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Abstract

Abstract

This study investigates the trajectory of regional planning in England in the light of the reforms to the
planning system since 1997. it looks in particular into a key element of these reforms, namely the
introduction of what will be called a Plan, Monitor and Manage (PMM) approach to regional planning. The
concept of PMM first emerged in regional planning debates in relation to housing but a central argument in
this research is that with the revision of PPG11 in the late 1990s/early 2000s a ‘mainstreaming’ of PMM
has occurred insofar as key ideas and elements of PMM have become the formula for regional planning
as a whole. In a nutshell, the current PMM approach envisages a continuous planning process of strategy
making, implementation, monitoring and review which is to increase the responsiveness of planning, bring
about more up-to-date strategies and enhance implementation.

Against this backdrop, the research sets out to examine and explain the operation and implications of the
PMM approach to regional planning. The investigation is carried out at two interconnected levels. On the
one hand, the study examines the ‘practical’ side of PMM, its functioning and implications as regards
technical, organisational and governance matters as well as substantive outcomes. On the other hand, the
operation of PMM and its implications are linked to wider theoretical debates about political ideologies,
governmental agendas, public sector, planning and state reform. The empirical element of the study
combines an overarching analysis of the situation across England with two detailed case studies of the
practice of PMM in two English regions, namely the West Midlands and South East of England.

The analysis of the operation and implications of PMM in regional planning produces a fairly ambiguous
picture. On the one hand, the study shows the progress which has been made so far and identifies
potential and concrete benefits of the PMM model, e.g. a planning system which is responsive to change
and draws more widely on monitoring. On the other hand, the current PMM model entails major problems
and challenges. Some of these could be described as the ‘teething problems’ of a new system, some are
operational problems and others are methodological and cbnoeptual limitations such as the difficulties in
achieving responsiveness through strategy review. However, many of the problems which have been
identified can be assigned to structural limitations in the way the current PMM model is designed and
resourced, inherent tensions and conflicting or essentially incompatible requirements. In the light of these
findings, the study develops recommendations for improved national policy and regional practice of PMM.



Outline of Contents

Outline of Contents

ADSITACE.....vectveiitriseise s ase st eese s s er bbb bR e bR R RS aE RSt et ii
OUING OF COMENLS ........cooivvrereiiserissses ittt et st ba bbb bee s r et bt b bt bsa b et iv
TADIE OF CONENES.........ocovevrrrecrriee ittt srssre et rebs s b s e b s b st bR Rt R FeA bR R bbbt s b v
LISEOF FIGUIES ...cvovveevir ettt eemne sttt ats ettt s s r s res s e SRt ix
List Of ADDTEVIBLIONS...........ceiiiiniciinrs ettt sss s st s s s s s sb s e b s s mreb e be bbb Xi
ACKNOWIEAGEIMENLS ........oveemevemeeeeeentsecssesenmesesioses et ssetsees e st s ssess s sas s st bb b ss e et bbb aen e snb bRt 00S Xiii
PART ONE - Background and Research Approach 1
1 OTUCHION......ovo e e et e e bbb et s SRR SR TR bR bR b 2
PART TWO - Theoretical-conceptual Framework 19
2 The context of regional PIANMING .......ccceicerrinriieiiire e ssesssesserassassssssbisstessssssssns 20
3 ‘Plan, Monitor and Manage' in regional Planning..........c.cceimnememse s 44
PART THREE - Empirical Investigation 92
4 'Plan, Monitor and Manage': Practice across ENgIand.............c.cccccuerereerineniiennesissmsnssssissnssssssssssssscres 93
5  'Plan, Monitor and Manage' in the West MIdIBNGS ...................urerrsmmsssssenmssissimssessssssssssssmmmsissssssesesss "7
6  ‘Plan, Monitor and Manage’ in the South East of ENGIand..................oneevceeevonrermenessmnssssmssssssssssssesses 162
PART FOUR - Analysis and Conclusions 209
7 Synthesis and analysis — PUlling it tOGENET .............ccocuuerieriiimnsmerssrcsssersessssesssssssessssssssisssissienes 210
8 Conclusions, reflections and reCOMMENAALIONS..............cevuimerrimerinnresssisnsemme s 237
BIDHOGIAPNY ..ottt sres e s e s et bt s be st e s st se AR aen e skt E RSO SR R 253
ADPEIAICES ..o.vvvniiancrrirreseerreserseessisssssssessecsess et s asss s hss s ess s bbb s 8RR RS SRR RSB R R R R 284



Table of Contents

Table of Contents

ADSITACE. ...ttt e s R RS SORERR RS R R e bbb s et b A i
OULING OF CONBENLS ..ot st b st b b e st e et seb st s bt iv
Table Of COMENLS.......cocivierc et ssr e sas bbb bbb st b bbb e bbbt v
LISEOf FIQUIES ......oooricirmninciiicrssimis s sissssssssssis s ssissssssssssssossssssssssssssssnssssssssssssssssssssssssssssnsens X
LISt OF ADDIEVIBHONS. ..o vvevesivirirniseecererecee e ses e e sres e bbb e bbb R b bbb Xi
ACKNOWIBAGEMENES .......cvriiisiscieceeereci ettt b st b bR R Xiii
PART ONE - Background and Research Approach 1
1 INEPOUCHION ... ..ottt eb sttt et e b st b r e b e R st SRS RS BRSO R SRR R b bsneR b b bbb 2
1.1 ‘Plan, Monitoring and Manage’ (PMM) in regional planning ..., 2
1.2 Aims and objectives Of the StUAY ... s 5
13 Conceptualising PMM in regional planning.........c.cceemmuiniminimimsssssss s, 7
1.3.1 Micro level: The practical nature of Plan, Monitor and Manage ................ce.mrsrinnssnsnnens 8
132 Macro level: Framework factors and structuring fOrces.........ocimiims s, 10
14 Research design and MEthOAOIOBY .........ceceerriimmmenirmessiesserssnrmsenrssssssmmssssssisssssssssssssssssessesses 13
15 Summary and oULING Of the STUAY ... e ses st bssirss st ssasses 17
PART TWO - Theoretical-conceptual Framework 19
2 The context of regional PlaNNING ............ev.ueererrenmeremsmrnms s csssssssss ettt sss st sesssssonss 20
21 Political ideologies and governmental 8geNdas.............cccuvrrrermreimisresermrcniessisismsens st esenes 20
2141 The legacy of the CONSErVative Bra...........cccueerrierrerniieiscneeisss e 21
212 The NEW LabOUE BF8.........coviverrieinisceenmsenes s ssssisssisssssssssssssssesssessssssnsssssesssessessssssnns 22
22 PUDIC SECIOT COMBXE ... vevvvrereeiveersrrsseenreanestseeecesssenasesssnssssssssssssrssssssssssseestsbesstss s ssssassssssssssessessassists 24
221 The legacy of the CONSEIVALIVE BFa...........co.icorernrerieneerre s 24
222 The NEW LADOUR €Fa.......ccvivricerermreeeecinninmsissssmsssssisssssssssssssssssssasssessssssssasssmassssasssssssssssessssens 26
23 The planning SySteM in ENGIANG..............coeviemmienmmrismmissinsssssesessessecesesesisesmisesssssssssssisesssisssnns 28
231 The legacy of the CONSEIVALIVE BIA..............vwmecmmmienerrssisssms . 28
23.2 THE NEW LADOUR BT8........co v cerrerireniissieiesnssesessesessssnssssssssssssssssssssessessssssnssesssssssssssssssasnss 30
24 State restructuring and GOVEMANCE............ccouccorrimiimesimncsimssimsmsim s 32
241 The legacy of the CONSEIVALIVE €a.............c.cceuermreniieesmerenmmssssmmsmsssisssissssins 32
24.2 ThE NEW LADOUN BF8.......cciiiiiimiisieneensirnssssnissessessssss s massss s sesssssessesssrssssisssssssssssssnssessns 33
25 Governmentality, knowledge and pOWer in PIaNNING .........c.couveeererneeceersemrssssesimesmmessassns 37
2.5.1 Governmentality, governmental tools and planning ..........ccccveemriermmsrissesrmnsssssssssssssessies 38
252 The use of knowledge in PlanNING ... ssssssssssesssssesesssssesss 39
253 Knowledge, discourse and power in PlIanning ............cccvuvernerosrnirensisssnsssmassesssesenesssesseans 41
26 SUMMAIY......oueieter et b et s st bbbt st s bbb a b st s b n b b sabes bbb e s ben R bt bR s 42
3 'Plan, Monitor and Manage' in regional planning..................ccccouereerrresiemmenemmsesssmmsssssssssmsssssssessssssssssssnasssasees 44
31 Regional planning in ENGIANA ..............ccvvinivveiiinnssiisssmesinssisssssssssasssssssnssssssssisssssssssssassssans 44
311 Instruments of regional PIANNING ... s sssssssssssssssssssssesses 44
3.1.2 Arrangements for regional PlANNING ...............cccereermmeeesissnssssnssssssssssmssssssmmssssiesnessssssasmsssscssesses 45
3.2 Government policy on ‘Plan, Monitor and Manage' .................eurecmissnemsmmenesimsmssssmmnssssasssssssss 47



Table of Contents

321 From ‘Predict and Provide' to ‘Plan, Monitor and Manage' ..............coevvvroernnenscnmsccrsnonenne. 47
322 ‘Modernising Planning’ — Regional planning modemised?............ooeerereeenemcsseennmonennine 49
323 Performance management and the planning SYStem............ccovencnenineecesniin 50
324 PPG3 & PPG11 of 2000 — The formal inauguration of PMM .............coceireenmerneronnceninminieenenns 52
325 implications of the Planning and Compuisory Purchase Act 2004..............cnvconeoniiionnnncninns 56
326 The ‘Barker Effect — Forward t0 the past?..........ccvureirnniiinen e 60

3.3 Theoretical underpinnings of ‘Plan, Monitor and Manage!...........ereninnrsenenenieneneieens 61
331 Approaches to strategic spatial planning...........cccoveveceienieiersee 61
332 Strategic Choice — The roots 0f PMM ... sessssessessesssinns 64
333 Performance management pProaChEs ........c....covvuiinrirrnesrinssssessssnnsssassssessmisesesseersesssssissensenes 67
334 Implications for PMM in regional planning..........cccoeeeueevreninmnsmnconsnennreesesisnersesseesseneeseces 69

3.4 The ‘Plan’ element of ‘Plan, Monitor and Manage’ ... sessssecsssessenns 71
34.1 Format and content of strategic spatial Plans...........covereoiireieene e 71
34.2 The use of targets in strategic spatial planning ..o 72

35 The ‘Monitor' element of ‘Plan, Monitor and Manage'..............ccecreneneniniemmins. 75
351 Approaches to mOnitoring in PlIANNING ........covcerreniirimmiresemeser et 76
352 Methods for monitoring in planning ... 79
353 Monitoring in strategic planning — Issues and design prinCIPlES........c...coeverrcrsiiiinin, 82
3.6 The ‘Manage' element of ‘Plan, Monitor and Manage’.............ccouimmimm, 87
36.1 Approaches to ‘Managing’ in strategic spatial planning ... 88
36.2 Arrangements for ‘Managing’ in strategic spatial planning ............cccevenrniniin, 90
37 SUMIMANY.....coeveerei ettt sea et b e b b e b e Sv e RA e R e s R RS RSO0 bne 90
PART THREE - Empirical Investigation 92
4  ‘Plan, Monitor and Manage': Practice across ENGIand..............rerrcrmrrimmeseesmmmssnsessessssssmsssessiessasssennes 93
41 Arrangements for planning in the rEGIONS ... 94
42 THE ‘Plan’ GIBIMENL ..........ooviiiere vttt ssase s sssstsssssssontssrssssssssas st bsssasasssssensrassasassnrens 95
421 ROIE OF tAIGELS ......vovvvvererecrerrciese s ssscnsssssans s s sssse s s sres st b s ens bbbt 95
422 Implementation in regional PIANNING...........vererreer st ressasessesees 97
43 The ‘Monitor’ element .................... SO OO PO OO PR OP R TOTOORORIOTN 99
431 Purpose and object of MONIOMING..........c.ccviiinmmriemensnseceressrmssstsme s sesssesseersessesseesens 100
432 Indicators and data for MOMLOMNG.........co.cceeurereiincnieenrece sttt esssssnans 101
433 Arrangements fOr MONIOMNG.......cuvuveirrnreecie e sssrsssssesse s essss st ssnssestanssessesas 103
4.4 The ‘Manage’ BIBMENE ... s et srens bbb s 107
441 ‘Manage’ as the review of spatial Strategies.................oeeimrrereiriirinnsressesssssssssies 107
442 Triggers of Strategy reVIEW ..........cooccivvererneernsienc e SN 110
45 - PMM ‘as a whole': Expectations and early @XPEHENCE...........ceevceeeeneiiisnsssmmsssissssssssisessenss 113
4.6 SUIMMAIY.....occinceirssiisessraareerssesssssrsessssssssssssissssisossessaeeses s ssbas st esss e s st st as s beneb st bt e s punts 116
5 ‘Plan, Monitor and Manage' in the WSt MIGIANGS ..............ccc.veecreiereeecenessenremsesensessseronsssssssessssessesssssessoss 117
5.1 Planning and govemnance DaCKGrOUNG ............c.ouuieriuseneseisieesesesessessesssessenseesssesnsasssssssssssssssseses 117
5.2 Overall approach 0 PMM ... ssnsessesssossmmessmseensssmsssssssssssssnes 121
521 URGErStANGINGS Of PMM.......ccorcrvrsvesnmsssnsmssmnssssssssssmsssssssessssssssssssssssssssssssssnns s 121
522 Organisational arrangements for regional planning .............ocveereveneisnsninmssmemsesses 124
53 THe ‘PlIan" GIBMENL ... sss b e s s s e asssees 128
531 The use of targets in regional PlanNiNg ..............c.coeririmmmmeniss s 128
5.3.2 IMPIEMENLALION ISSUES...........coommirirmrisecesrissesssmsssssrssessssssssssissssssssssssssssssssssssssmssssssssesseces 130
54 The ‘MONOr BIBMENL ...t ssss s ses s ssresessssssssms s ssssssssessessssss 131
54.1 Understandings of and approaches t0 MOMIOMNG.............cirisriniennssnsisssmsssssssssssesnesssseses 132

vi



Table of Contents

542 Arrangements for MONIOMING ..........vovvieerereieiernnre e ere st ssaes bt sesseerae e ennens 133
543 Technical and methodological issues around MONOMING.........eveerirrermrriereeenresecsecrneereeneessnnes 135
54.4 Use of information in regional planning ..o s sesseesssensesn 141
5.5 The ‘Manage’ €lBMENT ..o et scrsenir bbbt e st 144
5.5.1 Triggers Of RSS FEVISIONS. ..ot esssessns s ssas st sssssss s st s sssns 145 .
55.2 Approaches to RSS review: Full, partial or ‘multi-track’ revisions ..., 148
5.5.3 Substantive ISSUES OF RSS TEVIEW..........cccuuuirnrrinienini s erssesesssenssssnessesssines 150
554 Procedural dimension of revising an RSS.........ccooereeinessim s 152
5.6 Overarching implications of PMM ..o, 154
58.1 Technical and MANAgEral ISSUBS ..........c.ccorrirmriiiieeersreraim et s 154
56.2 Organisational and governance diMeNSION ...........cc.cveemeniineenersriee e 156
56.3 Substantive oUtcOmMES Of PMM...........ooemimrimcmenesnssinesessesssssssseensin 158
5.7 SUMMAIY....vovereeerseseseeseaessssesssssresssess s eseess e s st s s eb 8 b s e b e an bbbt 161
6  'Plan, Monitor and Manage' in the South East of ENgland ..............ccoccverrvronicinnincmnnnnn., 162
6.1 Planning and governance background ... e, 162
6.2 Overall approach 10 PMM ..ot sses s sssts sttt ostssassssonson 165
6.2.1 Understandings 0f PMM............coccimimionmniimesnmssmssimsisissssiiosnn 166
622 Organisational arrangements for regional Planning ..., 168
6.3 THE PIaN' @IBMENE .......c..everrieieririiianreeceresrereresesssrss s b sssesess s s sreserssesesssssssstsstsns s basssssasasaans 172
6.3.1 The use of targets in regional PlANNING ..........ovceeeevrerrcremme - 172
6.3.2 IMPIBMENLALON ISSUBS.......ovovneveriisiisseesssessisssssses s sssssssasssesssensssssssssssssasssssassesisssssssssatssssns 174
6.4 The "MONIHOE BIBMENL ............coooe et sss s s s bbb bR 050 176
6.4.1 Understandings of and approaches to MONKOMNG............eereeurreerrsnernsissssmnsssssssmsessssnnen: 176
64.2 Arrangements for MONIOMING...........v..vvrrermrrrirersiene s esssss s sessessssesssssssssssssssssesssns 177
6.4.3 Technical and methodological issues around MONIOMING.............ewewrersrissssssissssessissssssmsssesssnns 179
6.4.4 Use of information in regional Planning .................cuerieesmrresimmmeesssmmsmssssssiesssssmssnessssssessessen 185
6.5 The 'Manage’ BlEMENL ..............coommireriviner i asss s st sses s sessssssmsssessessns 191
6.5.1 TrQQErS Of RSS FBVISIONS.......cvvuivriiscrnsiisisn erissseseessssnsressssssssssseasssssssssssess st sasssesntossees 191
652 Approaches to RSS review: Full, partial and multiple partial reviSions.............cceeereceemnerernieenas 194
653 Substantive iSSUES Of RSS TEVIEW.........c.ccvveiireiirine s sesesssesssssessssesssssssassessss 196
6.5.4 Procedural dimension of revising an RSS...........ccieerrnemenimmnessi 198
6.6 Overarching imphcations Of PMM ..o s svsssesssesesserssssssssssssssessessensesenss 200
6.6.1 Technical and MaNAGEMial ISSUES ........c.cverimmmermmcriasersssenissssrssi s sossensessesssessesssrmsssssens 200
6.6.2 Organisational and governance dimenSion ..., 202
6.6.3 Substantive oUtCOMES Of PMM.........cccvrrimivrmnmminnssennes s sssssssnssesmsssssnsissiesses 205
6.7 SUMMAIY.....oorriiraneireernmrerscs s st smrasis st srs st ssasssesssssesssssssssasssassessassasssesasssensessiebassesssessens 208
PART FOUR - Analysis and Conclusions 209
7 Synthesis and analysis — PUIING i IOGEINET .........covccerrrcnienes s ssessssessssasssssssssesassssenes 210
Part 1 - The practical dimension of PMM in regional planning...............c.c.ceevrcrmiinermcsimsssssssessssssssesssees 210
71 Overall approach t0 PMM ... issssssssssssiessosssstonssessissssssssssssssssssseasss 210
7.4.1 Understandings of and approaches 10 PMM ... 210
742 Organisational arrangements for regional PIANMING .........coe.vvremmrnerieermmrnsesssesssesmsesssens 21
12 THE Plan’ €lBMENt ...........criiiiiiiticnree e nssssrss s ses st sesms s b s essssnss s 213
7.21 The use of targets UNAEr PMM ... s 213
722 Implementation in regional PIANAING..........cc.cceeveiiinrreen s ser s ssssens 214
73 THe ‘MONILOr EIBMENE ..ot s sr et sa st s b saren st bbb s s s snen 215
7.3.1 Understandings of and approaches t0 MONIOMNG.......c...cvriereinimmimnsrsssessssssesens 215

vii



Table of Contents

732 Technical and methodological issues around MONIOTING.......ccurvecerimrererserrresensersinsecensensens 216

733 Arrangements for and use of MONITOMNG .......coovevcrcrin e 217

74 The 'Manage’ GIEMENE ... e 218
741 Triggers of RSS rEVISIONS ..o iesnssss e rassss s sesasssassssesssncsenee 219

742 Approaches 10 FeVIEWING RSSS..........curieieiiierissessiermasssssesecsisresernesersassonssesssisnasenessons 220

743 Substantive iSSUES OF RSS FEVIEW.......c..ocivcrrcemmirnicnitnerneneines et 221

744 Procedural dimension of revising RSSS ... eesessenns 222

75 Overarching implications Of PMM ... 223
751 Technical and MANAGENAI ISSUES ........crverrrnimveerrimesimesime s sese st seseresesertasssssesessssessssssces 223

75.2 Organisational dimension Of PMM ... 224

753 Substantive oUtcOmMES Of PMM.............ccoiirnrnnn s ssnansessesssessemssssesorsessnsensssssorsssnensnes 226

Part 2 — Placing PMM Int0 @ WIdET COMEXE ..........c...eeerrurmciriensieinesisssensessesssssssssssesssssesssusssssssssssssssssssssssssssssessssnes 229
76 Political ideologies, governmental agendas and planning .......c...ccoueeeereveinreconnecnerneenniins 229
17 Planning and PublC SECION FEIOMM .......vecvuiiriirieinerenirns s sce s e ssassses st eresessses s esssesessens 231
7.8 State restructuring and the planning SYSIEM.........cc. e eeeeseriesens 233
79 Governmentality, knowledge and power in PIaNNING ..ot 235

8 Conclusions, reflections and reCOMMENAALIONS .........cvvvurremrreseetnerinssseeesnneereessssnsssssessseresessesssserssssssens 237
8.1 The trajectory of PMM in regional planning SO far ............c.cvreeceneeresrenenmisnsensmsisie. 237
82 POSSIDIE WAYS GNBAG ..........ooveiecreeer s e s b st bse s s bt 245
BIDHOGIAPNY ...vovvuuviocereeisie e eesseessssssesssesesesesesssesesssessensesesssns st o 158 R A SRR SR enk R 253
ADPEINAICES ......ovoeso st seeveeveassisisesse s e85 54484485 R RS8R R 284
Appendix 1~ List of interviews, Meetings and BVENES ............ccceurririrrreeresressssssssrsssssammmsssssssssosssseossessesssssesssones 285
Appendix 2 - Description of the QUESHIONNAITE SUNVEY.............c.ocecceeevvveveersssressssssssssssssesssssssmasssesssessssssssssss 296

viii



List of Figures

List of Figures

Figure 1: Micro and macro 1BVelS OF the SEUAY ... ssssssssassssssssenns 8

Figure 2: Map of the English regions and Case StUAY @rEaS .....................ermrmsimsssrsemssssssssssissssisssese 15

Figure 3: StruUCtUre Of the theSIS ... s 18

Figure 4: Stages in the RSS reVISION PrOCESS ... s sssssssssssssessss 46

Figure 5: Best Value Performance Indicators for Planning 2005/06 ............cccoimmienrereermensesimsissisnssssmssssssessssen 52
Figure 6: Regional planning as @ CONtINUOUS PrOCESS .............ccuurmurrmumressmsecresmsessssssmissmsssmessmsssssmsssssimssssessssesssnes 53
Figure 7: Key elements of monitoring in ODPM Good Practice Guide 2002 ............c.cc..cnmmmimmmrrmmssssscseesssenns 55
Figure 8: Plan, Monitor and Manage — The PPS11 MOGE! .......cccccvimerceminmmsssissssssssssssssssesssssssessansas 56
Figure 9: Required content of an Annual Monitoring REPOM............ccevuerrmeeienmnimsses s 58
Figure 10: Core Output Indicators for Regional PIaNNING ...........vciuuererermrermesemmemsmemisisssmmsssssssssmessssssssssssssssssssssns 59
Figure 11: Project vs. SIategic PIANS...........ccuuiivviminessissssserssssssssssssssssssesssssssssssssssesssssssssssssssss ssssssessessssss i 62
Figure 12: Types of uncertainty and practical FESPONSES ................wvrvvermmrererssmmreesssssssssssiensssssssssssssssesssssssenn 65
Figure 13: Strategic Choice translated iN0 PMM ...............crvenrnssssssssrerscssssssssssssessmsmisssssssssssssssssssssssssssssoes 65
Figure 14: Strategic and tactical levels of planning, moNitoring and MaNAGING ..........cccsswsreeresssmssssssmssssssssssssses 66
Figure 15: Design principles for performance management in the PUDHC SECION...........coummmmrrsssenssssrsssimsssssiness 68
Figure 16: The shift from land use planning to strategic spatial PIANNING ...........ccweeeeerienssssmesssssssmessssssssnnsssssssson 70
Figure 17: Design principles for participatory policy MaKING..............uuseesesreessisssmmesessmmsssissssmssssssssssssssssssssssessensnsssns Al
Figure 18: Performance targets in planning | = (NOR)SENSE?..............cuewermmmmmmmminssssssssasssssenssssmsssssssssssons 73
Figure 19: Performance targets in planning Il = Perverse effects?...........c.oemeciimnmsi 74
Figure 20: Design prinCiples for the USE Of targets ..., 75
Figure 21: A middle way between conformance and performance MOMOANG? ........e.eeeeeeesecersismmsssssscsssssassssssins 80
Figure 22: Criteria for evaluating collaborative planning..............cc.ueeerisiiiimiiimmsssmsssses s, 81
Figure 23: Conditions under which ‘performance’ measurement is possible and problematic ................c.ucecrnesieonene. 82
Figure 24: Design principles for monitoring in strategic spatial planning ...........cceeimene, 87
Figure 25: Strategy and Tactics — An example of managing housing ProViSiON ..., 89
Figure 26: Use of targets in regional PIANNING .......c...cccceeeeeririneinissinessssissssssssssssssssssesssassemmossssssssssssmssssssssses 96
Figure 27: Implementation mechanisms in regional PIANNING ... 98
Figure 28: Influence on implementation MEChANISMS.............cc.ccreviinnrinsierernssrsre s essssssnees 99
Figure 29: Purpose of monitoring in regional planning ............ceeeerresssssenisserens bbb e bt nes 101
Figure 30: National COME INGICALONS ............c.cuvummirumnmmmmerinisnessssesiessessssssisssssssessssessessssssesssssssessssssmsissssisens 102
Figure 31: The role of Regional ODSEIVAIOMES ... sssesssssssesisssssisnsssenes 105
Figure 32: Links to other MONIOMNG ACHVILIES...............cccovmrerunrmiineirrerieriisecscresssmsersss s s sssansarssasens 106
Figure 33: RPG/RSS revision timetables 19908-2000S ..o 110
Figure 34: ‘Triggers’ Of RPG IBVIEWS .........cc.covrrrrercemtiniiiimnsss e iens st ssssssasssssstsstass s sisssssstssssssens 1
Figure 35: Influence of different actors on the decision t0 review RPG ... 112
Figure 36: Overall experience with PMM in regional planning...........co.cceeeeurcecnmmmeniinsmnsmssssssesen 14



List of Figures

Figure 37: Wider implications of PMM in regional planning .............c..cuvieersismenrnssnssnesssssesessesssseesensssens 115
Figure 38: The West Midlands FEQION .............cccorrreireine et es et sss s ssss s sass st sssa st seness 118
Figure 39: Spatial Strategy Objectives for the West MIdIands...............cc.cvrerinrcneieensseess s nsssescsssssesenns 120
Figure 40: Managing housing land provision in the West Midlands..........c..cc....evrcrinomenmmnmisnesme 122
Figure 41;: WMRA WOrKING arrangeMEBNLS...........cccouuerrrreeciieesnessassmsssssissssssaessesssssssasssssssssssssssssssssssssssessensesseess 126
Figure 42: Technical work for WMSS partial FEVIBWS ...........c.cccenieiciieciseeersessisssssesssssssssssssinssesssesssesess 142
Figure 43: Issues for the revision 0f the RSS ... ssesessessess 146
Figure 44: Rules for managing the interrelationship between partial reviews............cccccevenneneinecnnicnrnenececrinnans 151
Figure 45: The South East of ENGIANA FEQION ..........vorecrrirriccerrveeissces st sess s sssssssessessasssssessasssens 163
Figure 46; SEERA WOTKING SITUCIUIE ...........coivviiiiiiniiiiiniicec e see s sessse st ssessssesesonsensessessnss 170
Figure 47: Technical work for the preparation of the draft South East Plan ................. PO OT U SRAOTOTER 187
Figure 48: Competing 'evidences’ and claims to 'rationality’ ..., 189
Figure 49: Issues for the revision 0f the RSS ... 192



List of Abbreviations

List of Abbreviations

AMR Annual Monitoring Report

AWM Advantage West Midlands

BCC Black Country Consortium

BCS Black Country Study

BVPI Best Value Performance Indicator

CPA Comprehensive Performance Assessment

CPRE Campaign to Protect Rural England (formerly ‘Council for the Protection of Rural
England’)

DETR Department of the Environment, Transport and the Regions

DT Department for Transport

DoE Department of the Environment

DTLR Department for Transport, Local Government and the Regions

EiP Examination-in-Public

ESRC Economic and Social Research Council

GOR Government Office for the Region

GOSE Government Office for the South East

GOWM Government Office for the West Midlands

HoCPASC House of Commons Public Administration Select Committee

LDD Local Development Document

LDF Local Development Framework

LTP Local Transport Plan

MUA Major Urban Area

NPM New Public Management

ODPM Office of the Deputy Prime Minister

PARSOL Planning and Regulatory Services Online

PDG Planning Delivery Grant

PMM Plan, Monitor and Manage

PPG Planning Policy Guidance Note

PPS Planning Policy Statement

PSA Public Service Agreement

RAISE Regional Action and Involvement South East

RDA Regional Development Agency

RES Regional Economic Strategy

RHS Regional Housing Strategy

xi



List of Abbreviations

RO

RPB
RPG
RSDF
RSS
RTS

SA

SEA
SEEDA
SEE-iN
SEERA
SEP
SERPLAN
ubP
WMLGA
WMRA
WMRO

Regional Observatory

Regional Planning Body

Regional Planning Guidance

Regional Sustainability Framework

Regional Spatial Strategy

Regional Transport Strategy

Sustainability Appraisal

Strategic Environmental Assessment

South East England Development Agency
South East England Intelligence Network
South East England Regional Assembly
South East Plan

London and South East Regional Planning Conference
Unitary Development Plan

West Midlands Local Government Association
West Midlands Regional Assembly

West Midlands Regional Observatory

Xii



Acknowledgements

Acknowledgements

The completion of this research would not have been possible without the support and contributions from
a large number of individuals and organisations to whom | am very grateful. First of all, | would like to
express my deep gratitude to Tim Marshall who initiated and facilitated the study and who has been
extremely supportive and responsive all the way through. | am very grateful to him for allowing me the
freedom in conducting the research, while at the same time providing valuable guidance and suggestions
and helping me to make sense of the working of planning. | would also like to thank John Glasson for his
support throughout the research and the very useful ideas, comments and insights he provided.

My thanks also go to the numerous individuals and organisations that have supported the study by sharing
valuable information and their precious time with me. | am particularly grateful to Kate Aulman at the South
East England Regional Assembly and Paul Bayliss at the West Midlands Regional Assembly for their
tremendous support in facilitating the case studies. The secretariats of the West Midlands and South East
England Regional Assemblies have been very welcoming and helpful hosts during the fieldwork. 1 also like
to express my thankfulness to the then Office of the Deputy Prime Minister, in particular to Tony Baden
and Nick Simon, for supporting the research and the valuable discussions and insights. The English
Regions Network Monitoring Officer Liaison Group has provided an invaluable forum for discussion and |
like to thank its members for their assistahce.

| am grateful to the Economic and Social Research Council and the former Office of the Deputy Prime
Minister for granting and funding a CASE Studentship (Grant No. PTA-033-2002-00066) which enabled
the study. My gratitude extends to the Department of Planning at Oxford Brookes University for providing
financial and administrative support. Thanks to all staff, colleagues and friends at Oxford Brookes who
assisted, inspired and motivated me during the course of the research. Andrew Inch has done a brilliant
job in editing this document which | greatly appreciate, and thanks also to Nando Sigona for polishing
maps and figures and to Tarawut Boonlua for helping me with the print out.

I would like to express my warmest thanks to my family and friends for their support and encouragement,
and for their understanding at times when the work appeared to take up all my attention - my thoughts
have always been with you. | apologise to everybody whom | may have forgotten to mention. It goes
without saying that the responsibility for content and any errors in this document rests with me alone.

Stefan Preuss
Oxford, March 2007

Xiii



PART ONE - Background and Research Approach



Chapter 1 Introduction

1 Introduction

This study investigates the trajectory of regional planning in England in the light of the reforms to the
planning system since 1997. it looks in particular into a key element of these reforms, namely the
introduction of what will be called a Plan, Monitor and Manage (PMM) approach to regional planning. In a
nutshell, this approach aims to achieve a continuous planning process which is to improve the
responsiveness of regional planning and its implementation. The research sets out to examine and explain
the operation and implications of this PMM approach to regional planning. This chapter introduces the
background and the purpose of the study, and describes in more detail the aims and objectives of the
research. It also develops the conceptual framework which has guided the theoretical and empirical
elements of the investigation. Finally, the chapter explains the research design and methodology which
were used for carrying out the research.

1.1 ‘Plan, Monitoring and Manage’ (PMM) in regional planning

Since the late 1990s the regional planning system in England has been subject to major change. The
publication of Modernising Planning in 1998 (DETR 1998a) marked the start of a first wave of reforms of
national planning policy which culminated in a revised version of Planning Policy Guidance Note 3:
Housing (PPG3) in March 2000 (DETR 2000a) and a new Planning Policy Guidance Note 11: Regional
Planning (PPG11) in October 2000 (DETR 2000b). These developments in national policy have
significantly altered the shape of planning in the English regions. Among the changes was a broadening of
the scope and content of Regional Planning Guidance (RPG) from a ‘land use’ to a ‘spatial planning’
document. Voluntary Regional Assemblies were made responsible for the preparation of draft RPG and
extended opportunities for stakeholder consultation and involvement were provided during the drafting
process. In addition, new requirements such as sustainability appraisals and a strict timetable for the
production of RPG were introduced. Central to these reforms and of particular interest to this study has
been the introduction of the Plan, Monitor and Manage (PMM) approach to regional planning.

The PMM approach was initially brought in by the New Labour government in the field of planning for
housing. The ambition behind PMM was nothing less than to introduce a new way of conducting planning
and, particularly, a declared shift away from what had been perceived as a Predict and Provide model of
planning. Under the new model spatial planning documents are to set annual targets for the provision of
new dwellings, and information obtained through continuous monitoring is to be used to adapt housing
numbers and the release of land to changing circumstances. However, this study argues that with the
publication of PPG11 and consecutive planning reforms Plan, Monitor and Manage was taken beyond the
field of housing and has become the formula for regional planning as a whole. In essence, PMM is about
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making planning a continuous process of strategy formulation, implementation, monitoring and review. In
the government's view this is to be achieved through a number of measures which underpinned PPG11.
These include a tight timetable for the preparation of RPG to cut down the time spent for a full review to
around thirty months. Moreover, RPG policies are to be accompanied with quantified targets and
timescales for their implementation, and an implementation plan is to show how policies are going to be
implemented. An indicator-based monitoring system is used to assess the implementation of policies on
an annual basis, and RPG is to undergo periodic partial or comprehensive reviews in the light of
monitoring. Overall objectives of this PMM approach are to turn regional planning into an ongoing process,
to increase flexibility and responsiveness and, as a result, to achieve more up-to-date strategies and
improved implementation.

In itself the reform of the regional planning system and the introduction of a PMM approach already
represented a significant break with the past and posed considerable challenges to those involved in
regional planning. However, these changes have been happening alongside wider developments which
are, to some degree, intertwined with regional planning policy and practice. Among these broader
developments have been changes to the UK state in the form of devolution and regionalisation of state
activities. There have also been ongoing reforms in policy making and service provision in the public
sector, including the continuation of a managerialist agenda in the public sector and an increasing
emphasis on ‘delivery’ of services. Economic policy has had a bearing on regional planning too, for
example, through the creation of Regional Development Agencies and the Treasury's interest in the
economics of housing supply. This connects to issues around the provision of housing, the role of the
planning system, and the impact of government initiatives such as the Sustainable Communities Plan
(ODPM 2003a) and the Review of Housing Supply (Barker 2004). All these developments potentially have
substantial implications for regional planning — some more subtle and indirect, others more direct and
overt — and for the functioning of the PMM approach in practice.

Shifting the attention back to the planning system itself, more recent events have taken PMM in regional
planning even further towards centre stage. A second wave of reforms started with a Green Paper in 2001
(DTLR 2001a) and led to the Planning and Compulsory Purchase Act 2004 (Great Britain 2004a) and a
related new Planning Policy Statement (PPS) on regional planning (ODPM 2004a). The Act set out the
abolition of structure plans and a replacement of RPGs with Regional Spatial Strategies (RSSs) which are
now part of the development plan. In addition, monitoring was made a statutory requirement, obliging
Regional Planning Bodies (RPBs) to produce Annual Monitoring Reports (AMRs). This comes together
with an even stronger emphasis on RSS implementation, or ‘delivery’ to use the government's preferred
term. Finally, a third wave of reforms to the planning system is looming on the horizon. In response to the
debates around housing supply the goverment issued proposals for planning for housing during 2005
(ODPM 2005a, 2005b) which, as some early commentaries suggest, may well represent ‘the abolition of
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the ‘plan, monitor, manage’ approach to housing numbers’ (Planning Resource 2005). These concerns
may gain even more relevance in the face of further reform to the planning system which may arise from
the fundamental review of planning instigated by the Treasury and ODPM in late 2005 in response to the
first Barker Review (HM Treasury and ODPM 2005a, 2006; see Chs. 2 and 3 for details).

In sum, the past few years have seen major changes to the legal and policy framework of regional
planning with PMM being one, if not the key feature of the new system. The small number of reflections
which exist so far in academic literature have taken a rather critical view on the new approach. Although
the concept of PMM has been lauded, the way it was introduced by the government has been criticised for
falling short from the concept's basic ideas (Wenban-Smith 1999, 2002a). There has also been suspicion
that, as far as planning for housing is concerned, the government introduced PMM at least to some extent
as a rhetorical tool to reduce tensions over housing numbers, without much change in substance
(Murdoch and Abram 2002). Be that as it may, there is much indication that the introduction of PMM has
had significant implications for planning practice in the English regions.

Above all, the continuous nature of the regional planning process seems to have become a reality.
Literally immediately after the publication of the first ‘new-style’ RPG in the early 2000s each region
started work on ‘early’ reviews, most of which were ‘partial’ revisions of specific aspects or topics of the
RPG/RSS'. This policy work has gone alongside efforts in relation to the implementation of RSSs such as
the formation of working groups or the preparation of implementation plans. Significant developments
have also taken place in terms of monitoring of RSSs, in particular the setting up of monitoring
arrangements and the preparation of AMRs. The RPBs have also actively sought to fulfil new
requirements such as sustainability appraisals and ‘stakeholder' involvement, and got involved in a
number of RSS-related studies and other policy work, for example, Regional Housing Strategies (RHSSs)
and Regional Sustainability Frameworks (RSDFs). However, to the author's knowledge there has been no
study to date which has looked into PMM in regional planning in a comprehensive way.

Against this background, this study investigates the ‘new approach to regional planning which is
encapsulated in the triad of Plan, Monitor and Manage. It examines how PMM works in practice and sheds
some light on the various implications of this approach to regional planning. The purpose of the study is
twofold. On the one hand, it deals with what may be seen as rather practical, technical or concrete issues
around the practice of PMM. Given the background of the study, which is based on an ESRC/ODPM
collaborative studentship, the starting point was a practical one, namely to analyse how the PMM

! As mentioned above, with the enactment of the Planning and Compulsory Purchase Act 2004, Regional Planning Guidance (RPG) has
become the Regional Spatial Strategy (RSS) in each of the English regions. This change took formal effect on 28 September 2004
(Great Britain 2004b). In order to ease the legibility of this thesis the term RSS will be used in the remainder of the document to refer
also to RPG unless the differentiation is required for the understanding of particular issues.

2 *New only in the sense that the introduction of PMM in late 1990s/early 2000s was to mark a shift away from an approach in the
1980s/early 1990s which, especially in the field of planning for housing, was seen as being ‘predict and provide' to one of PMM.

However, as shown in Chapter 3, the concept of PMM reaches back to planning and decision making theory and practice of the 1960-
80s, in particular the Strategic Choice approach (e.g. Friend and Jessop 1969).
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approach to regional planning works in practice and what problems exist, as well as to suggest ways for
improving national policy and regional practice. On the other hand, it was clear from the outset that in
order to understand the practice of PMM it was necessary to take into account more theoretical or wider
concerns. This includes developing an understanding of the context in which regional planning operates
and of the factors that have direct or indirect impacts on the way the system works. By doing this, the
thesis aims to uncover the underlying mechanisms which help to establish and explain the functioning and
the implications of PMM. The acquisition of such a broader understanding is also important for the
development of recommendations for improved regional planning practice.

1.2 Aims and objectives of the study

Since the publication of Modemising Planning in 1998 substantial developments in national policy on
regional planning have occurred which have had significant implications for planning practice. Pioneering
research in the field suggested that these changes seem to have brought about nothing less than a ‘new’
regional planning model (Marshall 2002a, 2004). The existing research treated the early years of the new
system and focused on the period of preparing the first ‘new style’ RPGs mostly from 1999 to about late
2002. Marshall's (2002a) work on the time dimension of regional planning described the emerging
continuous nature of the new approach and reflected on some of its implications. There are also early
accounts of the process of producing RPG for several regions and the role of different actors in the
preparation processes (Baker et al. 2003, Marshall et al. 2002, Marshall 2002b, Pattison 2001, Sennett
2002). Furthermore, particular elements of the new regional planning system have been analysed such as
the new dimension of sub-regional planning (Baker and Roberts 2004, Marshall forthcoming, Roberts and
Baker 2004) or issues around the implementation of RSSs (Marshall 2005). Haughton and Counsell
(2004) gave a detailed account of how the concept of ‘sustainable development’ has been treated in the
new regional planning system and analysed how the concept affected the development of planning policy,
tools and practices.

The existing research provided valuable insights into the early practice of regional planning and into
particular aspects of the new system. However, little attention has been paid so far to one of the key
elements of the new system, the introduction of the PMM approach. Although existing studies have
alluded to some of the aspects of PMM, there has been no comprehensive analysis of PMM, how the
different elements of this new approach work together, and what the combined implications of these
changes are to the regional planning system.

For these reasons this study provides a detailed investigation of the PMM approach to regional planning
which has been developing in England since 1997. It examines the concept and policy of PMM, the
operation of PMM in regional planning practice and the implications of this new planning approach. In
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doing this, the study builds on existing research in the field but takes it forward in at least three ways. First,
whereas existing work focused on the early years of what has been a fast moving process of change in
policy and practice, this study extends the period under investigation to mid-2006. This helps to develop a
more complete picture of the functioning and implications of PMM as the system may have started to
settle down. Secondly, much has been written about the process of preparing the first round of new-style
RPGs, i.e. the ‘plan’ element of PMM. In contrast, this study extends the analysis to the other stages of the
PMM process by paying particular attention to the ‘monitor’ and ‘manage’ elements. Thirdly, and closely
related to the previous point, this research for the first time examines the linkages between the three
components of PMM and how the PMM approach works as a whole.

Thus, in investigating the PMM approach in regional planning the study has the following objectives:

1) to describe and analyse how the PMM approach in regional planning works in practice, what is
working well and what problems exist;

2) to disclose the implications of PMM for planning policy and practice in technical/methodological,
organisational, governance/power and substantive terms;

3) to understand and explain the practice of PMM in terms of how the functioning and implications of
this approach can be explained; |

4) to examine how the PMM system works in different English regions and how any differences and
similarities between regions can be explained; and

5) to contribute to developing PMM by devising recommendations for improved policy and practice.

As outlined earlier, the study addresses rather practical, technical and concrete issues as well as more
theoretical and wider concemns. The starting point has been an interest in how PMM works in regional
planning practice. This includes a range of questions about the functioning of PMM and its component
parts such as: How is national policy on PMM applied in practice? What does PMM require as regards the
content and format of RSSs? What is being monitored, how is it done and what is monitoring information
being us:ed for? What does the ‘manage’ element refer to, the review of an RSS or implementation
activities? When does an RSS need to be reviewed and what role does monitoring play in taking such
decisions? How is the PMM process organised, who is involved and in what ways, and how do actors
influence the process and its outcomes? What are the effects of PMM? Does the new approach lead to
‘better RSS policies and enhanced implementation? How can the policy and practice of PMM be
improved?

In dealing with these questions it is important to investigate how the current practice of PMM can be
explained. Therefore the study also examines the context in which PMM in regional planning operates and
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the factors which shape the functioning of PMM in practice. The development of such a broader
understanding aims at explaining current developments and revealing more fully the implications of PMM.
It is also used to theorise the practice of the new regional planning model by identifying factors and wider
structuring forces which lie beneath the functioning of PMM. Ultimately, such a deeper understanding is

necessary for developing recommendations for improving national policy and regional practice.

1.3 Conceptualising PMM in regional planning

This section develops a conceptual framework for the study of PMM in regional planning. Guided by the
aims and objectives of the research, a range of issues have been identified which were deemed important
in investigating the practice of PMM. These issues were used to structure the study and, in particular, to
guide the empirical part of the work by defining the elements of the research subject which were
examined. The conceptual framework has also assisted the analysis and interpretation of the empirical
information in that the conceptual issues have been applied to analyse and explain the practice of PMM.
At this point, the focus is on developing the conceptual framework and on introducing its component parts.
A more detailed description and discussion of the individual component parts is provided in Part Two of
the thesis.

In order to examine PMM in regional planning, an approach has been adopted which comprises an
investigation at two interconnected levels (see Figure 1). First, at a micro level, the practical nature of
PMM, its functioning and the practical implications of PMM are being investigated. This dimension relates
in particular to questions about how the PMM system works in practice, what tools and arrangements are
used for PMM and how they are used, what practical problems exist in applying PMM and how the system
can be improved. Secondly, at a macro level, attention is being paid to wider framework factors and
structuring forces which affect the practice of PMM. For example, it has been stressed that planning - like
all other activities of public policy making and implementation ~ operates within, and is shaped by, its
wider political, administrative and governmental context (e.g. Benveniste 1989, Faludi 1973, Tewdwr-
Jones 2002). As a result of this, the way PMM works in practice and its implications can only be
understood fully when it is considered within this broader context in which the regional planning system
operates. This contextual dimension is used to disclose what factors have been shaping the introduction
and practice of PMM, to explain why the PMM system is working the way it is and to inform the
development of recommendations for improved policy and practice.
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The distinction between the micro level (i.e. the practical nature of PMM in regional planning) and the
macro level (i.e. broader framework factors and structuring forces of PMM practice) has proved to be a
useful differentiation for analytical and practical purposes. As explained earlier, the starting point of the
study has been a practical one, namely the aim to analyse and, if necessary, improve the policy and
practice of PMM. This entails an interest in the way the PMM approach and related planning tools work in
practice and how the system can be improved. However, in developing the conceptual framework it
became clear that the practice of PMM and its implications could only be understood fully if the wider
context of regional planning and broader structuring mechanisms were taken into account. For example,
the functioning of a particular planning technique may not only be shaped by ‘internal’ factors such as
limitations to the particular method itself but also by more ‘external’ factors such as the scope of local
discretion and wider power structures. Thus, by approaching the topic from both a micro and a macro
perspective, the study sets out to develop solutions for the policy and practice of PMM in regional
planning, while at the same time providing a fuller explanation of the functioning of PMM.

Governmentality,

Macro knowledge & power

Micro
’

Technical &
methodological isati 3 e
Political issuesg 0rg§msatlonal " restructuring &
ideologies & Issues ' governance
governmental | :
agendas f
e 3 Actors & Substantive
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B nahnitlct, Lo sl " Planning
Public sector system context
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Source: author
Figure 1: Micro and macro levels of the study

1.3.1 Micro level: The practical nature of Plan, Monitor and Manage

The micro level of the investigation relates to what may be described as the practical nature of PMM in
regional planning. Here the focus is on how the PMM system operates in planning practice and what

practical implications this model of planning entails. Drawing in particular upon writings about planning
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theory and practice, four aspects have been identified which are guiding the investigation of the practice of
PMM at the micro level (these issues are treated in more detail in Ch. 3). These comprise:

= technical and methodological issues;

» organisational issues;

» issues about actors and power; and

= issues around the substantive outcomes of PMM.

First, technical and methodological issues around PMM are being examined. PMM represents a particular
approach to the way planning is or should be undertaken and as such involves particular techniques, tools
and methods of planning (cf. Allinson 1999, CPRE 2000, DTLR 2001b, ODPM 2002a, Wenban-Smith
1999, 2002a). The study therefore examines what approaches, techniques and methods are being used in
PMM in regional planning and how these work in practice. This also includes questions about the technical
and methodological implications of PMM, for example, in terms of the skills, resources and tools which are
required.

Secondly, the organisational dimension of the PMM approach is being analysed. This refers to the
organisational arrangements for undertaking PMM and the planning processes that are involved. In this
respect the study examines what arrangements for PMM have been put in place and how the process of
PMM is being organised and managed. Thirdly, and closely linked to the organisational dimension, the
investigation addresses issues about actors and power. There has been extensive debate in planning
theory and practice about how planning is organised, who is involved and in what ways, and how power is
distributed in and shapes the planning process (e.g. Albrechts et al. 2001, Baker et al. 2003, Cars et al.
2002, Fischer and Forester 1993, Flyvbjerg 1998, Healey 1997a, 2004, Needham 2000, Tewdwr-Jones
and Allmendinger 1958, Vigar et al. 2000). Against this background, the concern here is about which
actors are involved in the PMM process, how they are involved and what influence different actors have on
the process and its outcomes.

Finally, the micro level of the investigation is concerned with what may be called the ‘substantive
outcomes’ of PMM in regional planning. The introduction of a particular planning approach such as PMM
is normally linked to the expectation that the approach will have particular effects or produce specific
results (cf. CPRE 2003, DETR 1998b, Johnston 1999, 2000, Feasey 2000, ODPM 2003b, Pidgeon 2000,
Ricketts 2001, Raynsford 2000, Wenban-Smith 1999, 2002a). Against the background of the
government’s expectations and theoretical approaches to PMM, the study examines what effects or
outcomes PMM has in relation to different ‘substantive’ issues. The question here is, firstly, how the PMM
approach affects the quality or ‘appropriateness’ of the strategies, decisions and actions involved. This
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refers, for example, to the extent to which the policies in a strategy are up-to-date and relevant/appropriate
to the decision situation on hand? (cf. Faludi 2000, Mastop 2000, Mastop and Faludi 1997). ltis also about
the extent to which PMM leads to a practice which, on the one hand, is flexible enough to respond to
changing circumstances and, on the other hand, provides Iong-term guidance (cf. Marshall 2002a,
Wenban-Smith 2002a). Finally, the question about the substantive outcomes also relates to the
implementation of regional planning strategies (cf. Barrett 2004, Barrett and Fudge 1981a, Healey 1982,
Healey et al. 1982, Laurian et al. 2004, Marshall 2005). Thus the study examines how the application of
PMM affects the way in which regional planning strategies are implemented*.

1.3.2 Macro level: Framework factors and structuring forces

Whereas the micro level of the investigation relates to the practical nature of PMM in regional planning,
the macro level is about broader framework factors and structuring forces which affect the practice of
PMM. In particular, the introduction and operation of a new planning approach or technique like PMM
cannot be understood in isolation from the broader political, administrative and governmental context of
regional planning. This wider context is being investigated with a view to establishing the extent to which it
has shaped the way in which PMM has been introduced and applied in practice. Thus, it is used to
understand and interpret present practice, i.e. how PMM is working in practice, why it is working the way it
is and what the implications of this approach are to planning. Conversely, the evidence collected in the
empirical part of this thesis will also be used to reflect on developments in the broader contextS. For the
purpose of this study five areas have been selected which are used at the macro level of the investigation
(these issues are dealt with in more detail in Ch. 2):

= political ideologies and governmental agendas;
= public sector context;

= planning system context;

= state restructuring and governance; as well as

» governmentality, knowledge and power.

3 For example, in the sense that policies represent solutions to identified planning problems in line with defined planning objectives.

4 This can include the extent to which a regional strategy affects decisions which are taken at lower levels (e.g. policies in a local plan,
development control decisions, actions of other actors).

5 That is, the evidence collected on PMM in regional planning is used to reflect on some of the theories around the broader context, for
example, to what extent PMM in regional planning is part of the reforms to the public sector, to what extent the evidence collected on
PMM supports theories about the rescaling of the state or about the refationship between knowledge and power (see below and Ch. 2).

10
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First, political ideologies and governmental agendas form an important element of this broader context.
Planning has never been a purely technical exercise but needs to be understood also as a political
process which is strongly affected by politics and political ideologies (cf. Alimendinger and Tewdwr-Jones
1997, 2000, Allmendinger and Thomas 1998a, Ambrose 1986, Griffiths 1990, Pennington 2000, Tewdwr-
Jones 1996a, 2002, Thornley 1993). The concern here is how political ideologies have shaped the political
agendas of governments and how these ideologies and agendas have affected planning. This includes
governments' attitudes towards planning, the role and purpose they attach to planning, and how this
affects the shape and functioning of the planning system. The study therefore seeks to understand PMM
in regional planning in the light of political ideologies and governmental agendas. The questions concern
the extent to which PMM in regional planning has been affected by, and is an expression of, those
ideologies and agendas.

Secondly, PMM in regional planning is placed into its public sector context. Traditionally planning has
been a state activity or public service which operates in a particular politico-administrative framework.
Therefore attention needs to be given to the role of the state in the provision of services and the way in
which the public sector is organised and run (cf. Ferlie et al. 1996, Flynn 2002, Hood 1998, Horton and
Farnham 1999a, Imrie 1999, Leach et al. 1994, McLaughlin et al. 2002, Pilkington 1999, Pollitt 2003, Rose
and Lawton 1999). By putting regional planning into its public sector context the study investigates how
reforms to the public sector have affected regional planning and the practice of PMM, and to what extent
PMM can be interpreted as being a part of wider processes of public sector reform.

Thirdly, regional planning is just one of the tiers in the British planning system, each of which has its
particular function and relation to other levels in the planning hierarchy. Therefore PMM in regional,
planning needs to be analysed within the legal, organisational and policy framework of the British planning
system (cf. Glasson 1978, Cullingworth and Nadin 2002, Rydin 2003a). This relates to issues around what
planning is about, how it should be conducted, and what the objectives, tools and processes of planning
are. It also concems the relationship and interplay between the different levels of the planning system and
how this has changed over time. The study therefore examines how PMM in regional planning fits into the
planning system in Britain, how this wider planning framework has affected the introduction and
functioning of PMM, and to what extent PMM is a part of broader processes of recent planning reform (cf.
DTLR 2001a, Great Britain 2004a, Haughton and Counsell 2004, Marshall 2004, ODPM 2004a, Tewdwr-
Jones 2002).

Fourthly, attention is being paid to debates around processes of restructuring and rescaling of the state
(e.g. Allmendinger 2003, Brenner 2004a, Brenner et al. 2003a, Jessop 2002, MacLeod and Goodwin
1999, Peck and Tickell 2002, Ward and Jonas 2004). On the one hand, these debates relate to how state
activity and administrative and political power are distributed between different governmental tiers. On the
other hand, the debates are concerned with the distribution of responsibilities for, and powers in, policy
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making and service provision between different sectors, in particular between the public and the private
sectors. Furthermore, there are questions about the driving forces behind these processes of state
restructuring, the role of the state in these processes and its influence in shaping this restructuring.
Against this background, the study investigates how processes of state restructuring relate to the
introduction and practice of PMM in regional planning, and the extent to which PMM in regional planning
can be interpreted as part of these wider processes of state restructuring.

Finally, PMM in regional planning is being analysed in relation to concepts of governmentality, knowledge
and power. PMM can be understood as a planning tool or governmental technique which, as such, was
designed to shape the activities of those involved in and/or affected by regional planning in a particular
way (cf. Dean 1999, Foucault 1991, Miller and Rose 1990). From this perspective, it is important to
analyse the intentions behind the introduction and design of PMM as a governmental technique, how this
technique is applied in practice and whether it has the intended or different effects. Closely linked to this
are approaches which interpret the application of planning tools as attempts at creating rationality and
knowledge which are used to justify particular arguments or decisions (cf. Counsell and Haughton 2003a,
Murdoch and Abram 2002). This connects to debates around the social construction of knowledge and
rationality, and the ways in which actors construct and mobilise knowledge and rationalities to achieve
particular goals (cf. Flyvbjerg 1998, 2001, Murdoch and Abram 2002, Rydin 2003b). It also relates to the
relationship between knowledge and power, and how knowledge can be both a source of power and
shaped by the play of power (Fairciough 2001, Flyvbjerg 1998, Forester 1989, Richardson 1996). Against
this background, the study investigates how PMM is used as a governmental technique to construct a
certain rationality and knowledge, how knowledge is applied in, and shaped by, regional plianning
processes, and what influence knowledge has in decision-making as opposed to other factors.

Altogether the macro level covers a broad range of themes. Although this raised issues in terms of the
scope of the study, the rather wide approach was deemed necessary to acquire a more complete
understanding of the practice of PMM. As a-.substantial amount of literature already exists for each of the
individual themes, this study concentrates on filtering out key issues in this broader context which are
relevant to the research topic. These macro level themes essentially serve as spotlights which are used to
illuminate the practice of PMM to assist in analysing and explaining that practice. In doing so, they
complement the issues identified at the micro level and help to develop the fuller explanation of the
functioning of PMM which is required for making recommendations for both policy and practice. As
described earlier, a more detailed description and discussion of the individual components of the
conceptual framework is provided in Part Two.
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1.4 Research design and methodology

The research design and the development of a methodology for the study was guided by the aims and
objectives of the research and the conceptual framework (cf. de Vaus 2001). In terms of research design a
case study approach has been adopted as this seemed to be the most suitable approach given the nature
of the research object and the aims and objectives of the research (cf. Yin 2003; 5-9). First, the research is
not only interested in describing the practice of PMM in regional planning but also in understanding and
explaining that practice. Secondly, the new regional planning system is a contemporary phenomenon
which has continued to develop throughout the research, and which needs to be investigated in its real
world context. By using a case study approach attention can be paid to the detail of PMM in regional
planning practice and to the context in which the system operates. Information about the context can be
used to understand and explain the research object and, quite importantly, the circumstantial conditions
underpinning the state and development of the research object (Flyvbjerg 2001: 136). Finally, the case
study approach allows investigation of the selected case(s) in detail, drawing on a variety of sources of
evidence and, as a result, developing a deep understanding of the subject and the relationships,
processes and outcomes it entails (Yin 2003: 8). '

For a number of reasons the decision was made to investigate the operation of PMM in two case study
regions. One of the objectives of the research is to disclose and explain any differences and similarities in
the functioning of PMM between different English regions. Earlier studies suggested that, despite being
placed in the same legal and national policy framework, there are marked variations in the way the British
planning system operates in different localities (Brindley et al. 1989, 1996). These variations are
understood as a result of how the national framework is applied locally and the way in which the
application is shaped particularly by the economic and ideological context. In a similar vein, recent work on
regional planning identified geographical variations in the way central government intervened in the
regional planning process which has also led to different practices across the English regions (Haughton
and Counsell 2004). As geographical variation seems to be one of the characteristics of planning in Britain
the use of two case study regions can help to discover and explain differences and similarities.
Furthermore, looking at more than one region allows a broader insight into the practice of PMM through
comparison of different cases. This also helps to develop greater confidence in the findings and improves
the basis for making generalisations about the functioning and implications of PMM (cf. de Vaus 2001, Yin
2003). However, given the need to investigate each of the cases in sufficient detail, while at the same time
keeping the study feasible, two regions have been selected as case studies.

In selecting the case study regions the aim was to select cases which, at first glance, showed a high level
of variation (cf. Flyvbjerg 2001: 79). Ideally, the two regions should have different characteristics in terms
of the local circumstances and the. issues facing regional development and planning. For example, in
applying the typology developed by Brindley et al. (1996), one of the cases could be a region which faces
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growth pressures, whereas the other case could be represented by a region in which urban decline and
regeneration are of key concern. In addition, the regions should be at different stages in regional planning
process and vary in terms of the way in which the requirements of the new system are being addressed.
On this basis, two regions have been selected for this study, the South East of England and the West
Midlands (see Figure 2).

The South East of England can be generally characterised as an area with extraordinary growth
pressures. It has also been one of the first regions in England to finalise a revision of RPG following the
publication of PPG11 in October 2000 (cf. GOSE et al. 2001). Moreover, the South East has been the first
English region to undertake a series of partial RPG reviews since the publication of the last full revision in
early 2001. As the region also started another full review in 2003 it appears to offer a good example of the
continuous planning process envisaged in PPG11. In contrast, the West Midlands region could be
described as an area in need of urban regeneration. It was also the last region in England to complete an
RPG revision after the publication of PPG11 (cf. GOWM 2004). Unlike the South East of England, the
West Midlands had not completed any partial RPG review at the time of writing but had only started with a
partial revision in early 2005. On the other hand, the West Midlands has been a frontrunner in relation to
other aspects of the new regional planning mode!. The region produced an RPG monitoring report as early
as in 2000 (WMLGA 2000a) and developed an implementation framework for the emerging RPG in
2001/2002 (GVA Gri‘mley and ECOTEC 2002). In sum, the selected regions seemed to exhibit differences
in terms of the practice and context of regional planning and thus appeared to constitute suitable case
studies for the research.

Although issues about the representativeness of the findings have already been addressed by selecting
two apparently differing cases, the particular arrangements of this research offered the possibility to further
improve the representativeness and to help in drawing general conclusions. The ESRC/ODPM
collaborative studentship provided unique access to information which allowed monitoring of the situation
in the other English regions and on developments at national level throughout the course of the research
(see below). This information has been used to put observations made in the case study regions into a
national perspective, and to inform the generalisation of the findings.

The empirical information used in this study has been drawn from a number of different sources with a
view to improving the validity of the findings and conclusions of the research (‘triangulation’, cf. Robson
2002: 174, Yin 2003: 97-101). Two factors have been particularly helpful in the process of data collection.
First, the author was given the opportunity to spend some time in both of the case study regions, being
based at the RPB secretariats. This facilitated very good access to actors involved in regional planning, to
meetings and events as well as to a wide range of documents. Secondly, throughout the course of the
research the author attended the meetings of the English Regions Network Monitoring Officers Liaison
Group which is a group of representatives from each of the RPBs and staff from the Office of the Deputy
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Prime Minister (ODPM), the central government department responsible for planning®. As a result of this,

unique access to information about the national level and from across all of the English regions has been
gained.

e Regional Boundary

South East

Source: author
Figure 2: Map of the English regions and case study areas

6 When New Labour came to power the responsibility for planning became part of the new Department of the Environment, Transport and
the Regions (DETR). In subsequent government reshuffles the planning function was transferred first to the Department for Transport,
Local Government and the Regions (DTLR) and from May 2002 rested with the Office of the Deputy Prime Minister (ODPM). Another
restructuring saw the creation of the Department for Communities and Local Government (DCLG) in May 2006 which since then has
been responsible for planning. The great bulk of the research was carried out before this latest change and therefore the text refers
mostly to the ODPM as the Department responsible for planning at the time of the research.
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Altogether the empirical material has been drawn from four main sources. First, a wide range of
documents has been analysed over the period of the research. This included a variety of documents from
the case study regions such as RPGs/RSSs and related documents, and documents from meetings and
consultation events. The documentary analysis also included a variety of sources from other regions and
from the national level. Secondly, interviews with a wide range of actors involved in regional planning were
conducted. This included representatives from a broad range of organisations, and from different levels of
the planning system (see Appendix 1). At national level interviews were carried out with officials from the
ODPM and selected individuals from across the English regions. In the case study regions interviews were
conducted with a wide spectrum of actors involved in regional planning in the case study regions. These
included officers at Assembly secretariats, policy lead officers from local authorities who undertake
regional planning work on behalf of the Assembly in the West Midlands, and officers from local planning
authorities. Moreover, officers from other key regional organisations were interviewed, including GORs,
RDAs and ROs, as well as representatives from interest groups such as CPRE, HBF and the voluntary
sector.

Thirdly, invaluable insights into the planning process in real-time have been gained through direct
observation by attending public events and meetings of working groups, and during the placements in the
case study regions (see Appendix 1). At national level the author attended various topic-related
conferences and meetings, in particular the meetings of the English Regions Network Monitoring Officer
Liaison Group. In the case study regions the author attended a large number of meetings and events,
including consuitation events which were part of the preparation, monitoring and review of RPGs/RSSs, as
well as meetings of Regional Assembly groups and officer working groups.

Finally, an England-wide’ questionnaire survey directed at key organisations involved in regional planning
was conducted in the early stages of the research (see Ch.4 and Appendix 2). Together with other
sources of information, especially the observations made through membership of the English Regions
Network Monitoring Officer Liaison Group, the survey has been a key component of the empirical work on
PMM in English regional planning as a whole. The purpose of the survey has been to obtain an overview
of the emerging practice of PMM across the country. This national picture has been used to aid the
investigation and analysis of the case studies, helping to identify and test issues for the research and, very
importantly, providing a background for reflection on the findings of the individual case studies.

The central aim of the survey was to establish how PMM in regional planning is addressed in all English
regions and to identify differences and similarities in current regional practice. While the primary focus of
attention was on regional planning, the survey has also been used to obtain a concise overview of strategy
making, implementation and monitoring in closely related fields. This work was applied to compare

7 Excluding London, see Chapter 4.
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practice in the regions and, more importantly, to provide further insights which help to explain and develop
PMM in regional planning. Therefore, the survey also covered strategy making, implementation and
monitoring activities in the field of regional economic planning (in form of the RDAs) and current

arrangements for data and information management in the English regions (in form of the ROs).

The research started in early 2003 and followed the regional planning process up until mid 2006. The bulk
of the empirical data collection (especially as regards interviews, direct observations and documentary
analysis) took place in 2004 and early 2005 although developments in the case study regions, and at
national level have been followed until mid 2006.

1.5 Summary and outline of the study

This chapter has described the background, aims and objectives of the study. It has also outlined the
conceptual framework which has directed the theoretical and empirical elements of the research.
Moreover, the design and methodology of the investigation have been described (see Figure 3). Part Two
of the thesis establishes the theoretical foundations of the study and further develops the conceptual
framework. Chapter 2 elaborates the macro level of the investigation and places PMM in regional planning
into the broader context in which it operates. In Chapter 3, the micro level is discussed in greater depth,
including a more detailed description of the PMM model enshrined in government policy and guidance, as
well as theories of PMM and strategic spatial planning. The empirical element of the investigation is
covered in Part Three. Chapter 4 provides an overview of the practice of PMM in regional planning across
the English regions. This is followed by detailed accounts of the two case studies in Chapters 5 and 6.
Finally, Part Four brings together the empirical work and the theoretical background. Chapter 7 provides a
comprehensive synthesis and analysis of the results of the research, and Chapter 8 presents conclusions,
reflections and recommendations for improved policy and practice of PMM.
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2 The context of regional planning

This chapter establishes the context in which PMM in regional planning operates which for the purpose of
this study is referred to as the macro level of the investigation (see 1.3). It relates to factors in the broader
framework of regional planning that affect the functioning of PMM and that help to examine and explain
the practice of PMM. Five areas have been identified which seem to offer valuable perspectives from
which to conceptualise and investigate the practice of PMM in regional planning. First, the chapter
discusses political ideologies and governmental agendas in Britain which are of particular relevance to the
research. As planning can be understood as a public service it is then placed into its public sector context.
This is followed by an overview of the British planning system and the context it provides for PMM in
regional planning. After that the current interest in regions and regional planning is approached in the light
of debates about restructuring and rescaling of the state. Finally, the chapter links PMM in regional
planning to theoretical concepts of governmentality, knowledge and power.

For the purpose of this study each of the five fields is discussed only briefly and references to existing
literature are provided for fuller accounts on each of the matters raised. The chapter concentrates on
identifying factors in each of these areas which can be considered particularly relevant to regional
planning and especially to the operation of PMM. These factors function as ‘spotlights’ in that they are
used as analytical tools to throw light on the practice of PMM from different yet interconnected angles. As
such, they have been applied in the empirical part of the research to examine, understand and explain the
practice and implications of PMM. In addition, the empirical findings are used to reflect on some of the
debates in these contextual areas (see in particular Ch. 7).

2.1 Political ideologies and governmental agendas

Planning cannot be seen as a solely technical, non-political activity but operates instead in a specific
political context, and as such is affected by political ideologies and political agendas. Therefore the
introduction and operation of PMM in regional planning also needs to be analysed with regard to its
political and governmental context. There are at least two issues at hand: what are the impacts of political
ideologies and the political agendas of successive governments on planning that are relevant to PMM? To
what extent is the introduction and functioning of PMM affected by, and an expression of, this politico-
governmental context?

This section provides an overview of the ideological and political context of planning in Britain. In doing so,
it focuses on issues around the relationship between state, market and civil society, prevalent attitudes
towards state intervention and pianning, as well as governmental priorities and policies which are of
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particular relevance to spatial development and planning. As some of the current developments in
planning can be traced back to changes introduced by successive governments the following overview
describes how the politico-governmental context has developed over the past 25 years. For structuring
purposes a somewhat crude distinction is being made between the last era of Conservative governments
(1979-1997) and recent Labour governments (1997 to date). However, in addition to identifying differences
between the eras the aim is also to highlight any continuities that can be observed across this 25 year
period.

2.1.1 The legacy of the Conservative era

Libertarian theory and New Right ideology provided the ideological basis of the Conservative governments
under Margaret Thatcher in the late 1970s and 1980s (Adams 1998, Pennington 2000, Sorenson and Day
1981). Key elements of these ideological principles were an emphasis on ‘choice’ and ‘freedom’ of the
individual and the promotion of a liberal market order. Under the primacy of market rules liberalised
markets were to determine patterns of production and consumption (Johnson 1991, Thompson 1990).
This included a reliance on private sector activity in the provision of goods and services, which led to an
extensive programme of privatisation and other changes in public service provision (see below). Great
importance was also attached to the economy and economic competitiveness which entailed a drive
towards the liberalisation of the economy and a reduction of the regulatory ‘burden’ on markets and
business (Jackson 1992, Thompson 1990). The Conservative governments believed in the rule of law
through which centrally defined laws and regulations form a framework that provides a high level of
freedom and certainty for individuals and market activities (Tewdwr-Jones 2002).

These Libertarian and New Right ideas underpinned political thinking and rhetoric under Thatcher and
strongly affected the policies and activities of her governments. These effects will be illustrated in more
detail below in relation to the public sector and the planning system in Britain. Although the significance of
the changes introduced by the Thatcher governments can hardly be underestimated, they appeared to be
more radical in their rhetoric, whereas actual implementation of stated ideological beliefs was in practice
more ambiguous. Some proposals did not have the intended effects and others were not implemented
fully, for example, due to local resistance and changing broader political, economic and social
circumstances (Flynn 2002, Marsh and Rhodes 1992). The Conservative governments under John Major
introduced some policy changes or different emphases, among other things, against the background of the
negative consequences of the unconstrained play of market forces and the emerging environmental
agenda (Thornley 1993). Overall there was, however, a large degree of cbntinuity of the fundamental
ideological beliefs and governmental agendas such as privatisation and deregulation between the
Thatcher and Major governments (ibid.; see also below). |
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As far as the attitude towards the state is concerned the Conservative governments were highly sceptical
of state intervention and in favour of market solutions and the reduction of state control (Horton and
Farnham 1999b, Hughes 2003, Sorenson and Day 1981). In what has been termed a period of ‘roll-back’
neoliberalism, governments pursued the ‘active destruction and discreditation of Keynesian-welfarist and
social-collectivist institutions’ (Peck and Tickell 2002; 384, original emphasis). The direct provision of some
services by the state, such as public sector house building, was cut back significantly and greater
emphasis was placed on the provision of services through private channels (Flynn 2002, Horton and
Farnham 1999b, Rydin 2003a). The state, however, still had an important role to perform, albeit that its
regulatory power was redirected to achieve essentially neoliberal goals (Peck and Tickell 2002). The
notion of ‘The free economy and the strong state’ (Gamble 1994) captures how economic liberalism was
blended with an appreciation of an authoritarian state whose activities are geared towards supporting the
operation of free markets. As for planning this implied it should assist the market-driven system, for
example, by reducing uncertainty through the designation of land uses, mediating land use conflicts or
dealing with the undesired consequences of unrestrained economic growth (Allmendinger and Tewdwr-
Jones 1997, Rydin 2003a, Sorenson 1983).

Another aspect that should be mentioned concerns the relationship between different governmental tiers.
The Thatcher governments were highly suspicious of local government and felt it was a barrier to the
implementation of central government policy. As a result there was a continuous quest for centralisation of
policy making and control, together with a reduction of local discretion (Allmendinger and Tewdwr-Jones
1997, Allmendinger and Thomas 1998b). While central government tightened its control over lower levels,
e.g. through its legislative powers, policy steering and fiscal controls, local authorities and executive
agencies were made responsible for the delivery of centrally prescribed priorities. This trend towards
‘authoritarian decentralization whereby various decisions were devolved to lower-tier or quasi-
governmental organizations but with strong central controls and reserve powers' (Rydin 2003a: 59, see
also Thornley 1993) continued with similar vigour during the Major era.

2.1.2 The New Labour era

The ideological code of New Labour under Tony Blair was the idea of a ‘Third Way' (Blair 1998, Giddens
1998, 2000). This brought together elements from different ideological perspectives, most importantly
neoliberalism and social democracy. It sought a new balance between economic growth and social justice,
and between market determination and state provision (Driver and Martell 1998). The approach has also
been characterised as being less ideological or theoretical and more ‘pragmatic’, focusing on ‘what works'
to achieve desired outcomes, and being less concerned about the way in which those outcomes are
attained (Blair 1996, Powell 2000, Sanderson 2002, 2003). Although there has been a marked shift in the
political rhetoric compared to the Conservative period, several commentators have noted that it is not
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always simple to pin down what the ‘Third Way' means in practice and how it differs from the previous era
(Allmendinger and Tewdwr-Jones 2000, Gray 2004, Rydin 2003a, Tewdwr-Jones 2002).

On the one hand, there are areas in which significant distinctions from its Conservative predecessors
exist. The New Labour government has shown more interest in the social dimension and issues around
social justice and social inclusion (Giddens 1998). An emphasis on individual freedom, rights and duties
has been mixed with an appreciation of community as a base for action (Levitas 2000, Rydin 2003a).
There has also been a concern for more joined-up government, partnership working and community
involvement (Bevir and O'Brien 2001, Rhodes 2000). On the other hand, despite such differences there is
also a high degree of continuity between the Conservative and New Labour governments (Hall 2003).
Flynn (2002: 59) argues that ‘On balance, the preferences that were labelled a ‘third way' seem to be
mainly a continuation of the older, Conservative policies’ (see also Gray 2004, Hall 2003, Horton and
Farnham 1999c). There seems to be significant continuity in terms of policy direction, in particular a
continuing pursuit of neoliberal ideas and the paramount importance attached to economic concerns.
Under an apparent ‘neo-liberal consensus’ (Horton and Farnham 1999b) the New Labour governments
carried on with activities in support of economic growth, private enterprise and market solutions. This
included measures in the fields of labour market and fiscal policy as well as further deregulation. Akin to
the Conservatives' attempts at extending ‘consumers choice’ the Blair governments have aimed to
introduce markets or ‘contestability’ into the public sector (Hindmoor 2005, Wintour 2005). There has been
a subtle yet significant shift from a period of ‘roll-back’ necliberalism towards one of ‘roll-out’ neoliberalism
with a focus on ‘the purposeful construction and consolidation of neoliberalized state forms, modes of
governance, and regulatory relations’ (Peck and Tickell 2002: 384, original emphasis).

New Labour's attitude towards the role of the state has been described as being less ideological and more
pragmatic (Blair 1996, Horton and Farnham 1999b). Under the notion of ‘what works’ state intervention is
accepted as long as it serves the achievement of overall objectives. The state is to ‘enable’ in that it puts
in place the conditions in which individuals and business can rely as far as possible on themselves (Bevir
and O'Brien 2001). This implies that the state does not primarily provide services itself but rather creates
the opportunities for provision through other channels such as self-reliance and the private and voluntary
sectors (Driver and Martell 1998, Levitas 2005, Peck 2001). In turn, the state also has an ‘enforcing’
function in that it aims to ensure social justice. On the whole, however, the Blair governments have
continued the programme of privatisation and marketisation, including the introduction of internal markets
in the public services and competition between private and public sectors (Gray 2004, Rydin 2003a, Wills
2004).

In terms of the relationship between different levels of government there has again been a significant
degree of continuity but also obvious differences between New Labour and the Conservatives. Especially
during its early years in office the Blair government pursued a distinct programme of devolution and
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regionalisation (see 2.4.2 and Ch. 3 for more detail). This gave greater powers for policy making and
implementation to Scotland, Wales and to a lesser extent Northern Ireland. Within England, however, the
transfer of power to the regions has been much more limited (cf. Sandford 2005, Tomaney and Mawson
2002). The arrangements in England still very much follow the overall pattern of a continuing centralisation
of budgetary control and policy direction along with a decentralisation of responsibilities for policy
implementation (Belfiore 2004, Gray 2004, Hall 2003, Power 2000). In a similar way as under the
Conservatives, central government controi over lower levels seems to have continued to rise after 1997 as
will be illustrated for the public sector and the planning system below.

2.2 Public sector context

Against the background of the ideological and politico-governmental framework this section describes the
public sector context in which the planning system operates. Planning has traditionally been an activity of
the state and thus has been affected by wider developments in the public services. Therefore attention
needs to be paid to the role of the state in the provision of services and how the public sector is organised
and managed. The main concern here is what effects changes to the way the public sector is run have
had on planning. In particular, to what extent is the introduction and operation of PMM in regional planning
a result of, and affected by, these wider changes in the public sector? In what follows some of the key
characteristics of the public sector in Britain are highlighted. This relates to the role of the public sector in
the provision of public services, the relationship between the public and private sectors, the way in which
the public sector is organised and resourced as well as the tools and mechanisms used in the
management of the sector. Wherever possible particular reference is made to how this affects the
planning system. Again, as some of the current developments in planning can be traced back to changes
in the public sector introduced over time the account that follows describes the development of the sector
over the past 25 years. For structuring reasons the same distinction is made between the last era of
Conservative governments (1979-1997) and recent Labour governments (1997 to date). Similarly,
differences will be highlighted, alongside any continuities that can be observed over the course of the
period.

2.2.1 The legacy of the Conservative era

During the ‘roll-back’ neoliberal period, successive Conservative governments sought to drastically alter
the role and shape of the public sector. In line with their agenda of liberalisation, privatisation and
deregulation the Thatcher and Major governments pressed towards a shift from the provision of services
by the state to a situation where the state creates the conditions for provision through private and
voluntary channels (Cope 1999, Horton and Farnham 1999b). This led to extensive privatisation of public
services, including of nationalised industries and council housing, outsourcing of tasks and increased
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competition with providers from the private sector. Under the banners of the ‘entrepreneurial’ state
(Osborne and Gaebler 1992) and particularly the ‘New Public Management’ (Ferlie et al. 1996, Lane 2000,
McLaughlin et al. 2002, Rhodes 1991) a substantial reworking of thinking and practices in the public sector
was set in motion. In essence, the ‘New Public Management’ aims to apply private sector management
thinking and methods to the public sector. In pursuit of increased ‘efficiency’, ‘effectiveness’ and ‘economy’
of service provision the public sector was reorganised and new modes of control and management were

established (Flynn 2002, Hood 1991, 1998, Hood et al. 1999, Poliitt 1993, 2003). This comprised, inter
| alia, the introduction of market mechanisms and ‘market testing’, the contracting out of services,
performance related pay and other ways of managing employees. One of the key elements of this new
approach to public management which is also of major significance for the research topic has been the
increased use of performance appraisal and performance management as mechanisms of control over the
public sector (see below and Ch. 3).

The above mentioned trend towards centralisation of control was a continuing theme in the public sector
during the Conservative reign (Flynn 2002). The concept of ‘New Public Management' involved a
separation of ‘steering’ and ‘rowing’ between different governmental tiers (Osborne and Gaebler 1992).
Central government concentrated on a steering role by defining the policy direction and setting the
regulative and financial framework for lower levels. In turn, the responsibility for service provision was
decentralised to local authorities, government agencies and service providers outside the public sector
(Cope 1999). This decentralisation went hand in hand with extended central control over those responsible
for the delivery of services. Central government tightened its regulative, policy and fiscal control over local
authorities and other bodies. In the words of Hood et al. (2000: 286) ‘the public management revolution
produced increasing formality of controls’ and ‘there was an explosion of formal auditing associated with
declining trust in professional self-regulation’. This has resuited in a reduction of local autonomy and
greater dependence upon central government grants.

A variety of mechanisms were introduced by central government to steer the local delivery of services.
Among these were the definition of duties, policy and advice, budgetary controls, supervision and in some
cases also direct intervention in local decision making and implementation. Initiated under Thatcher, the
‘performance’-driven orientation of the public sector was eagerly pushed forward during the Major era
(Poliitt 2003, Rogers 1999, Rouse 1999). This approach is based on appraisal and management systems
which are geared towards improving the ‘performance’ of service delivery bodies (see Ch. 3 for details).
Central government departments set standards and targets for the envisaged level of service provision
which local authorities and other agencies are expected to meet. Bodies such as the Audit Commission
have been established to monitor the achievement of these targets. These monitoring activities are linked
to incentive structures in which the level of funding-and autonomy of service providers depends on their
‘performance’ against the targets.
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2.2.2 The New Labour era

New Labour came into office with a commitment to ‘modernise’ government and the public services (Great
Britain 1999). The government embarked on a programme of ‘renewal’ of the public sector to bring about
‘joined-up’ policies, a focus on the ‘users’ of services and ‘efficient’ and ‘high quality’ public services. As
will be shown in the following, the New Labour governments have indeed taken many steps in pursuit of
the ‘modernisation’ agenda. In many ways, however, rather than turning away from the policies of its
predecessors there appears to be much continuation or ‘acceleration’ of the public sector reform initiated
by Conservative governments (Ahmad and Broussine 2003, Horton and Farnham 1999c). In particular, a
‘consensus on management’ (Flynn 2002) has emerged in that ‘New Public Management' thinking
continues to provide the recipes for running the public sector (Newman and McKee 2005). The Blair
governments have carried on with the privatisation of services and the introduction of markets or
‘contestability’ across the public sector (Gray 2004, Hindmoor 2005, Wintour 2005). There has also been
an even stronger emphasis on ensuring transparency and accountability of the public services. The scope
and depth of inspection and auditing have been extended and systems of target setting and monitoring are
used even more widely to assess the performance of public sector bodies (Boyne et al. 2002, Power 1994,
1997, Hood et al. 1999; see also below). This has gone hand in hand with New Labour’s concem for
‘delivery’ in the public services. Especially since the second term in office the implementation of policies
and the provision of services in line with performance targets has been high on the agenda of the Blair
governments (Brooks 2000, Performance and Innovation Unit 2001).

In terms of the organisation of the public sector, there has been a continuing separation of ‘steering’ and
‘rowing’. The responsibility for the provision (or ‘delivery’ as it is now called) of services has been further
decentralised to local authorities and actors outside the public sector (Ayres and Pearce 2005). In turn,
there has been increasing centralisation of control of the public sector and less room for local discretion
under New Labour (Ashworth et al. 2002, Hood et al. 1999, 2000, Lowndes 2002). Central government
has tightened fiscal and regulatory constraints on public bodies, in particular through extended use of
target setting, auditing and performance appraisal systems such as the ‘Best Value' and ‘Comprehensive
Performance Assessment’ schemes (see Ch. 3 for details). The Treasury and others have been keen to
promote a ‘cash and targets’ approach (Hindmoor 2005), where the funding of service providers depends
on their ‘performance’ against output targets within specified timetables. Moreover, New Labour has
placed more emphasis on ‘networks' and ‘partnership working’ in an attempt at getting actors from outside
the public sector increasingly involved in the provision of services (Bevir and O'Brian 2001, Hood 1998,
Radcliffe and Dent 2005, Rhodes 1997). As a result of these partnership arrangements, decentralisation
and privatisation of services, a plethora of policy initiatives and bodies now exist which has raised concern
about the continued fragmentation of the public sector (Hall 2003, Ayres and Pearce 2005).
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Overall, therefore, there appears to be much continuity between the Conservative and New Labour eras in
terms of the role and organisation of the public sector. Although there are different views on the effects or
‘success’ of the last 25 years of public sector reform the cumulative impact of these changes has been
significant (cf. Dent et al. 2004a). The size of the public sector has been reduced, mainly as a result of
privatisation, but there has also been some reduction of employment in local government (Flynn 2002,
Hughes 2003). Furthermore, the application of the ‘New Public Management’ has had significant effects
for the way the public sector is run. The implications vary, however, between and within different parts of
the public sector (Dent et al. 2004b, Dent and Barry 2004). Common features that can be found across the
sector are the emphases on ‘efficiency’ and ‘effectiveness’ of service provision, accountability of those
‘delivering’ public services, and increased central control through the imposition of new demands and
targets. But different sectors and professionals have responded differently to the ‘New Public
Management’ movement, having to accept the general principles but reconfiguring and adapting them
during the implementation (Dent et al. 2004b).

As far as planning is concerned, views on the impact of public sector reform vary too. Some argue that the
direct impact of local government reform on planning has been less significant than elsewhere in the
public sector. Cullingworth and Nadin (2002: 66) conclude that ‘in contrast to most local services, planning
as a statutory and regulatory function has been somewhat protected from the pressure for change'.
Nevertheless, they further identify a growth in the contracting out of planning tasks, especially those of a
more specialist nature, such as environmental impact assessment where the in-house capabilities of local
planning authorities have been limited. On the other hand, others hold the view that public sector reforms
have had a more substantial impact on planning. Campbell and Marshall (2005) state that professionalism
has been strongly challenged by managerialism as the organisational norm in planning authorities.
Furthermore, changes to the role and organisation of local authorities and planning (see 2.3) mean that
nowadays many planners work outside the fields of forward planning and development control which has
led to a shortage of qualified planners in what used to be (and still are) core fields of planning (Thomas
2004). Moreover, Imrie (1999) identifies a number of implications of the ‘new managerialism’ for planning.
These include a redrawing of the relationship between central and local government with tighter central
control over policy content and operation of the planning system, e.g. through setting service standards
and publishing policy guidance, and decentralisation of the responsibilities for implementation to local
planning authorities. The planning system has also been subject to the ‘performance-based orientation’ of
the public sector (ibid.). In particular, systems of contracting, target setting and auditing, such as the Best
Value initiative, appear to have shifted attention to procedural and efficiency issues (ibid., Carmona and
Sieh 2004b). These matters will be discussed in more detail in Chapter 3.
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2.3 The planning system in England

Regional planning is just one level in the hierarchy of the planning system in Britain. The role, content and
practice of regional planning is to a significant extent determined or affected by other levels. Therefore
attention needs to be paid to the legal, policy and organisational framework provided by the British
planning system. In particular, an issue is how this framework, and changes to it over time have affected
the introduction and functioning of PMM in regional planning. In what follows the role of planning in Britain,
its objectives and the way the planning system operates are described. This includes a brief discussion of
the role of, and interplay between, different levels in the planning hierarchy, as well as the instruments and
resources in planning. A more detailed introduction to the present arrangements for regional planning in
England follows in Chapter 3. Again, for structuring reasons a distinction is made between the last era of
Conservative governments (1979-1997) and recent Labour governments (1997 to the present).
Differences will be highlighted as well as any continuities that can be observed across this period.

2.3.1 The legacy of the Conservative era

Much has been written about the impact of Thatcherism on planning. In the view of some commentators
the changes introduced by the Thatcher governments came close to an abolition of planning in its
traditional sense (Ambrose 1986). Others argue that, although planning came under strong attack in the
governments' rhetoric, the changes were less radical in reality (e.g. Cullingworth and Nadin 1994, 2002).
‘While there has been a sustained attack on planning from the New Right, this has been vigorous in its
rhetoric but rather less drastic in its actions. Planning has certainly changed, but it has not yet been
eliminated’ (Brindley et al. 1989: 1). As described earlier, the Conservative governments were not against
state intervention and planning per se but against ‘market-critical conceptions of planning’ (ibid.: 2; also
Tewdwr-Jones 1996b). Though not being abolished, the planning system was reshaped and re-oriented
so that it would work more strongly in support of the market and facilitate rather than restrict development
(Allmendinger and Thomas 1998b, Thornley 1991, 1993).

The Thatcher governments were in favour of market-led approaches to spatial development and urban
regeneration and the correct role of planning was seen as supporting the operation of market
mechanisms. Along the lines of the White Paper Lifting the Burden (HM Government 1985) the
development process was deregulated and planning controls were reduced, for example, through the
introduction of Enterprise Zones, Simplified Planning Zones and Urban Development Corporations
(Allimendinger 1997, Imrie and Thomas 1999). The 1980s also saw the (recurring yet temporary) end of
strategic planning in Britain, culminating in the abolition of the metropolitan county councils and the
Greater London Council (Breheny and Hall 1984, Flynn et al. 1985, Leach and Stewart 1984, Roberts et
al. 1999), and a tum towards a more project-led approach to planning. As the emphasis was on facilitating
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development attention shifted towards the development control process. The Thatcher governments were
concerned about the ‘efficiency’ and ‘effectiveness’ of planning and took measures to ‘speed-up’ the
planning system (Tewdwr-Jones and Harris 1998). The timetable for the preparation of development plans
was cut, e.g. by scaling down the requirements for public consultation and survey work, and reduced
timeframes for handling planning applications were introduced (Rydin 2003a). In addition, the weight of
development plan policies in taking development control decisions was trimmed down, whilst greater
importance was given to other material considerations. Consequently, the system provided more scope for
challenging the decisions of local planning authorities, the number of appeals rose dramatically and as a
result local authorities had difficulties in controlling development effectively (Tewdwr-Jones 2002).

Under the Major governments of the early 1990s there was both a continuation of Thatcherite policies and
new emphases in the approach to planning (Allmendinger and Tewdwr-Jones 1997, Alimendinger and
Thomas 1998b). Attempts at ‘speeding-up’ planning processes continued, as did the overall view that
planning should assist the operation of market mechanisms. However, in the face of growing
environmental concerns, and development pressures resulting from the deregulated planning framework,
the later Thatcher governments and especially the Major governments came to hold a more ‘pragmatic’
view of planning, valuing its role in coordinating economic development, ameliorating environmental
concerns and in addressing the negative impacts of development. A ‘plan-led’ development control system
was introduced which assigned more weight to development plan policies (Allmendinger and Thomas
1998b, Tewdwr-Jones 1994a, 2002). Moreover, significant developments in govemment policy on
planning occurred as central government issued a series of Planning Policy Guidance Notes (PPGs) from
the late 1980s onwards (Quinn 1996, 2000; Tewdwr-Jones 1994b, 1997). The late 1980s also saw the
reintroduction of strategic planning at the regional level through the publication of Regional Planning
Guidance (RPG) documents (Baker 1998, Roberts 1996).

In terms of the role of, and interplay between, different levels of the planning system a centralisation of
policy making and control and a reduction in local discretion took place under the governments of both
Thatcher and Major (Ambrose 1986, Allmendinger and Tewdwr-Jones 1997, Thornley 1991, 1993). On the
one hand, the removal or relaxation of planning regulations limited the scope for local government control
(Thornley 1991, 1996). The decreased status of local plan policies prior to the ‘plan-led’ system amplified
this trend. On the other hand, central government extended its control over planning policies and decisions
made at lower levels (Baker 1999, Tewdwr-Jones 1997). This included direct intervention into local
planning as central government called-in development control decisions, decided on planning appeals and
introduced special planning zones and Urban Development Corporations. Very importantly, the PPG
system provided strong direction for local plans and planning decisions, even under the plan-led system
which at first glance appeared to allow more Iocal discretion (Tewdwr-Jones 1994b).
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2.3.2 The New Labour era

When New Labour took office in 1997, planning was rather low down on its priority list and the new
government had apparently given little thought to what it wanted planning to look like (Allmendinger and
Tewdwr-Jones 2000). Early on, New Labour’s ideas for planning were restricted to issues about the speed
and efficiency of planning processes and the potential for deregulation. It was not until the publication of
Modernising Planning in January 1998 (DETR 1998a) that the government's intentions took a little more
shape. The proposals which had been drawn up under the leadership of Deputy Prime Minister John
Prescott and planning minister Richard Caborn did not amount to a rounded vision for planning and were
criticised for focusing on small-scale amendments and being overly concerned with procedural issues
(Alimendinger and Tewdwr-Jones 2000, Tewdwr-Jones 2002).

In several ways there seemed to be some degree of continuity as Modemising Planning ‘sealed the
Labour government's rather passive inheritance of the New Right's planning policy legacy’ (Tewdwr-Jones
2002 73). Like its Conservative predecessors, the New Labour government showed a somewhat sceptical
attitude towards an activity perceived as being too bureaucratic, and a barrier to economic growth. From
early on, the Treasury in particular and other voices from outside the planning ministry called for a
relaxation of planning controls to make it more ‘business-friendly’ (Allmendinger and Tewdwr-Jones 2000,
Tewdwr-Jones 2002). This attitude was reflected in Modernising Planning and a subsequent policy
statement (DETR 1999a) which to a large extent dealt with procedural aspects, in particular the ‘speed’
and ‘efficiency’ of planning processes, but said little about substantive issues or outcomes of planning.

Although the same procedural emphasis underlay early ideas about planning at the regional level (DETR
1998b), regional planning became an area in which government thinking developed more fundamentally
(DETR 1999b, 2000b). There was still much concern with procedure, such as the proposal for a reduced
timetable for the preparation of RPG, but this went further, covering issues about increasing stakeholder
involvement and regional ‘ownership’ of RPG. Moreover the new PPG on regional planning (DETR 2000b)
formally introduced the concept of ‘spatial planning’ into government policy. This entailed a broadening of
the scope of regional planning, which was to expand beyond land use matters, and pay greater regard to
integration between different policy fields (see Ch. 3 for details).

However, a critical assessment could suggest that despite the significance of these developments in
regional planning they may have represented only an interlude, or at least only a confined area in which
government thinking about planning tried to open up new horizons. By 2001 the pendulum seemed to
swing back as the Treasury and also the Prime Minister’s office took greater interest in planning matters.
In response to pressure from the business sector (e.g. CBI 2001) there was growing concem in
government about the perceived negative effects of planning on business and economic growth. The
publication of a Green Paper in December 2001 (DTLR 2001a) marked the start of a substantial overhaul
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of the planning system in England. The main thrust of these proposals followed a business-friendly
agenda, including a ‘speeding-up’ of the planning system and a reduction of the levels of planning,
essentially the abolition of structure plans (cf. ODPM 2002b, 2002c). Most of the proposed changes
became law in May 2004 (Great Britain 2004a) but this did not mark the end of the reform of the planning
system in England. Issues around the provision of housing and, in particular, housing shortages in the
Greater South East and their impact on the economy had shot up the government’s agenda. In an attempt
to increase housing supply the government initiated the Sustainable Communities Plan (ODPM 2003a) to
directly promote house building in the Greater South East as well as the Review of Housing Supply
(Barker 2004). What has become known as the ‘Barker Review’ has resulted in a whole raft of government
initiatives, including proposed changes to the organisational and procedural arrangements for planning
(ODPM 2004b, HM Treasury and ODPM 2005¢) and a revision of planning policy guidance (ODPM 2004a,
ODPM 2005d, 2005c).

During the second half of 2005 it became clear that the housing agenda is likely to change dramatically
the way planning deals with the provision of housing which could even mean the ‘abolition’ of the PMM
approach to housing (Planning Resource 2005; see Ch. 1 and particularly Ch. 3). As part of its response
to the Barker Review a new PPS on housing has been proposed which among other things would give
more weight to housing market concerns in the provision of new housing (HM Treasury and ODPM 2005b,
2005¢, ODPM 2005a, 2005b). In late 2005, however, the New Labour government’s drive to reshape the
planning system reached again a new dimension when it launched ‘Barker II', the Barker Review of Land
Use Planning (HM Treasury and ODPM 2005a, 2006). The debate about housing supply and its economic
effects was expanded into a more fundamental concern about the impact of planning on economic growth
and prosperity. Once again the main concern of the New Labour government seems to be about creating
a planning system that above all supports the economy, and the approach that is being taken focuses
again on issues of ‘efficiency’, ‘speed’ and ‘flexibility’.

By now it should have become evident that under New Labour central government influence on planning
policy and practice has been considerable. The centralised nature of the British planning system which
had already grown in the Conservative era has continued or even increased under New Labour (Marshall
2004, Quinn 2000, Tewdwr-Jones 2002). Many of the changes introduced since 1997 have continued
elements of centralisation of control and, effectively, a decrease in local discretion (Alimendinger 2003,
Alimendinger and Tewdwr-Jones 2000, Tewdwr-Jones 2002). Policy guidance has remained a crucial
mechanism for central control over planning policy and procedures at lower levels. There has also been
an increase in the publication of ‘advice’' and ‘good practice guidance’ by central government which
provide effective tools for directing local priorities and practices (see 2.5). Moreover, the organisational
arrangements for planning, including the scrutiny role of Goverment Offices for the Regions (GORs) and
the powers held by the Secretary of State, further contribute to a high degree of central government
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control (Baker 2002, Musson et al. 2005). As for regional planning there are mixed views about how the
changes introduced since 1997 have affected the role and power of different tiers in the planning system
(see Ch. 3 for more details). Many academic commentators, however, argue that the new arrangements
for regional and sub-regional planning tend to privilege central government and reduce local democratic
control (Baker and Roberts 2004, Haughton 2005, Haughton and Counsell 2004, Marshall 2002a, 2004,
Roberts and Baker 2004).

2.4 State restructuring and governance

Regions and regional planning have a chequered tradition in Britain as the regional level has enjoyed
periods of fairly high popularity and others when it was basically nonexistent (Breheny 1991, Glasson
1992, Thomas and Kimberley 1995, Sandford 2005, Wannop 1995, Wannop and Cherry 1994). Under the
notion of a ‘New Regionalism’ (Keating 1998) growing attention has been paid to the regional level of
policy making and implementation since the 1990s. In the view of many authors these developments at
regional level are part of wider processes of restructuring and rescaling of the state. These processes
relate to the distribution of state activity and powers between different levels and different sectors. Against
this backdrop this study investigates the extent to which recent developments in regional planning and,
more specifically, the PMM approach have been affected by changing state forms and, in turn, to what
extent regional planning is part of these processes of state restructuring.

As much has been written about regions and regional planning in Britain over the years only a short
overview of the history and present situation of regions in England is provided at this point. References to
fuller accounts are made throughout the text and more detail about the current arrangements for regional
planning is given in Chapter 3. For structural reasons a crude distinction is again made between the
Conservative era (1979-1997) and New Labour (1997 to date). For the reasons given above descriptions
of the Conservative period, and of the changes introduced by New Labour, are only sketched very briefly
here. Rather the discussion concentrates on interpreting recent developments at the regional level and
placing them into wider debates about the re-distribution of state activity and the forces that lie underneath
these processes of state restructuring.

2.4.1 The legacy of the Conservative era

Earlier sections of this chapter have already hinted at processes of state restructuring and rescaling which
occurred during the Conservative era. One of the key features was the centralisation of control on the one
hand, and a decentralisation of responsibility for implementation on the other (Flynn 2002). Central
government increasingly used its legislative, policy and fiscal powers to set a tight framework which limited
the scope for local discretion (Hood et al. 1999, 2000). Under Thatcher another shift between scales took
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place when the government abolished the metropolitan county councils and the Greater London Council
and transferred their functions largely to district and borough level (Breheny and Hall 1984, Flynn et al.
1985, Leach and Stewart 1984, Roberts et al. 1999). The regional level re-emerged slowly during the late
1980s and early 1990s, both in institutional terms (e.g. creation of GORs) and as regards policy making
(e.g. publication of RPG), though the arrangements and distribution of power were more centralised than
before the abolition of the strategic level in the mid 1980s.

As far as the distribution of power and responsibilities between different sectors is concerned the
Conservative era saw the turn towards a neoliberal approach which gave greater importance to the private
sector. The state ‘rolled-back’ significantly its function as a direct provider of services (Peck and Tickell
2002) and instead promoted market solutions to the provision of goods and services. This led to a greater
reliance on the private sector and the privatisation of public services (Horton and Farnham 1999b).
Although the state retreated to some extent as a service provider it retained much of its control function
and powers. These were used, however, predominantly to promote the unrestricted operation of markets
and private sector activity (Cope 1999, Gamble 1994).

2.4.2 The New Labour era

It has been mentioned earlier that particularly during its first term the New Labour government engaged in
a programme of devolution which has given greater powers for policy making and implementation to
Scotland, Wales and to a smaller extent Northern Ireland (e.g. Keating 2005, Mitchell 2003, Pilkington
2002, Trench 2004, 2005). In England, the direct election of a mayor and an assembly have incréased
London's self-governing capacity. In the English regions outside the capital the transfer of power has been
much more limited and a distinct form of arrangements has developed since 1997 (Sandford 2005). Even
though directly elected regional assemblies appear to be off the agenda for the time being, following the
referendum in the North East in November 2004, there remains a substantial concentration of institutions
and resources for policy making and implementation at regional level. Regional Development Agencies
(RDAs) and Regional Assemblies® continue to exist alongside strengthened GORs and other regional
organisations and networks. In all eight English regions outside London the Regional Assemblies have
been designated as RPBs, and as such take the lead in preparing RSSs (see Ch. 3 for more detail about
the arrangements for regional planning in England). At least 60 per cent of the membership of each
Regional Assembly is made up of elected members from local councils, while at least 30 per cent are
drawn from other regional actors such as business, environmental or other voluntary groups.

8 Throughout this document the term 'Regional Assembly’ is used to refer to the voluntary Regional Chambers which exist in all Engligh
regions outside London. In those cases where the text refers to the directy elecied regional assemblies proposed by the govemment in
May 2002 (HM Govemment 2002) this will be made clear by adding the words ‘directly elected’.
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However, clear differences remain compared to the Celtic nations and London. ‘Regionalisation has been
primarily administrative within England: outside of London, there has been no devolution of political
authority to a regional tier. Instead, a fragmented collection of executive and spending powers located
within a range of national agencies has emerged. These agencies have become surrounded by a
scaffolding of networks, forums and regular relationships between regional actors’ (ibid.: 2, original
emphasis). These network-based arrangements in the English regions operate within, and seem to be part
of, the above mentioned pattern of continuing centralisation of fiscal and policy controls and
decentralisation of the responsibility for policy implementation (Belfiore 2004, Gray 2004, Hall 2003, Power
2000).

Thus during both the Conservative and the New Labour era processes of rescaling and restructuring of the
state have taken place which are important in developing an understanding of the current system and
practice of regional planning in England. The remainder of this section therefore sheds some more light on
the processes of reshaping of state power and state activity, the driving forces behind these changes and
their implications for regional planning. The starting point here is Jessop’s work (1999a: 356) which has
identified a transfer of state functions ‘upwards, downwards and sideways’. More specifically Jessop
(1999b, 2000a) has suggested three interrelated processes are at play, namely, 1) a ‘denationalisation’ of
the state in which state capacities and functions are moved from the nation state upwards and
downwards, 2) a ‘destatisation’ of politics which comprises a shift from government to governance, and 3)
an ‘internationalisation’ of policy regimes.

Much has been written about changes in the territorial organisation of administrative and political power
and intervention into social and economic processes (cf. Brenner 2004a, Brenner et al. 2003a). The term
‘reterritorialisation’ has been used to describe the transfer of state power and state activity between
different spatial scales (Brenner 1999). From the ‘denationalisation’ perspective this involves particularly a
transfer from the nation state to supranational (e.g. European Union) and sub-national (e.g. regional, city-
regional or local) levels (Jessop 1999b, also Brenner et al. 2003b). However, the nation state continues to
be important and influential albeit by using more indirect forms of control. Although numerous functions
and responsibilities have been shifted to other levels and agencies, the nation state retains a steering
function through its regulative, fiscal and policy making powers (Peck 2001). In what has become (or
remained) a multi-scalar state system the nation state exists alongside, and interacts with, other levels
(Swyngedouw 2000). And whilst the role of the nation state and its institutions has been rearticulated they
continue to have a key function in defining the roles of, and relationship between, different levels as well
as in regulating socio-economic processes (Morgan 2004). In other words the nation state keeps a
steering capacity through its ‘strategic selectivity’ in that it has the power to initiate, design and regulate
the distribution of state activity (Jessop 1990, 1999b, 2000b, also Jones 1997).
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As regards devolution in Britain under New Labour the transfer of responsibilities and particularly of
powers to the English regions has been comparably small (Sandford 2005). Even in Scotland and Wales
central government retains direct control in key policy fields such as transport and energy (Allmendinger et
al. 2005a). It has therefore been suggested that while the regional level has gained in importance overall
this does not relate so much to the ‘power to decide’ which ‘remains largely located at the national and
supra-national scales in the EU’ but rather to the ‘power to transform’ (Morgan 2004: 872). Whereas policy
design remains largely at national and supra-national levels, the responsibility for policy delivery has been
decentralised. The recent reform of the planning system in England and other initiatives like the
Sustainable Communities Plan have also resulted in a shift of power between scales, towards the regional
and in particular the national level (Alimendinger 2003, Marshall 2004).

Besides changing scales, the restructuring of the state also involves changes in the roles of, and
relationship between, different sectors. The notion of ‘destatisation’ refers to shifts from a state-centred
view of governing to a system of governance (Jessop 1999b). There are many accounts about the
emergence of governance systems (Hajer and Wagenaar 2003a, Kooiman 2003, Rhodes 1997,
Swyngedouw 2000, 2005), including numerous contributions in planning (Cars et al. 2002, Healey 1997a,
Herrschel and Newman 2002, Salet et al. 2003, Vigar et al. 2000). In essence, governance can be
understood as ‘institutional arrangements of ‘governing’ which give a much greater role in policy-making,
administration and implementation to private economic actors on the one hand and to parts of civil society
on the other hand in self-managing what until recently was provided or organised by the national or local
state’ (Swyngedouw 2005: 1992). The role of the state has decreased relative to the involvement of non-
state actors, public-private partnerships and interagency networks.

The rise of governance does, however, not imply a direct replacement of government nor a linear shift of
power from government to governance. The state is not abolished but it transforms in order to adapt to
changing economic, social and political circumstances (Brenner et al. 2003b, Cooke and Morgan 1998).
Although the state relies increasingly on cooperation with other actors in implementing its policy it stil
plays a significant role. In drawing on Jessop's work, MacLeod and Goodwin (1999: 522, original
emphasis) conclude that ‘governance still operates in the shadow of government. The state keeps the
power to set or at least strongly shape the arrangements, rules and agendas of governance networks, for
example, through regulatory and fiscal mechanisms. The creation of governance systems therefore
represents to some extent an active strategy of the state in which power is transferred to non-state agents
‘that can be trusted’, i.e. to actors or institutions which are likely to follow the objectives of the state (ibid.).

Different explanations have been put forward as regards the forces which lie beneath the processes of
state restructuring and rescaling (MacLeod and Goodwin 1999, Ward and Jonas 2004). It has been
suggested that economic globalisation and the change from Fordist to post-Fordist modes of production
rendered the nation state unable to regulate the economy in traditional ways, and required new froms of
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state organisation and operation (Ohmae 1995, see also Brenner et al. 2003b). The emergence of regions
and city-regions has also been accredited to the changing requirements of the post-Fordist economy
which is thought to rely on regional clusters and networks (Morgan 1997, Scott 1998, Storper 1997).
However, these approaches may be criticised for tending to overstate the role of such ‘external
determinants. Swyngedouw (1997) has argued that historically spatial scales have never been ‘fixed' but
that institutions and processes of governance are actively constructed. In particular, the state appears to
assume a key role in shaping the processes of restructuring. National states should not been regarded as
‘passive recipients of some global logic’ but rather as ‘active agents’ in reorganisation processes
(MacLeod and Goodwin 1999: 506). The state draws on its ‘strategic selectivity' in order to maintain and
reaffirm its influence under changing economic, social and political conditions (Jessop 1990, 1999b). The
steering capacity of the state is employed to actively shape the distribution of power, responsibilities and
resources between sectors and, in the sense of ‘spatial selectivity’, across spatial scales (Jessop 2000b,
Jones 1997, MacLeod 2001, Peck 2002, Swyngedouw et al. 2002). In this light processes of restructuring
and rescaling can be explained to a significant extent as ‘spatial strategies’ of the state in an attempt to
retain influence in changing circumstances (MacLeod and Goodwin 1999, Brenner 2003a).

Even though the state clearly plays a crucial role, the question remains to what ends it uses its steering
capacity. In this respect especially the refationship between state reform and neoliberalism has attracted
growing attention (see various contributions in Brenner and Theodore 2002). In many cases the
rearticulation of state space appears to be driven to a significant extent by neoliberal ideas and a concern
for the operation of free-markets and international competitiveness. The reorganisation of sub-national
governance systems, for instance, in many European regions and metropolitan areas has aimed
particularly at promoting the economic competitiveness of those areas (Brenner 2003b, 2004b, Ward and
Jonas 2004). Peck and Tickell (2002) take the view that neocliberalism should not be understood as an
external logic which inserts change from the outside but much more as a political strategy of active
‘neoliberalisation’ of space and state form. On this note the creation of the RDAs in England has been
considered as an attempt of the nation state to increase above all the economic performance and
competitiveness of its territories (Gibbs and Jonaé 2001, Jones 2001, Tewdwr-Jones and Phelps 2000).
However, despite the importance of the economic competitiveness ‘imperative’, the reorganisation of the
state has also been shaped by other factors such as fiscal and political considerations or issues of
legitimacy and social control (Ward and Jonas 2004, see also below).

As for planning, Brenner (2004a: 227) argues that ‘spatial planning has become a major institutional arena
in which the rescaling of state space has been promoted, in significant measure as a means to facilitate
the mobilization of locational policies within major urban regions’. In many European countries planning
systems and spatial development policies have been reshaped to support economic growth and
international competitiveness, especially of globally competitive cities and city-regions, for example

36



Chapter 2 The context of regional planning

through the provision of infrastructure such as transport and housing and the reduction of planning
controls. These changes have been orchestrated largely by the national level and, in effect, have removed
or bypassed restrictive planning rules and local democratic control (Brenner 2004a). In relation to the
recent reform of the planning system in England Allmendinger (2003: 327) suggested that ‘the doctrine of
the current government amounts to a presumption that planning regulations and development plans are a
burden on competitiveness and economic growth and should be reduced’. There are several examples of
central government intervention into planning and development processes too, particularly in the Greater
South East, which appear to be motivated predominantly by economic concerns (e.g. Allen et al. 1998,
John et al. 2002b, Peck and Tickell 1995, While et al. 2004).

The above accounts have effectively taken a rather structuralist, top-down perspective which emphasises
the importance of wider structuring forces such as economic structure and state strategy in the
reorganisation of the state. Aithough this view seems to be very useful in understanding processes of state
restructuring it has been broadened by an appreciation of agency-based, bottom-up considerations which
give greater attention to the influence of local circumstances (Brenner 2003a, Haughton and Counsell
2004, MacLeod and Goodwin 1999, Peck and Tickell 2002, Ward and Jonas 2004). From this perspective
the actual configuration of the state in a particular locality is also the product of political struggles between
different forces and interests for control over state space and policy. The state has to work with and
through other agencies and needs to reconcile competing interests and pressures which exist in a specific
locality. On the one hand, this suggests that the state will attempt to use its strategic selectivity to put in
place state forms which help to deal with these interests and pressures (Haughton and Counsell 2004).
On the other hand, it means that the reorganisation of the state is contingent on specific historic,
geographical, socio-political circumstances and therefore outcomes may well be different in particutar
places at particular times (Brenner et al. 2003b, MacLeod and Goodwin 1999).

2.5 Governmentality, knowledge and power in planning

The final section of this chapter brings in another theoretical dimension which offers a useful approach to
investigating and interpreting the practice of PMM in regional planning. Foucault's concept of
governmentality has been increasingly applied in social and political science to research ways of
governing and the use of govemmental tools as means of shaping the behaviour of actors.
Governmentality therefore promises to give additional insights into the use and functioning of PMM.
Closely related to this is the way in which knowledge is used in planning. One of the main justifications for
introducing PMM has been the aim to make planning more ‘evidence-based’. Therefore attention needs to
be paid to the role of knowledge in planning, how it is produced and used in practice and how knowledge
relates to issues of power.
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2.5.1 Governmentality, governmental tools and planning

Foucault's governmentality concept provides an analytical tool for the study of government (Dean 1999,
Foucault 1979, 1991, Miller and Rose 1990, Raco 2003). In a general sense government here refers to the
way in which individual and collective behaviour is directed or, in Foucault's words, the ‘conduct of
conduct’. More specifically governmentality has been used to analyse how the state seeks to control the
thinking and behaviour of actors. As a result of the processes of rescaling and restructuring, the state has
to work increasingly with and through other actors, and mediate between competing interests. As the
scope for direct control over these actors decreases, the state needs to complement mechanisms of direct
control with more indirect ways of steering and mobilisation (Miller and Rose 1990). An important means is
to draw on the ‘self-government’ or ‘self-regulation’ capacities of individuals and collectives (Dean 1999).
The aim is to define specific ways of thinking and acting which once accepted and internalised by the
target group become shared norms which direct the behaviour of actors. Such ‘governmental rationalities’
(Gordon 1991) which can include shared values, beliefs, goals, concepts, rules, vocabularies, procedures
or techniques are used to ‘normalise’ ways of thinking and acting and thus ‘to structure the field of possible
action’ (Dean 1999: 14).

‘Expertise’, especially in the form of technical and scientific arguments, constitutes an important
persuasive power in the process of normalisation (Miller and Rose 1990). Reference to ‘expertise’ and
‘knowledge’ is widely accepted as the dominant mode of defining issues, objectives and the ways of
achieving these objectives (Gottweiss 2003; see also 2.5.2). Therefore expertise plays ‘a crucial role in
providing ‘legitimacy’ in the normalisation process (Foucault 1991). In addition, a spectrum of
‘governmental techniques’ is employed to shape and normalise the behaviour of individuals and
collectives. This refers to ‘apparently humble and mundane mechanisms which appear to make it possible
to govern: techniques of notation, computation and calculation; procedures of examination and
assessment; the invention of devices such as surveys and presentational forms such as tables; the
standardization of systems for training and the inculcation of habits; the inauguration of professional
specialisms and vocabularies; building design and architectural forms - the list is heterogeneous and is, in
principle, unfimited’ (Miller and Rose 1990: 8).

In planning governmentality has been applied to investigate planning practice and the use of particular
planning approaches and techniques, for example, in the fields of planning for housing (Murdoch 2000,
Murdoch et al. 2000, Murdoch and Abram 2002), sustainable development (Counsell and Haughton
2003a, Haughton and Counsell 2004) and urban policy (Imrie 2004, Raco and imrie 2000). Planning tools
such as sustainability appraisals and housing numbers can be understood as governmental techniques. At
one level such tools are believed to ‘rationalise’ and ‘de-politicise’ planning processes by drawing on
scientific methods and thus making decisions more ‘objective’ (Counsell and Haughton 2003a). At another
level, however, the use of a particular planning technique shapes planning practices in a specific way.
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Through the selection and definition of a planning tool those who select the tool and define its parameters
draw the boundaries in relation to what issues are deemed important (and which are not), how issues are
to be addressed (and how not) and what outcomes planning is to produce (and which not). ‘Seen from this
perspective, debates over the adoption and adaptation of planning techniques should be seen as not a dry
discussion about ‘neutral’ mechanisms or technologies, but manifestations of how planning is constituted
as a political subject, and how political objectives come to be incorporated within the techniques
themselves.’ (ibid.: 5).

The state frequently uses governmental techniques to define the terms of discourses and action in
planning according to its preferred approach and objectives (Murdoch 2000, Murdoch et al. 2000, Rydin
2003b). As a means of ‘political strategising’ central government in Britain has used its strategic selectivity
to shape planning debates by selecting and defining specific planning approaches and techniques
(Haughton and Counsell 2004). The development of particular planning approaches and tools and their
diffusion into practice can be achieved through several routes, for example, by permeating government
policy, providing ‘good practice guidance’, setting up expert bodies and controlled pilot schemes (Counsell
and Haughton 2003a). Through these practices the state attempts to align or ‘discipline’ the actions of
other actors and to impose its preferred rationality onto the planning system (Murdoch and Abram 2002,
also Murdoch 2000). However, the development and diffusion of planning techniques does not occur in a
simple top-down process as different actors seek to champion, challenge, reject or reformulate the
government's preferred approach (Counsell and Haughton 2003a, Haughton and Counsell 2004). There
are ‘normalising and counter-hegemonic tendencies’ but in the case of the British planning system central
government is in a powerful position to establish the terms, approaches and techniques of planning
(Haughton and Counseli 2004: 203).

2.5.2 The use of knowledge in planning

It has been mentioned above that ‘knowledge’, ‘expertise’ and ‘information’® play an important role in our
societies (Giddens 1990, Gottweiss 2003). This often implies ‘scientific’ knowledge and ‘technical’ or

9 At this point it seems necessary to clarify the terms ‘information’, ‘knowledge’, expertise’ and also ‘data’ and how they are used in this
study. Although the terms are frequently used interchangeably it has been pointed out that they are not synonymous (Bouthillier and
Shearer 2002, Stenmark 2002, Wilson 2002). There have been many attempts at finding appropriate definitions but a blurred picture stiil
remains. ‘Data’ is often described as simple observations and discrete facts which are somehow measurable or collectable (Wilson
2002), although others argue that there is no ‘raw’ data as its collection is already affected by cognitive processes (Tuomi 1999).
‘Information’ is characterised as being more structured and contextualised than data, in the sense that it is ‘embedded in a context of
relevance to the recipient’ (Wilson 2002). Information is more tangible or ‘factual’ than knowledge in that it is seen as representing
objects outside the human mind (cf. Stenmark 2002). ‘Knowledge', in tum, involves more profound mental and cognitive processes; it is
about comprehension, understandings, leaming, experiences, interpretations, judgements and beliefs, including beliefs about what
counts as ‘truth’ (cf. Bouthillier and Shearer 2002, Stenmark 2002, Wilson 2002). Different forms of knowledge have been distinguished,
for example, ‘collective’ as opposed to ‘tacit' or ‘personal’ knowledge which relates more to personal experience (Polanyi 1958, 1967).
In this context the Oxford English Dictionary defines the term ‘expertise’ as ‘expert opinion or knowledge, often obtained through the
action of submitting a matter to, and its consideration by, experts'. After all, however, rather than having clear boundaries the terms
data, information and knowledge remain intertwined and interrelated (Stenmark 2002). Being aware of the complicated nature of these
terms, the crucial issues in the context of this study seem to be the degree of mental and cognitive processes Involved and, in
particular, the extent to which ‘facts’, ‘data’, ‘information’ or ‘knowledge’ are believed and accepted to count as ‘true’ (see 2.5.3).
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‘professional’ expertise which are considered the basis of 'rational’ thought and decisions (Campbell 2002,
Campbell and Marshall 2005, Innes 2002). This has been linked to issues about legitimacy. For decisions
to be regarded ‘legitimate’ they need to be the result of a ‘rational’ decision making process based on
(scientific) knowledge or ‘evidence’ (Foucault 1991, Sanderson 2002, Rydin 2003b). In this respect the
New Labour government has advocated the notion of ‘evidence-based’ policy making which has affected
practice across a wide range of public policy areas (Davies et al. 2000, Sanderson 2002, 2003, Solesbury
2002). There are close connections between this and the ‘modernising government’ and ‘what works'
agendas and the drive towards promoting (and demonstrating) ‘accountability’ and improvement of public
services (Great Britain 1999, National Audit Office 2001). Under the ‘evidence-based’ approach policy and
practice are expected to be based on ‘evidence’ about ‘what works' as solutions to identified problems.
Research, auditing and performance monitoring are to be used to establish ‘what works’ and to provide
accountability (Sanderson 2001, 2002). The concept of ‘evidence-based' policy making has also been
discussed in planning (see e.g. Béhme 2002, Campbell 2002, Healy 2002, Innes 2002) and has
underpinned much of the recent and current reforms of the planning system in England, in particular the
introduction and practice of PMM (see Ch. 3 for details).

On the one hand, ‘evidence’ or, as it is called in the remainder of this thesis, information and knowledge
can provide valuable resources in policy making and implementation in that they can help to develop an
understanding of the issues at hand and inform the development and implementation of possible solutions
(Solesbury 2002). The use of information and knowledge can contribute to broadening policy debates,
questioning the ‘taken-for-granted’ and showing alternative options (Sanderson 2003). It can help to avoid
a ‘ready, fire, aim’ approach to policy making which is overly reactive, short-term and not informed by
analysis and reflection (Innes 2002). On the other hand, there are also serious concerns about the
(over)reliance on information and knowledge, the ‘dark side’ of such an approach and the reality of policy
making and implementation (e.g. Fischer 1990, Flyvbjerg 2001). In particular, there are questions around
the extent to which information and knowledge can provide a basis for making and implementing policy
(i.e. the feasibility) and whether they should be the basis (i.e. the desirability) (Sanderson 2003).

in terms of feasibility there is a danger of adopting an overly simplistic view of the ability to understand the
world and of neglecting the limitations of obtaining and using information and knowledge. The knowledge-
based approach has practical limits, for example, resulting from the complexity of the issues involved
(Sanderson 2002, 2003, Walker 2001; see also Ch. 3). Moreover it risks taking too general a view and not
paying sufficient attention to the specifics of a situation in the sense of ‘what works for whom and in what
circumstances’ (Solesbury 2002: 94). Public policy making is not just a purely technical exercise but also a
political one (Albrechts 2003, Benveniste 1989, Fischer 2000, Johnson 1993). There is therefore a risk of
ignoring the political and social context and power structures which shape policy making and
implementation (Fischer and Forester 1993, Flyvbjerg 1998, Forester 1993, Majone 1989; see also 2.5.3).
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There are also issues about the desirability of an 'evidence-based' approach. Besides the influence of
political and other factors on policy making, there are also doubts about the very existence of ‘exact’,
‘neutral’ or ‘objective’ information and knowledge (Sanderson 2002, Toulmin 2001). Policy making and
evaluation have also been characterised as deliberative activities in which different information,
knowledge, arguments, values, interests, beliefs, interpretations and views are brought into the process
(Etzioni 1968, Majone 1989). This raises fundamental questions about what is accepted to count as
‘evidence’ (and what is not), what and whose ‘evidence’ is used in the process (and what and whose is
not) as well as what or who decides what ‘evidence’ is accepted, rejected, used and left out in the policy
process (Béhme 2002, Flyvbjerg 1998, Sanderson 2003, Solesbury 2002; see below). Furthermore under
the cloak of ‘evidence-based policy’ information and knowledge may be misused and lead to an approach
closer to ‘policy-based evidence’ (Glees 2005). This refers to the selective use, omission and manipulation
of information and knowledge in an attempt to legitimise or discredit particular views and proposals (Healy
2002, Sanderson 2002).

2.5.3 Knowledge, discourse and power in planning

The above discussion has already raised questions about the existence of a single ‘truth’ or body of
knowledge. From a post-structuralist perspective ‘facts’ can mean different things to different people, in
different contexts, in different institutional settings etc. (Fischer 2003, Forester 1989, Gottweiss 2003,
Sandercock 1998). Thus social and political phenomena and problems are seen as being socially
constructed, which means multiple knowledges and truths can exist at the same time, each of which
contains an element of subjectivity. In policy making processes these different views and ‘discourses’ of
what constitutes ‘reality’ compete with each other (Gottweiss 2003, Rydin 2003b). In this regard
Foucauldian discourse theory has been employed to draw attention to the discursive practices through
which meaning and knowledge are produced, challenged and disseminated in policy debates (Fairclough
2001, 2003, Hajer 1995, Richardson 1996, 2002). Here the policy making process is understood as a
discursive struggle in which different actors seek to take control over meanings, knowledge and ultimately
events and practices. Various mechanisms are used for the production, contestation and reproduction of
discourses, including the definition of the terms of a policy debate, the inclusion and exclusion of certain
issues or arguments from a discourse and the reference to (scientific) rationality or ‘expert’ knowledge as
a source of legitimacy. Against this background it is important to consider the structures and practices
which set the conditions of a policy discourse and which allow certain interpretations to become
hegemonic, excluding other interpretations from the debate (Hajer 1995, Richardson 2002).

This, again, leads to some concluding remarks about the relationship between discourse, knowledge and
power. It has already been highlighted that the reference to knowledge, in particular to ‘scientific’ or
‘expert’ knowledge, can constitute an effective source of power in policy debates. in the words of Flyvbjerg
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(1998, 2002), ‘knowledge is power in that actors can use, reject or withhold knowledge to support
particular arguments (see also Forester 1989, Innes 1988). By referring to ‘knowledge’, actors try to
establish, challenge or reproduce the hegemonic discourse of policy debates. On the other hand,
Flyvbjerg (1998, 2002) strongly advocates the view that, more importantly, ‘power is knowledge' too.
Power can be used to produce, withhold, challenge, reinterpret, support or oppress information and
knowledge. Here power refers, for example, to the ability to initiate, design and control policy debates, to
set agendas and terms of reference, to control the access of actors and knowledge to policy debates, and
to take formal decisions in the policy making process. When different discourses seek to dominate a policy
debate, the argument continues, it is the play of power which ultimately determines which of these
discourses takes precedence.

2.6 Summary

In this chapter a contextual framework has been developed which constitutes the so-called macro
dimension of the study. This dimension refers to factors in the wider context of regional planning which
assist in conceptualising and investigating the practice of PMM. In particular, five areas have been
identified that are used to examine, understand and explain the operation and implications of PMM in
regional planning. First, political ideologies and governmental agendas in Britain have been discussed.
Although there are differences between the Conservative and New Labour governments of the last 25
years, the high degree of continuity in key aspects is more striking. This includes an adherence to
neoliberal ideas, a concern for economic growth and a state which works in support of market
mechanisms and private sector activity. In relation to the attitude towards, and the practices in, the public
sector there has been even more continuity over the past 25 years. Under both Conservative and New
Labour governments policy making and control have become more centralised, whereas responsibilities
for policy implementation have been decentralised to lower levels and executive bodies. This has gone
hand in hand with an increase in central control through a range of ‘New Public Management' techniques
such as target setting, incentive structures as well as performance monitoring and management schemes.
These changes in the public sector have also affected the planning system and show strong connections
to the introduction of a PMM approach in regional planning.

In terms of the English planning system the emphasis on spatial planning and the promotion of planning at
strategic level have been refreshing new impulses under New Labour. However, the growing influence of
the Treasury, the Prime Minister's office and other New Labour ministers over planning and spatial
development matters has shifted central goverment's agenda back to a narrower interest in planning. A
critical view has become hegemonic as regards the impact of planning on economic growth and
competitiveness, and there appears to be a strong bias towards a centrally controlled, ‘speedy’, ‘flexible’
and business-friendly planning system.
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The discussion of the restructuring and rescaling of the state has described the transfer of state functions
‘upwards’, ‘downwards’ and ‘sideways’. Although supra- and sub-national levels and other sectors have
gained in importance relative to the nation state, the latter has retained a substantial steering capacity
which it employs to shape reorganisation processes. In many cases, including spatial planning, this has
been used in pursuit of neoliberal goals, such as to facilitate the operation of markets and international
competitiveness. Finally, the chapter introduced the governmentality concept which promises valuable
insights into the way in which governmental practices and techniques such as PMM are used to shape the
behaviour of actors. As one of the main justifications for introducing PMM has been to make planning
more ‘evidence-based’, the chapter has also highlighted the need to consider issues around the use,
construction and power dimension of knowledge and information in planning.
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3 ‘Plan, Monitor and Manage’ in regional planning

The previous chapter set out the broader context in which regional planning operates, and discussed
factors which influence and can help to explain the practice of PMM in regional planning. For the purpose
of this study this has been referred to as the macro level of the investigation. This chapter expands the
theoretical and conceptual underpinnings of the research by describing what is called the micro dimension
of the study. This relates to the practical nature of PMM, the characteristics of this approach to planning,
its component parts and techniques as well as the arrangements for, and operation of, PMM. As outlined
in Chapter 1 the practice dimension covers four aspects in particular, namely technical and methodological
issues, organisational questions, issues about actors and power, as well as the substantive outcomes of
PMM. These aspects have guided the development of the micro dimension of the conceptual framework
and of the empirical work and also run through this chapter. The purpose of this chapter is twofold. On the
one hand, it describes the practical background of PMM in regional planning by placing it into the regional
planning system in England and by depicting the PMM approach introduced by the New Labour
government (3.1 and 3.2). On the other hand, theoretical approaches to PMM and its component parts are
discussed (3.3 to 3.6).

3.1 Regional planning in England

The previous chapter already provided a brief introduction to current institutional arrangements and the
planning system in the English regions. Changes in regional planning and development in England since
1997 have also been discussed at length elsewhere (e.g. Baker et al. 1999, Marshall 2003, Mawson 2000,
Murdoch and Tewdwr-Jones 1999, Roberts 2000a, 2000b, Roberts and Lloyd 1999, Sandford 2005,
Stephenson and Poxon 2001, Tewdwr-Jones and McNeill 2000). Therefore only a brief description of the
present arrangements for regional planning is provided here. This focuses on the instruments of regional
planning, in particular Regional Spatial Strategies (RSSs), and the organisational and procedural
arrangements for pianning in the English regions.

3.1.1 Instruments of regional planning

The publication of PPG11 on regional planning in October 2000 (DETR 2000b) aimed to achieve a shift
from a land use planning approach to one of spatial planning. Regional Planning Guidance (RPG) was to
develop into a spatial strategy which goes beyond land use matters and integrates a whole range of
issues such as housing, economic development, health, culture, energy and waste. Also, in order to
promote integration, RPG was to incorporate a Regional Transport Strategy (RTS). In the wake of the
Planning and Compulsory Purchase Act 2004 (Great Britain 2004a) RPGs have been replaced by RSSs.
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Through this the move towards a spatial planning approach has been re-emphasised. An RSS is to
provide ‘a spatial framework to inform the preparation of LDDs [Local Development Documents, see
below], Local Transport Plans (LTPs) and regional and sub-regional strategies and programmes that have
a bearing on land use activities’ (ODPM 2004a: para 1.2). As ‘a broad development strategy for the region
for a fifteen to twenty year period’ (ibid.: para 1.3) an RSS is to ‘articulate a spatial vision’ for the region
and ‘provide a concise spatial strategy for achieving that vision’ (ibid.: para 1.7). With the introduction of
RSSs more attention has also been paid to planning at sub-regional levels (ibid. paras 1.13-1.15, see also
ODPM 2003c). In relation to housing, for example, an RSS is to ‘provide housing figures for individual
districts or appropriate sub-regional housing market areas’ (ODPM 2004a: para 1.5).

The 2004 Act also strengthened the status of RSSs (ibid.: paras 1.9-1.10). First of all, it instituted the
abolition of county structure plans and Part 1 Unitary Development Plans (UDPs). In addition, local plans
and Part 2 UDPs have been replaced with Local Development Frameworks (LDFs) and their component
parts, the Local Development Documents (LDDs). In an important move the RSS has become part of the
statutory development plan and as such possesses more weight in planning decisions at lower levels.
LDDs, including minerals and waste LDDs, have to be in general conformity with the RSS. Furthermore,
planning applications generally have to be determined in accordance with the RSS unless other material
considerations take precedence. As regards other regional and sub-regional strategies such as Regional
Sustainable Development Frameworks (RSDFs), Regional Economic Strategies (RESs) and Regional
Housing Strategies (RHSs) there remains, however, a non-hierarchical ‘two-way' relationship (ibid.. para
1.2) in that the RSS should ‘be consistent with and supportive of these other frameworks and strategies
(ibid.: para 1.7). Finally, the 2004 Act and the related Planning Policy Statement 11 place strong emphasis
on the implementation (or ‘delivery’) and monitoring of RSSs (see 3.2.5). An RSS is to include an
implementation plan which sets out how each of the policies is to be implemented, by whom and when.
Under the 2004 Act monitoring has become statutory as RPBs are required to prepare Annual Monitoring
Reports (AMRs).

3.1.2 Arrangements for regional planning

The process for preparing, implementing and reviewing an RSS can be broken down broadly into four
stages, i.e. the preparation of a draft RSS, an Examination-in-Public (EiP) stage, the finalisation of the
RSS and the stage of implementation and monitoring (see Figure 4). The principal responsibility for
preparing a draft RSS or draft RSS revision rests with the Regional Planning Bodies (RPBs) which in all
eight regions are the Regional Assemblies (see 2.4.2). The RPB has to prepare a project plan for the RSS
revision which describes the issues to be covered in the revision as well as the arrangements and
timetable for the revision process. The project plan needs to be agreed with the relevant Government
Office for the Region (GOR) and is subject to public consultation. After that the RPB, in ‘partnership’ with
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other actors, has to develop options and policies and finally publish a draft RSS revision. A Sustainability
Appraisal (SA) which also meets the requirements of Strategic Environmental Assessment (SEA) needs to
be carried out as an integral part of producing the draft RSS. The publication of the draft RSS is followed
by a period of formal consultation in which written representations on the draft RSS can be made. These
provide a key input into the next two stages, the EiP and the finalisation of the RSS.

Source: ODPM 2004a: 17
Figure 4: Stages in the RSS revision process

At the EiP the draft RSS is discussed and tested before a panel which is appointed by the Secretary of
State. The panel has to test the ‘soundness’ of the draft RSS in relation to its content and preparation
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process (see 3.2.5). The matters which are considered and the participants at the EiP are selected by the
panel in consultation with the RPB and GOR. Following the EiP the panel prepares a report which is a key
consideration in finalising the RSS. The actual finalisation of the RSS remains in the hands of the
Secretary of State who, through the relevant GOR, may propose changes to the draft RSS. After a period
of formal consultation by written representation on any Proposed Changes the Secretary of State finalises
and issues the RSS. Due to its content and status a range of actors is responsible for implementing the
RSS although, as shown above, the level to which the RSS is binding on these actors varies significantly.
Itis the RPB’s responsibility to monitor the implementation of the RSS and to prepare AMRs (see 3.2.5).

Government policy and guidance on regional planning stresses the importance of ‘partnership working
with regional stakeholders and community involvement' (ibid.: 2.17). To this end ‘stakeholders and the
wider public’ should have opportunities to get involved throughout the RSS revision process (ibid.: 2.18).
The RPB has to produce a statement of public participation which sets out how bodies and individuals
were involved in the preparation of a draft RSS, the key issues that were raised and how those issues
were considered in the production of the draft RSS. A wide range of mechanisms is proposed to facilitate
such involvement during the preparation of a draft RSS, including written representations, consultation
events and participation in steering and working groups. The EiP also provides the opportunity for more
direct involvement in the process. During the later stages of the revision process, which are led by the
Secretary of State, the scope for involvement is, however, much more limited and restricted mainly to the
possibility of making written representations to the Proposed Changes to the draft RSS.

3.2 Government policy on ‘Plan, Monitor and Manage’

The notion of PMM entered policy debates in regional planning during the late 1990s and at the tumn of the
millennium became an official formula in the government's approach to planning. In what follows the
background to the introduction of PMM and the development of government policy in this field are set out.
This includes a detailed description of the purpose, elements and processes of PMM as established by the
New Labour governments since 1997. As is shown below, official government policy needs to be
distinguished to a certain degree from theoretical approaches to PMM which are discussed in the latter
parts of this chapter.

3.2.1 From ‘Predict and Provide’ to ‘Plan, Monitor and Manage’

The early 1990s saw the re-emergence of regional planning in England with the introduction of RPG.
Given the absence of strategic planning exercises and capacities prior to the preparation of RPG it may be
of little surprise that early results of these efforts showed several weaknesses (Minay 1992, Roberts
1996). In particular the first RPGs were criticised for their narrow content, which was restricted to land use
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matters, a lack of strategic vision and not being sufficiently regionally specific but rather reiterating national
policy. Moreover, the arrangements for the production of RPG were subject to criticism. While local
authority-led groupings prepared initial drafts in the form of ‘advice’, central government retained strong
control over the content of final RPGs which in relation to housing, for example, led to significant tensions
with local views (Baker 1998). In addition to the centralised nature of the process, there was concern
about a lack of transparency and insufficient scope for debate and wider participation during early RPG
exercises. However, as the coverage of RPG expanded across England some of these weaknesses in
content and process were addressed (ibid., Roberts 1996).

Ever since the introduction of RPG issues about the provision of new housing have been central to
regional planning (Baker and Wong 1997). As RPG had a pivotal role in setting figures for the provision of
additional housing and given the political tensions over levels of house building, especially in England’s
southern regions, RPG housing numbers and the way in which they were arrived at received much
attention. The approach to planning for housing which was taken in many of the RPGs during the 1990s
has been termed ‘predict and provide' (e.g. Cullingworth and Nadin 2002). Housing figures would
generally be based on longer-term household projections issued by central government and provision
would be made in RPG for the anticipated demand for housing arising from these projections. Thus
centrally established figures for housing demand would cascade down the planning hierarchy as lower
levels had to follow and provide for the nationally established numbers (Murdoch 2000). The housing
numbers in RPG were in a sense treated as being ‘fixed' over the 15 to 20 year lifespan of the RPG
document until the next revision of the guidance.

The ‘predict and provide' approach came under increasing pressure during the second half of the 1990s. It
was criticised for methodological reasons such as the underlying technical assumptions and the potential
errors and uncertainties involved in forecasting the number of households (Baker and Wong 1997,
Murdoch 2000). The approach gave undue weight to centrally established household projections which
were largely extrapolations of past trends and also neglected local information and other policy
considerations. More importantly, however, the ‘predict and provide' approach came under attack amid
growing political tensions over the level of new house building in England, particularly in the Greater South
East (Breheny 1999, Cullingworth and Nadin 2002, Murdoch 2000). New household projections published
in 1995 suggested an increasing demand for housing, especially in the south of England, a view that was
supported by business interests. Simultaneously there was growing opposition to additional house building
from local authorities, residents and environmental groups, again in particular in the Greater South East,
and to what was considered an imposition of excessive house building levels on these localities by central
government. This resulted in contentious debates over the level of house building that would be required
(i.e. the ‘need’ for new housing) and that should/could be accommodated in a particular locality (i.e. the
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physical and political ‘capacity’ for accommodating additional housing). These tensions were at the heart
of the revision of RPG9 for the South East of England which took place from 1997 to 2001 (see Ch. 6).

In the face of fierce opposition to its approach to planning for housing, central government published
Planning for the Communities of the Future (DETR 1998c) in which it proposed a shift away from ‘predict
and provide’. The new approach was to bring about a ‘more flexible way' of, and a ‘more responsive
methodology' for, handling household growth and aliow for ‘a more bottom-up approach and greater sense
of local ownership of the housing figures’ (ibid.. para 25). The aim was to find a better balance between
the ‘need’ for new house building and the ‘capacity’ of an area to accommodate it (DETR 1999c). The new
approach to ptanning for housing, now called ‘Plan, Monitor and Manage’, was formally launched in March
2000 with the publication of revised PPG3 (DETR 2000a), and represented a comerstone of the
government's Proposed Changes to RPG for the South East which were published at the same time
(DETR 2000c, GOSE et al. 2000). PMM was to allow a more ‘flexible’ and ‘responsive’ approach which
reduced the relative weight given to longer-term household projections and promoted regular monitoring
and review of housing need, capacity and provision at regional and local tiers (see 3.2.4 for details on
PMM). By balancing need and capacity, reducing the binding nature of longer-term household projections
and giving lower levels greater responsibility for establishing housing numbers the government's new
approach was also an attempt to lower political tensions over new house building (Murdoch 2000,
Tewdwr-Jones 2002).

3.2.2 ‘Modernising Planning’ — Regional planning modernised?

The above discussion has shown that PMM emerged for the first time in regional planning debates during
the late 1990s in relation to planning for housing. In parallel to these developments the government started
work on a wider reform or ‘modernisation’ of planning (DETR 1998a, 1999a). Much of what was proposed
related to procedural issues and reflected a concern with the ‘speed’ and ‘efficiency’ of the planning
system (e.g. Allmendinger and Tewdwr-Jones 2000, Tewdwr-Jones 2002). Planning processes were to
become more ‘open’ and ‘transparent’ as well as to provide more scope for ‘participation’, ‘stakeholder
involvement’ and decentralised ‘ownership’. The most tangible proposals were restricted for the most part
to procedural issues, including the introduction of the ‘Best Value' system into planning which was to
increase the speed, efficiency and effectiveness of planning services (DETR 1999a; see 3.2.3 for details).

The ‘modemisation’ initiative also made specific proposals for regional planning (DETR 1998b). To some
extent these followed the above concerns with procedure and speed in, for example, that the process of
preparing RPG was to be made more ‘transparent’ and ‘inclusive’ and to allow for greater ‘regional
ownership’ of RPG. However, the proposals went beyond such procedural aspects and set out more
fundamental changes to regional planning. These included the above mentioned shift from land use to
spatial planning and the expanded scope and content of RPG. More importantly for this study the
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proposals heralded the application of key elements of the PMM approach which was developing in the
field of housing to regional planning as a whole. This related particularly to the use of quantified targets
and an emphasis on monitoring and review. More attention was to be paid to ‘monitoring the
implementation of RPG’ and RPBs should make ‘much more systematic use ... of regional and sub-
regional targets that can be directly related to the achievement of land-use policies’ (ibid.: para 6.12).

Furthermore ‘regular monitoring reports of progress in relation to these targets and indicators should be
produced, possibly on a bi-annual basis, resources permitting’ (ibid.: para 6.13). As far as the review of
RPG is concerned the proposals rejected fixed five-yearly review cycles and suggested that ‘it may be
more appropriate, depending on the extent to which meaningful targets and indicators can be developed,
for reviews to be triggered in part or in whole by the results of this monitoring' (ibid.). In addition, the
process of producing RPG was to be ‘speeded up’ and the government proposed a ‘target’ or ‘indicative’
timetable for the main stages of the RPG preparation. These proposals were a crucial step towards what
this study terms the ‘mainstreaming’ of PMM in regional planning which is described in more detail below
(see 3.2.4). Before that another strand of developments needs to be considered which has also had a
bearing on the shape and practice of PMM in regional planning.

3.2.3 Performance management and the planning system

The ‘Modernising Planning’ agenda was, to some extent, part of a wider ‘modernisation’ of government in
Britain (Allmendinger et al. 2005b, DETR 1998d, DTLR 2001c, Great Britain 1999; see also 2.2.2). Of
particular importance in this context are the move towards a ‘performance’-based orientation of the public
sector, and the extended use of performance management and monitoring systems (e.g. Audit
Commission 1999, 2000, HM Treasury et al. 2001). Central elements of these systems are the setting of
performance targets and performance-related funding of governmental bodies and agencies (e.g.
Hindmoor 2005, Hyndman and Eden 2002). The Treasury especially has used such mechanisms to steer
policy making and implementation in the public sector, for example, through the introduction of Public
Service Agreements (PSAs) (HM Treasury 2004). Under the PSA regime governmental bodies and
agencies are required to commit themselves to achieving specific targets for the provision of services
within a specified timescale and the funding of those organisations depends to a certain degree on the
realisation of these targets. These performance-based mechanisms also apply to local authorities in the
form of local PSAs (DTLR 2001d, ODPM 2003d) and so-called Local Area Agreements which are
contracts between local and central government on agreed levels of service provision (ODPM 2005e).

The New-Labour government introduced two schemes for performance monitoring and performance-
related funding which apply particularly to the local level. One of them is the Best Value regime which aims
at improving the ‘efficiency’, ‘effectiveness’ and ‘economy’ of local service provision (DETR 1998d). Local
councils are required to prepare five year Best Value Performance Plans which need to include local
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targets for the provision of services as well as performance standards set by central government. Best
Value Performance Indicators (BVPIs) are used for regular external monitoring undertaken by the Audit
Commission of the ‘performance’ of councils against the targets and standards. For 2005/6 a total of 94
BVPIs existed covering a whole range of local services and including planning, housing, transport and
environment (ODPM 2005g). Local councils which perform well against the targets receive more funding
and/or freedom and flexibility while ‘poor’ performance is sanctioned by cuts in funding or other remedial
action. Specific BVPIs and performance standards exist for planning services (see Figure 5) and the
funding of local planning authorities, including the allocation of the Planning Delivery Grant'® (PDG),
depends on their ‘performance’ against these indicators and standards (ODPM 2004c, 2005h)".

In addition to the Best Value regime, local councils are subject to the Comprehensive Performance
Assessment (CPA) scheme which brings together a range of existing performance information, including
Best Value, and additional information and is linked to a system of rewards and sanctions (Audit
Commission 2005, Broadbent 2003). There have been proposals that CPA and other performance
managements systems should be extended and replace other strategies and planning documents or
requirements of local government (DTLR 2002, ODPM 2002d). However, further changes in this field may
occur as a White Paper on local government due in autumn 2006 is expected to propose the replacement
of CPA with a new performance management framework (Planning Resource 2006b). Finally,
performance management and monitoring systems are presently developed for planning within the
‘Plannir{g and Regulatory Services Online’ (PARSOL) project which is part of the local e-government
initiative (PARSOL 2004). These systems are designed to enable the electronic use of performance
information in planning services and also include online applications for data collection and provision for
monitoring land use planning (TerraQuest Solutions 2005). On the whole there has been a continuous rise
in the use of performance management and monitoring in local government which has affected planning
services and, as shown below, the shape and functioning of PMM in regional planning.

10 Allocations of the 2004/5 Planning Delivery Grant were based on the performance of planning authorities against ‘development control
targets, plan-making performance, housing delivery in areas of high housing need, location of Enterprise Areas and performance at
appeal' (ODPM 2005h: para 1.11). Against the background of the importance attached by the New Labour government to increased
house building (see below and Ch. 2) proposals emerged in March 2006 that local authorities which support the government's plans for
the delivery of housing numbers could received higher PDG allocations {Planning Resource 2006a).

1 Fyrther details on the application of Best Value in planning are provided below in 3.3.3, 3.4.2 and 3.5.

51



Chapter 3 ‘Plan, Monitor and Manage' in regional planning

gz:; BVPI Description Target/Standard12
BV 106 Il:iré:entage of new homes built on previously developed (Local targets)
BV 109a Percentage of major applications determined within 13 60%
weeks
BV 109b Percentage of minor applications determined within 8 65%
weeks
BV 109¢ Percentage of ‘other’ applications determined within 8 80%

weeks .

BV 179 The percentage of standard searches carried out in 10

working days (Local targets)

Did the local planning authority submit the Local
BV 200a Development Scheme (LDS) by 28th March 2005 and (Yes/No)
thereafter maintain a 3-year roiling programme?

BV 200b Has the local planning authority met the milestones which

the current Local Development Scheme (LDS) sets out? | (¥ £8/NO)

BV 200c Did the Local Planning Authority publish an annual

monitoring report by December of the last year? (Yes/No)

The number of planning appeal decisions allowed against
BV 204 the authority’s decision to refuse on planning applications,

as a percentage of the total number of planning appeails
against refusals of planning applications.

(Local targets)

BV 205 The local authority’s score against a ‘quality of planning

services’ checklist (Yes/No)

Source: based on ODPM 2005g
Figure 5: Best Value Performance Indicators for Planning 2005/06

3.2.4 PPG3 & PPG11 of 2000 — The formal inauguration of PMM

As described above, the term PMM was first invented in refation to planning for housing and formally
became government policy with the revision of PPG3 (DETR 1999c, 2000a). In a proclaimed break with
the ‘predict and provide' approach PMM was to allow a more ‘flexible’ and ‘responsive’ way of planning
which appreciates uncertainties about the future, e.g. about longer-term housing demand (DETR 2000c).
According to PPG3 of March 2000, plans should no longer set a fixed total for the level of housing
provision for the whole plan period but rather ‘plan’ by using figures for the annual rate of development

12 For 2005/6 central govemment set formal performance standards only for BV109a, BV109b and BV109c. It is worth noting that during
the whole Best Value cycle 2005/6 central government only set five performance standards, three of which are the above standards for
planning services whereas the remaining two relate to waste and recycling (see ODPM 2005g). There are no centrally-set performance
standards for the other Best Value indicators but local authorities are required to set local targets and their ‘performance’ against these
targets and indicators affects their Best Value assessment and funding levels.
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and adjust these annual figures if circumstances change (DETR 2000a)™. Besides numbers for the level
of housing provision, PPG3 also promoted the use of other quantified targets, for example, for the re-use
of previously developed land and housing densities. An essential feature of PMM is the regular
‘monitoring’ of the achievement of such targets and of housing need (DETR 2000d). This monitoring is to
inform the ‘manage’ process which is about maintaining an adequate housing supply through a phased
release of land (DTLR 2001e) and keeping housing requirements and figures in plans under regular
review. Taken together PMM therefore embodies a continuous process of planning, monitoring and
managing that is responsive to new information and changing circumstances. And although problems
have emerged in actually implementing PMM it has already had significant effect on the practice of
planning for housing (ODPM 2003e).

However, despite the indisputable importance and dominance of housing in the PMM debate the argument
here is that with the publication of PPG11 in October 2000 PMM has been extended in many ways .to
regional planning as a whole. Although not formally called PMMY, in effect, many of the key
characteristics of PMM underlie the post-2000 model of regional planning. This comprises, in particular, a
flexible and responsive approach which is to arise from a continuous process of plan making and
implementation, monitoring and review (see Figure 6). This model has been introduced through
government policy on regional planning (DETR 1999b, 2000b) and related ‘good practice’ guidance
(ODPM 2002a).

A Continuous Planning Process

‘In meeting the timetable it is important that RPBs recognise the value of a continuous
planning process. Once the core regional strategy is in place it should seldom be
necessary to review everything ali at once. Indeed it would be difficult to implement the
strategy through structure and local plans if the core strategy had to be
comprehensively changed every few years. A robust regional strategy is needed with
clear objectives, targets and indicators. This should provide the context within which
selective review and up-date can occur in response to monitoring information and new
policy imperatives’.

Source: DETR 2000b: para 2.11
Figure 6: Regional planning as a continuous process

In terms of the ‘plan’ element the PMM approach poses specific requirements for the format and content of
RPG. More consideration is given to implementation issues in that ‘Each topic chapter [in RPG] should set

13 Although the govemment's approach to PMM indicated more flexibility it has been criticised as, in effect, it still sets figures for the
whole plan period (expressed as annual figures split in five year blocks) which only a plan review can aller. The level of
responsiveness is therefore limited (Wenban-Smith 2002a; see 3.6.1).

14 Although PMM is not referred to explicitly as an approach to regional planning as a whole in legislation or formal government policy (as
set out in PPS11) the latest version of the good practice guide on RSS monitoring suggests that PMM has in fact become an appmgch
to be applied to the whole of regional planning. ‘An important aspect of the new arrangements [for planning resulting from the l_’lanngng
and Compulsory Purchase Act 2004] is the flexibility to update components of the RSS to reflect changing circumstances, reinforcing
the new plan, monitor and manage approach’ (ODPM 2005f: para 2.3, italics added).
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out for each policy how it is to be implemented, by when and by whom with output and process targets
and indicators identified’ (ODPM 2002a: para 3.2.9). Closely linked to this is the increased usage of
quantified targets and indicators (DETR 2000b, ODPM 2002a, also ECOTEC 1999). RPG objectives and
policies should be accompanied by quantified targets which show the intended direction and magnitude of
spatial development. In combination with related indicators these targets are to be used to measure the
implementation of RPG policies and, eventually, the ‘delivery’ and ‘success’ of RPG (DETR 2000b: paras
3.08 and 16.01). According to government guidance, RPG targets are to be ‘SMART, i.e. ‘specific,
measurable, achievable, realistic and time-bound’ (ODPM 2002a: 19). The focus should be on so-called
‘output’ targets which relate to ‘real world developments that can be directly influenced by RPG’ such as
housing completions (ibid.: para 2.2)5. In PPG11 the government suggested a list of topics for which
output targets and indicators should be considered which later developed into a list of national core output
indicators (see 3.2.5). In addition to output targets, RPBs are advised to set ‘process’ targets in the form of
‘dates by when RPG policies are to be translated into specified plans and strategies or the actual policies,
programmes and proposals which RPG expects to see in these plans and strategies within specified time
periods’ (ibid.: para 2.2).

Government policy and guidance also attach significant importance to ‘monitoring' in regional planning,
albeit there is some ambiguity as far as the purpose and object of such monitoring are concerned. On the
one hand, monitoring is given a rather narrow remit in that it should focus on the ‘implementation’ or
‘performance’ of RPG (e.g. DETR 2000b: 4, ODPM 2002a: para 2.2): ‘An essential feature of new style
RPG is that both its implementation, through development and local transport plans and other means, and
its real world outputs should be monitored. In this way a check can be kept on whether the strategy is
working and if any changes are necessary to it.’ (DETR 2000b: para 16.01). According to PPG11, the new
approach to regional planning should have ‘a new focus on outputs with annual monitoring of performance
against targets and indicators to ensure that RPG is kept up-to-date’ (ibid.: 4). Elsewhere in government
guidance, on the other hand, monitoring is granted a broader remit which goes beyond measuring the
implementation’ or ‘performance’ of RPG. Here monitoring is seen as being ‘part of a feedback loop that
helps inform any subsequent revision of the strategy’ and which ‘leads to more informed policy and
decision making’ (ODPM 2002a: para 4.1.2). In this function monitoring is to establish spatial development
trends, act as an ‘early-wamning’ to disclose emerging issues and to ‘evaluate whether the original
assumptions upon which the RPG was developed remain valid' (ibid.: para 3.3.3). On balance, however,
the ‘performance’ and ‘delivery’ measurement stance still dominates the language of government policy
and guidance on monitoring (see Figure 7).

Initially RPBs were expected to prepare regular monitoring reports ‘possibly on a bi-annual basis,
resources permitting’ (DETR 1998b: para 6.13) but PPG11 specified that ‘monitoring reports of progress in

15 The degree to which RPG can in fact influence such ‘real world developments' is, howsver, not as clear-cut as this quote may suggest
(see 3.3.1).
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relation to targets and indicators should be produced on an annual basis if possible' (DETR 2000b: para
16.09). These Annual Monitoring Reports (AMRs) are to focus on ‘output’ targets and indicators to
measure the effect of RPG on real world developments (ODPM 2002a). Furthermore process indicators
are to evaluate the implementation of RPG objectives ‘through the inclusion of appropriate policies in
development plans, local transport plans, and other types of plan and strategy’ (ibid.: para 2.3). Additional
‘contextual’ indicators should be used selectively to monitor issues on which RPG has only indirect
influence and which help to understand the context in which RPG operates. The government also
introduced a set of ‘national output indicators’ which all RPBs are expected to report on in their AMRs
(ODPM 2002a). These indicators have been ‘derived from some key national objectives’ (ibid.: para 2.11)
and are to ‘reflect the RPG's role in delivering national policy and to allow inter-regional comparison’ (ibid.:
24). Moreover, the use of a common set of indicators is to promote consistency between regions as
regards RPG monitoring. Alongside the national output indicators RPBs are also required to ‘keep track of
progress’ towards relevant local PSA targets and accompanying Best Value Performance Indicators
(DETR 2000b: para 16.07, also ODPM 2002a).

Key elements of monitoring RPG
‘Key elements in the monitoring process are:
= identify key objectives, policies, output targets and related indicators;

= identify means of delivery in implementation programme, including any process
targets;

s scrutinise the relevant plans and strategies for accord with RPG targets;
= consider action if a plan or strategy is not in accord,;

= check delivery of real world outputs against targets and indicators; and

s if targets are not being met investigate the reasons.'

Source: ODPM 2002a: para 2.7
Figure 7: Key elements of monitoring in ODPM Good Practice Guide 2002

As far as the ‘manage’ element of PMM in regional planning as a whole is concerned, government policy
and guidance seem to suggest that this is mainly about reviewing RPG (see also 3.6.1). In the ‘continuous
planning process’ advocated by PPG11 flexibility and responsiveness are to be achieved primarily through
the review of RPG. That is, the primary response to the results of monitoring and other new policy
considerations would be a revision of RPG (see DETR 2000b, ODPM 2002a; also Figure 8). PPG11
rejects fixed' review cycles for RPG and states that ‘it is more appropriate for selective reviews of the
more urgent issues to be triggered by the results of .. monitoring' (DETR 2000b: para 16.09). Aithough
RPG will need to be reviewed in full from time to time, there is an emphasis on ‘selective’ revisions of
particular aspects or topics of RPG which are to be carried out ‘under a faster track process’ than a
complete review (ibid.: para 16.10). In this understanding of PMM responsiveness is to be brought about
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by cutting down the timescale for the revision of RPG. PPG11 sets a ‘target timetable’ for the production of
a full RPG review of 31 months which ‘The Government firmly expects ... to be achieved or bettered’ (ibid.:
para 2.10). As for ‘selective’ RPG reviews these are expected to be conducted within a ‘significantly
shorter timescale’ (ibid.: para 2.11). The RPB has to agree a ‘project plan’ with the GOR to set out how the
‘target timetable’ is to be met (ibid.: para 2.10). All in all such speedy reviews are to keep RPG responsive
and ‘up-to-date’.
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Source: author
Figure 8: Plan, Monitor and Manage - The PPS11 Model

3.2.5 Implications of the Planning and Compulsory Purchase Act 2004

Ever since the publication of PPG11 the main characteristics of PMM as described above have remained
central to the government’s approach to regional planning. The changes to the planning system which
started with the 2001 Green Paper and led to the Planning and Compulsory Purchase Act 2004, however,
have brought about some modifications and new emphases. These are enshrined in the Act itself and
related Regulations'® as well as in the replacement of PPG11 with PPS11 in September 2004 (ODPM
2003f, 2004a) and a revision of the guidance on RSS monitoring in December 2005 (ODPM 2005f). As
explained earlier (see 2.3.2), key elements of these reforms were concerned with ‘speeding-up’ the
planning system and reducing the levels of planning (cf. DTLR 2001a, ODPM 2002e). In addition, there
has been growing influence of issues around housing supply, particularly about levels of house building in
the Greater South East, embodied in the Sustainable Communities Plan and the ‘Barker I' review. As is
shown in the following, many of the recent changes to PMM in regional planning can be linked to these
broader developments.

16 The PCPA received Royal Assent on 13 May 2004 and the related Regulations on Initial Regional Spatial Strategy and Regional
Planning (Great Britain 2004b, 2004c) came into force on 28 September 2004.
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The new PPS11 (ODPM 2004a) confirmed many of the PMM elements, including the continuous process
of plan making and implementation, monitoring and revision, the use of quantified ('SMART’) targets'” and
indicators and the responsibilities and procedural arrangements for regional planning. The ‘target
timetable’ for a full RSS revision is now 30 to 35 months and ‘Meeting the timetable agreed with the
[Government Office] is a key element on which RPB performance will be judged, which in turn could affect
future RPB funding’ (ibid.: para 2.32)8. PPS11 re-emphasises the possibility of partial RSS reviews which
are to be carried out under a shorter timetable. The most significant changes that affect PMM arise from
an even further increased emphasis on implementation and monitoring. In order to promote the
‘implementation’ or ‘delivery’ of RSSs more attention is to be paid to implementation mechanisms (ibid..
para 1.7). Each RSS should incorporate an ‘implementation plan’ which ‘set[s] out for each policy and
proposal which organisation(s) are responsible for delivery, along with ... the timescale for the key actions
to deliver the policy, including any output targets’ (ibid.: para 3.2). In a slightly more wary way than its
predecessor PPS11 suggests that ‘wherever practicable and sensible to do so, policies should be
quantified and output targets and indicators set’ (ibid.: para 3.4).

In one of the most crucial changes the 2004 Act made RSS monitoring a statutory requirement. RPBs are
obliged to submit AMRs to the Secretary of State on an annual basis with a common reporting date for all
regions (Great Britain 2004a, 2004c)*. The Act and related Regulations ascribe great importance to
monitoring the ‘implementation’ or ‘delivery’ of RSSs. Against the background of the government's housing
agenda specific provisions are made for monitoring housing completions which place RPBs under a
statutory duty to report on the numbers of dwellings built (Great Britain 2004c). Accordingly, PPS11 and
revised monitoring guidance (ODPM 2005f) emphasise the importance of monitoring RSS implementation
and the delivery of housing, although monitoring is also given broader functions in these documents (see
Figure 9). This includes, for example, the identification of ‘foliow-up actions’ that should be taken in
response to the results of monitoring such as a revision of policy or adjustments to implementation
activities and mechanisms (ibid.: para 3.3). Furthermore the role of monitoring has been expanded in that
RPBs now have to fulfil the monitoring requirements arising from Sustainability Appraisals and the related
European Union Directive on Strategic Environmental Assessment (see ODPM 2005f, 2005n).

17 In a change of wording the previously described ‘output' targets are now referred to as ‘policy targets’ in the latest version of the
guidance on RSS monitoring, albeit these stil relate to ‘the outputs of the RSS such as provision for housing’ (ODPM 2005t para 7 4).

18 However, PPS11 also states that ‘Other key factors to judge performance include comprehensiveness of stakeholder engagement and
robustness of policy output’ (ODPM 2004a: para 2.32), although the criteria for measuring these factors are not specified.

19 ‘Regulation 5 [see Great Britain 2004c] requires an annual monitoring report to be submitted by the RPB to the Secretary of State on
the 28th of February of the following year lo which it applies’ (ODPM 2004a: para 3.7). Similar requirements exist at local level,
although the submission date for LDF AMRs is the 31st of December of each year (ODPM 2005j, 2005k).
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Content of an Annual Monitoring Report

‘In accordance with the requirements of the Act, the Regulations, and associated
Government guidance, the main purposes of the monitoring and review of RSS
implementation are to reveal:

s  whether policies and related targets in the RSS have been met or progress is being
made towards meeting them or, where they are not being met or not on track to
being achieved, the reasons why;

*  whether numbers of net additional dwellings built in the region during the period
covered by the AMR and since the policy or policies concerned were first published
by the Secretary of State are on target...;

= what significant effects implementation of the policies is having on the social,
environmental and economic characteristics of the area and whether these effects
are as predicted by the [Sustainability Appraisal] of the RSS;

= whether the policies need adjusting or replacing because they are not working as
intended;

* whether the way the RSS is being implemented needs to be changed to ensure
delivery; and

» whether the policies need changing to reflect changes in national policy or because
circumstances have changed since the preparation of the existing RSS and new
issues need to be addressed.

The above purposes may overlap.’

Source: ODPM 2005f: para 3.1
Figure 9: Required content of an Annual Monitoring Report

The revision of policy on regional planning and PMM has also been affected by the present government’s
drive for ‘evidence based' policy making (see Ch.2). The new PPS1 requires planning bodies and
authorities to ensure that ‘plans and policies are properly based on analysis and evidence’ (ODPM 2005
para 26). This has resulted in various provisions and proposals aimed to improve the ‘evidence base’ of
planning. As part of the EiP the Panel is to test the ‘soundness’ of the draft RSS, including ‘whether [the
RSS] is founded on a robust and credible evidence base, ... whether it is robust and able to deal with
changing circumstances, ... [and] whether it has clear mechanisms for monitoring and implementation’
(ODPM 2004a: para 2.49, also ODPM 2005j, Planning Inspectorate 2005). The government has also
brought forward specific initiatives targeted at ‘improving the economic evidence base’ of RSSs (ODPM
2005m) and in relation to ‘supporting’ the evidence base for housing policies such as a ‘national advice
unit' (ODPM 2004d). Finally, a revised set of ‘core output indicators’ for RSSs has been published which
are ‘to help ensure a consistent and cost-effective approach to monitoring implementation of key national
objectives and targets’ (ODPM 2005i: 3; see Figure 10)?.

20 This ‘National Housing and Planning Advice Unit' was established in November 2006 (DCLG 2006a).
21 A similar set of national indicators exists for monitoring LDFs (see ODPM 2005k).

58



Chapter 3 ‘Plan, Monitor and Manage' in regional planning

Core Output Indicators for Regional Planning
Business Development
1a Amount of land developed for employment by type: by local authority area.

1b Amount of land developed for employment by type, which is in development and/or regeneration
areas defined in the Regional Spatial Strategy (RSS).

1c¢ Percentages of 1a by type, which is on previously developed land: by local authority area.
1d Employment land supply by type: by local authority area.

Housing
2a Housing trajectory showing:

(i) net additional dwellings over the previous five year period or since the start of the RSS period,
whichever is the longer;

(i) net additional dwellings for the current year;

(iii) projected net additiona! dwellings up to the end of the RSS period or over a ten year period from its
publication, whichever is the longer;

(iv) the annual net additional dwelling requirement; and

(v) annual average number of net additional dwellings needed to meet overall housing requirements,
having regard to previous years' performances.

2b Percentage of new and converted dwellings on previously developed land.
2¢ Percentage of new dwellings completed at:

(i) less than 30 dwellings per hectare;

(i) between 30 and 50 dwellings per hectare; and

(iil) above 50 dwellings per hectare: by local authority area.

2d Affordable housing completions: by local authority area.

Transport

3 Percentage of completed non-residential development complying with the car-parking standards set
out in the Regional Transport Strategy (RTS): by local authority area.

Regional Services

4a Amount of completed retail, office and leisure development respectively: by local authority area.

4b Percentage of completed retail, office and leisure development respectively in town centres.

Minerals
5a The production of primary land won aggregates (tonnes): by minerals planning authority.
5b The production of secondary/recycled aggregates (tonnes): by minerals planning authority.

Waste
6a Capacity of new waste management facilities by type: by waste planning authority.

6b Amount of municipal waste arising and managed by management type and the percentage each
management type represents of the total waste managed: by waste planning authority.

Flood Protection and Water Quality

7 Number of planning permissions, by local authority area, granted contrary to the advice of the
Environment Agency on grounds of flood defence or water quality.

Biodiversity
8 Change in areas and populations of biodiversity importance, including:
(i) priority habitats and species (by type); and

(i) areas designated for their intrinsic environmental value including sites of international, national,
regional or sub-regional significance.

Renewable Energy
9 Renewable energy capacity (MW) installed by type: by local authority area.

Source: ODPM 2005i
Figure 10: Core Output Indicators for Regional Planning
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3.2.6 The ‘Barker Effect’ - Forward to the past?

It has already become clear in the above that the government's concern about housing supply has had a
noticeable impact on the reform of the planning system brought about by the Planning and Compulsory
Purchase Act 2004. The emphasis on the ‘delivery’ of housing has permeated legislation, policy and
guidance on regional planning such as the statutory requirements for monitoring. As mentioned in
Chapter 2 the persisting interest of key elements of government in the supply of housing, embodied in the
first ‘Barker Review', has set in motion further proposals for change of the planning system which are
highly relevant to PMM. The government re-emphasised its intention to increase housing supply (HM
Treasury and ODPM 2005c¢) and issued first proposals for a revision of housing policy which give greater
attention to housing markets and demand (ODPM 2005d). An update of PPG3 in January 2005 aimed at
‘supporting the delivery of new housing’ on commercial and industrial land and buildings (ODPM 2005¢).

In July 2005 the course of possible further changes to the planning system took more shape (HM Treasury
and ODPM 2005b, ODPM 2005a). In publishing its proposals on planning for housing the government set
out to achieve ‘a step-change in housing supply' (ODPM 2005a: 9). One of the comerstones of these
proposals aims at ‘making the planning system more responsive to the housing market’ (ibid.: 5). These
ideas have been taken forward in a proposed new PPS3 on housing which was published in December
2005 in response to the first Barker Review (HM Treasury and ODPM 2005a, ODPM 2005b). In order to
respond better and faster to ‘housing demand’ greater attention is to be paid to housing market
considerations (ODPM 2005b: 1). When establishing housing figures in RSSs and allocating and releasing
land for new houses, planning bodies and authorities are to give more weight to housing market
pressures. At local level, LDFs are required to allocate sufficient ‘developable’ tand to meet the demand
which is predicted for the first five years of the plan period. For the following ten years of predicted
demand LDFs should allocate sufficient land ‘wherever possible’ (ibid.. 11). Moreover the draft PPS
argues against the phasing of land release within the five year supply. In essence, the approach proposes
to meet housing demand where it arises (ibid.: 10) and thus can be characterised as far more driven by
housing ‘markets’ and ‘demand’.

If implemented these proposals could have major implications for the way planning is conducted and for
any PMM approach to planning. In the view of some commentators, the proposed changes would imply
the ‘abolition of the ‘plan, monitor and manage’ approach’ to planning for housing (Planning Resource
2005). The author of PPG3 of 2000 described the new proposals as ‘a return to ‘predict and provide'
planning' (Planning Resource 2006¢c, also 2006d). The proposed approach is regarded as being too
‘market-driven’ and the emphasis on meeting market demand wouid increase pressure on areas of high
demand and work against the objective of urban regeneration. However, as the government's proposals
were introduced after the empirical part of this research had been completed they are not discussed here
in more detail. Reflections on potential implications for regional planning and PMM are, however, made in
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the concluding chapter (see Ch. 8) alongside some remarks on the government's latest initiative, the
Barker Review of Land Use Planning (HM Treasury and ODPM 2005a, 2006). ‘Barker II’ is concerned with
the impact of planning on economic growth and prosperity and could lead to even more far-reaching

changes to planning, potentially giving more weight to economic and business concerns.

3.3 Theoretical underpinnings of ‘Plan, Monitor and Manage’

PMM has become a prominent term in government policy and planning discourse since the late 1990s and
early 2000s but, as mentioned earlier, the concept of PMM has roots which go back to planning and
decision making theory and practice of the 1960s-80s. The remainder of this chapter therefore discusses
key theoretical underpinnings of PMM. This section (3.3) deals with PMM as a whole. Starting from a
description of key characteristics of strategic spatial planning, PMM is linked to the Strategic Choice
approach to planning and to theories about performance management in the public sector. The later
sections (3.4 to 3.6) then provide more detail on particular aspects of the ‘plan’, ‘monitor' and ‘manage’
elements.

Each of the sections (3.3 to 3.6) follows a similar underlying structure and purpose in that each describes
theoretical approaches in relation to PMM and its component parts respectively, and discusses key issues
and concerns as regards the application of these approaches in practice. In each section so-called ‘design
print:iples' are identified which describe an ‘ideal type’ PMM approach from a theoretical perspective?2.
The theoretical framework developed in the remainder of this chapter and particularly the design principles
have been used 1) as criteria for investigating the practice of PMM in the empirical work (i.e. current
practice has been assessed against these theoretical issues and design principles), 2) to explain observed
practice (see Ch.7), and 3) to inform the development of recommendations for improved policy and
practice of PMM (see Ch. 8).

3.3.1 Approaches to strategic spatial planning

In Britain and elsewhere in Europe strategic spatial planning has (once more) aroused growing interest in
both academia and planning practice (Albrechts 2004, Albrechts et al. 2001, Breheny 1991, Friedmann
2004, Healey 1997b, Healey et al. 1997, Salet and Faludi 2000). In order to establish key characteristics
of planning at a strategic level, broadly speaking, two major approaches to planning can be identified (see
also Figure 11)3. These differ from each other particularly in relation to the function and status of plans,

22 The design principles can be found in particular in Figure 15, section 3.3.4, section 3.4.1, Figure 20, section 3.5.3, Figure 25 and
section 3.6.2.

23 This discussion draws heavily on writings about ‘conformance’ vs. ‘performance’ views of planning which has been developed in
particular by scholars in the fields of implementation research (e.. Barrett and Fudge 1981b; see below) and planning theory (e.g.
Faludi 1989, 2000, Faludi and Korthals Altes 1994, 1997, Mastop 2000; see also in relation to monitoring 3.5).
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the relationship between planning and implementation, as well as the actors responsible for, and involved
in, preparing and implementing plans.

The first approach has been described as ‘technocratic’ or ‘biueprint’ planning (Faludi and Korthals Altes
1994, 1997). Under this approach a plan represents a blueprint for the future development of the area in
question. The technocratic model assumes that planning operates in a ‘context of control’, i.e. the body
which prepares the plan possesses sufficient powers and responsibilities for plan implementation and/or
the plan itself carries enough weight to ensure its implementation. In either case there are clear and direct
links between planning and implementation. However, the appropriateness of the ‘blueprint’ view of
planning has been questioned once applied to spatial planning at strategic level. Even at times when
regional planning and the public sector were comparably strong the implementation of regional plans was
identified as a key problem (Glasson 1978) and there was often a significant gap between intent and
actual impact (Mastop 1997, Wedgwood-Oppenheim et al. 1975). The ‘blueprint’ model may be more
applicable to project planning but it neglects the complexities and uncertainties involved in strategic
planning and the rather indirect relationship between plans and their implementation (Alexander and
Faludi 1989).

Project plans Strategic plans
Object Material Decisions
Interaction Until adoption Continuous
Future Closed Open
Time-element Limited to phasing Central to problem
Form Blueprint Minutes of last meeting
Effect Determinate Frame of reference

Source: Faludi 1989
Figure 11: Project vs. strategic plans

The second approach to planning could be described as ‘sociocratic planning’ (Faludi and Korthals Altes
1994, 1997), ‘planning as learning’ (Faludi 2000) or plans being ‘frames of reference’ for subsequent
action (Faludi 1987, Mastop 2000). In this mode! planning operates in a ‘context of accommodation’ where
powers and responsibilities for planning and implementation are dispersed among a variety of ‘competent
and largely autonomous actors (Faludi and Korthals Altes 1994, 1997, Mastop and Faludi 1997). At
strategic level the relationship between planning and implementation is complex and indirect, for plan
implementation depends on factors and actors on which a strategic plan and those responsible for its
production have often very limited influence?. Thus, in order to be implemented, strategic pianning has to

24 The field of ‘implementation studies’ has paid particular attention to the relationship between policy making and implementation (e.g.
Allerman 1982, Barrett 2004, Barrett and Fudge 1981a, Exworthy and Powell 2004, O'Toole 2004, Schofield 2004, Schofield and
Sausman 2004, and in relation to the implementation of development plans see Healey et al. 1882, 1985). It highlights the processes
involved in making and implementing public policy and the factors that affect the translation of policy into action. There is a need to
appreciate the complexities involved in implementing public policy such as the wide range of actors involved and the degree of
influence of public bodies on these actors. As a result of this there is often no direct, top-down link between policy making and its
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‘influence’ or ‘frame’ the decisions? of others actors, in particular those decisions which lead to changes
‘on the ground'. This has been described as ‘driving from the back seat’ (Needham 1997: 273).

Under this second model the role of strategic spatial planning is to guide and improve the quality of
subsequent decisions of other actors (Faludi 2000). Here planning is a type of ‘forethought' in that it is to
offer advice for those making decisions in relation to spatial development (Hoch 2002). Strategic planning
is to assist decision makers in understanding the situation they are faced with, explain the problems and
challenges that exist and what should be done about it. The 'guidance provided by a strategic plan itself is
the ‘visual product’ of planning. Quite importantly, guidance will also be provided by the ‘invisible product’
of the planning process such as mutual learning, the development of a common understanding of
problems and desirable solutions which can contribute to behavioural change and, eventually, the
implementation of the plan (Faludi 2000, Friend and Hickling 1987, Glasson 1978, Needham et al. 1997)%.
This view emphasises the importance of the plan making process which can shape opinions and influence
decisions and thus help to mobilise support for the implementation of the strategic plan (Mastop and
Faludi 1997, Needham et al. 1997).

As far as RSSs in English regional planning are concemned, one could argue that government thinking and
policy to some extent contains elements of the *blueprint’ view of planning (see 3.1.1 and 3.2). An RSS is
part of the statutory development plan and as such it is binding on the local level of planning, for local
plans and planning decisions need to be in general conformity with the RSS. The emphasis on
‘implementation’ and ‘delivery’ in government policy on regional planning also seems to support the
‘blueprint’ view. On the other hand, the relationship between an RSS and its implementation is much more
complex and indirect than government policy may suggest. The implementation of an RSS through the
local planning system is not all that straightforward as it has to stand up to other factors and material
considerations. Also by virtue of being a spatial planning document which goes beyond land use matters,
an RSS includes many policies and proposals which are beyond the scope of development control
decisions. Its implementation therefore depends very much on the activities of largely autonomous actors
(e.g. central government funding of infrastructure projects, activities of RDAs and a wide range of other
local, sub-regional, regional, inter-regional, national and supra-national actors) on which an RSS is not
binding — see, for example, the non-hierarchical relationship with other regional and sub-regional

implementation. Rather, the relationship between policy formulation and implementation involves complex, iterative and multi-
directional processes of negotiation, bargaining and compromise.

2 |n this context the term 'decision’ is understood in a wide sense and refers, for example, to the decision to prepare a plan or
programme, decisions about the content of these plans and programmes, decisions about what action is to be taken ‘on the ground’,
the decision fo take action and the action itself.

% Dutch planners use the expression doorwerking (‘working through') to refer to the assimilation of plans and policies into the
deliberations that follow the formal adoption of a plan (Mastop 2000, Mastop and Faludi 1997). Similarly, the term voorwerking is used
to describe a situation in which a plan already has effects on other decisions even before its formal adoption as potential addressees
of the plan may already use it, for example, assuming the formal adoption of the plan.
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strategies (ODPM 2004a: para 2.11). Against this background an RSS could be characterised as coming
much closer to the ‘framework’ model of planning.

3.3.2 Strategic Choice - The roots of PMM

The above discussion raised issues of complexity and uncertainty which are central to planning, especially
at strategic level. The treatment of uncertainty has featured in planning theory and practice for some time
(Abbott 2005, Bryson et al. 2004, Dijst et al. 2005) and underpins the influential Strategic Choice approach
which was developed from the late 1960s onwards (Friend and Hickling 1987, Friend and Jessop 1969)7.
The fundamental assumption of Strategic Choice is that uncertainty is inherent in any future-related
activity and Friend and Jessop (1969) distinguish between three types of uncertainty (see Figure 12).
Strategic spatial planning has to fulfil seemingly conflicting requirements. It is to provide long-term
direction for the spatial development of an area and, at the same time, deal with the uncertainties involved
which require some degree of flexibility to adapt to unforeseen events and changing conditions (Faludi and
Korthals Altes 1997). This balance between long-term guidance and responsiveness to change has been
a long-lasting concern in British planning (Cullingworth and Nadin 2002)2 and is also central to current
debates about PMM in regional planning (Wenban-Smith 1999, 2002a).

The acceptance and handling of uncertainty lie at the heart of Strategic Choice (Friend and Hickling 1987,
Friend and Jessop 1969)%. The approach aims to recognise the sources of, and to reduce uncertainty
before decisions are made, especially before making irreversible decisions. Strategic Choice attempts to
manage change over time as options are kept open as long as possible in order to enable reaction to
change (Wenban-Smith 2002a). Through a ‘balance between exploratory and decisive progress’ (Friend
and Hickling 2005: 11) decisions are taken when required, while a degree of flexibility is retained to allow
responsiveness to unforeseen events, new information and changing circumstances.

77 Like strategic planning in general the Strategic Choice approach has had a chequered tradition in spatial planning but still receives
significant attention today (see e.g. Bryson et al. 2004, Bums 2004, Faludi 2004, Faludi and Mastop 1982, Friend 2004, Friend and
Hickling 1987, 2005, Friend and Jessop 1969, 1977, Needham 2004, Yewlett 1983).

2 pifferent approaches have been advocated in British planning and elsewhere to achieve such a balance. The ‘survey-analysis-plan’
approach (Geddes 1915) emphasised the importance of information gathering and analysis and of gaining a better ‘'understanding’ of
reality as a basis for making plans. Others believed that planning processes have been too slow and too cumbersome and thus
restrain the responsiveness of planning. This has led to repeated attempts at ‘streamlining’ planning processes and regulations
(Cullingworth and Nadin 2002). Drawing on the systems school (Chadwick 1978, McLoughlin 1969) the ‘rational’ planning model of the
1960s and 1970s also aimed at developing a betler understanding of the reality. it expiicitly recognised the dynamic nature of the world
and the need o be responsive to change. Based on analysis and modelling a cyclic process of strategy making, implementation,
monitoring and review was 1o achieve such responsiveness (Glasson 1978, McLoughlin 1969). The ‘rational’ model had some impact
on planning practice and was applied, for example, in structure planning during the 1960s and 1970s (e.g. Batey and Breheny 1978a,
1978b, 1978¢, Breheny and Roberts 1978).

2 The term 'strategic’ does not imply that this approach to planning and decision-making applies only to a strategic ‘level’ but rather to a
'way' of planning that can be applied at all levels (Friend and Hickling 1987, Friend and Jessop 1969). In fact it has been applied to
many fields of planning and management (see Friend and Hickling 2005: Ch. 13), including strategic spatial planning in the 1970s (q.g.
Booth and Jaffe 1978, DoE 1974, Hickling 1978). The Strategic Choice approach is still influential nowadays and, as mentioned earier,
underfies the concept of ‘Plan, Monitor and Manage' (PMM), in particular in the field of housing (Wenban-Smith 1999, 2002a), and has
also been considered in other policy fields (DfT 2004).
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Types of uncertainty and practical responses

Uncertainties about the environment (UE): uncertainties about the external environment in
which planning operates, including current and future patterns of the physical, social and
economic environment and the effects of interventions into the external environment.
Potential responses: Information gathering such as conducting research.

Uncertainties about relationships (UR): uncertainties in the knowledge about future
intentions in related fields of choice, e.g. future decisions of other actors and the relationships
between these decisions. Potential responses: consultation and coordination with other actors
as regards their future intentions.

Uncertainties about value judgements (UV). uncertainties about appropriate value
judgements which includes the relative importance attached to particular choices and the
related consequences. Potential responses: Political decisions, policy guidance, public
participation.

Source: adapted from Friend and Jessop (1969) and Wenban-Smith (2002a)
Figure 12: Types of uncertainty and practical responses

Similar to the ‘Mixed Scanning’ approach (Etzioni 1967), Strategic Choice proposes a distinction between
strategic guidance (strategy) and operational decisions (factics) (Alexander and Faludi 1989, Faludi 1987,
Wenban-Smith 2002a). First, a strategic framework needs to be formulated which provides long-term
direction for detailed action and which should remain stable at least over the medium term. Second,
operational decisions should be guided by this strategic framework as well as informed by, and responsive
to, up-to-date information about circumstances and events (see also 3.6.1). The Strategic Choice
approach stresses the importance of the second element, i.e. the process of making decisions over time to
deal with uncertainties and changing conditions (Friend and Hickling 1987, Friend and Jessop 1969). The
figure below (Figure 13) shows how Strategic Choice can be translated into PMM in regional planning.

Strategic Choice translated into ‘Plan, Monitor and Manage’

= Plan: formulate a strategic framework (e.g. the general scale and distribution of housing
provision) and more detailed policies (e.g. criteria for the process of land release).

= Monitor. monitor plan implementation and detect changing circumstances and
unforeseen events (e.g. comparison of actual housing provision and development of
housing requirements over time).

= Manage: monitoring should identify the need for tactical action (e.g. release more or less
land for housing) and/or for the revision of the strategic framework and/or of the detailed
policies.

Source: based on Wenban-Smith 2002a; 37
Figure 13: Strategic Choice translated into PMM
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This approach entails a continuous, iterative and adaptive process of decision making in which longer-
term goals guide a series of tactical decisions and each of these decisions is informed by information
obtained through frequent monitoring (Bryson et al. 2004, Wenban-Smith 2002a)%. Whereas the strategic
level of planning is responsible mainly for setting out an overall strategy and the process for managing
change, tactical decisions such as the release of land are largely taken at lower tiers (see Figure 14 and
3.3.4). Unlike traditional planning exercises, which have tended to focus too much on the ‘plan’ phase,
Strategic Choice requires more attention to be paid to the ‘monitor' and ‘manage’ elements (Wenban-
Smith 1999). The gathering of information is crucial to the success of this approach as it helps to improve
the understanding of issues and to reduce uncertainty (Floyd 1978, Wenban-Smith 2002a; see also 3.5).
As a result the Strategic Choice approach aims to move beyond a ‘snapshot’ view of planning and
decision-making and towards a more ‘dynamic’ process which pays regard to uncertainty and complexity
and which combines longer-term guidance or ‘commitments’ with operational flexibility or 'adaptiveness’
(Friend and Hickling 2005, Friend and Jessop 1969)3".

Source: Wenban-Smith 1999: 27
Figure 14: Strategic and tactical levels of planning, monitoring and managing

3 This understanding of planning as a continuous and adaptive process has also been a feature of the ‘rational’ planning model: ‘But [the
implementation stage] is not the end of the process. Planning, as envisaged in contemporary studies, has no end-product. it is part of a
continuing process which must be kept under review and amended where necessary in the light of the monitoring of the key indicators
of the region’s condition’ (Glasson 1978: 266).

31 As described in more detail below (see 3.6) the PMM approach as enshrined in govemment policy on regional planning in England
since 2000 differs markedly from this version of PMM which is based on Strategic Choice (Wenban-Smith 1999, 2002a).
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3.3.3 Performance management approaches

It has been described above (see 2.2 and 3.2.3) that past and recent changes to the planning system in
England also need to be seen in the light of general developments in the public sector. Government
initiatives such as Best Value are part of the attempt to apply performance measurement and
management systems to public services (e.g. Ashworth et al. 2002, Carmona and Sieh 2004b, 2005, Cave
et al. 1990, Imrie 1999, Pollitt and Harrison 1992, Rogers 1999). These systems are to fulfil several
functions. First, performance management is used to hold public bodies to account and to increase the
transparency of the activities of these bodies (Hughes 2003, Hyndman and Eden 2002, Rouse 1999).
Second, measuring their performance is to assist public organisations in leaming about the strengths and
weaknesses of service provision which can be used to inform policy making and service delivery (de Bruijn
2002). Thirdly, as performance management is often linked to sanctions and/or rewards it is to provide an
incentive for improving performance (Boyne et al. 2002, Hughes 2003). Finally, performance management
can be used to steer the activities of public bodies and to ensure that they contribute to defined policy
priorities (de Bruijn 2002)3%2,

Broadly speaking, performance management systems involve the specification of desired levels of service
provision, including (quantified) output targets (Cave et al. 1990). Indicators are then used to compare
planned and actual performance in terms of the achievement of these targets (Carter et al. 1992, Jowett
and Rothwell 1988, Rogers 1999). The approach includes incentive structures to stimulate the
performance of individuals and organisations, for example, in that the level of funding of a public body
depends on the achievement of targets (Ayres and Pearce 2005, Rogers 1998). There has been vigorous
debate about the difficulties and limitations involved in performance management (e.g. Ashworth et al.
2002, de Bruijn 2002, Dent et al. 2004a, HOCPASC 2003, Rouse 1999; see also below, especially 3.5.3).
This relates to conceptual, methodological and practical problems but, more fundamentally, also to a
general concern about the possibility of applying corporate management techniques to the public sector.
Some of the New Public Management literature therefore suggests a more moderate and realistic view of
the potentials of performance management. It can provide a useful tool (among others tools) to inform
policy making and implementation but those designing and using performance management need to
recognise the problems and limitations that are involved and consider the specific characteristics of the
public services it is to be applied to (de Bruijn 2002, Rogers 1999). Against this backdrop the following
principles for the design and use of performance management systems have been identified which should
guide the application of such systems (see Figure 15).

32 Generally, performance management can be defined in a ‘namow' sense where it is seen as a set of tools to measure and manage
performance with a focus on performance measursment. In a ‘wider’ understanding performance management is seen as a way gf
thinking and acting which goes beyond the measurement of performance and pays more attention o the way in which performance is
and can be defined and improved and to the process of judging performance (Rogers 1999). At present a ‘namow’ understanding
appears to dominate much of the literature on public management and current policy and practice in that it is more about
measurement and evaluation rather than management (Radnor and McGuire 2004, Rogers 1999).

67



Chapter 3 ‘Plan, Monitor and Manage' in regional planning

Design principles for performance management in the public sector

Variety: As the provision of public services is often complex, as it has to meet different, sometimes
conflicting objectives and interests, and as performance information is used for different purposes,
there cannot be a single product definition or way of measuring performance. In order to do justice
to this variety and to show a more complete picture of an organisation’s performance there will

need to be various product definitions, various indicators and ways of measurement (de Bruijn
2002).

Focus and Differentiation. Since PM can hardly be both comprehensive and manageable at the
same time it should focus on those products that are most relevant to the activities of an
organisation (ibid.). Instead of ‘one-size-fits-all' approaches performance management needs to be
adapted to the characteristics of the activity in question and its specific context (Flynn 2002).

Integration: As part of a tool for planning and implementation performance management should
be fully integrated into the working practices of an organisation to enable the development of a
systematic performance management framework (Rouse 1999).

Trust. Performance management needs to be non-threatening and based on trust, esp. between
tiers in a hierarchy, to enable co-production, to avoid perverse behaviour and hierarchical misuse,
and to create an organisational culture of trust and commitment rather than of sanctions and fear
(de Bruijn 2002, Rouse 1999, Turner et al. 2004).

Learning. Performance management should encourage and facilitate reflection and learning, the
development of a shared understanding of complex issues, a problem-solving approach,
ownership of performance and responsiveness to new circumstances in order to help identify ways
of improving performance (de Bruijn 2002, Rogers 1999, Rouse 1999). '

Consequences: There should not be simplistic, direct links between production, appraisal and
reward/sanction, e.g. ‘poor’ performance should not be sanctioned automatically. Instead indirect
links should be used where, for example, failure to achieve targets raises questions about the
reasons for such performance before choosing any actions (Flynn 2002). However, a clear set of
rules on the process from production to reward/sanction must be agreed upon in advance to avoid
the misuse of this flexibility (de Bruijn 2002).

Interdependency and Interaction: In planning, analysing and interpreting service delivery it needs
to be appreciated that performance in the public sector can only be achieved ‘in a network of
dependencies’ of a variety of interdependent actors and activities (ibid.: 56). As a result,
stakeholders should be involved at each stage of the performance management process (Boyne et
al. 2002, McAdam et al. 2005). This includes the design of the system (e.g. clarification of
functions and users, definition of ‘products’ and of what is ‘performance’, selection of indicators,
and target setting) and the process of assessing, interpreting and explaining performance.

Politics and Autonomy. Performance management should not be understood as a ‘technocratic’
exercise which concentrates on the delivery of public services and where performance is seen as
‘unpolitical’ and only a question of ‘good’ management. Performance in the public sector is a highly
political issue since both definition and achievement of performance invoive various actors who
may have different or even conflicting interests (Rouse 1999). in addition, actors might want to use
performance management for palitical purposes, such as promoting their individual agendas. In
order to ensure impartiality and to avoid strategic behaviour and misuse of PM it needs to be
‘shielded’ from undue political influence (RSS 2003). In addition, performance information should
not to be used for political purposes such as demonstrating one's own success and/or other's
failure (Flynn 2002).

Dynamic and Stabllity: Performance management needs to do justice to the (internal) dynamics
of service provision (e.g. development of new products and processes of service provision) and the
(external) dynamic context in which it takes place (e.g. new problems and challenges). Thus
performance management systems need to be kept ‘lively’ and adjustable to these dynamics (de
Bruijn 2002). This needs to be balanced, however, with the need for some degree of stability (e.g.
the indicators used for monitoring) to track development and to make comparisons over time.

Source: compiled by the author

Figure 15: Design principles for performance management in the public sector
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3.3.4 Implications for PMM in regional planning

Drawing on the above discussion of strategic spatial planning, Strategic Choice and performance
management this section reflects on some of the implications of these approaches for PMM in regional
planning. This focuses on the purpose of planning at strategic level, the relationship between different
planning tiers as well as the arrangements for, and processes in, planning. Strategic Choice suggests that
planning needs to acknowledge and manage uncertainty which is to be achieved through a continuous
planning process which allows adaptation to changing circumstances. As shown above, this thinking has
been translated into the PMM approach. Moreover, there has been a shift from land use planning to
strategic spatial planning as regards the types of plans, ways of planning and institutional arrangements
(Albrechts 2004; see Figure 16). Thus, ‘the chief purpose of spatial planning at the level of regional, and
even more so national planning is to give guidance in situations that are characterised by uncertainty and
conflict around spatial development where there needs to be mutual leaming. The guidance is for the
benefit of subsequent decision makers and concerns their decision situations’ (Faludi 2000: 304).
Strategic spatial planning is about coordinating and informing the planning and implementation activities of
largely autonomous actors who have a bearing on the spatial development of an area (Albrechts 2004,
Healey 1997b). Its purpose is to frame subsequent decisions by clarifying decision situations, helping
decision makers to gain a better understanding of the context in which they operate and what choices
could and should be made (Faludi 2000, Mastop and Faludi 1997).

The distinction between strategy and tactics has implications for the interplay between different planning
tiers and the content of spatial plans (Albrechts 2004, DfT 2004, Needham 2000, Wenban-Smith 2002a).
The role of regional planning is principally to provide long-term direction for future activities and guidance
for the process of making operational decisions. In turn, the responsibility for ‘managing’, in the sense of
taking shorter-term actions such as the release of land for development, and much of the detailed
‘monitoring’ work such as the assessment of housing supply and need in ‘real time’ lies largely with lower
levels (Wenban-Smith 2002a)®. Consequently spatial plans at strategic level should contain longer-term
perspectives for spatial development which could take the shape of 'strategic organizing ideas' and ‘spatial
organizing concepts’ (Healey 1997¢; see 3.4.1). There should be less emphasis on details and water-tight
regulation and more on promoting the use of the plan, for example, through engaging actors in the
preparation process and through leaving some discretion for the local level to fit strategic policies to
specific circumstances (Damme et al. 1997).

33 However, the relationship between strategic planning and operational decision making is not linear, sequential and top-down but should
rather be understood as a two-way process which is shaped by interactions between those who make strategies and those to be
influenced by the strategy (Friend 2000).
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Type of planning Type of plans

From
Controlling change

Guiding growth
Promoting development - Land-use plans

Regulation of private
development

Technical or legal regulation

A

‘Physical’ solutions to social problems

A

To
Framework or guidelines for

integrated development Strategic plans

Works through the interests of (i) Vision
elected i
s stakeholders (ii) Short-term action

Managing change
Negotiated form in governance

A

Framing activities of stakeholders to help achieve
shared concerns about spatial changes

A

Source: Albrechts 2004: 748
Figure 16: The shift from land use planning to strategic spatial planning

The role and status of strategic plans and debate about state restructuring (see 2.4.2) also have
“implications for the arrangements for strategic spatial planning. In a ‘shared power world' (Bryson and
Crosby 1992) planning relies to a significant extent on interaction between a variety of actors (e.g. Healey
1997a, 1997¢, 1998). Although ‘collaborative’ approaches to decision making involve limitations and
pitfalls®, there seems to be a need for deliberative planning practices (Albrechts 2004, Bryson et al. 2004,
Fischer 2003, Fischer and Forester 1993, Friend and Hickling 1987, Healy 1992, 1997a, Innes 1995,
Motte 1997). The involvement of relevant actors in policy making, monitoring and review is intended to
improve the quality of the plan by drawing on the knowledge of different actors, to develop common
understandings and goals, to gain support for or ‘ownership’ of the plan and, ultimately, to improve
implementation and effects of planning. However, given the potential problems of collaborative practices it
is important to actively design and control deliberative planning processes (WRR 1999; see Figure 17),
e.g. to balance the abilities of actors to get involved in and influence the process, to separate the

¥ Critiques of the concept of collaborative planning can be found, for example, in Flyvbjerg 1998, Phelps and Tewdwr-Jones 1998, 2000,
Richardson 1996, Tewdwr-Jones and Allmendinger 1998, Tewdwr-Jones and Thomas 1998; see also 2.5).
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representation of individual interests from the formation of preferences and to ensure that final decisions
rest with elected representatives.

Design principles for participatory policy making

s ‘Political formalisation of the relationship between participation and decision-
making,

= 3 choice based on substantive considerations between internal administrative
deliberation or the weighing of interests based on dialogue and confrontation,

® the ongoing structuring and reformulation of the problem throughout the
planning process,

® active process control with a clear division of roles between the parties,

® transparent weighing of interests by means of dialogue and the confrontation of
perceptions,

= feedback of agreements (partial or otherwise) reached to all parties,
® clear communication of the plans to the government'.

Source: WRR 1999: 61
Figure 17: Design principles for participatory policy making

3.4 The ‘Plan’ element of ‘Plan, Monitor and Manage'’

While the previous section discussed the foundations of PMM in strategic spatial planning as a whole, this
section adds some details in refation to the ‘plan’ element of PMM which refers basically to the preparation
of strategic spatial plans. As mentioned earlier, much has already been written about the preparation of
the first round of PPG11-style RPGs. Therefore this study pays particular attention to the ‘monitor’ and
‘manage’ stages as well as the interplay of the three components of PMM. As far as the ‘plan’ element is
concerned several points have already been made in the previous section, especially in connection to the
role of strategic spatial planning as well the implications for planning processes and the function of plans.
The following elaborates on two aspects of the ‘plan’ element which are particularly relevant for this study,
namely the format and content of strategic spatial plans and the use of targets under PMM.

3.4.1 Format and content of strategic spatial plans

Given their role of providing long-term frameworks, and the uncertainties involved, strategic plans need to
avoid a high level of detail and instead set out general principles for spatial development (Damme et al.
1997, Faludi 2000, Wenban-Smith 2002a). A plan is the interim product of an ongoing planning process,
hence it needs to remain flexible and responsive to new information and changing circumstances.
Responsiveness and flexibility have to be built directly into the plan itself (Wenban-Smith 2002a; see
3.6.1). To this end a strategic spatial plan should include both substantive and procedural norms

3 E.g. Baker et al. 2003, Haughton and Counsell 2004, Marshall 2002a, 2002b, 2004, Marshall et al. 2002, Pattison 2001, Sennett 2002;
see 1.2.
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(Needham 2000). The former relate to what kind of spatial development is to take place, and a strategic
plan should define the desired objectives or ‘qualities’ of the development of an area. The latter are about
how the objectives and qualities are to be achieved and by whom. Therefore a strategic spatial plan
should also set out the process and criteria for the ‘manage’ stage in which actors are to work towards the
achievement of the objectives and qualities for spatial development (Albrechts 2004, Healey 2002, Vigar
et al. 2000, Wenban-Smith 2002a).

Generally strategic spatial plans should focus on key issues and decision areas which need to be
addressed at supra-local level (Albrechts 2004). The plans should specify future decision areas and
choices, clarify contextual conditions for subsequent action, including relevant actors, and demonstrate
possible ways ahead (Mastop 2000). As a plan represents a ‘snapshot’ which may often be overtaken by
changing circumstances and new information, it should not be too detailed but rather be ‘broad-brush and
flexible enough to allow room for elaboration, deviation, and partial revision' (Needham et al. 1997: 874).
Although there may be a need for a higher degree of specificity in some cases, in general, ‘Spatial plans
that are strategic usually specify the desired spatial order only in outline, for the agency that makes the
strategic plan cannot ensure implementation in detail' (Needham 1997: 271). An example of how such an
approach could be applied to policies in an RSS is provided below (see Figure 25).

3.4.2 The use of targets in strategic spatial planning

As mentioned before, the New Public Management school and successive governments have endorsed
the use of quantified targets in the public sector. Such targets are to be used as tools for steering the
provision of public services and for holding public bodies to account (Rogers 1999, Rouse 1999). The use
of targets is attractive to politicians and higher-level managers as it offers a seemingly simple approach to
dealing with complex issues in the sense of ‘management by numbers’ (Rogers 1999). As with other
management techniques the use of targets can be one of a range of tools for managing public services.
However, the use and potential benefits of targets need to be considered against the limitations and
pitfalls expressed by various practitioners, academics and politicians (e.g. HOCPASC 2003, RSS 2003,
2005).

Due to the variety and complexities of public sector objectives and activities it can prove difficult to narrow
planning objectives down to quantified targets and to establish links between targets and objectives
(Wedgwood-Oppenheim et al. 1975). There is a risk in concentrating performance management and
resources on those issues which can be easily measured and which are covered by targets, resulting in
neglect of those issues which do not directly relate to the targets or cannot be measured easily in
quantitative terms (HoOCPASC 2003, Higgins et al. 2004, Poliitt 2003). Targets in the public sector often
focus on issues around quantity and procedure but tend to disregard the quality of outcomes (Ahmad and
Broussine 2003). At present performance management systems emphasise short-