.

25 to 50 Impossible to estimate.
None, for persons erployed in the district.
Any additional accommodation would be for persons engaged outside

the distriot
No grest demand from persons employed in the distmct.
1,000 200 to 300,

Additional houses required.

Great demand D d hkely to
300 {or at close of war) —
+ . 76 (or at close of war) —
42 (or at close of war)
2 250

Need for progressive provision.
25

26
30 Probably a much larger number.
6. 200 annually for & years
300 200
60 40
145 (or at close of war) —_
100 150
Additfonat houses required. —
500 500
100 100

No limit to number which would be occupied given reasonsble travellng
facilities.

Nore 250
120 80
-— 2,000, and 800 to 1,000 annually.
— Additional houses required.
10 133
20 10
No certainty that any are req ired 3 y is for king-class
houses to be d by workmg-cl
No immediate demand.
- No need. Probable need, owing to proximity
to London.
235 {or at close of war) —
50 (or a$ close of war) —
Shortage scute; but add 1 houses required for p king efse

‘whare.

6,300

(e e



4.~—Schemes prepared or contemplated.

38

agreement for 11 acres (out
of 33 acres n tresty for)

Hayes
South Mimms (R)

Districte the local autl of which have schemes in hand or prepared.
No. of houses, No. of houses,
Esspx— MinpLesEX —contd,
*Barking Town v 400 In treaty for 33 acres. Hendon ..  w. 80 Land scquired.
East Ham .. ... 197 Land acqmred ; sewers Rmshp—Northwcod 22
laid, roads partly made. South Mimms (R.) ... 60 Land acquired.
ford ... . 42 Southall Norwood ... 102 Land acquired.
*Loughton e 30 *Southgate .. 160 Land acquired,
*Walthamstow - Scheme submitted to Stames (R.}
. Local Govt. Board, *Tottenham 63
HERTS— Usxbndge .. 60
*Barnet (R.) ... 24 Land acquired. Uxbndge (R) Provisional agreement for
*East Barnet Va.lley 70 TUnder consideration be- purchase of site.
fore war. SurrEY
Watford .. 80 Land acqured. *Barnes . 27 Land acquired.
Watford (R.) w14 Carshalton . 250 Option secured to pur-
* KENr— chase 25 acres.
Dartford (R.)... 12 *Croydon v 200 11} acres of land in band.
MmopLESRX— —_—
*Ealing 22 (tenements) Total of figures so far as
*Fmohley " 200 stated (22 authonties) 2,315
Hayes... . 230 Land acquxred
* Provided fi 1 ist 18 afforded by the Government,
Distriots the local authonties of which are willing to prep h or additional sct
MIDDLESEX——contd.
‘Eppmg ®) . *Hendon
Leyton *Heston & Isleworth... 500
Romford (R.)... . 190 *Hornsey Would consider.
*Stames (R.) Would consider,
HERTS— Sunbury-on ’I"hames... 50
*Barnet (R) . . 32 Twickenham ... .. BOO
Bushey 1f private enterprise fails Uzbndge (R.)
*East Bume'o Va.lley . 100 Wealdstone ... 250
Watford . 120 Willesden 1,000
Yiewsley . 100
KENT—
Bromley - If necessary. SURREY— .
Bromley (R.) .. 50 *Barnes... 63 Land acquired.
Chislehurst ... I any demand. Coulsdon and Purley 200
Dartford (R ) *Croydon
*Erith When satisfied of need. *Esher and the Dittons
Ham ... .. e 30
MIDDLESEX— *Merton and Morden
*Acton ... To consider i private *Rachmond )
enterprise fails. *Surbiton 25 More if desirable.
Brentford ... Provided switeble site can ‘Wimbledon
be acquired. —_—
*Ealing we  we 40 Subject to question of site.  Total of figures 20 far as
*Feltham .. If private enterprse falls stated (17 authorities) 3,275
Hampton _—
* Provided fi 1 assist 15 afforded by the Government.
5.—Whether sustable sites could be acquared without delay.
(1.) Land already acqured or in hand.
EssEx— MIDDLESEX. SuRREY—
Barking Town, provisional Finchley Bames,

Carshalton (option
secured on 25 acres)

East Ham, Croydon.
(ii.) Land avalable.

EssEx— KENT—conid MIDDLESEX—conid MIDDLESEX—conld,

Epping (B.) Bromley. Heston and Isleworth. Willesden.
Tiford (a) Bromley (R.) Homsey (lnmted Yiewsley.
Loughton Chuslehurst. quantity).

Romford (R.) Dartford (R.) Kingsbury
Walthamstow Enth, Ruslip-Northwood. SvrpEY—
Southall Norwood Barnes (a)
Herrs— MippLESEX— Southgate. Coulsdon and Purley.
Baroet (R.) Brentford, Staines (R). Croydon.
Bushey Edmonton. Sunbury-on-Thames. Epsom.
East, Bamet, Valley. Feltham, Tottenham. Esher and The Dittons.
gmﬁo Finchley, Twickenham l(?[odstone (R.)
atford (R.) Greenford, Uxbndge. am.
Hampton. Uxbnidge (R.). Maldens and Coombes

Kewr— Hayes, ‘Wealdstone. Merton and Morden

Bexley. Hendon. ‘Wembley. Surbiton.
(ii.) Lattle land available,

Esspx— Kenr— MIDDLESEX— Su]n(n“—— The
Leyton, i a ingston-uvpon-Thamee.
Weyatéo Ham, Foote Cray lowing Lt\o g ston ( ) Richmond.

" Hompton Wick (ather  Wimbledon (a}
Crown land or subject te
buding restrictions) ¢
Hanwell
{a) At high oost.



APPENDIX 2

POPULATION.
TasLe showing the population of the distriets in Greater London in 1911 and the changes in the two decennial pericds 1891-1901 and 1901-11.
(i.) LoNooxn.
, Living more than 2 persons per room.
Total 1 1-6 roomed 1-4 roomed tenements = Average
i All tenements 14 roomed tenementa number of
ons per ro;:im
Increase or Increase or oxbi T d Prop of m 1-4 room
City®pr docrease in the . decrease m the Pm];orl:;uﬁtgnt:o tal in thaoi;enod. total occupants of |  tenements.
- setropolita; period. period such f¢nements,
t ropo’itan Pro- Number | 2P | Number
. Boroughs. Popula- | porti-n | Popula- In tion of
6 crease| of total of Increase
¢ 1011, 'ﬁ;’fi of total {.;ix;, . or do. | porsous | 1981 | porsons o
' i j 1801~ | -001~ - | Bopuls g 1891~ 1901- creasoin | 1011, | POPWA-| P17 1891~ 1901 crease in
‘. I.j 190L. 1911 tion. 1901. 1911, 1901 | 1911. per- tion 1901. 1911 1901.} 1911 por- 1891 | 1901 | 1011.
' N contage centage
1901-11., 1801-11.
Per Per | Per Per Per | Per
cent: cent | cont cent, cent | cent
Batterses . 187,743 4 143,200 864 104,256(+ '7,123|+ 15267] 527 | 622 + 95 21,814} 130 20,623— 2,985 |+ 2,142(207]197| — 10 |146]134{131
o 125,903 116,237t 916 88,3071— 6,512(+ 2,151 659 | 701 + 42 28,591 227 26,714/— 4,776 |+ 988(290(303| + 4 (150154156
Bothnal Green...; 128,1831 4 120,822 943 101,605| + 606/ + 2,652 62| 792} + 30 41,152 321 39,377 5,799 |+ 967/389{388) — -1)180(17211-70
Camberwell 261,328 + 206,669 790 142,970(+ 15,285+ 25,322) 454 ) 647 | + 93 34174/ 131 32,118— 1,114 |+ 7,]07|213 226 | 4+ 12 |140]13¢|135
Oholses ... . 66,385| + 41,402| 624 33,239 (a) — 4,484] 51J1 | 501 |— 10 8,832 133 8,560 (@) — 2,0931283 |258| — 25 [(a) [142]136
Deptfotd 7. 108,496+ 88,630 8090 60,729 (a) + 8,868 470 | 565 | + 85 13,185 120 12,159) (@) + 2,160/193 (200 + 7| (a) {132}131
Finsbury; TV .. 87,9231 80,606 917 72,318] (a] — 6,028 772 | 823 | + 51| 33917 386 33,322 (a) — 2,401(456(461 | + 6| (a) [182]182
Folbam o 158,284{ 4 131,02 855 100,026/ + 30,100(+ 18,662 593 663 | + 60 21,784 142 20,895/ 4+ 1,588 |+ 6,003/1831209| + 26 1441131180
QGroonwich ' ... 95,968 + 72,707 758 49,263 (a) + 8003 431 | 613 | + 82 10,828/ 113 10,078} {a) + 21311193 1205| + 12 (s) (132|132
Hackney}t W .. 222,533+ 112,603 7156 123,885 (a) + 19,009 478 | 667 | + 79 26,662 119 24,800 (a) + 2,668213(201|— 12| (e) {134]|131
L G
Hammersmith ...| 121,821|+ 92,975/ 766 66,199|+ 10,479|+ 10,840 492 | 545 | + 53 16,212| 153 15 428| + 115 |+ 2236/239(233| — 61146]137(132
Hampatoad  ...| ' 85,408+ 37,046 433 27,068/ + 4,266|+ 2,857) 295 | 317} + 22 6,547 65 5,366, 1,847 {+ 140/2151198| — 17154131124
“Holborn e 49,357 32,557 660 29,365 (@) 6,359 601 | 596 |— 6 9,716| 197 0,543 (a) l— 5332(416 325 | — 91| (a) {262]|148
Ietington v 827,408 4 269,941| 824 |. 216,030|+ 16,093+ 19,607} 586 | 660 | + T4 62,789 192 60,608— 7,656 |+ 3,650{290|281 | — 9 [158{149(146
Kensington ...l 172,317 + 94,214 547 76,025) (a) + 2,600 416 | 441 | + 26 26,681 165 26,172L (a) — 35/367 (344 | — 13| (a) |168{148
Lambeth ~ .| 208,068 + 227,946| 765 167,0611+ 9,460{+ 13,877 507 | 561 | + 54 38,816] 130 b~ 366/241|219|— 22 )1401388}132
Lewisham ' 160,834] 4 103,108 641 48,458 (a) + 19,530 227 | 301 | + 74 6036 38 + 1,092/118(112| — 8 |(e) |114]112
Poddington  ...| 142,651+ 96,802] 680 77,0801 (a) + 3,858 509 541} + 32 20,885 147 + 959/267 (286 — 1| (a) |140 (136
Poplar ... | 162,442 148,7611 016 113,154/ + 1,138/+ 17.657| 626 | 697 | + 72 32,240] 198 +, 2344263 1266 | + 3140147147
8¢, Marylobone,.| 118,160 73,925 626 64,342 11,0601 9,811 656 | 645 | — 11 21,178 179 — 7,172/3801326 | — 54 (175|161 }146
8t. Panoras ..| 218,387 174,242 798 150,274l + 89} 5,516) 662 | 688 | + 26 61,214 235 — 28(170|1861[154
Bhoreditoh 111,380 103,181] 9286 88,4441 5649 — 1,136 765 | 794 | + 89 39,127 351 + 321181174179
Bouthwark ...| 101,807+ 171,787} 895 142,820( + 1,730— 5,108| 717 | 744 "+ 27 46,800 244 — ‘211681681157
ﬂmmoﬁ... W] 279,804 4+ 240,632| 892 201,126| + 13,436/— 8,074 700 | 719 | + 19 92,305) 330 — 10,403} 47 4 33(18[184(178
Btoko Newington| 560,658 + 36,250) 696 23,467 (s) |+ 4,856 363 | 463 | +100| 4374 88 + 1,249 152 22| (a) [120{122
Wondsworth ...| 811,360+ 211,268, 078 124,001+ 28,220|+ 48,662 329 | 402 | + 73 18,673] 60 + 6,506/ 135 — 128120117
Wostminster ..., 160,261 80,062 556 74,617 21,183— 9,007) 457 | 466 | + 9 16,596 104 b— — 8815811431128
Woolwich o 121,376+ 96,054 791 51,808 (a) + 921 435 | 428 — 7 7,110 59 — — 35| (a) {127]119
City of London... 19,657— ¥ 11,489 584 8,009— 8,037— 1,628/ 395 | 458 | + 63 1,648| 84 — 3 — bo|1-66]|137 120
4,521,685 + 808, 313'-— 14,5S2| 3,401, 842! 772 | 2,627,934+ 110 947]+ 178,145[ 640 | 581 | + 41| 758,786 168 725,951|—— 105,672 ’——- 145/ 296 [ 276 | — 20 |158,]148|142
{a) Co: pm’blo figurce for 1801 are not avallable in these cases to ¢

o8 1 local areas unde¥ the London Government Act, 1899 for Finsbury and Holborn combined there was a decrease of 18,458 in

owing hang,
the porlod of 1891-1901 as compared with & decrease of 12,387 in the period 1901-11 and for Hackney and Stoke N of 1,691 and an increase of 23,865 in the two periods respectively.
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FOPULATION,
T showing the population of the districts in Greater London in 1911 and the changes in the two decennial periods 1891-1901 and 1901 -11,
(ii.) Exrna-Lonpon,
{In thoss cases In which figures are not given the Information fe not available.]

APPENDIX 2-—(woutumed),

Total Papulation.

1-0 roomed tonomonts,

1~4 rooted Conomonts.

Livisg juoro than ¢ porsons por room.

All tonements, I 1~4 roomed tonomonts, Averagn number of
h Propertion of "l’n“ll‘:o m&?&m
norons looronse i i o
! in :hzrvgrlod. Inorl«“u &:%«;w lmp;n:;‘\?l'n:u(‘lfn.‘ otal mﬁ“'ﬁfu nx;-cﬂszr.cmo tota) ".‘:"Fl"'l‘l“oi suoh tonomonts.
Urbau Distriote proporth oo ——| Number | FODOE | Nympor |~ ARSI iy SN SRS
Populutien | of total | Populniion Inoreaso of %ﬁ” of Incronse
toit 1011, | popuin- | 191l or pomons, | UL, | pomous, or
1801-1001 | 1001-1011 van. tsot-tv0n, | toot-11, | 1oon, | 1oy, | geromss | 0Ll [ R | IOLLT { a01001 fpot-tont | 1001 | vour, | docremse  yuor 1§ y00) | 4ot
cenzx{m I contage, ;
1801-11, Vo111 )
Por Por | Por Por Por | Por -
Haser. cont. oent, |cont, cont, oont, | cent
Borking ‘Town ...| 31204+ 7,240|4+ 9,747] 20,485 D42 17,38)(~- 470+ 12,5674/ 32-3 | 66-6 |+ 832 3,348, 107 2,767— g0l + 100001781801 — 1.9 {1.32 132 { 1.28
Buokhurst Hill 4,880} + 850) + 100/ 3,028 620 1,448 +- 4811202200 |+ D4 248 51 201 + 08/1071139) + 32 121:117
Chingford 8,184j+ 1,630+ 3,811 5,325| 061 1,5660] + 527(234 180 — 48 210 27 195) + 76/ 11:6 | 12:0 ] + 1.0 118]116
Enost Hom (M B )..| 133,487+ 03,305+ 37,470 123,135, 022 49,7831+ 17,184/ 4+ 24,146( 20-7 { 873 {+ 100 8,436, 63 6,060|+ 1,082{+ 4,170) 07134 + 37 (130|118(|120
Iiford e o 78,188/ + 80,322| + 86,044 52,048 666 10,204} + 200)+ 6,700 86131+ 48 1,632 290 1,020— 37+ 608/1201100| — 20 /121111100
Leyton ... wof 124,785+ 35,800(+ 25,8231 100,643 800 46,043(+ 8,820+ 22,441/248(370 |4 128 6,533 b2 5,031+ 503|+ 3,0831104(120| 4+ 16]121}116(116
Loughton ... o 8,433 4+ 850) + 703 8,625 048 2,07 + 004 2481382 |+ 134 166, 30 160 — 31167] 79| — 88 1181110
Waltham Holy 6,706 + 483| + 246} 5,641) 818 2,038 — 380+ 0482121300+ 88 276, 41 1760~ 219/ + oy 82| 86( + -4(123;1.10(1.00
Cross
Walthematow  ...[ 124,080(+ 48,7861+ 20,4401 111.816( 808 47,774+ 15,7784 10,498/207 |383 [+ 80 9,102 73 6,740/ + 1,423(+ 3,673/112(141) + 20120110222
Wanstoad s 13,830+ 2,130)4+ 4,661 0,311 450 1,489 + an+ 25211341107 — 27 OBy 7 05— 85— 10 03| 64— 20({1211106|1.04
Wost Ham (C B )..| 280,030+ 62,456{+ 21,072{ 204,602 918 177,428(+ 383,184{+ 47,307/487 (014 1+ 127 43,714 151 40,308+ 5,070|+ 15,518} 19-1 1227} + 36 )1.35)1.33}1.37
Woodford e 18,400|+ £,774[+ 4,608 1,171 604 4,838+ 618+ 1,198/ 10128+ 17 417 23 336— 2|+ 51108 88| — 20(123|114 108
‘Total in Essox (a) 838,038| + 250,454 + 176,323 716,830; 856 362,003 +130,082{340 (43214 02 74,085 88 64,304; +20,0081601178) + 22| — 12631127
) 820,430) + 263,312{+ 170,700 708,010 8390 300,029\ + 75,067)+ 134,770( 34 2 {436 |+ 03| 73,483 00 63,743+ 8,275{+ 28,055/ 167 (170 + 22 |1.32|1.201.27
Herta,
Bammot ... 10,4401+ 1,451+ 2,081 7,234 003 3,002, 203 348, 83 234 77 108
Bushey ... ol 09781+ 1,018/+ 2,414 4,140, 5038 1,639) 221 150} 23 99 84 08
Cheshunt , . 12,054| + 2,072+ 602 10,680, 826 4,788 — 288/ + 2,496/186 {360 |+ 183 B70; 44 4320 a0{+ 217 D4 ] 90 41108{108)110
East Barnot Valloy| 12,984+ 2,370+ 2,287 80721 0652 2,647+ 204!+ P2R ITL 2L 4\+ 43 351 28 244( + 110— 85173} 921 — 81}11187121]1.00!
Watford {part) .. 2,639+ 10+ 6l .
Total in Horte {a)| 45,3801+ 17,636+ 7,066 30,1200 664

(] 20,3381+ B,061}+ 2,949 18,752 740 7,433 + 8+ 341901701203 1+ 114 021 EX:] o176/ + 70+ 1020128 81{— 837 {111 (113110




i 4

Kent.
Beckenham o 316020+ 17,721 569 7,008+ 1,210+ 2,418/178|224}+ 46 29 421l 73(108 + 35 (|121|1M1 |12
Box v o 15,805| 4 12,260, 772 4,580 288| — 37 95 1-10
B (M.B.) .| 33,646{+ 21,870 650 81421+ 1,365|+ 3,132{183{242 |+ 59 32 211 98} 86| — 12{125{112{1.08
Chislehurst 8,6661 + 5631 650 1,925| + ngl1629221+ 60 29 59 62| 70| + 8 1086 | 1.01
Enth ... .4 27,760|+ 23,721} 855 9,100i+ 4,086+ 1,344/307(328 |+ 21 54 289(113 128 | + 15 [127|121|120
Foots Cray 8,493 + 4,130] 486 1,118 131 27 99 1.08
Penge ... ..| 22,330(+ 12,185, 546 59311+ 1,807+ 456|244 1266{+ 22 48 270117 |164 | + 37 (1-22]1.15|116
Totel in Keni {a)| 148472|+ 097,627, 675 37,801 2%5 38 n2 112
, (B Lssls+ 75497 654 20,280(+ 8468+ 7,350{22€(262(+ 36 40 1,191/ 103 {117 + 14 (124}1-15)1.14
Middiesex,
Acton ... . 5149+ 42,678 7142 26,804+ 8,274+ 11,084/4191468 |+ 49 104 21021200204 | — 514211351132
Brentford ) 16,5714+ 14,2611 861 7,601} + 58|+ 2,370/ 345|459 |+ 1i-4 87 356/ 172(165]— -7 |130{1298{125
Chiswick ..,  ..] 38,697+ 25,612] 682 15,780+ 2,869(+ 42771385 )40-7 |+ 22 87 1,076/ 178198 | + 20 (138131128
Esling (M.B.) ..} 61,222|+ 621 14,516+ 1,374|+ 8,700[176237|+ 61 37 11271123 (127 + -4 |123(I20]116
Edmonton | B4,TT+ 808 18,0071+ 4,815/+ 7,866/238|203(+ 55 102 2,3831221|265| + 34 (133(140{141
Enfield ., .| 56,338|+ 838 15,344(+ 301+ 7,847j176)272\+ 997 46 1,067/116|12-6) + 9 (120|116{120
Feltham ... ../ 5,135+ 81-7 1,538 300 49 125 114
Finchloy ... MAl9+ 587 1896+ 967+ 6,3311252302|+ 50 43 656)142 1121 — 21}134/125)118
¥riem Bamet ..] 14,924+ 661 4343+ 576+ 2180|187 |201 |+ 104 66 595|161 1212| + 611351256126
reenf 1,084|+ 689 428} + 79+ 481 (4021— 790 35 265|157 86— 71 |111|114|115
mpton .., .. 9,220] + 694 1,806 178(+ 1,071/123 2071+ 84 28 82120 95— 25|118{1-13]|108
Hampton Wick 24171+ 506 628+ 361+ 222|260+ 38 21 20100104 | — -5[114i110{102
Hanwell ... .. 19,120+ 809 6,365(+ 1,118/+ 4,210(206 {333 |+ 127 63 7201124 |157 | + 38{113)116/1-23
Harrow-on-the-Hill] 17,074+ 662 3,826 + 1,857(193 [224[+ 31 1-6 271109 49| — 60 112104
Hayos ... .. 4,261{— 801 1,803 376 78 173 118
don ... .| 88806+ 68-2 15,033+ 2,108(+ 6925361 387(+ 26 82 1,458/ 1881198 + 10 (143|129 |126
Hoston & Isloworthl  43,313) + + 745 13,337+ 1,002{+ 6312/260[308(+ a8 53 878/13.7 [148| + Y1 |1211119]|120
Homsoy (MB) .| 84,502+ + 197 24,009 + 10,335/ 191 |285 |+ 94 32 1,079/ 106 [ 10 5 108104
Klnglbug 821{ + 6 4 688 357 + 105/333(435(+ 102 54 87321123 | —198 85122
Ruiship-Northwood| 6,217+ + 6558 1,161 187 34 136 114
Southall-Norwood 26,324} + + 798 4,800+  188i+ 3263|123 (186{+ 63 41 4631111129 + 18 |135[113]1-23
Houthgate o 336124 1 + 566 5,7134— 35|+ 2,849(101]170 21 16 216) 82| 79| — -3 (118{1111.06
+ + 743 1,981 +  669{198 293F 95 43 38115 96— 19 113 (109
+ + 775 2,085} + 335385453+ 68 59 46(166 {118 — 48 119 (116
+ + 662 d442(+ 819+ 1,682/125(193 |+ 68 35 1881164138 | — 26 (123 (125|114
+ + 872 67,203+ 13,695+ 3202713434890 |+ 146 96 5280|166 165 — 1136|127 126
+ + 691 0,124(+  210/+ 5225/186{311 |+ 125 46 863 68124 + 56 1.10{109]|108
+ + 803 3006— 2521+ 82){250(206|+ 46 28 79100 96| — -4|114(1l08{11L
+ + 771 3,519 + 2272112951+ B84 66 475120 (177{ + §7 192 | 128
+ + 898 2,555 + 1,714/188 236+ 53 26 133 89| 81| — -8 122|112
+ + 704 92,517+ 28,3161+ 34,311/507 (600 |+ 93 187 7,161/220 (221 — 8|157|135(131
. + + 761 182041+ 4,822/ + 7,420/315[360(+ 54 50 723/136 (1201 — 16 |1-290 121114
Yiewsloy ... ... 4,315/ + + 027 1,296 300 81 196 126
Total in {(n) 1,078,334| + 242,648 + 323,116] 794,973 737 401,207 372 73 68,738, 171 123
Midlesex \(b) | 921,938 + 201,238+ 285,312 700,763 760 |' 357217+ 71,151|+ 155,960{316 387+ 71 79 63,830+ 6,550 +27,520(180 [170 | — -1]|135|1268]1-26
1 1 + 1

(a) Totals for al} dwstricts. " {2) Totals for districts for which complete ﬁgu.ms“ are available.



Livigg ‘more than 2 persons per room.

Total Papulation. 1-0 roomed tenements, 1-4 roomed tenements.
All tenements 1-4 roomed tenements Average nuomber of
| i R
A In de i . Proportlon of
e T | Pt et o 8oy | ot e e | vt
TUrban Districts. | ot = Nm:flm lt’lr:gmn:; Number
ot 1011, gopulm- 1011, ar ‘persans, p'{,‘;,":]l... Pel:;ns, m.,’:"”
1801-1001 | 10011011 tion. 1891-1001 | 1801-11 [1901 | 1011 | dectesse | 201l tion 1011 | 18011001 |1901~1011 | 1001 | 1011 “m 1801 | 1001, | 1911~
oentage, centage,
1003-11. 1901-11.
per per per r T
Surrey. cent cent | cent cent, cs:r. cﬁf.
Barnes ... 30,377/ + 3.148/+ 12,556 20,611 679 9,267| + 470712566305+ 49 1,427, 47 1,308 + ©678/138)141) 4+ 3 122{115
Carshalton e 11,634/ 4+ 1,321i+ 4888 6,967 599 2,501 + 432[+ 1,268/183|215{+ 32 337 29 202|+ 63+ 7201061 81|~ 24}113|113(112
Croydon (CB) .. 160,551+ 31,200+ 35,656/ 121,658 717 44924+ T7,549(+ 19,130(193 (265 |+ 72| 7,009 41 58150+  846|+ 2,142/142}129] — 137|121 {117|114
E & W Molesoy 6492(+ 638+ 45 686 7122 1,764 + 998125 {270]+ 148 218 34 174 + 71|136( 99| — a7 114{113
Epsom ... . 19,156/ + 2,498!+ 8,241 8,616| 450 3,784 — 186+ 1,780(183 198 |+ 15 568 30 485— 19/+ 311] 87128 + 41 (117[109(113
Esher and The 9,809+ 1,382/+ 2,843 7,887, 796 353 36
Dittovs (part)
Ham P P 1,435— 19— 25 971 677 608 + 83/ 358|422 |+ b4 71 49 71 5 87 27}117] + 90 111)107
Kingston-on-Th’m: 87,975|+ 7,316/+ 3,600] 28,4281 749 11,621/+ 1,302(+ 4,823/188306 + 108 2,216/ 58 1,922+ 205+ 814/163|165( + 2112411251120
(MB)
Merton ... 12,938/ + 1,166/+ 8,428 11,437, 884 3,017 233 473 37 344 114 109}
Richmond (M B) 33,221|4+ 4,797t + 1,549 19 106] 5785 9,323] + 2,279(224(282|+ 58 1,249 38 1,090 + 267/1301116| — 14 112 (110
Surbtton ... s 17,717+ 2,839+ 2,700 10,226, 577 3,7 + 1,808/1231212/+ 89 462 28 297 + 127 92) 7B{— 13 169 (105
Sutton ... 21,270(+ 3,246+ 4,047 11,980 563 4,360+ 401{+ 2,802 90205 |+ 115 688! 32 497(+ 101+ 209]127|114| — 1313|112 118/113"
The Maldens and 12,137} 4+ 1,205/+ 5,904 8,249) 680 2,296, + 1,237)170)189 |+ 19 401 33 334 + 262 68/145) + 77 1061111
Coombe
Wimbledon (M B ) 54,066+ 15,875+ 13,314 86,970 673 13,174+  2,015{+ 4,668/204 (240 (+ 36 2,137 39 1,782)+ 202+ 8411111135+ 24 |120{113[114
Total 1o Surrey (a){ 438,778/+ 76,812i+ 104 159 297,602 678 17,802 40
@) 814,552+ 61,456+ 89746 214,519 €82 80,364) + 12,413]+ 34,480/ 187 255 |+ &8 12,948 41 10,703+ 1,488+ 4,47%/136(133| — 3 (121 (117{114
Total Extra-) ()] 2,649,008| + 614,389 4 620,754 1,937,204 760 177,099 89
London Urban -
Dastricts f (&) 2,107,078| + 548,323, + 5642,688] 1,714,641} 780 832,223| + 167,005 + 335,079/ 300 | 378 [+ 79 | 164,461, 75 142,509 +_ 16,563|+ 62,316/ 162 [I17-1 | + 9 |131|125(1-24

{a) Totals for all dustricts

(b) Totals for distnets for which complete figures are available

NoTe —The Census roturns for 1891 and 1801 required information to be furmished as to the numker of rcoms if the tenements conswsted of less than 5 rooms, while the census of 1911 yequired this
information 1 respect of all tenements In considering the figures of tenements (of 1-4 rooms) and overcrowding, it is necessary to bear in mind that the comparison between 1911 and
preceding years is aflected by the greater completeness and accuracy of the 1911 figures, though it is wmposmble to say to what extent



WORKING CLASS DWELLINGS PROVIDED AND DEMOLISHED, 1911-1918.

APPENDIX 3.

Tasres showing (i) the number of rooms provided in working-class dwellings,

(ii.) the number demolished, and

(iii.) the net increase or decrease in working-class accommodation

in London in the years 1911 to 1916.

(3.5 Rooms promded.
Number of rooms provided.
City or Metropolitan Borough. Torad
1911. 1912, 1013, 1914, 1915, 1916. 19111916,
Battersea ... . 3 — — — — — 3,
Bermondsey - . 56 110 47 223 - 347 783
Bethnal-green. ... . — — — 48 18 53 119
Camberweall . 503 164 137 201 — 3 1,088
Chelsea ... . — — 1,461 — 270 872 2,403
Deptford ... e e e 145 72 88 39 85 4 433
Fulham ... . 61 666 97 35 184 — 933
Greenwich c. e e s an 133 258 33 — 496(@) 1,391
Hackney ... 128 19 64 24 21 27 283
Hammersmith ~ -.. . o 14 244 499 500 — — 1,387
Hampstead . — —_— — — — — —
Holborn ... . — —_ — — — _ —
Islington ... . e —_ — 28 — — — 28
Kensington —_ 54 2 — 44 96 218
Lambeth ... “ 87 336 62 453 30 96 1,064
Lewisham ... .- .. 289 208 258 476 208 5 1,424
Paddington N - — — — — 16 — 16
Poplar .- . 8 4 24 60 — — 206
St. Marylebaps .. . _— 89 —_ 279 103 — a
St. Panoras - e 288 396 592 383 6 — 1,665
Shoreditoh e e 597 128 138 — — — 863
Southwark . 422 383 274 108 503 12 1,702
Stepney w. s weewe 86 99 40 47 52 — 324
Stoke Newmngton ... — — — — — 48 ey
‘Wandsworth | 1,450 709 974 1,032 379 183 4,127
Westminster (City) — 15 505 — —_ — 520
Woolwch ... - e e 416 418 611 1,268 4,690 («) 8,357 (a! 15,760
City of London ... - — - — — —_ — —
ToraL .. [ o 5,204 4,167 6,181 5,299 6,609 10,399 37,859
(s} Includ dation provided by the G ¢ in 1915 and 1916 as follows :—
Number of rooms.
Borough.
Cottages. Hutments | Total
{Temporary)
Woalwich, 1915 ... . o 4,010 _— 4,010
» 18 .~ v 1,557 8.408 1,965
Greenwich, 1916 ... e . — 496 496
Total - e 5,567 8,904 12471
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{#i.) Rooms demolished.

. Number of rooms demolished.
City or Metropohtan Borough. Total
1911 1912, 1913, 1914, 1015. 1918 | 1011 1016
Babtersea .. .. ae . — 205 48 62 91 56 462
Bermondsey ... R 19 298 261 691 232 15 1,346
Bothnal Green ... .. .. — 108 116 63 127 35 “1
Camberwell . . . 19 179 304 420 84 18 1,004
Cbels.ea. s e 558 435 491 —_ 238 — 1,722
Deptford w.  wee en e 18 m 17 100 27 8 341
Fmsbury ... - 64 281 282 489 —_ 73 1,169
Fulbam .. e . . 132 — 83 44 21 — 280
Greenwich ... .. .. .. 132 217 319 8 24 5 705
Hackney .. .. RPN 48 125 267 202 56 182 880
Hammersmith .. - 209 76 130 72 91 58 836
Hampstead — 10 — — 14 42 66
Holborn | <o wve wee 73 157 10 159 12 57 468
Ishngton <o e e e 33 103 169 195 178 38 1,016
Kensington s 114 25 162 . 16 58 — 375
Lombeth ... .o o . 1478 1,301 788 1,017 127 223 4,934
Lewisham ... .- - 8 19 76 54 4 — 159
Paddington 24 105 331 160 4 12 636
Poplar , .« wee e e 38 286 56 181 44 — 605
St. Marylebone ... . . 403 220 208 108 343 11 1,291
St. Pancras . 104 580 183 687 452 104 2,110
Shoreditch o ee ] 210 74 145 284 — 68 781
Southwark s . 614 309 638 431 260 315 2,567
Stepney ... ... 89 879 446 491 55 39 1,996
Stoke Newington N — 12 5 68 — 85
‘Wandsworth 106 61 39 110 62 63 441
Westmumster {City) .. 231 505 168 505 107 71 1,687
Woolwich =+ wee e e 92 127 127 213 131 13 703
City of London .. 155 [ — 22 — -— 183
Total e e | 4,980 6,790 6,174 6,669 2,890 1,508 28,995
(223.) Net wncrease or decrease in housing accommodation.
Number of raoms.
City or Metropolitan
Total 1911-1916.
Borough. 1911, 1912, 1913, 1914. 1915, 1916, |
Incresse, lDecrease.
Battersea .o+ 8 )— 205 ) — 48 |— 6 |— 01 |— 56 459
Bormondsey ... .| 4 37 | — 118 {— 214 [— 368 | — 232 |+ 332 563
Bethnal Green ... —_ — 106 |— 116 {— 15 |— 109 |+ 18 228
Camberwell + 484 | — 25 | — 167 |— 120 |— 64 | — 15 84
Chelsea ... — 558 | — 435 [+ 970 — [+ 32|+ 62 681
Deptford + 127 |— 99 |+ M |— 61 |+ 88 |— 4 92
Finsbury — 64 | — 281 |[— 282 | — 469 — ]— 113 1,169
Fulbem ... w. ) — TL |4 556 |+ 14 [— 8 |+ 163 — 653
Greenwich Wl 4+ 339 [— 84 | — 81 + 26 {— 24 [+ 491 686
Hackney w .|+ 8 | — 106 |— 203 |— 178 |— 85 |— 155 597
Hommersmith ... .- 65 [+ 168 |+ 369 |-+ 428 |— 91 {— 58 751
Hampstead e . — — 10 — —_—t— 14 |— 42 66
“Holborn e ] — M| — 157 [— 10 [— 188 |[— 12 {— 57 468
Ishngton — 33 |— 103 | — 441 | — 195 j)— 178 | — 38 988
Kensington — 114 |+ 20 |— 138 |— 18 [— 14 [+ 98 157
Lambeth . —1,391 | — 985 |— 726 | — 564 |— 97 |— 127 3,870
Lewisham el 40263 | 4 189 [ 4 182 14+ 422 3+ 204 |+ 1,265
Paddington ... . |— 24 |— 105 |— 331 |— 160 |4+ 12 |— 12 620
Poplar .. . .+ 40 |— 243 |— 32 |[— 121 {— — 399
St. Marylebone w— 403 | — 131 [— 206 {+ 171 |— 200 |— 11 820
St. Pancras ... ..[+ 184 [— 18¢ | 4 409 [— 304 | — 446 |— 104 45
Shoreditch .. wf+ 387 14+ 54 | — 7 |— 284 — |— €8 82
Southwark .. .)— 192 |4+ 74 [— 384 [— 323 [+ 243 |— 303 865
Stepney ... .. w|— 8 |— 780 {— 406 |— 444 [— 3 |— 38 1,672
Stoke Newingto I — — 12 |— 5 |— e |+ 48 37
Wandsworth .. {+ 1344 [+ 648 | + 935 | + 922 |+ 317 |+ 120 4,288
Westmmnster (City) | — 231 | — 490 | + 337 |— 505 |— 107 |~ 71 1,067
Woolwich e Ll 324 [ 4 281 [+ 48¢ |+ 1,055 | + 4,559 |+ 8,344 15,057
City of London... L= 185 | — 8 | — o |— 2¢ — — 183
Iotal .. |+ 235 |—2623 |+ 7 |—1370 |+ 3719(a) + 8.806(c) 23.637(a) 14773
(a; Including & g dption, p & and temporary, provided by the G t + 83864
- Pl (sce note on pl‘ocedmg pnge). - e~ = ]
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APPENDIX 4.

Table showing the working-class accommodation provided and demolished 1n Greater London
during the years 1902-16.

[Prior to 1912 the information was not compiled for the whole of Greater London.}

Numser oF Rooms,

Extra-London. Totial—~Greater London,
Yoar,
London. Part of Part of
ares. ares. Whole area. Pm:f P::: f Whole area,
(29 distriots) | (42 distriots).
(@) Provided,
1902... J 21,978 35,808 57,786
1903... . o 25,906 38,006 63,012
1804... .- . 24,614 33,095 57,709
1805... .. 26,076 36,874 62,950
1906... . w| 20,469 29,482 38,067 49,951 59,436
1907.. . 15,178 24,138 31,938 39,316 47,118
1908. oo 10,387 16,862 22,195 27,249 32,582 .
1909... . 5,711 15,798 21,150 21,609 26,861
1910... B 8,950 14,079 18,229 21,020 25,179
191L.. o 5,204 12,114 15,680 17,318 20,884
Average (10 years) 16,247 25,626 41,873
1912, e 4,167 9,456 11,454 13,141 13,623 15,621 17,303
1913... 6,181 7,452 9,827 11,933 13,633 16,008 18,114
1914... s 5,299 7,878 10,466 12,726 12,875 15,765 18,024
1018... e sl 6,609 3,722 5,247 8,999 10,331 11,856 15,608
1916... ... .. 10,389 5,096 5,155 9,264 15,495 16,1564 19,665
Average (16 yenrs) 13,008 19,304 32,312
(6) Demollished.
1002... .. .. 4,201 86 4,287
1903... - 4,431 473 4,003
1904.. " 5,598 545 6,143
1806... ... w| 11,768 245 12,013
1906.. .. 6,187 338 494 6,523 6,681
1907... 6,872 364 27 6,736 7,089
1008... . 3,061 304 380 4,265 4,341
1809... .. 4,569 199 232 4,768 4,801
1810... . 3,002 204 276 4,196 4,268
1.1, . 4,069 673 807 5,642 5,776
Average (10 years) 5,606 343 5,948
1012, . 8,790 353 493 807 7,143 7,283 7,697
1918, . 6,174 500 672 983 6,674 6,846 7,157
1914... 6,669 649 801 1,287 7,318 1,670 7,966
1915... 2,890 581 714 1,031 3471 3,604 3,921
1016... .. 1,503 550 581 924 2,053 2,084 2,427
Average (15 years) 5,338 404 5,742
) Net Numb er Provided
1802... . w ITTTT 85,722 53,499
1908, o oo 21475 ,684 59,009
1904... 19,016 32,550 51,568
1805... s o) 14,308 36,629 50,987
1006... . ] 14,283 29,146 38,473 43,428 52,755
1907... e 8,806 28,774 81,211 32,5680 40,017
1008... o e 6,426 16,558 21,8156 22,084 28,241
1909... e .- 1,142 15,599 20,018 16,741 22,060
1910... .- 2,058 13,878 17,953 16,833 20,911
1811... 285 11,441 14,873 11,676 15,108
Average (10 years) 10,642 25,283 35,925
2. . .| — 2623 9,108 10,061 12,334 6,480 8,338 9,711
18, v | 7 6,952 9,155 10,950 6,959 9,162 10,957
194, .o == 1370 6,927 9,565 11,438 5,557 8,105 10,068
1) ¥ SR o 3,719 3,141 4,533 7.963 6,860 8,252 . 11,6887
1916... - el 8,806 4,548 5174 8,340 13,442 14,070 17.236
Average (18 yoars) 7,670 18,900 26,570




APPENDIX 5.

LOCOMOTION FACILITIES.
(i.) Number of railway passengers with workmen'’s tickets in the year 1913, and proportion of
total passengers.—

Number of passen. | Totel number of Proportion of work-

Railway. gers with workmen's | Passengers, naluding | oy 4o 4ota] pas.
. tickets, 1913, season ticket holders, sengers,
1913.

LZondon Local Radlways— Per cent.
Central London .- 4,396,640 37,513,341 117
City and South London . 5,840,109 22,773,830 256
London Elec(.nc - . 21,136,580 100,088,171 2111
Metropol ( ding Great Northern 17,525,840 113,427,092 155

and City)
Metropolitan District . 15,667,958 88,871,332 178
North London .. . 6,488,192 30,598,731 212
Total Local Radways .. . 71,045,319 393,272,497 18-1

Trunk Rarhways serving London—

Great Eastern e . 27,949,982 134,327,046 20-8
South Eastern and Chatham - 14,727,280 79,293,623 i8¢
London and South Western 9,332,134 77,211,162 12-1
Jondon, Bnghton and South Oon.st . 9,415,404 80,425,711 117
Great Northern . - 6,694,127 64,664,662 104
London and North Western . . 20,744,508 127,349,830 183
Midland (ineluding London, Tibury aud 30,391,278 140,586,643 21-6
Southend)
Great Westorn . . 14,185,438 137,931,962 10-3
Great Central ... - . 5,218,492 40,251,532 132
Total Trunk Radways .. 138,658,843 882,042,171 157
Other Ralways not serving London ... .. 71,162,001 503,346,153 i41
Total Gieat Britain . .. 280,865,063 1,778,660,821 158

(1) Limts of workmen’s fares of 2d. and 4d. return on London railways .—

2d Return. 4d  Return. .
Most outfying station between which Dxfsr(;ance Most outlying station between which Dl;rt:r:ce
and terminus the fare applies. term::us and termunus the fare applies. termunus.
North of the River — muiles. North of the River— nules
Blackwall (G.E Rly) .. 35 North Greenwich (G E. Rly.) 44
Poplar (NL Rly) .. AN 65 North Woolwich (GE Rly.) 91
Canning Town (G.E Rly) 61 Manor Park (GE Rly) 66
Plasstow (Mid, Rly.—L.T. & S. Branch) .. 46 Leytonstone (G.E. Rly ) e 65
Stratford (GE Rly.) . 44 Leytonstone (Mid. Riy ) 20
Wood Street, Walthamstow (G E Rly.) . 71 Tottenham (Hale) (G E Rly) - 83
Enfield Town (GE Rly) e e 107 Enfield (GN. Rly) ... g1
Fmsbury Park (GN Rly.) e .. 44 New Southgate (6N Rly) .. 64
Fsbury Park (GN & C Rly.) .. 35 Woodaide Park (GN Rly) ... . 87
Fmsbury Park (LLE Rly.) .- 39 Hendon (Mid. Rly) 89
Crouch Hill (M. Rly.) 41 Wembley Park (Met Rly) 83
Highgate (L.E Rly.) | 43 Kensal Rise (L. & N.W. Rly.) .. 9-6
Golder’s Green (L.E. Rly ) .. . 59 Willesden (L. & N'W Riy.) 97
Chalk Farm (N.L Rly )* e e 56 North Eahog (M.D. Rly.) .. 92
Finchley Road (Mud. Rly.) e 37 Ealing Broadway (M D. Rly) . 96
Fmchley Road (Met Rly) 38 Acton (G.W. Rly. and Met Rly) .. 92
Loudoun Road (L. & NW Rly. )"' 25
Edgware Road (L.E. Rly) 43 South of the River—
Westbourne Park (G.W. Rly. and Met Rly) 37 Putney (L. & S.W Rly.) . . 59
Wood Lane (CL. Rly) 68 Southfields (L. & SW. Rly.} 67
High Street, Kensmgton (Met. Rly) 68 Tooting Junction (L.B. & S C Riy. )‘ 81
Hammersmith (LE Rly.) 45 Selhurst (L.B. & §C. Rly.) ... .. 97
Hammersnuth (M D. Rly.) 52 Crystal Palace (8.E. & C. Rly) .. 04
Walbam Green (M.D. Rly.) . . 48 Crystal Palace (L.LB & 8.C. Rly.} ... 75
Woodsmde (S.E. & C. Rly) ... 120
South of the River— Kent House (S.E. & C. Rly) 81
Batterses Park Road (SE. & C. Rly.) . 59 Catford (S.E. & C. Rly) .. 17
Clapham Junction (L. & S.W Rly) 40 Greenwich Park (SE. & C. Rly ) . 80
Clapham Common (C. & S L. Rly.) . 38 Plumstead (S.E. & C. Rly) . 10¢
Herme Hill (S.E & C. Rly) e 43
South Bermondsey (L.B. & 8 C. Rly.)* ... 16 * Station closed temporanly
Southwark Park (S.E. & C. R]y')' 1-7
Surrey Docks (EL. Rly) .. .. 24
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(ii.) Number of workmen’s trains daily to the several London termuni.

Number of workmen’s

Railway. Terminus. trans daly inwards.
Metropolitan ... ...| Aldgate 89 (b
Baker Street ... 23
Shoreditch 18 .
—— 110
Metropohtan Distriot .. o «.! Mansion House (a) 91(c)
Baker Street and Waterloo . wus| Paccadilly Crreus {a) . 79
Great Northern, Picoadilly and Brompton .| Prccadilly Circus (a) 80
City and South London «. Bank (a) . %
South Eastern and Chatham... . ...| Victora 8
armg Cro: v 20
Holborn, Ludgate Hlll “and S, Paul’s 28
Cannon Street 19 {d)
— K4
London, Brighton and South Coast «| Victona - 30
London Bndge o 41
—_ 1
Datto * Cheap ¥ Tramns .| London Brdge 2

Great Eastern ... .| Yaverpool Street 47
Fenchurch Street 18

e 63
Ditto “Cheap  Tramns ...| Javerpool Street - 57
Fenchurch Street 12
—_— 69
Charing Cross, Euston and Hnmpsbead we . Channg Cross 57
London and South Westbm ‘Waterloo 44
North London ... - o .| Broad Street 31
Mdland s wof St. Pancras ... 5
Moorgate Street 8
Fenchurch Street 1
—_— 23
Great Northern ...] King’s Cross ... 4
Moorgate Street 10
e 14
Waterloo and City ... 12
Great Western . - e s . e e 10
London and Nortb Westem o 9
Great Central ...| Marylebone ... - 6
. Workmen’s Trains ... 853
. “Cheap* Trains 71
Total 924
(@) These stations though not physxcal ini are regarded &s ini for the purposes of this table. T'he
trauns from both m the ber shown,

(b) Including 2 tenmnatmg at vaerpool Street, and 1 at King’s Cross.
(c) Including 3 terminating at Aldgate East (from the East).
(d) Including 3 termmating at London Bridge.



Lomdon Coundp Conmnedl,

HOUSING AFTER THE WAR.

Extract from the Minutes of "Proceedings at a meeting of the Council on
23rd July, 1918.

Report of the Housing of the Working Classes Committee.
17th July, 1918.

Housing after the war.
1.—One of the questions which have been engaging the earnest attention of those whose

business it is to der the d £ tion to be taken in connection with the return of peace
conditions in this country is that of improved housing accommodation for the people. Keen
interest is taken in this question by all cl of the cc ity, and the part to be taken by the

Council in any general plan has occupied our most serious attention.

The Local Government Board, within whose jurisdiction the question of local action lies,
has recently called for a full expression of the Council's attitude to this question, and we have
gathered that the Board desires that a very broad view shall be taken of the prospective situa-
tion. If this is to be done, the views of the various local authorities whose areas surround the
county of London must be ascertained, and due weight must be given to the special knowledge
of the several metropolitan borough councils as regards the requirements and conditions of the
metropolitan boroughs. For this purpose we propose to hold conference with all the circa~
London loeal authorities and to confer with the metropolitan borongh councils. It is obvious
that many important questions intimately cc ted with the main housng issue must arise in
connection with any such conference, and the value of a free interchange of views in this matter
would be considerably discounted if such questions were excluded. o have, therefore, asked
the itt, ned in these questions to report simultaneously with us with & view to the
Council suthorising their discussion.

It does not appear to ue, however, to be necessary for the Council to delay the formulation
of preliminary views. Indeed, we are of opinion that the tentative expression by the Council of
» policy conceived on broad lines may well assist in focussing and erystallizing the views of other
authonties,

The conditions which will obtain for some time after the declaration of peace cannot be fore-
told with any exactitude. It will be safe only to say that the public need for action will be great,
while the economic situation will be strained. Proof of public need is afforded by the existing:
facts as to the increased pressure on accommodation created by the cessation of building opera~
tions during the war and by the deterioration of accommodation which has inevitably taken place.
This has resulted in increased overcrowding in dwellings otherwise suitable and in the continued
habitation of dwellings which in normal circumstances could no longer be regarded as suitable a$
all. Pressure, in short, has produced and intensified slums, Causes of a strained economic
situation may be cited in the increased and increasing cost of labour and materials and in the
resumption and redistzibution of industrial activity which will pany demobilisati R

To assist local authorities in meeting the abnormal situation which will thus arise, the Local
Government Board, by circular dated 18th March, 1918, has announced that the Government
will make a t towards the deficiency to be expected upon the erection of new working-class
dwellings. This grant will take two forms. For the first seven years, at least, after the declara-
tion of pence & grant of 75 per cent. of the estimated annual deficit will be made. At the end of
this period the dwellings will be valued, and 75 per cent. of the excess of the outstanding loan
over that value will be met by the State.

Dwellings are built by the Council under the Housing Acts either in pursuance of an
obligation lmd upon it by a scheme under Part I or Part I of the Act of 1890 or, apart
altogether from obligation, under Part IIl.of the Act. When dwellings are built by the Council
in pursuance of an obligation the financial result of the operation is estimated on the basis of the
value of the land for housing purposes and not upon its cost. No element of the cost of clearing
away an insanitary area is therefore iuvolved. The deficiency grant will apply to dwellings
erected under Part IT1,, but we are given to understand that it will nct be paid in respect of
dwellings built in pursnance of an obligation. So long as dwellings are built during the perind
deﬁnedg:y the Local Government Board we are unable to see any reason for this differentiation.
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The need for rehousing is at least as great or there would be no rehousing obligation, The
economic conditions are as strained in the one case as in the other, Upon this we feel so strongly
that we regard the removal of this inequity as a condition precedent to the emergency policy
which we are prepared to suggest to the Council.

In order to be in a position to advise the Council on this emergency policy, we have for some
time been collecting detailed information as to the housing conditions now existing in London and
we propose to submit this information to the Council for publication at an early date. In the
meantime, however, we think that the Council should lay down in broad preliminary outline the
courke which 1t will follow for the period which the Local Government Board has recognised as
that during which at least abnormal conditions will prevail, namely, seven years from the
declaration of peace.

It is open to the Council to pursue in this period a policy of quantity or a policy of quality.
To justify a policy of guantity 1t would be necessary to ascertain first of all the amount of
, additional accommodation likely to be required. Present conditions are such as to preclude the
possibility of making any estimate of this. On the other hand, no uncertainty exists as to the
facts necessary to justify a policy of guality. The number of houses in London requiring im-
provement from the point of view of sanitary arrangements, distribution, age and the hke is
readily ascertainable, and the amount of work involved in dealing with these houses and
providing healthy homes instead can be estimated. It isa kind of work to benefit most those
who are poorest and most unsuitably housed ; 1t belongs peculiarly to local government authorities
throughout the country; and it has a far-reaching influence in raising the general standard of
public health as well as on the individual occupant of the new houses. These and other such
considérations as ought, in our opinion, to guide the framing of a public policy, have caused us
to conclude that the policy of the Council should be one of quality.

. The questions of the pace at which this broad general policy shall be pursued and its extent
are of the first importance. On these questions the keynote should, we think, be acceleration.
So much importance do we attach to this that we propose that all action should be subject to the
necessary amendments of the law being obtained to make it possible to deal with slum property
both quickly and cheaply. Legislation in this direction has long been promised on hehalf of the
Government. This was clearly brought to the notice of the Local Government Board in the
Council’s letter of 11th May, 1914, reported on 23rd February, 1915 (p. 272), in which the
following passage occurs—

“ Authoritative ministerial statements have, since the date of this resolution (29th
July, 1913) been made indicating the form which legislation will take. Property taken
for, inter aka, ‘slum’ clearances, is to be acquired at a value assessed by a new body of
Judicial Commssioners, and by a sumplified process. Both the Chancellor of the
Exchequer in his speeches last autumn, and the Prime Minister mn his speech at the
National Liberal Club on 9th December last, said that the object and result of this reform
would be to reduce greatly the cost of acquuring property by local authorities in such
cases as that now under consideration, Moreover, the Chancellor of the Exchequer in his
speech on the Budget on the 4th instant, said that the present cost of clearing ®slum’
property is ¢ prohibitive,’”

Subject to this long-promised legislation being obtained, we are prepared to recommend the
Council to proceed at a pace and to an extent which is the measure of our conviction that the
policy we advocate is sound and necessary. Apart from acceleration due to amended legislation,
both pace and extent depend upon a variety of factors, among which may be mentioned the cost
and availability of labour and materials, the cost of acquiring property, the faality with which
property can be dealt with or acquired and bouses be demolished, and the extent and availability
of building land. All these matters are important, all are difficult of estimation, but nearly all
are reducible with more or less accuracy to a money basis. We think, therefore, that the pace
and extent of the Council’s policy may conveniently be expressed in terms of capital expenditure
spread over the period which we have already mentioned—seven years from the conclusion of
peace. Taking this basis, we have carefully assessed the amount of work which, in the light of
experience, we think the Council could reasonably hope to undertake, and have arrived at the
conclusion that this may be put at a total of £3,500,000, spread over the period of seven years at
the rate of about £500,000 a year. We are not prepared to say in detail the exact meanng of
these figures in improved slum areas and wholesome dwellings, but that the magnitude of the
undertaking may be, perhaps, the better realised, we would diaw attention to the fact that, even
with the costly processes involved in the existing law, the Council, for nearly £2,000,000, has, in
the past, cleared 55 acres of slums and provided new dwellings in connection therewith for over
16,000 persons,

To carry out the policy which we have thus ocutlined the general procedure would be, first,
by way of building under I?art 111 of the Housing Act of 1890 new houses both upon estates
ripe for development and upon sites adjoining or near actual insanitary or overcrowded areas.
This action will, we hope, serve to create a healthy draught from insamtary to wholesome
property. The estates already in the Council’s possession and available for this purpose cover
1064 acres, and are capable of accommodating an ultimate population of some 17,000 persons on
the basis of two per room, while doubtless some opportumties will occur for the acquisition
of partially developed estates in suitable Jocahties. Secondly,and ss far as possible concurrently,
we would proceed to deal with insapitary houses and areas; and thirdly, and also concurrently,
we would propose the erection of new dwellings as land thus became available.
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We recommend—

(a) That the Housing of the Working Classes Committes’|be authorised t¢ hold conference with the
local anthonties whose areas surronnd the conndy of London and to confer with the metropolitan borough
counals to enable them to report fully on the most effective methods for imp: g the h g conditi
of Greater London as a whole, [Saveed as amenbed,

(%) That, subject (1) to the £ in] assist: tioned in the Local G t Board circul
of 18th March, 1918, bemng apphied to all bwldings erected under Parts I, II. and III. of the Housing of
the Workimg Ciasses Act, 1890, and (2) to the passing of the long-p d legislat for 1 g and
cheapening the acquisition of slum property, the policy of the Council as regards housing during the
period of seven years following the conclusion of peace be as follows—

(1.) To accelerate the development of estates already 1 the Council's possession and other estates
svailable and ripe for i diate development by the tion of new dwellings under Part ITI, of the
Housing of the Worlung Classes Act, 1890,

(1.) To arrange for the closing and demolition of insanitary houses.
&n.%v'ro accelerate the clearance of msanitary areas under either Part L or Part IL of the Housing
of the Working Classes Act, 1890, and the erection of new dwellings on the cleared areas and elsewhere.
(1v.) To spend upon capital account for purposes arising out of this resolution a sum at the tate of
about £500,000 a year for the seven years following the declaration of peace, or a total in that period not

exceeding £3,500,000. Agreed,
{¢) That the foregoing resolutions (a) and (b) be communicated to the Loeal Government Bozf;dét @
oo,

H. pe R. WALKER,
Chairman.

Motion made—That the report be received.

Debate.

Motion pué and agreed to.

Resolved—That the report be received.

(1a.) Recommendation No. 1 () moved.

Amendment moved by Mr. Hobson, seconded by Lieut.~Col. Tasker—That the following be
sdded— and that the Chairman and Vice-Chairman of the Building Acts Committee, the Finance
Committee, the Highways Committee and the Improvements Committee be associated with the
Housing of the Working Classes Cormittee at any conferences held under this authority.”

The Chairman of the Committee intimated his willingness to accept the amendment,

Amendment put and agreed to.

Motion, as amended, put and agreed to.

Resolved —That the Housing of the Working Classes Committee be authorised to hold
conference with the local authorities whose areas surround the county of London and to confer
with the metropolitan borough councils to enable them to report fully on the most effective
methods for improving the housing conditions of Greater London as a whole, and that the
Chairman and Vice-Chairman of the Building Acts Committee, the Finance Committee, the
Highways Committee and the Improvements Committee be associated with the Housing of
the Working Classes Committee at any conference held under this authority.

(15 and ¢.) Recommendations No, 1 (2) and (¢) moved, put and agreed to.
Resolved accordingly.

Report of the Finance Committee.

17th July, 1918,
Housing after the war.

1.—The Housing of the Working Classes Committee have informed us of the recommendations
which they propose to submit with regard to the provision of houses for the working classes after
the war.
The salient features of the proposals of the Housing Committee, which are subject to
Government, acquiescence in certain conditions, are as follows—

(.) Expenditure by the Council of about £500,000 & year for seven years after the
war, f.e., a total outlay of £3,500,000, partly for housing and partly for dealing with
insanitary areas.

(ii.) The grant by the State of & percentage of the loan charges sufficient to relieve
the Council of 75 per cent, of the estimated annual deficit on the erection of all dwellinga
erected under the Act of 1890 for at least seven years after the completion of the buildings,
with a final adjustment of the contribution by the State thereafter iued on the difference
between the then value of the dwellings and the outstanding debt thereon.

It is proposed that the Council shall expend during the seven years after the war as much as
it has spent during the whole period of the nle[m years of its existence, the net capital
expenditure incurred by the Council up to 31st March, 1918, having been £1,146,164 for
clearance schemes and §2,353,717 for dwellings and estates under the Housing Acts, making a
total of £3,499,881. )

It is important to bear in mind that, while the loan charges in respect of the capital outlsy
of £1,146,164 fall upon the rates, the loan charges on the capital expenditure of £2,355,r14, ur
67 per cent. of the whole, are met out of the rents of the dwellings and have involved no charge
on the rates, the policy of the Council having been that all dwellings erected by-it should be
self-supporting ; and taking the dwellings as & whole this object has been achieved.
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Tt is estimated that the rents obtainable during the years immediately following the termina-
tion of the war will not be sufficient to meet the increased loan and other charges due to the
pecessarily high cost of building, and the high rate of interest upon the capital employed. If
this be so it will create an emergency situation, due to the war, which will necessitate a departure
from the sound economic policy of avoiding a charge on the rates for dwellings. There should,
however, be a limit to this departure from the Council’s practice, and while 1t is impossible at
the present time to suggest such a limit, we desire to emphasize the importance of the Council
reverting to its pre-war policy as soon as possible. .

. The Government, in announcing their policy in regard to housing after the war, have not
found it possible to estimate what will be the financial effect thereof, and for similar reasons it
is impossible for us to forecast what will be the ultimate effect on the rates of the proposed
expenditure of £3,500,000.
Georce T. GoLbIE,

Chairman,
Resolved—That the report be received.

NotE.—The Council on 23rd July, 1918, also authorised the discussion at the proposed conference
, £

of the questions of town pl g, the formation of arterial roads, and the provision and
adequacy of means of transit so far as they are ancillary to the question of housing after
the war.

On 30tk July, 1918, the Council further directed that the chairman and vice-chairman of
the Parks and Small Holdwngs and Allotments Commauttee should be assocjated with the
+  Housing of the Working Classes Commiitee at the conference.

MM
Ay
The County Hall, Clerk of the Couneil,
S.W. 1.



MINISTRY OF RECONSTRUCTION.

HOUSING (FINANCIAL ASSISTANCE)
COMMITTEE.

FINAL REPORT.-

LN

Presented to Parliament by Command of His Majesty.

. LONDON:

\LISAED BY HIS MAJESTY'S STATIONERY OFFICE.

Yro bs.purchased through any Bookseller or disetly trom
dresses

M. STATIONERY OFFICE at the following a: :
Kinesway, Loxpon, W.C.2, and 28, ApnepoN Steeer, LoNpon, S.W.1;
. j33 STREET, l(wcmm; 1, St. Axprew’s CeesceNt, CarDIFF;
23, Forrr StREST, EDINBURGH;
m E. PONSONBY, Lzp., 116, Grarrox Srteeer, Dumirs;

O s 2ot 2 a8 1035,
[Cd. 9238.) Price 3d. Net.

H



FINAL REPORT.

CONTENTS.
+ TERMS OF REFERENCE
!
§
List of MEMBERS .. e e e e
INTRODUCTORY .
Parr 1.—HOURING AND OTHER TRUSTS ...

Par? IX ~—BopIes AND PERSONS OTHER THAN PuBLIC UriLity Socieries axp Housing TRUSTS ...

SECTION L—~LO0AN AND CREDIT FACILITIES
Private Mortgagees and Fianciers ... ..
Building Sccietaes ... s . TR

Co-operative Soceties

Joint Stock Banks...
Tnsurance Companies .. -

Lands Improvement Company ...
Local Autborities :

Loans under Small Dwellings Acquisitzon Act
Loans fo Persons outside that Act ...

The Public Works Loan Commissioners

Housing Banks
Municipal Housing Banks ...
State Housing Bank ...
Secrron II—8ussipigs ..
Bulders .. -

The Purchase of New Houses by Local Anthorities ..
Methods of placing Contracts by Local Authorities ...

Prospective Qecupymg-Owners
Other Persons and Bodies,..

Indirect Assistance... .
[

Part IIIL—New MeTHODS OF RAISING BTATE CAPITAL ...

Housing Sawvings Certificates ... v w0 o

SuMsARY OF PRINCIPAL CONCLUSIONS AND RECOMMENDATIONS

v
i . o
, oo
LI
LR Q.
. 'e‘: .

@ @ & =N e o O

10
10

10
12

12
12
13
14,
14
15
15

18

17



HOUSING (FINANCIAL ASSISTANCE) COMMITTEE

TERMS OF REFERENCE.

(As AMENDED.)

“To cons?der and advise on the practicability of assisting any bodies or persons (other than
Local Authorities) to build dwellings for the working classes immediately after the War, whether
by means of loans, grants, or other subsidies, and whether through the agency of State or Municipal
Banks or otherwise.” o

LIST OF MEMBERS.

Tag Rt. Hox. HeExrY HoBHOUSE ( Cheirman).
Me. RicHARD Bakrrow.

Mg. J. A. E. Dickixnson, LS.0.

MEg. JamEs EDMONDSON.

Mg. THOMAS GOODWIN,

éxi Harry Hawarp.

Mx. J. G. Heap, F.S.I

Maz. R. H. MagsH.

Mr. E. H. PARKER.

Lieur, R. L. REiss.

Mg, E. A, Stratss, M.P.
MR, WILLIAM WALLACE (Secretary).

(21663.) W 43371—199. 5000. 419. D&S. @.4.



"MINISTRY OF RECONSTRUCTION.

HOUSING - (FINANCIAL ASSISTANCE) COMMITTEE.

FINAL REPORT.

To tae Ricat Hon. Sia AUCKLAND CAMPBELY GEDDES, K.C B,, M.P,,
. MrNISTER OF RECONSTRUCTION.

Sir,
INTRODUCTORY.

1. This Committee was appointed in May, 1918, by Dr. Addison, who was then Minister of Recon-
struttion, with the following terms of reference (as amended): —
¢ To consider and advise on the practicability of assisting any bodies or persons (other than Local
Authorities) to build dwellings for the working classes immediately after the war, whether by means
ofhloa.ns, grants or other subsidies, and whether through the agency of State or Municipal Banks or
otherwise.”’

2. In our Interim Report (Cd. 9223) we set out the conditions which we anticipated would have to be
met by those building working-class houses in the period immediately succeeding the war, and then dealt
with the case of Public Utility Societies. We now proceed to consider the case of the remaining bodies and
persons incliided in our terms of reference.

PART 1.
Housing and Other Trusts.

3. In our Interim Report we recommended that certain loans should be made and subsidies granted to
Public Utility Societies. We have since considered whether the present definition of Public Utility Societies}
(set forth in para. 12 of that Report) should be extended so as to include certain other bodies, not registered;
under the Industrial and Provident Societies Aects, in order that suck bodies might receive any financialf
assistance given by the Government to Public Utility Societies.

4. We do not recommend that all societies coming under the definition of authorised societies’
in the Housing (No., 2) Act, 1914, (set forth in the footnote to paragraph 17 of the Interim Report), should
receive this financial assistance. For example, we cannot recommend that companies registered undes
the Companies Acts should be placed on the same footing as Public Utility Societies, even if they limit thei
divaidends and interest. To secure the necessary safegnards under the Companies Acts wculd be an unnecessary
duplication. It is a simple and inexpensive matter for a company wishing to take up housing on Publid
Ttality Society lines to form and register a society under the Industrial and Provident Societies Acts for thd
purpose.

5. " Housing Trusts, such as the Sutton Trust, the Peabody Trust, or the Rowntree Trust, are, howeverg
in our opinion, on a different footing. In these cases considerable sums of money are held by trustees fo
housing purposes, and thera is no question of profit, the net income being used for further development,
Most of these bodies will naturally wait until conditions are more settled before embarking upon housing
operations, unless they receive some form of financial assistance. Representatives of some of these Trus
have informed us that they do not require loans from the Government, but that if they are to bmld durin,
the emergency period they would require to have some form of subsidy. In view of the fact that such Trus§
exist solely for housing purpeses, and that it will be in the national interest that they should bumild as scon
as possible after the war and thus utilise what funds they have available, we recommend : — i

T'hat Housing Trusts, not trading for profit, which are approved by the Central Authority, alwf‘dd
receive assistance by way of subndy to an estent equvvalent to that granted to Pubhic Utility Societies.

6. We have considered whether any assistance could properly be given to charitable trusts, other than
Housing Trusts, which might undertake the provision of housing for the working classes. We understand
that little building can be expected from this source, but we consider that 1n approved cases where houses
are built by such trusts during the emergency period, the same finaucial assistance should be available %
them as to Housing Trusts, and on the same conditions. K

‘We, therefore, recommend : —

That Charitable Trusts, other than Housing Trusts, undertaking the provision of dwellings for
the working classes, should . approved cases have simlar assistance to that given to Housing Trusts,
. and on the same conditions

7. The question arises as to what those conditions should be. Clearly some of the safeguards proposed
for Public Utility Societies cannot be applied to such trusts (e.g., the representation of tenant members on
~Board of Management). In the case, top, of Housing Trusts, there is no question of profit and the trustees
are rigi:illy bound by their Trust Deed, which can be inspected by the Central Authority before the Trust is
approved. '
We, therefore, recommend : —
That the safeguards 1n such cases should be— .
() That the Housing Scheme (including plans, lay-out and building contracts) proposed to be
assisted should be approved by the Central Authority; *
(2) That rents shoyld be approved by the Central Authority; and
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(3) That the books and accounts of the Trust, so far us they relate to the Scheme, should be subject
. to inspection and audut by the Central Authorty.
‘Where assistance 1s given by the Local Authority (see-para. 43 of the Interim Report), that Authority could
add any further conditions it thought fit.

PART II
Bodies and Persons other than Public Utility Societies and Housing Trusts.

8. We have now dealt with those bodies which do not make a profit, or whose profits are strictly limited
by law. It remains for us to consider the case of other bodies or persons building houses for the working
classes immediately after the war. In doing this we propose to deal separately with (1) loan and credit
facilities and (2) subsidies.

SECTION I.

LOAN AND CREDIT FACILITIES (INCLUDING HOTUSING BANKS).

9. The question ‘of loan and credit facilities has been carefully investigated by a Sub-Committee of our
members, consisting of—
Mr. J. G, Head, F.S.I. (Chawrman),
Sir Harry Haward,
Mr. E, H, Parker, and
Lieut. R. L. Reiss (Acting Secretary).
They have taken a considerable amount of evidence.

10. In the past the bodies and persons dealt with in this part of the Report, in so far as they were not
utilising their own money or share capital, have obtained advances from the following agencies:—
(a) Private mortgagees and financiers.
(5) Building societies.
() Co-operative societies (including the Co-operative Wholesale Society) making advances to members
10 enable them to build or purchase their houses.
(d) Joint Stock Banks.
(e) The Lands Improvement Company. . .
(/) Local Authorities (exercising the powers under the Small Dwellings Acquisition Act, 1899).
(g) The State (¢.e., the Public Works Loan Board).

11. Before conaidering the desirability of establishing any new machinery, we thought it advisable tu
explore the possibilities of utilising or extending existing agencies. We felt that if these could be adapted
to meet the present needs 1t would be undesirable to frame any new machinery, which would involve new
staffs and considerable cost. In considering each of these existing agencies we have enquired how far their
machinery was adapted to the purpose we have in view, the degree to which the agencies could be given a
general and not merely a local operation, and how far each of them could find the necessary money for making
advances or how far they would have to look to the State for it.

' Private MORTGAGEES AND FUNANCIERS.

12. We have not thought it possible to make enquiries as to the amount of money lkely to be forth.
coming from private mortgagees and financiers a3, in any case, the results of such inquirtes would not afford
any definite information upon which reliance could be placed. We think 1t likely, hawever, that the amount
of money available therefrom will be much less than under normal conditions before the war, owing to the
number of outlets for capital during the period of reconstruction and to the relative wnattractiveness of
investments in house property built :mmediately after the war. :

Burupmea SocrETIES,

13. Building societies obtain money by means of shares, deposits and loans, and use the money for
making advances on mortgage, mainly to members purchasing houses or building houses for themselves, but
also to a less extent to builders. A certain amount of their capital is invested in realizable securities,

14. The larger societies have many advantages to recommend them, which may be shortly
summarised : —
(a) They are generally managed by men who have local knowledge and are of recognised standing
in their respective districts. .
{b) They have a large measure of public confidence, and small investors have been in the habit of
p{acing money on deposit with, and of becoming shareholders in, them,
(c) They are in operation all over the country. .
(d) They have mostly been established for a considerable time and those responsible for their manage-
ment have great experience of this class of work. n
() As a rule their management expenses are low and their working economical.
() They will have a large amount of money available for the purpose of advances after the war.
We therefore think that building societies should be utilised as far & possiple as, machinery for

2668
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making advances for housing purposes—subject, however, to the tests for approval to which we propose to
refer later—n preference to setting up new machinery with 1nexperienced staffs, who might take a long time
to acquire the necessary knowledge. )

il5. The followug statistics with regard to building societies are taken from the last published Report
of the Registrar of Friendly Societies, which is that for the year 1916:—

Number of Societies making returns . 1,467
Total membership . . 628,285
Total Assets—
(a) On mortgage ... . . £58,000,000
() In other securities . 8,000,000
Total Laabilitres—
(a) To shareholders . . - 47,000,000
(b) To depositors, &c 14,500,000
Total net balance of Profit and Reserve 4,500,000
Total advances on mortgage during the year 1916 . 5,000,000
Total advances on mortgage during 1913, 2.e, the last complete
«  year before the war . 9,000,000

16 The greater proportion of the business done, and of the member-hip, is in the hands of a com-
paratively small number of large societzes  Thus, out of the iolal number of ocielies, the 43 largest
sdlieties have nearly half of the total membership of all the societies, und half of the total amount outstanding

mortgage securities, The cost of management per £100 advanced on mortgage is considerably less
f]:e case of the larger than of the smaller societies

17. Over one-half of the total amount outstanding on mortgage comsists of sums of £500 or under
advanced on the 'security of small house property.

18. Dumng the war a smaller amount Las been advanced on mortgage each year and as a result the
amgount of realizable assets in the hands of the societies has mereased. At the end of 1915 *° Other Assets”
aﬁouuted o £4,500,000; at the end of 1916 to £8,000,000 There are 209 societies affiliated to the Buildng
Socteties’ Assoclation At the end of 1916 the “ Other Assets ”’ of these societies amounted to £6,000,000
It 1s calculated that by the end of 1918 the ‘“Other Assots ™ of these socleties will have amounted to
£10,000,000 If the funds ot the Societies not affiliated to the Association inerease at the same rate the
total “* Other Assets” would amount at the end of 1918 to £13,000,000, though we think it safer for our
purpose to assume a figure of £12,000,000

"'19. The problem we have considered 18 —

(@) To what extent the building societies will provide the machimery through which those building
or purchasing new houses can obtain advances m all parts of the country

(b) What amount of money will be available 1 the hands of these societies for making advances.

(¢) What methods should be adopted to secure that the bulk of this money 1z utilised for making
advances on houses built after the war

(d) Under what conditions the amount of money meniioned above might be supplemented by advances
from the State to such societies

20. As regards (a), there are socteties af a substantial size 1 most parts of England and Wales  The
Buwlding Societies” Association expressed their willingness to preparc a scheme by which the country could

be covered, and we may conclude that, provided 1t is decided to utilise 1t, the machmery will be adequate in
this respect.

21, As regards the amount of money available 1n the hands of societies at the conclusion of the war,
1t 18 somewhat difficult to give any precise estimate We think, however, that there will be at least
£25,000,000 available for loans hy societies in the two years immediately succeeding the war. We arrive at
this figure as follows  In the years before the war the Building Societies advanced about £9,000,000 annually
on mortgage If they continue to recerve the same amounts of capital 1n the years after the war as they did
before (and there 1s every 1eason to think that they will 1eceave at least as much), then they will have available
for advances £18,000,000 for the two years. DBut, as we have already shown in paragraph 18, it 1s estimated
that by the end of 1918 the societies will have invested in * Other Assets * £12,000,000. In the last complete
year before the war the amount mvested 1 other assets was less than £5,000,000; and, estimating that this
1s the normal amount that would require to be mmvested in 1ealisable securities, they will thus have £7,000,000
over~and above this requirement. Adding this £7,000,000 to the £18,000,000, we get the figure of
£25,000,000

Repiesentatives of Building Societies thought that an even larger sum might be at their disposal

1f they were allowed to make special appeals for additional capital at the present time We think, how-
ever, that it would be unwise to count on this for the present.

22, The next question for consideration 1s how far this £25,000,000 could he made available for advances
on new working class houses In the ordinary way a considerable amount of the money advanced by societies
1~ lent o» mortgage of houses bwilt some time previously, and whether the advance 1s to an occupler or to an
mvestor, 1t is a malter of chance whether the advance 1s on a new house or not. Tt 15 only in g limited
number of cases that the advance 1s made to the builder ~ Advances by Building Societies would only directly
assist 1n solving the housing problem 1f the money 18 lent for new houses The amount that would be so
utilised would depend on the nature of the assistanse, af any, which may be given by the State as regards such
new houses. -

23 It has been suggested that the EMe should place money on deposit with the societies 1 order to
nrrease thewr available funds conditionally wpon the money being utilised for sdvances upon new houses.
It has also been suggesied that the State should guarantee the interest on, and principal of, any advance over
and above that which the society would normally make.

24. We think it desirable that the Statgshould encourage approved Bumlding Societies to make their
funds more fully available for the purpose of imancing new building immediately ‘after the war In suitable
cases the State mighti supplefnent the societies’ funds by depositing money with them for developing their
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work in thi§ direction. Building Societies might be further assisted by the use of municipal credit in the
manner heremafter deseribed. After caretul consideration of the question, and after hearing evidence both
from the point of view of Building Societies and from the representative of the Registrar of Friendly Societies,
we make the following recommendations: —

That money from public funds should be placed on deposit with Bwlding Societies (approved wn
the manner suggesied wn paragraphs 26 and 27) for advances on houses bwilt subsequently to the termu-
nation of the var, It should only be placed on deposit with the societies on the condition that they
also make advances from their own funds on such new houses, w the proporiion of £2 from thewr funds
to every £1 adrvanced by the State.

Accounts between the Building Society and the Siate would be made up pemodically. The
following illustration will make this proposal clearer.  Suppose that a society had available in the year
immediately sueceeding the termination of the war £50,000 for the purpose of advances. If it advanced
from this amount a total of £30,000 upon mortgage of new working-class houses 1t would obtain from the
State £10,000 on deposit, so veducing the call on 1ts own funds to £20,000 Money thus placed by the State
on depostt with Building Souieties would 1ank par passu, as 1egards principal, with other moneys plaged on
deposit by private mdividuals. The rate of interest on the State’s deposit would, however, have to be fixed
by the State. We assume that this would be the lowest rate at which the State could afford to lend withoyt
loss. The extent to which the societies would make use of the proposed deposits by the State would depend®n
what this rate of interest turned out to be.

23, Building Socisties usually lend up to 80 per cent. of the value of houses In view of the probablay,
difference between value and cost in the case of houses built 1mmediately afler the war, an advance 9&1
80 per cenl. of value te ar individual builder o1 purchaser of a house might leave consmderably more thai
20 per cent. of the cosi to be found by him. We think that 1f advances on houses newly erected after the
wal are to be extensivelv made, 1t should be possible for Building Societies to advance up to 80 per cent.
of cost But they would not be likely to do this unless some guarantee were given to them®as regaids the
portion of the advance m excess of what they would lend as a matter of ordinary business We do not
think that such a guarantee could be given by the State, owing to the difficulty of investigating 1n detail all
the individuai cases where advances are made by building societies all over the country Such a guarastee,
might, however, appropiately be given by the Local Authonity of the aiea, and public credst thus utilised to
facilitate the provision of houses.

W e therefore recornmend—

That Local Authomties should be empowered, with the approval of the Central duthonty, to
guarantee the repayment of mortgages made by approved building societies upon houses buslt hereafter,
where the advarce made eaceeds two-thirds of the talue of such houses; such guarantee not to exceed.
80 per cent. of the cost thereof, and to remawn operatrve only so long as the outstanding loan s in
excess of Lo thirds of the value of the houses for the time bewng.

The risk thus taken by the T.ocal Authority would continue only for a limited period and would
not be serious, and could 1n any event be covered by insurance.

26  The facilities 1ecommended in paragraph 24 should only be given to societies approved by the”
Central Housing Authority. We assume that such authority, in giving its approval, would do so in co-opera-
tion with the Registrar of Friendly Societies, and 1t is possible that assistance 1n this connection might be
obtained from the Butlding Societ:es’ Association, to which most of the large bwlding societies are affiliated,
and which has considerable knowledge of the societies and their financial position The guarantee recom-
mended m paragraph 25 should only be given in the case of building societies approved by the Local Authonty,
and then only with the consent of the Central Authority

27. We obtamed evidence from the 1epresentative of the Chief Registrar of Friendly Societies as to
the nature of the tests which should be applied for the purpose of deciding whether a society should be
approved  Cenerally speaking, the important points to consider would be the financial stability of the
society ; its methods of management, in particular, the way 1n which its valuations were conducted ; and the
nature of its andits.

28. At present one bwilding society has no power to lend 1ts surplus funds to another society We
rscommend-—
That in order that surplus funds accumulated 1n one distiwt may be avarlable wn another, building
soceties should be empowered to place money on deposit with euch other.

29 A dufficult question arises as to what class of house should have the benefit of the financial fatilities
recommended sbove. As we have pointed out, these advances would be 1estiieted to houses built after the
war; but. it would also be necessary to fix a limit either of value or cost  Under the Small Dwellings
Acquisitien Act, 1899, which affords the closest parallel to the present case, Local Authorities may make
advances on houses of a value not exceeding £400 Tu o later section of this Repoit we recommend that
this limit should be increased, and we think the extended limit should be adopted here.

We therefore recommend—
That depostts by the State with budding soceeties should only be made and guarantees by Local
That deposits by the State with building societies should only be made, and guarantees by Local
freeholds and leaseholds for not less than 99 years uneapired, £600, and in other cases, £400

Co-0PERAY

30. There are about 1,300 Co-operative Dis)
them bemng affiliated to the Co-operative Wholes
the Co-operative Wholesale Society 1s 2 millioy

efies throughout the country, sbout 1,200 of
Bhe membership of the Societies affiliated to

e work. but many societies have 1n the past
se, erther—

Bnd letting them; or

stalments; or

31 The mamn business of these societies 1s
undertaken the building of houses, or the financiiFtg
(2) by bmlding or purchasing the houses as al§i8

(b) by building and selling to their members who pay®g
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(c) by acling ﬁractica.lly as building societies; that 1s to say, making advances to their members to
énable them’tg purchase houses.
The total amount of co-operative capital at preseni invested either in house property or on mortgage is
about £9,000,000.

32. We have received evidence to the effect that little fresh money will be available in the hands of
co-operative societies for housing purposes after the war, as the societies, and particularly the Wholesale
Sogiety, will need the bulk of the money at their command for the development of their own operations, in
view of higher prices and the various new business activities which the Wholesale Saciety contemplates.
There will, however, be a certain amount of surplus money in the hands of individual societies, and the
societies might be able to raise money specially for the purpose of housing. It would be unwise, however, to
rely upon much money coming from this source, and it would be therefore mainly as a machinery by which
adx;aqce could be made, of money found by the State or otherwise, that co-operative societies could be
utilised.

83. A proposal was submitted to us in the first instance that loans of 80 per cent. of the cost of houses
purchased by members of co-operative societies should be made to such members by the Government through
the Co-operative Wholesale Society ‘and the local societies, the Co-operative Wholesale Society undertaking
responsibility to the Government for such loans.

~ 34. In view of the standing of the Co-operative Wholesale Society, and of their substantial assets
amounting to £22,000,000, and of the assets of the individual cd-operative societies amounting to £70,000,000,
there would be little risk on the part of the State in doing this; and, as the co-operative societies are spread
all over the country, they might in this way form a valuable supplement to the building societies. But,
even so, it is very doubiful whether the State would be prepared to find the whole of the capital in this way.

35. In order to utilise this agency and to minimise the demands upon the State for capital, we suggest
the following scheme -—An individual co-operator who was prepared to purchase a house built after the war
(or to build onk) costing, say, £400 but valued at £300, would without difficulty obtain, in the ordinary way,
two-thirds of the value of the house on- first mortgage, that 1s to say, £200. He would only come to his
soclety for the difference between this figure and 80 per cent, of the cost, that is to say, £120. The local
soclety would lend this £120 on second mortgage, and would obtain the necessary advance from the Co-opera-
tive Wholesale Society, who in turn would obtain it from, and be responsible for its repayment to, the
Government.

We therefore recommend—

That where the Co-operative Wholesale Society has advanced money on mortgage to any member
of a co-operatwe society (erther directly or through that society) to enable hum to purchase a house,
the State should, upon the Wholesale Society undertaking to be responsible for payment of principal
and wnterest, lend to the Wholesale Society a sum (not ezceeding the amount advanced by the Whole-
sale Society) equrvalent to the amount by which any such advance (together with the amount advanced
on any prior mortgage) ezceeds two thirds of the value of any such house and does not ezceed 30 per
cent, of the purchase price.

The Co-operative Wholesale Society should also have the same facilities in regard to State deposits
as those recommended in para. 24 wn the case of bulding societres (that s to say, deposits 1n the pro-
portion of £1 of the State’s money for every £2 of the socwety’s money advanced on mortgage).

These facilitres shouldronly be giwen wn regard to mortgages upon houses built hereafter and not
exceedung wn value the figures recommtended above in regard to buslding societies 1n para.

Jormnt STock BANKS.

36. Not much help can, in our opinion, be expeeted from the Joint Stock Banks in providing long term
credit for the supply of houses for the working classes. In the past banks have advanced money to builders,
upon. security, for the erection of houses. These advances have been repaid by the sale or morigage of the
houses when completed. The banks will, no doubt, continue’to give such accommodation, and even without
security, provided the repayment of the money is assured within a reasonable period. .

The banks have also in the past made advances to building, societies, within their borrowing powers,
either with or without security, according to the standing of the society. Such advances, if secured, have
been made against the society’s mortgages. If building societies were in the future to advaunce moneys to
their members during the erection, but before completion, of the houses, the banks would doubtless be pre-
pared to grant facilities to the societies, assuming their borrowing powers to have been enlarged, and provided
repayment at a short date were assured from some definite source. . . i

Indhe same way, banks would be prepared to give temporary financial assistance to Corporations, Public
Tiility Societies and ather bodies with borrowing powers. .

The banks could not be expected to lock up their resources for long periods of years, but we think they
may be relied upon to help in financing, upon reasonable terms, the initial stages of housing operations.

Insurance COMPANIES.

37. 'We thought it advisable to consider how far the large funds of insurance companies could be made
available for housing, but have come to the comclusion, first, that such funds could ounly be obtained on
ordinary commercial terms, and secondly, that the companies would only be prepared to deal in large amounts.
1f a building society or s local authority could offer these terms, the money would no doubt be available.

Lanps IMmpROVEMENT COMPANY,

. 88. In rural districts a large proportion of the cottages are built by landowners as part of the equip-
ment of their estates. The Improvement of Land Acts of 1864 and 1899 were passed for the purpose of
assisting landowners to carry out improvements on their estates, such improvements including, nter alia,
the erection of cottages. The Lands Improvement Company was incorporated under the Act of 1864 for the

urpose of making advances to landowners, The particular advantage which the landowner obtains by
Eomwing under these Acts is that.he is enabled to grant a first charge in respect of money borrowed for
improvements even where he already has mortgages on his estate, and would otherwise find dificulty in

Ve te L L fuethaw laan on reasonable terms,
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39. Under the Improvement of Land Acts* a landowner can submit a scheme to the Beard of Agricul-

ture for the execution of improvements to his land. *“ Improvements’® include,tle provision of— :
(@) cottages for labourers, farm servants and artisans;
(b) dwellings available for the working classes, if their provision is not injurious to the estate.

If the Board are satisfied that the improvements are desirable, and will increase the yearly value of
the land by a sum at least equal o the rent charge to be created, the scheme is approved, and the Board
grants a rent charge, secured on the whole or a portion of the estate, in favour of the landowner or his
lender assuring the repayment of the expenditure with interest. The rent charge is for a period not
exceeding 40 years and has prority over all esrlier charges with the exception of specified ones such as
quit rents. The rate of interest is not to exceed 5 per cent. The full expenditure is advanced, ususlly by
ihe Lands Improvement Company, on the security of the rent charge. Owing to the excellence of-the security
the Company is able to lend at a comparatively low rate of interest. .

40. The total amount advanced by the Company since its incorporation exceeds £2,000,000. Before
the passing of the Settled Land Acts, the Company used to make advances amounting to about £450,000
annually. In the years immediately preceding the war its advances amounted to about £100,000 annually,
but only a small portion of this was advanced for cottage building. .

41. The Company finds the money for advances partly from its own funds and partly elsewhere On
enquiry whether a much larger amount might be made available 1n the years immediately after the war
for cottage building, the officials of the Company expressed the opinion that, if the terms upon which
advances can be madé are altered in the manner hereafter described, there would be no difficulty 1n finding
a large sum for the purpose, say £25,000,000, during the next five years. They did not think, however,
that the money would be forthcoming with the existing statutory limit of 5 per cent. on the rate of interest
payable on loans. What mattered maost was not the gross rate of interest, but the net amount after deduction
of jncome tax. They pointed out that at present the Company is charging 5 per cent interest subject to
deduction of 6s. in the £, showing a net return of £3 10s. per cent. They stated that this was insufficient
to obtain money for the purpose of making advances in competition with the 4 per cent, tax-free war stock
issued by the Government. The Company proposed that it should be allowed to lend to landowners at a net
rate of interest—free of tax—of £4 10s. per cent. The landowner would then pay his income tax direct
to the Government under Schedule A. in the same manner as he does at present, but would not deduct it
from the interest paid on the loan.

42.  After considering the effect of the proposals made by the Company, we recommend—
That the Improvement of Land Acts should be amended so as to permyt of the Lands Improvement
Company charging a rate of interest on loans not exceeding 6 per cent. subject to tncome tax, or not
exceeding 4% per cent. free of income taz.
1f this proposal weve adopted, the Inland Revenue would not be affected, while sufficient money would
apparently be ava.lable for making loans to all landowners anxious to avail themselves of these facilities. +

43. 'Woe are informed that recently the Company has permitted landowners to pay off the outstanding®
portion of a loan, subject to reasonable notice. This was not the former practice and we think it important
that the Company should be required to permit owners to redeem loans on%asonnble terms if they so desire
the terms in case of dispute being settled by the Board of Agricglture and’ Fisheries. ’

44. The extent to which landowners will make use of the facilities available under the Improvement
of Land Acts for financing cottage building will depend to some estent upon the nature of the eurrent
requirements of the Board of Agriculture with regard to cottage construction.

LocAY. AUTHORITIES.

Loans under the Small Dwellings Acquisition Act, 1899,

46. This Act empowers Local Authorities to advance to residents or intending residents in thdir
area, in order to enable them to purchase for occupation houses not exceeding £400 in value, a sum not
excoeding 80 per cent. of the value of such houses. In the case of freeholds and leaseholds for 99 years
unexpired, the advance is not to exceed £300, and in other cases £240. For various reasons comparatively
small use has been made of the Act. Only 48 out of a total of some 2,100 Local Authorities have exorised
their powers under it, and only £412,629 has been advanced since its passing, of which more tha'f half
has been lent by six Local Authorities.

46. We think that with the present great shortage of houses the Small Dwellings Acqusition Act,
subject to certain amendments, might be a useful supplement to the work of building societies and the other
agencies.

We recommend—
That the Small Dwellings Acquisition Act, 1899, should te amended as follows :—
(a) In view of the tncreased cost of building, the present imit of value of £400 should be ncreased

to £500 in the case of frechald houses and leasehold houses where at least 99 years of the term
is unespived, the present limit of £400 being retained 1n the case of other leasehold houses.

(&) In the case of all future mortgages, loans should be permitied up 1o 85 per cent. of value, 1n place
of the present lumit of 80 per cent. of value. .

(o) In the special casa of new houses built after the war, Local Authorities should be empowered for a
period of T years after the termination of the war, to advrance up to either 85 per cent. of the
value, or 80 per cent. of the cost to the first purchaser, whicherer shall be the greater,

* Act of 1854, s, 8, U (8), 15, 35-27 and 51 ; Act of 1899. &. 1 (1), as amended by section 25 of the Setsled Land A, 1
Sec. 74 oof the Hou’smg Act S;f)’lsm as altered by Sec. 7 of the Housng, sic., Act, 1309 oty 1852, aad
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(d) The mazvmum loan limut of £300 en the case of freeholds and leaseholds for 99 years unecprred,
. end of £24Q wn the case of other houses, should be abolished,
() Local Authoritied should be empouered to reconvey a mortgage, made under the Act, by a simple
recerpt endorsed on the mortgage deed, wn the same way as bulding societies may now do.

Estension of Lending Powers of Local Authorities to Persons outside the Small Dwellings Acquesibion Act.

47. We consider that in certain cases powers to Local Authorities to make advances to borrowers not
falling within the terms of the Small Dwellings Acquisition Act might be useful. Even if all our recom-
mendations be adopted, there will be no general power to Local Authorities to make loans, for example, to
builders undertaking the erection of houses for the working classes. There may be cases in which private
capital is not forthcoming, or circuamstances in which 1t is not available on reasonable terms, and we think
that in such cases 1t should be in the power of the Local Authority to make advances if 1t thinks fit 1n respect
of affer-war houses erected under schemes approved by them.

We therefore recommend—~—

That Local Authorities should be empowered to make advances to any persons or bodies building
houses for the workwng classes, situate within the municipal area or on land adjacent thereto under
« schemes approved by the Local Authority.
The lumits in regard to the mammum value of such houses should be the same n this case as
t]hose rlecommended wn para. 46 above—but the advance showld not wn any case exceed 15 per cent. of
the value,

- Tue Pustic Works Loan CoMMISSIONERS.

48. Under Sec. 67 of the Housing of the Working Classes Act, 1890, the Public Works Loan Commis.
sioners have power to make loans to borrowers constructing or improving, or facilitating the construction or
improvement of, dwellings for the working classes. Under Section 4 of the Housing, Town Planning, etc.,
Act, 1909, these loans may be made in the case of Public Utility Societies up to two-thirds of the value of
the property mortgaged. In the case of other bodies and individuals, the loan is not to exceed one-half of
such value. A lower rate of interest 1s charged to borrowers who limit their profits than to others.

The case of loans by the State to Public Uhlity Societies is fully dealt with in our Interim Report, It
will be open to employers and others who are prepared to be bound by the safeguards in that Report to form
such societies and obtain the facilities offered to them. Loans to landowners, and loans by Local Authorities
to prospective occupying owners and to builders and others falling outside these classes, are dealt with above,
‘We are not prepared to recommend any alteration in the existing arrangements on which loans from the State
can be obtained in these cases, as we consider the matter one which can only be dealt with properly by the
Local Authornty.

Housme Banxks.

43, We have now dealt with existing lending agencies. There remains to be considered the question
of the establishment of Municipal or State Housing Banks* 1n supplement of these.

o

Mumcspal Housung Banks,

50. While we are of opinion that the fullest possible use should be made of existing agencies, and of
the provisions under existing Acts of Parliament (with the amendments we have suggested), yet we recog-
nised that Municipal Housing Barks (which would practically act as building societies) might form a useful
supplement to existing facilities, and that experiments in this direction mught be useful. No such banks
are at present in existence. The Birmingham Corporation had, however, established a Municipal Savings
Bauk under the Munieipal Savings Banks (War Loan Investment) Act, 1916 (being the only Corporation to do
s0), and propose to take powers to form a new Municipal Savings and Housing Bank to take over the existing
bank, and to add to 1t a housing side. We thought it desirable, therefore, to obtain evidence from
Birmingham as to their past experience, and new proposals.

51. The provisions of the Municipal Savings Banks (War Loan Investment) Act, 1916, may be briefly
summarised as follows: —

(1) The Council of any Borough whose population is not less than 250,000 is empowered, with the
consent of the Treasury, to establish and maintain a Savings Bank, and to receive deposits, and i
guarantee the payment of interest on, and the repayment of, such deposits, and for that purpu-ef .
to charge 1ts local rates or funds. H

(2) The bank may not receive any deposits except from employees through their employers. .

(3) The bank may not receive any deposit which makes a sum standing in the name of any depositor’
exceed £200.

(4) The bank must be wound up three months after the termination of the war. i ’

(5) All sums belonging to the bank, except such as are required to meet current liabilities, must bej
nvested through the National Debt Commissioners 1n securities issued for the purposes of ﬂm‘*
war, t.e., in Treasury Bills or Ways-and-Means advances. . 4

(6) The accounts of the bank have 1o be kept separate from all other accounts of the Council, and ne
money paid into the bank may be used for any purpose of the Council other than that of the;‘
bank, 4

(7) The rate of interest payable on deposits is subject to the approval of the Treasury.

(8) No depositor may withdraw more than £1 without giving seven days’ notice.

(9) The bank must be carried on in accordance with regulations made by the Treasury.

® We have taken the term “ Housing Bank ” to mean an institution which obtans funds by way of deposit, loan or otherwine
for Housing purposes, and which makes advances to depomiors, builders, or others building or purchasing houses, .
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52. We have been informed that two or three other Corpordtions in addition to Buirmingham, rpar--
ticular (Glasgow and Newcastle-upon-Tyne, considered the question of forming such a bank-and that some
-of the reasons why théy did not proceed were— . :
(a) the fact that in the meantime War Savings Associations had been established ;
(b) that organised Labour was opposed to savings passing through employers;
(¢) that the organisation would have t0 be brought to an end three months after the iermination
of the War, and, '
(d) the restriction on investments, .
One of the reasons, moreover, why Birminghem, unlike other large towns, has made use of this Aet is
no doubt the fact that there has been no Savings Bank in Birmingham since 1864.

53. Mr, Alderman Neville Chamberlain, M.P., ex-Lord Mayor of Birmingham, Mr. Arthur Collins,
the Birmingham City Treasurer, and Mr. J. P, Hilton, the Manager of the Birmungham Corporation Savings
Bank, attended to give evidence before the Sub-Committee. ~Mr. Chamberlain was of ‘opinjon that the
Birmingham Savings Bank had been a considerable success. It had, however, been hampered by various
restrictions, the nature of which is indicated in paragraph 55 (2). The bank had collected £395,000 from
381,000 depositors. Its investments amounted to £180,000, and there was £50,000 in hand. There had been
an excess of expenditure over income 1 each year of the bank’s existence, but such excess has been a
diminishing quantity. :

54. Mr. Chamberlain stated that the operations of the Birmingham Bank had been prejudicially affected
by the restriction on investment. He attributed the excess of expenditure over income to the fact that the
National Debt Commissioners had interpreted the sub-section dealing with investment as empowering them to
invest money of the bank only in Treasury Bills and Ways-and-Means advances. Thus the bank’s money

-earned only & low rate of interest. If the money could have been invested in War Bonds or War Loan,
there would have been an excess of income over expenditure.

55. Mr. Chamberlain summarised the new proposals of the Birmingham Corporation as follows:—

(1) That there should be a Municipal Bank with a Savings side and a Housing side. It would take
over the existing bank,

(2) So far as the Savings side was concérned, the existing restrictions should be removed or modified
in the following manner:-—

(a) The existing limit of £200 should be removed. They would probably have to agree to
some limit, and he would be satisfied if a £500 limit was imposed. One suggestion
was that for ordinary deposits withdrawable at 7 days’ notice the £200 limit might
remain, but that there should be a special investment section for deposits up o' £500,
subtert to one month’s notice. A rather higher rate of interest would be paid on
money in the investment section.

(b) The restriction that depositors must be employees and contribute through their
employers should be removed. Generally speaking, it was only proposed that the
bank should cater for the working classes, and he did not think that the middle
classes, who had accounts at the Joint Stock Banks, would transfer their accounts to
the Municipal Bank. .

(¢) The existing restrictions as to investment should be modified so as to enable investments
to be made on mortgage of house property and in Government Securities, etc

(3) On the Housing side, the bank would practically act as a building society. When depositors had
accumulated sufficient money to provide, say, 25 per cent, of the cost of a house which they
wished to purchase, they would be able to obtain from the bank a loan of the remainder. The
bank would only lend to depositors, and would impose a limit on the amount it lent. Generally
speaking, the bank would only lend to people purchasing the houses in which they live or wished
to live, but he was not prepared to exclude the man wanting to buy a pair of houses, one of
which he inhabited. It was not proposed, however, to make loans to people wishing to purchase
a number of houses,

(4) Loans would be made for the purpose of purchasing any houses of a value not exceeding £600.
In the case of new houses built after the war by a Public Utility Society, or possibly the Corpora-
tion, power should be given to transfer to the purchaser the State’s contr:bution towards the
difference between the value of the house at the énd of the transition period and the amount of
loan outstanding. If this power were not given, he did not think that people would buy until '
after the transition period, whereas they wanted to encourage people to buy as soon as possible,
s0 as to increase the financial resources for building purposes. Where a man bought his house
capital would be set free for further building.

86. We have since had before us the provisions in the Bill of the Birmingham Corporation dealing with
the matter. From these 1t would appear that the Corporation seeks wide powers to form a Municipal Savings
Bank with a Housing department, on such lines, subject to certain statutory regulations, as the Corporation
may determine. The Bill does not contain any of the chief restrictions contained in the Municipal Savings
Banks (War Loan Investment) Act, 1916, and 1n particular it omits the restrictions on the class of depositor,
and on the amount which an individual may deposit, and the requirements that deposits shall be made only
by employees through their employers, and 1t gives freedom to invest the bank’s funds in any trustee securities
(including securities of the Corporation).

The Bill further empowers the Corporation to make advances upon the security of freehold, copy-
hold or leasehold estate by way of mortgage to any depositor in the bank desiring to purchase or acquire a
-dwelling house or dwelling houses within the City.

57. We have referred at some length to the special case of Birmingham for the reasons mentioned in
paragraph 50 above. We do not wish to be taken to express any views upon the merits of the particular
proposals made in regard to Birmingham. e desire, however, to record our opinion that it is desirable
that the larger municipalities generally should be empowered to establish municipal organisations of the
nature of Housing Banks;* which would attract the savings of the working classes and allow of the funds

® Some of our members consider that the name ** Bank ™ cannot properly be applizd to an organisation of this ch
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being devoted to assisting depositors to purchase houses for their own occupation, or, under conditions properly
safeguarded, to advancing money to persons or bodies building houses for the working classes within the
municipal area or on land adjacent thereto. We believe that there are many small investors who would be
more willing to deposit their savings with their municipality than with, say, a building society or even the
State. ' We believe, t0o, that the prospect of one day owning their homes would provide a strong motive
for accumulating savings In this way thrift would be stimulated, and more capital provided for housing

58 We therefore recommend—

. That unth the object of providing money for housing purposes the Municipal Sawngs Banks (War
Loan Investment) Act, 1916, should be continued, tts scope berng widened and 1ts provision amended
tn the following respects :—

(1) The powers under the Act should be granted to boroughs with a population of nat less than
100,000.

(2) THe powers of investment should be extended to Government securities genevally

(3) The bumit for any one depositor should be £500.

(4) T'he restrictions as to a depositor being n employment and the deposits being only made
through-the employer should be removed.

(6] Tlu(aj rate lof wnterest payable on deposits should be within the discretion of the Borough

ouncy,

(6) Power should be gwen to utilise such part of the funds of the banl. as are not requared to
meet current habilities, 1n making advances upon the security of frechold, copyhold or
leasehold estate by way of mortgage (1) to any depositor in the bank desiring to purchase
a dwelling house for his own occupation, situate within the mumicipal area or adjacemt
thereto, not ezceeding £500 in value, or 1n the case of a leasehold house where the unesprred.
term 15 less than 99 years, £400; or (2) to any person or body building similar houses
under a scheme approved by the borough.,

(7) Porwer should be given to borrow for the purposes of the Bank with the approval of the Local
Government Board.

(8) The Bank should be carred on subject to certarn regulations to be scheduled in the amending
Act, and to rules approved by the Local Government Board and Chief Registrar of
Feendly Societies.

State Housing Bank.

69. We have come to the conclusion that the present loan and credit facilities, with the additions and
improvements we have recommended, are adequafe.
We therefore recommend—

That the setting up of a State Housing Bank 13, 1n our opmion, untecessary.

SECTION II.
SUBSIDIES.

60. In the foregoing paragraphs of this part of this Report we have confined our consideration to-
the best methods of obtaining advances of money for building, as distinguisked from subsidies properly
so called. We now proceed to consider the question of subsidies

61. There are obvious difficulties 1n making grants out of public funds to private persons and bodies,
other than Public Utility Societies and Housing and other Trusts; nevertheless we believe that without
subsidies such persons and bodies (and in particular the private builder) are unlikely to build working-
class houses during the continuance of abnormal conditions save in exceptional circumstances A small
number of houses may be bwilt or purchased by pewsons otherwise unable to obtamn houses for
occupation, and certain employers who are in urgent need of housing accommodation for their employees,
and are not able or willing to form Publie Utility Societies for the purpose, may be prepared to face an
inevitable loss. Moreover, the loan facilities recommended in Section I may encourage building at a
date earlier than would otherwise be the case; but, so far as we can judge, loan facilities by themselves
will for some time be quite inadequate.

BuiLpers

62. In the past more than 90 per cent, of working-class houses have been built by private enterprise,
mostly by private bwlders. The usual plan has been for a builder to purchase an estate, or several
sites according to the scale of his business, and to build a few houses at a time, He has obtained temporary
financial assistance from a bank, a solicitor, a builder’s merchant, or a building society, and has sold the
houses as soon as possible after ecompletion, It has been essential to the continuanmce of his business
that he should have a ready sale. Only in this way could he turn over his capital. He almost always
expected to make some profit on the retailing of the land, which he had usually purchaced whole-ale.
In many cases we understand he sold the houses at cost and made his profit by the c1eation of improved
ground rents. In some cases the houses were purchased for the owners' own occupation In the majomty
of cases, however, they were purchased as an investment.

63 It is eclear that houses can ouly be produced in this way if theie 15 a suffictent demand for therr
purchase; and 1n view of the conditions referred to in our Interim Report 1t 1s unhikely that theie will
be any such demand during the emergency period. It is scarcely reasonable to believe that houses built
during that perod will be purchased at cost price as an investment, and though the great shortage may
mnduce purchasers 1n certain instances to pay very high prices in order to obtain houses for their own occupa-
tion, the decision of the Government to subsidise municipal houses will militate agamnst such purchase in
the case of working-class houses, because persons wanting such houses will know that by waiting a httle while
they may hope to 1ent as good houses at much less annual cost.
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64, We must assume therefore that, without special assistance, builders will not be able to continue
to produce houses as they did before the war. On the other hand these builders have in 'many cases
purchased and developed sites, and accumulated experience, which they are willing to utilise for buildmng
working-class houses, provided a fair profit can be assured to them. If at the present juncture no
Sdlvan:;ge is taken of their co-operation, we think the urgent fask of providing the necessary houses will be

elayed.

66. We fully recognise that it is ihe settled policy of the Gbvernment to utilise the Local Authorities—
together, we hope, with Public Utility Societies—as the principal channels through which the necessary
houses are to be provided during the emergency period. We are also aware that the supply of building
materials may in the immediate future be insufficient to utilise fully the bualding capacity of all those
who have previously been engaged in this work. Moreover it is clear that private enterprise, when
recerving financial facilities of any kind from public funds, cannot be allowed the same freedom' of
action as in the past, and this fact alone must result in a restriction of activity in this direction, But
notwithstanding these conditions we are convinced that it is desirable in the public interest to find some
method of encouraging and stimulating private builders generally to take a prompt and active part in
pushing on the construction of houses so urgently required in almost every part of the country.

66. We have therefore carefully considered what methods are practicable for achieving this result,
consistently with the declared policy of the Government,

67. In the first place 1t would not be sufficient to offer to make good to the builders out of public
funds a part only of the loss which must necessarily be involved in the comstruction of working-class
houses during the emergency period, Builders cannot be expected to carry on their business except
with a reasonable prospect of profit. To obtain any effective result it would be necessary therefore to
offer the builders either a complete guarantee against loss, or a bonus of ascertained amount sufficient
to attract them, . -

Such an offer of public money would be very capable of exploitation and would have to be carefully
sefeguarded. It would be necessary to ensure that the houses built were of suitable kind and quality.
For this purpose approval of the site and of the plans of lay-out and design, and careful supervision of
the building and the materials used, would have to be insisted upon. Bui even this would not be
sufficient, If a bonus were given, it would be possible for builders in some cases to take advantage of
the abnormal shortage to obtain such a high price that 1t would, combined with the bonus, give them
an excessive profit. This would also apply, temporarily at any rate, to rents, Both selling price and
rents would therefore have to be subject to approval. If, as would perhaps be more likely, the assistante
took the form of a guarantee against loss, the ususl incentives fo economy would not be present and the
whole question of cost would have to be carefully gone into. Further, the knowledge that any deficiency
in selling price would be made good out of public funds would tend to lower that price, and would leave
opportunity for collusion between a prospective purchaser and any builder who wished to do as much
building as possible and chose to be unstrupulous. Finally it must be remembered that the subsidy
would be one to investors, whether builders or purchasers (the special case of persons purchasing for their
own occupation is rather different and is dealt with later on). If control of price and rent were not
perpetuated, the possibility of excessive profit would remain. If it were continued in a sufficiently drasti¢
form, investors would not be attracted.

1t seems to us therefore that, having regard to the danger of exploitation and the'dificulties of
admnistration, the granting of subsidies direct to builders is wmpracticable, even if on general grounds
we were prepared to recommend it.

68. It may indeed be argued that the desired object of encouraging private enterprise could be
satisfactorily attained by Local Authorities engaging builders to build houses under contract, as it
‘would be possible for any builder to take advantage of a Local Authority’s invitation to tender. We
would, however, point out that the contract for all the houses required would often be placed with a
single builder; and that even if, in cases where any considerable number of houses is to be built, the
work is spread amongst several builders (as we recommend), the result of such a system would be,
in general, to exclude the small builders from a shere in the work, In some cases these builders do not
possess the knowledge and experience necessary to make tenders upon the basis of elaborate specifications.
They have not the necessary free capital to finance the building of more than a few houses at a time.
They are acoustomed to make their profits by reason of their personal attention and freedom from hampering
restrictions and their ability to use materials and processes which are economical and suitable to the
district. Finally, a builder often has a building estate or building sites on his hands, partly or whelly
developed, of which He must dispuse in order to release his capital for further business; and though in
some cases he might be able to sell this land to the Local Authority, in general, if he consented to work
as a contractor, it would be left on his hands.

69. For these and other reasons, reliance upon the system of contracting fo the plans and specifications
of Local Authorities would probably exclude a large number of the smaller builders. If, however, the most
speedy results are to be achieved, we think some method must be devised which, while safeguarding in full
tgzepublio interests, will yet provide scope for the initiative and enterprise of responsible builders who are
for any reason unable or unwilling to take contracts from the Local Authority. We believe that this can,
to a certain extent, be done by a Local Authority agreeing beforehand to purchase approved houses io be-
erected by builders.

Tus PurcHase o Nsw Houses Hi# LoCAL AUTHORITIES.

70. Under Sec. 57 (2) of the Housing of the Working Classes Act, 1890, power is given to a Local
Authority to contract for the purchase of any houses for the working classes * already or hereafter to be
built.” Iu the past very litilg advantage appears to have been taken of this provisibn. We assume that the
present offer of Government assistance would apply equally to new houses purchased under this power as to
houses built by the Local Authorities themselves, and we think the power might be more freely utilised.
For instance, a Local Aunthority might call a meeting of all the recognised builders in its area and explain
to them the urgent need for housing and the type of lay-out and design of hopse mqgired, .and might offer
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to consider centracts for the purchase of houses erected by them. It would then be open to the builders, on
their own imitiative, t¢ prepare plans and submit them to the Local Authority for its approval. If the
site and the plans were approved, and a fair method of remuneration (whether a fixed price, or approved
cost plus a lump sum or a percentage) were agreed upon, the Local Authonty could then enter into a
provisional contract to purchase the houses when erected under 1ts supervision and completed to its
satisfaction. R

. If there 1s any-doubt as to whether the present power is wide enough to cover such an arrangement,
this can be made clear in any amendmg legislation,

71. It may be argued that this would be tantamount to the building of houses for the Local Autbority
on contract. In a sense 1t would be so, bul with these important differences—

(a) “That 1 would leave the imitiative with the builder. He would feel that he need not await the
pleasure of the Local Authoiuity, but could himself get out a surtable scheme. This would
be important both from the point of view of the builder and the public, for it would mean
that a greater volume of ability and effort would be directed towards the common end of
producing suitable houses in adequate 'quantities than would otherwise be the case if the

R Initiative rested wholly with the Local Authority.

(b) That it would permit of 2 number of smaller builders working simultaneously.

{c} Thalt itlwou(%d enable a builder to make use of h1s own land, probably already partially or wholly
developed.

(d) That it would ot interfere with the freedom of the builder as regards the development of part
of his estate by the erection of shops or houses for the middle classes, by which, indeed, the
preparation of a scheme for working-class houses on part of the land might be facilitated.

(e) That it might permit of a more elastic method of building, the builder being allowed to work,
within proper lim:ts, in his own way, with the knowledge that unless he produced a suitable

- house the purchase would not be completed.
We therefore recommend—

That 1t should be made clear that Local Authorties have power to arrange with bwlders to pur-
_chase houses to be thereafter buzlt by such builders to the approval of the Local Authorities, and,

Further, that the State assistance promised will apply to such houses; and Local Authorities should be

encouraged to make full use of this power.

Mgernons oF Pracing CoNTRACTS BY LOCAL AUTHORITIES.

~72. While we are of op:nicn that any system of contracting to the plans and specifications of Local
Authorities would by 1tself be insufficient to utilise all the services properly available for house building,
and that a wider scheme is necessary, we think it extremely important {hat, where a considerable number of
houses are to be built in a district, the Local Authority should, so far as can be done without sacrifice
of proper economy, spread 1ts contracts amongst several responsible builders who have had experience of
building working-class houses, rather than grant one contract for a large number of houses to a smmgle
contractor. It should be remembered that in the past the small burlder bas built the majority of small
houses, and that the large contractor has tended to confine himself to other claswes of building; and it may
be found that there is a valid econom’c reason for this, and that economy may be secured (and at the same
time a greater number of builders be encouraged to build) by not making the unit of organisation too large.
This applies with special force to the country districts where the houses needed will be seattered over the
Authority’s area, and where the local builder is often the most appropriate agent to employ. We would
urge, therefore, that, before placing its contraets, a Local Aythority should take these matters into account.
We would, moreover, suggest that in proper cases large contractors should be permitted to place sub-contracts
with smaller builders.

" ProspecTive Occupying OWNERS.

73. We have considered a suggestion that, under certain safeguards, subsidies should be granted tar
persons purchasing or building for their own occupation houses of a defined class.

~ 74, We have dealt in Section I of this part of this Report with the loan facilities offered under th
Small Dwellings Acquisition Act, 1899, and have recommended that those facilities should be extended,
The conditions likely to obtamn during the emergency period make it, however, improbable that thelslg
facilities will often be taken advantage of in the case of new houses sold at, or near, cost price; for t
reasop that not only will the cost be high and possibly prohibitive, but that by so purchasing the own
would sacmfice the advantage which he would otherwise have received as tenant of a subs:dised “hous
It has been represented to us that in such a case he should have the benefit of a subsidy corresponding to
that enjoyed by the tenant of a municipal subsidised house, and that with proper safeguards the probablity
of exploitation would be very small indeed, while the supply of housing would be materially increased
and other advantages obtained. Apart from the question of general policy, there are practical difficulties
in any such scheme. We desire, however, to point out the advantages of selling to owners for their own
occupation, and among them the following:— o

(a) That the Treasury or the Local Authority, instead of having to wait for 60 to 80 years, will
recerve their capital back 1 20 or 30 years, in the case of loans under the Small Dwellings
Acquisition Act, and at once in the case of mortgages obtained from Building Societies or
other private sources.

(b) That the building of houses will be stimnlated and additional capital made available.

(c) That anyone who has aceumulated savings during the war or, being a soldier or sailor, receives
arrears of pay or a gratuity on demobilisation, will have an opportunity to invest this money
in the purchase of his own house; others will be stimulated to thrft with a like object.

(d) That the existence of a number of occupying-owners may materially assist towards economic renis
belng obtained for new municipal housing.

« 75, These advantages could be attained to some exient by empowering Local Authorities and Public
Utility Societies, with the approval of the Central Authority in both cases, to sell the new houses to pr
spective occupying-owners and to include in their claims for the State subsdy any capital losa therebs
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sustained. Among other things, a certain amount of additional private capital would be obtained from the
purchasers, and, in some cases, from their mortgagees, and the burden on publi¢ funds correspondingly
lessened. Further, a greater number of houses might be built in anticipation of, or as a result of, such
sales. ‘We are of opinion, therefore, that the following proposal is worthy of consideration, namely :—
(1) That Local Authorities and Public Utility Socteties should be empowered, with the approval of
the Central Authority, {o sell houses, built or purchased by them, to persons purchasing for
their own occupation, and that any loss incurred thereby should rank for the State subsidy.
(2) That these powers should be subject to the following restrictions:—
(2). They should extend only to houses not exceeding £500 in value, or in the case of lease-
hold houses for less than 99 years unexpired, £400.
(b) It should be a condition of any sale that the owner should reside in the house; and that,
on an owner desiring to sell or ceasing to reside, the Local Authority, or Public
Utilaity Society, as the case may be, should have the right of pre-emption at a figure
to be fixed by valuation, not exceeding the met price paid by the first purchaser,
after making due allowance for depreciation or additional value due to improvements.

76. The question of whether, if the Local Authority is to sell, it should part with its freehold
interest in the houses built or purchased by it, is & matter involving some controversy. We recognise
that there is in some quarters a strong feeling against a public authority ever parting with the freehold
interest in land which it has once obtained, and there is, moreover, a strong reason for its retention if
only because of the control it gives over the user of the land. On the other hand we understand that
there are districts where there is a sirong prejudice against the purchase of leasehold- property, even
where the freechold is vested in a public body, and a rigid insistence on the retention of the frechold in these
cases might defeat the object in view. Again, in an area where a Town Planning Scheme is in operation
there are such wide powers of control that the retention of the freehold may mot for this purpese be
necessary. On the whole we think that if the above proposals be adopted it will be best to leave the mafter
to be determined by each Local Authority, in consultation with the Central Authority, and in the light
of the particular circumstances in the different areas,

77. It has also been suggested to us that the Government should go a step further than the proposal
set out in para. 75, and should empower Local Authorities in proper cases to grant a subsidy, under suitable
restrictions, in respect of houses built by private builders under schemes approved by the Local Authority,
and sold direct by the builders to persons purchasing for their own occupation; the Local Authorities
recovering from the Government a like proportion of the subsidy in this case as in the case of houses
provided by them. We are, however, of opinion that this latter proposal is impracticable, for ressons
similar to, though less weighty perhaps than, those stated above (in para. 67) in regard to subsidies to
buildeérs,

>

Oreer PERsonNs anp Bobpigs.

78. Apart from the private builder there remain for consideration the following:—
(a) Landowners, building for the equipment of their farms and estates;
(b) Employers (including landowners) building to house their employees; .
(o) Co-operative Societies not falling within the definition of Public Utility Societies;
(d) Companies and bodies, such as the Improved Industrial Dwellings Company, Limited, formed
for the purpose of building improved dwellings for the working classes;
(e) Other investors in new house property. .
It will be clear from the foregoing that we cannot recommend subsidies being given to any of these.
It will be open to landowners and employers, if necessary, to form Public Utility Societies and to obfain
the assistance offered to such Societies. If landowners or employers insist upon the houses. belonging
to them, and being ‘‘tied houses,”’ then we think they must bear the full cost, and must regard the
houses as part of their  machinery of production.”” Co-operative Societies can, by limiting their interest
and dividend on capitel by their rules, become Public Utility Societies. The other bodies, referred to in
clause (d), can form Public Utility Societies for their further operations. We do not propose to recommend
that subsidies should be given to ordinary investors in house property.

INDIRECT ASSISTANCE.

79. In para. 44 of our Interim Report we recommended that Local Authorities should be empowered
to purchase land and to lease it to Public Utility Societies.
We recommend— . . .
That the powers of Local Authorities to purchase and lease land to Public Utility Soctieties recom-
mended in our Intervm Report should be extended so as to enable them to lease land purchased by them
to private burlders and other indivtduals and bodies.

80. We have had put before us suggestions of various ways in which indirect help might be given to
builders, and as these are in some cases analogous to the question of subsidies we refer to them here. Thus.
for example, it is urged on the builders’ behalf that the existing rating system is a great handicap on all
new building or improvement of any kind, and that steps should be taken to throw burdens which are
national or semi-national in their character o to the National Exchequer, and to raise the remaining funds
necessary for local services upon & more equitable basis than the present one. It is suggested n some
quarters that & local income tax should be substituted for the present rates; in others that rates should be
levied on site values. Suggestions have alse been made for differential rating in favour of small houses,
and in partioular in favour of the new houses. Again, representations bave been made in favour of the
repeal or amendment of Part I. of the Finance (1909-10) Act, 1910, and in narticular of the provision
which was the subject of the decision in the Lumsden case. Reference has also been made to the
sarily stringent requirements of building bye-laws in many cases. Suggestions have also beer made in favour
of the Local Authorities bearing all cost of road-making, and, again, of the Government retailing building
materials at cost or less than cost price.
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Many of $hese matters have had, or are having, the consideration of other Committees, and most of
them do not-appear to us to fall within the terms of our reference. We mention them, however, because
they have an important bearing upon the guestion of housing in the future, and we think that some of them
merit the attention of the Government.

PART IIL
New Methods of Raiging Capital by the State for Housing Purposes.

81l. Several of the proposals made by us involve advances of money by the State. We have therefore
directed our attention to possible means by which the State could raise money by means other than those
which were normally adopted before the war.

Hovusixa SaviNes CERTIFICATES.

82. We have had placed before us some proposals formulated by the National War Savings Committee.
A Sub-Committee of that Committee was set up for the purpose of considering what facilities should be
provided for the small investor after the war. The Report of this Sub-Committee contained the following
suggestions: —

&8 ““ We think it is clear that the State should continue to encourage saving after the war by
offering special facilities to the small investor in Government securities. The habit of saving has,
as a result of the War Savings movement, been formed by numerous persons of all classes who had
not previously acquired it, and an organsation has been developed for this purpose which covers
the entire country. This habit ought not to be allowed to die out, or the existing machinery to be
¢ serapped,’ if it can be avoided.

““ We see no reason to suppose that the State will at any time be unable fo use profitably the
money of the small investors, as it now uses that of the Savings Bank depositor. But this will be
most emphatically true in the period immediately following the restoration of peace. The ordinary
borrowing capacity of the State will be severely tazed by the necessity of renewing, and wherever
possible consolidating, the enormous floating debt created during the war, and these operations will
have to be carried out in competition with demands for capital which will arise from all quarters.
Large State loans for public utility services such as Housing of the Working Classes and other

. projects of social urgency are therefore likely to be difficult, if not impossible, for a considerable
period.

““We think it worthy of serious gonsideration whether a plan might be adopted for applying
the proceeds of post-war borrowing from the small investor directly to such purposes, and so not
only securing more rapid progress with urgently necessary social improvements than is otherwise
likely to be practicable, but also providing a special motive for saving—the improvement of conditions
closely affecting the daily life of the classes to which the appeal is made.”

¢ 83. We received evidence as to these proposals in July last from Sir Robert Kindersley and Sir Theodore
Chambers, Chairman and Controller, respectively, of the National War Savings Committee,

Sir Robert Kindersley pointed out that there had been a large amount of saving during the war, and said
that it was extremely desirable to encourage 1ts continuance after the war. At present the purposes of the
war afforded a strong incentive for saving; this, however, would be removed when the war came to an end, and
his Committee did not think that the funding of the floating debt at the conclusion of the war would be a very
attractive object to place before the people to induce them to save. It was, therefore, necessary to have
wome direct and attractive object upon which the money saved could be expended. This should be an
object of capital nature (such as Housing) as opposed to one of ordirary annual expenditure (such as
Education). His Committee suggested, therefore, that after the war Housing Savings Certificates might be
issued on similar lines to War Savings Certificates. They should be five-year Certificates. He eaid that the
Certificates would have to be issued on the State credit; any other method would involve the Committee
having to go into the security in each case. Xt was essential that the public should be given a safe invest-
mént. The produce of the issue of Housing Savings Certificates would be paid into a special Housing Fund
and utilised for housing purposes. His Committee had decided against the idea that the money raised in a
particular area should be earmarked for that area. If the Treasury approved, it would, of course, be possible
that the money collected should be paid direct into a State Housing Bank or Fund. Bui it must be clearly
;mderstpﬁd that the War Savings Committee could only collect the money, and could take no responsibility

or its allocation.

84. The amount which would be obtainable by the issue of Housing Savings Certificates after the war,
of course, was a matter of speculation. His Committee hoped in the near future to be raising on War
Savings Certificates as much as £4,000,000 per week, but it was unlikely that after the war the amount
would be as high. A certain amount depended on whether encashments of certificates would have to be
deducted from the amounts raised on new certificates.

Many demands would be made on the Treasury after the war, and undoubtedly the issue of Housing
‘Ravings Certificates would greatly assist in ensuring sufficient capital for housing purposes. Saving was
lazgely a habit, and the money so obtained would probably not be otherwise obtainable for the State. Where
War Savings Certificates were being taken up, it was also found that there was an increase in Post Office
Savings Bank deposits and deposits in the Trustees Savings Bank. Competition in savings produced more
savings.

85. Without committing ourselves to detals, we are of opinion that Sur Robert Kindersley's scheme
¢ founded on sound principles, end that his proposals for the immediate issue of Housing Savings Certifi-
11tes deserves the careful consideration of the Government,
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. 86. We have recapitulated our principal conclusions and pecommendations bélow for convenience of
reference. . . .

87. In presenting this Report, we desire to testify to the great ability and indust
Mr, Wallace, whose services have been of the utmost 1vizylue to uf v end industry of our Secretary,

HENRY HOBHOUSE (Chawrman).
RICHD. BARROW.

J. A. E. DICKINSON
JAMES EDMONDSON:
THOS. GOODWIN.

H. E. HAWARD.

J. GEO. HEAD.

R. H. MARSH.
EDMUND H. PARKER,
RICHARD L. REIS

E. A. STRATUSS.

WILLIAM WALLACE,
Secretary.
6th February, 1919.

SUMMARY OF PRINCIPAL CONCLUSIONS AND RECOMMENDATIONS.
PART I

Housing and Other Trusts.

(1) That Housing Trusts, not trading for profit, which are approved by the Central Authorty, should
recetve g:mtance by way of subsidy to an extent equivalent to that granted to Public Utility Societies.
(Parad. 3 to 5.). X

(2) That Charitable Trusts, other than Housing Trusts, undertaking the provision of dwellings for the
working classes should, in approved cases, have sumilar assistance to that given to Housing Trusts, and on
the same conditions, (Para. 6.)

(3) That the safeguards tn such cases should be :—

1. That the Housing Scheme (including plans, lay-out and building contracts) proposed to be assisted
should be approved by the Central Authority;

2. That rents should be approved by the Central Authomiy; and

3. That the books and accounts of the Trust, as far as they relate to the scheme, should be subject=
to tnspectien and audit by the Central Authority. (Para. 7.)

PART IL

Bodies and Persons other than Public Utility Societies and Housing Trusts.
SECTION 1.
LOAN AND CREDIT FACILITIES.
{#) That esisting agencies should be utilised as far as possibls. (Para, 11.)

BUILDING SOCIETIES,

(5) That—

(a) In suitable cases the State should supplement the funds of Building Societies by deposit.ng
money with them for advances on houses built subsequenily to the termenation of the war. It
should only be placed on deposit with the Soctetres provided that the latter alse make advances
Jrom their own funds on such new houses in the proportion of £2 from théir own funds to every
£1 advanced by the State. (Para. 24,)

(b) Local Authorities should be empowered, with the approval of the Central Authonity, to guarantee
the vepayment of mortgages made by approved Building Societies upon houses built hereafter,
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where the advance made ezceeds two-thwds of the value of such houses; such guarantes not to
. 8zceed 80 per cent. of the cost thereof, and to remain operative only xo0 long as the outstanding

loan Vs wn estess of two-thirds of the value of the houses for the trme being. (Para. 25.)

(c) These facilities should only be given in the case of Building Societies approved by the Central
or the Local Authority, as the case may be. (Paras. 26 and 27.)

(d) Building Societres should be empowered to place on depont whth each other any surplus funds
which they may have accumulated. (Para. 28.)

(¢) The facilities recommended in (a) and (b) should only be given in respect of loans on houses
up to a value of £500 in the case of freehold houses and houses where the unerpired term of
the lease is not less than 99 years, and in other cases up to a value of £400. (Para. 29.)

Co-OPERATIVE SOCIETIES.

(6) That where the Co-operative Wholesale Society has advanced money on mortgage to any member
of a Co-operative Society (either directly or through that Society) to enable hum to purchase a house, the
State should, upon the Wholesale Soctety undertaking to be responsible for repayment of prmcipal anc
mierest, lend to the Wholesale Society a sum (not exceeding the amount adranced by the Wholesale Society)
equivalent to the amount by whick pny such advance (together with the amount advanced on any prior
mortgage) exceeds two-thirds of the value of any such house and does not exceed 80 per cent. of the purchase
price. . *

The Co-operative Wholesale Society should also have the right to the same facilities in regard to State
deposits as those recommended in para. 24 ' the case of Building Societses (that 1s to say, deposits in the
proportion of £1 of the State’s money for every £2 of the Society’s y ad’ d on mortgage).

These facilities should only be given in regard to mortgages upon houses built hereafter and not
<wrbeeding 1n value the figures recommended above 1n regard to Building Societies. (Para. 35.)

Lanps IuproveMENT CoMpany.

(7) That the Improvement of Land Acts should be amended so as to permit of the Lands Improvement
Company charging interest on loans at a rate not exceeding 6 per cent. subject to Income Taz, or 4} per
cent. free of Income Taz. (Para. 42.}

LocaL AUTHORITIES.
Smavrr, DweLrings Acquisrriox Act, 1899.

{8) That the Swall Mirellings Acquisition Act should be amended as follows :—

(a) In view of the wncreased cost of building, the present lumat of value of £400 should be Gncreased
to £500 in the case of frechold houses and leasehold houses where at least 99 years of the term
remains unezpired, the present lumt of £400 being retained tn the case of other leasehold
houses.

(b) In the case of all future mortgages, loans should be permitted up to 85 per cent. of ralue, n
place of the present Limat of 80 per cent. of value,

(c) In the special case of new houses built after the war, Local Authorities should be empowered for
a period of seven years after the termination of the war to adrvance up to ether 85 per cent.
of the value or 80 per cent. of the cost to the first purchaser, whichever shall be the greater.

(d) The marimum loan limit of £300 in the case of freeholds and leaseholds for 99 years unezpired,
and of £240 in the case of other houses, should be abolished. 5

(e) Local Authorties should be empowered to reconvey a mortgage, made under the Act, by a stmple
recerpt endorsed on the mortgage deed, wn the same way as Building Societies may now do.

(Para. 46.)

Loaxs 1o Persors o¢TSIDE THE Smarr DweLLINGS AcqQuisiTIoS AcT.
(9) That Local Authorities should be empowered to make advances to any persons or bodies building
houses for the working classes, situate within the municipal area or on land adjacent thereto, under schemes

appreved by the Local Authority. .
The hmuts in regard to the magvmum value of such houses should be the same in thus case as those recom-
mended 1 para. 8 (a) above, but the adrance should not in any case erceed 75 per cent. of the value.

(Para, 47.)

Housmwg Banks.
Mosicrrar Houswe Baxks.

L. i {sali the
(10) That the larger municipalities should be empowered to establish municipal organisalions of
nature of Housing Banks which would attract the savings of the worlang classes end provide funds f?’

housing. .
That, therefore, the Municipal Savings Banks (War Loan Investment) Act, 1916, should be continued,

its scops being widened and tts provisions amended n the following respects :—
(1) The powers under the Act should be granted to boroughs with a population of not less than
100,000 -

(@) The powers of investment should be ertended to Government securitics generally.
(3) The himit for any one depositor should be £500. R .
(4) The restrictions as to a depositor being wn employment and the deposits b
the employer should be removed.

<
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(8) The rate of interest payable on deposits should be within the duscretion of the Borough Council.

(6) Power should be gwen to utilise such part of the funds of the Bank as are not vequired to meet
current habilities, wn making advances upon the security of frechold, ‘copyhald, or leasehold
estate by way of mortgaye (I) to any depositor wm the Bank desiring to purchase a dwelling
house for Ms own occupatwn, situate within the mumicipal area or adjacent thereto, not
ezceeding £500 wn value, or, in the case of a leasehold house where the unegpired term is less
than 99 years, £400; or (2) to any person or body building similar houses under a scheme
approved by the borough. . .

(7) Power should be given to borrow for the purposes of the Bank with the approval of the Local
Government Board.

(8) The Bank should be carried on subject to certamn regulations to be scheduled w the amending Act
and to rules approved by the Local Government Board and Chief Registrar of Friendly
Societies. (Para. 58.) :

State Housing Bang.
(11) That the setting up of a State Housing Bank 15 unnecessary. (Para. 59.)

SECTION II.

SUBSIDIES.

»
(12) That without subsidies the building of working-class houses by private enterprise is unlikely save
in exceptional circumstances. (Paras. 61 to 64.)

BuiLpERs.
(13) That 1t 1s vmpracticable to offer subsidies to private builders. (Para. 67.)

(14) That, on the ather hand, rehance merely upon the system of contracting to the plans and specifica-
tions of Local Authorities wnll ezclude ‘a large number of the smaller builders whose services should be
utrilised so far as practicable. (Paras. 68 and 69.)

PurcHASE BY LocanL AUTHORITIES.

(15) That the co-operation of the smaller builders may, to a certuin extent, be obtatned by Local
Authomties agreemng beforehand with bulders to purchase houses to be thereafter erected by such buyders
under schemas approved by the Local Authorities; the power to do so should be made clear and Local
Authorities be encouraged to make full use of it. (Paras. 70,and 71.)

SPREADING OF Loocar AUTHORITIES’ CONTRACTS.

(16) , That, apart from this, w placing thewr ordinary contracts, Local Authorities should consider how
far, consistently with proper economy, they can spread thewr contracts amongst builders. (Para. 72.)

ProspEcTIVE OCCUPYING-OWNERS.

(I7) That the followwng proposal s worthy of consideration :—

1. That Local Authorities and Public Utslity Societies should be empowered, with the approval of the
Central Authority, to sell houses, buzlt or purchased by them, to persons purchasing for their
own occupation, and that any loss incurred thereby should rank for the State subsidy.

2. That these powers should be subject to the following restrictions :— .

(8) They should extend only to howses mot exceeding £500 wn value, or, in the cI¥E=FT™
leasehold houses for less than 99 years unexpired, £400.

(b) It should be a condition of any sale that the owner should reside :n the house, and
that on an owner desiring to sell, or ceasing to reside, the Local Authority or Public
Utility Soctety, as the case may be, should have the right of pre-emption at a
figure to be fized by valuation, not exceeding the net price pard by the first purchasezy
after making due allowance for depreciation or additional value due to improve-em
ments. (Paras. 73 to 76.)

OrreEr Prrsons anp Bobies.
(18) That it €s smpracticable to offer subsidies to the persons and bodies mentioned wn para. 78.

*

INDIRECT ASSISTANCE.

(19) That the powers to Local Authorities to purchase and lease land to Public Utility Socielies,
recommended in our Interim Report, should be ertended so as to enable them to lease land purchased by
them to private builders and other individuals and bodies. (Para. 79.)

PART IIIL

Housing Saving Certificates.

(4?0)w That the proposal of the National Wasr Savings Committes to issue Housing Savings Certificates
smmediately, on the model of the War Savings Certificates, is founded on sound principles and deserves
the careful consideration of the Government. (Paras. 82 w0 85.)

Printed under the authority of His Majesty's suﬁomri Office
By DARLING AND so§’. LIMITED, BACON STREET, E.C3.
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