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Abstract
This thesisprovides an examinationof the theory and practice of the New Labour
government'sNew Deal for Communitiesregenerationprogramme.It provides an accountof
how New Labour conceptualisessocially excludedneighbourhoodsand arguesthat it
conceivesof three crucial componentsintegral to its prescription for `regenerating'such
spaces.Thesecomprisethree models:

o

Agency

0

Community

o

Exclusion

This thesisarguesthat, collectively, thesethreemodelsamountto a policy `recipe'
encompassingboth analysisof allegeddeficienciesof excludedspacesand their inhabitants
and prescriptionsfor their physical and social regeneration.

In order to explore thesemodelsand their explanatoryand normative potential, fieldwork was
conductedin a New Deal community with a focus on interviewing residentsand other
intendedparticipantsin the regenerationprocess.The thesisargues,on the basisof this
empirical work, that eachmodel is conceptuallysuspectand producessomequestionable
practical effects. In particular, it askswhetherthere is an appropriateunderstandingof how
communitiesare reproducedby humanagentsand assesses
the expectationsplacedon
residentsto be `active citizens' and `owners' of urbanregeneration.This raises,in turn, some
important questionsabout the inclusive natureof the New Deal for Communities
programme

asa whole.
Thethesisconcludeswith a discussionof whethertheprogramme
canor shouldbereformed
andsituatesthatdiscussionwithin an acknowledgement
of thetensionbetweencentral
government's
visionfor sociallyexcludedareasandits commitmentto localismanddevolved
decision-making.
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Introduction

1.11Introduct o

As early as the 1930s,GeorgeOrwell was commenting on the concern induced by the
looming shadow cast by `the slums':
'... even people with comfortable incomes are vaguely troubled by the thought of 'the
have
had
'slum
're-housing'
Hence
the
which
we
clearance'
and
clatter about
slums'.
Bishops,
intervals
the
politicians, philanthropists
war.
ever
since
at

and whatnot

divert
because
'slum
then
they
attention
talking
can
clearance,
piously about
enjoy
from more serious evils and pretend that if you abolish the slums you abolish
poverty'

(2001; 59)'

What we might call spatial concentrations of poverty has indeed been a concern for
for
Over
in
UK
interested
time.
the
some
parties
government policymakers and other assorted
ideas
have
has
last
that
the
about solving
as
shifted,
the
concern
nature of
eighty years or so,
this seemingly intractable social `problem'. This is evinced by an examination of policy
develop
have
to
or
that
this
renew,
regenerate,
manage,
either
sought
period
responses over
by
identified
incarnations
demolish
commentators variously
poverty,
of
concentrated
simply
However,
Hoban
`sink'
`dump'
as
neighbourhoods.
estates
or
excluded
or
as slums, ghettoes,
beginning
have
the
Beresford
the
of the new
at
of
such
areas
existence
out,
pointed
and
312)
(2001;
failed
is
the
`living
to
the
and
testimony
of
past'
policies
regeneration
century
illustrates how policy failure is the point around which these responses coalesce. Again,
Orwell had prefaced this debate when he noted presciently in 1937 that `all this talk has led to
surprisingly small results. '(200 1; 60)

However, underwriting these approachesand the different analytical or political trends they
based
belief
`high'
level
is
to
the
the
area
policy
prescribe
need
of
at
policy
reflect a common
1Throughout the thesis, quotation marks and italics will signify direct quotations. Italics may also
for
is
in
in
be
for
Bold
type
the
text.
places
emphasiswhere
also
used
main
emphasis
used
occasionally
the quote is already italicised.
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measures to `treat' poor areas and address the conditions of those who reside in them.
Therefore, despite changing social and political contexts, there have been
successive
programmes that have emerged, all aimed at tackling some aspect of areas designated

as

being `in need'. This process began with the slum clearance programmes in the 193Os,
which
demonstrated a rather fundamentalist belief in razing the physical habitat
of the urban poor,
and continues today with New Labour's more developmental Neighbourhood Renewal
agenda, which combines some physical re-development with improvements in local service
delivery and a range of didactic measures for residents of such areas, under the banners
of
`participation', `partnership' and `empowerment'.

Whilst it can be difficult to pin down the origins of the anxiety surrounding concentrated
poverty and its consistentstatusas a policy concern,the belief in the need to devise areabasedprogrammesto addressit remains an important and totemic aspectof government
policy. As far as New Labour is concerned,it hascontinued this tradition and aimed to
analyseand `tackle' the problems experiencedby residentsof poor areasand `Bring Britain
Together' (SEU 1998):

'Over the past twenty years, hundreds of poor neighbourhoods have seen their basic
quality of life become increasingly detached from the rest of society Many
...
neighbourhoods have been stuck in a spiral of decline. Areas with high crime and
unemployment rates acquired poor reputations, so people, shops and employers left. '
(SEU 2001 a; 7)

However, New Labour differs from its immediate predecessorsin government in some key
aspects.Firstly, as Ginsburg has noted, New Labour has emphasisedthe `social' elementsof
urban regenerationand its place in wider anti-poverty agendas.The reclaiming of
regenerationas a social welfare arenacontrastswith previous Conservativeadministrations
that focusedon economic investment as the solution to areasperceived to be in decline (1999;
58). According to Cochrane,this reflected a New Right conviction that social welfare could
not be decoupledfrom economic developmentand a questioning of the efficacy of public
sector professionals.(2000; 190) Moreover, New Labour has constructed `detached' poor
areasnot as `deprived' as in previous eras,but as `socially excluded.'2 This appearsto convey
residentsof poor areasas both materially and spatially distinct from the `mainstream'. New
Labour's urban policy focus on `renewing' specified `neighbourhoods' and `communities' is
designedto bridge the `gap' that is deemedto permeateboth the physical and moral landscape
2 Although it defines poor
areasvia its index of `deprivation', illustrating that the term is still in use.

10
(thereby
identifying
`renewing'
Only
Britain.
these
closing the
areas
and
of post-industrial
From
desires.
New
Labour
this
inclusive
the
society
productive
and
orderly,
gap) will produce
with
from
derived
broader
is
fits
`renewal'
that
objectives
the
welfare
agenda one
viewpoint,
between
founded
New
Labour
the
distinctive
relationship
reframing
upon
social vision
a
Lund
1999).
1999,
Heron
Dwyer
(Clarke
2005,
and
citizen and state
1.2 IEmIRIfining the 1goEtcyeonee rn with 12ooi sipaees
Given the sustained policy interest in spatial manifestations of inequality over recent
in
few
have
been
the
it
is
that
there
academic
attempts
apparently
surprising
perhaps
years,
literature to fully explain this trend. However, there appear to be a number of critical
frameworks to analyse this interest nonetheless. For example, one framework would be to
bourgeois
by
is
that
the
an
elitist
or
controlled
policy agenda
adopt the radical argument
is
iniquities
for
`dangerous
the
the
of
capitalism
classes'
agenda whereby the consent of
is
known
has
Cochrane
localised
as
explained
what
poverty programmes.
maintained through
`gilding the ghetto' (Community Development Project 1977):

`From this perspective the role of urban policy was to make cities safe (and
productive) for `global capitalism, to managethe conflicts within them and
did
disrupt
they
that
the
not
the
socially excluded,so
particularly to manage poor or
the processesof social and economicrestructuring.' (2000; 200)
Indeed,this is a framework of analysis adoptedby Bennington and Donnison (1999) to assess
the early policy direction of New Labour.
Furthermore, these elites may construct urban programmes as challenging a `culture' of
intergenerational
intercepting
the
the
pathology of poor residents and
poverty and changing
judgement
2003;
9).
In
(Lupton
this
about
a
reflect
programmes
case,
transmission of poverty
by
(see
feckless
their
inherently
the
the
poverty
character
of
corrosion
the
poor or
character of
for example, Wilson 1987). Either way, residents have no role other than as passive policy
by
devised
`experts'.
by
be
to
solved
programmes
subjects who are a problem

Conversely, a less cynical analysis could suggestthat such programmesactually representa
improve
by
industrial
inflicted
damage
the
the
change
and
to
of
some
repair
attempt
genuine
demonstrate
in
Furthermore,
live
they
say
those
one
could
affected areas.
who
conditions of
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the successof residentsor `community'3 workers in placing the conditions of their areasonto
the central Government policymaking radar. Indeed, perhapsit is shortsightedto view urban
regenerationprogrammesas a domain purely of the welfare professionswhere social
influence
high.
from
The
for
treatment
of claims made on
potential
on
problems are selected
government resources by `poor' or excluded people themselves or those who work with them
late
in
This
the
in
be
discounted
clearly
was seen most
an analysis of policy responses.
cannot
1960s, when `community' work became a mechanism by which central regeneration policy
Community
2000;
190).
The
level
(Cochrane
local
the
was questioned and subverted at
Development Project, set up by the Home Office under the auspices of Jim Callaghan in 1969
investigate
by
to
Those
the
and
state
this
tension.
employed
were
workers who
embodied
`help' designated poor areas found themselves `going native' to some extent and undermining
local
authorities and
the
clashing
with
and
the
welfare professionals
assumptions of
some of
Project
1977;
4).
Development
(Community
their
employers
politicians, ostensibly

In a similar vein of analysis, Robert Furbey has attempted to theorise successive
behind
lies
is,
That
the anxiety provoked
what
places.
with
poor
government's preoccupation
by areas of poverty or perceived squalor and the subsequent need to `regenerate' (or
demolish)? In response, he argues firstly that it derives from a fear on the part of the
but
the
today,
of
physical and moral effects
still
resonating
establishment,
century
nineteenth
4
illustrates
Jones
426).
Stedman
(1999;
in
`stunting
living
some
the
environmental slums'
of
highlighted
the apparent effects of
fears
by
the
time
who
these
of
observers
several
citing
of
`decaying slum life' (1971; 287). For example, in 1886 Lord Brabazon wrote:

'Let the reader walk through the wretchedstreets...should he be of average height, he
him;
he
head
find
himself
those
taller
than
around
will see on all sidespale
a
will
faces, stuntedfigures, debilitated forms... '(Stedman Jones 1971; 308)
Secondly,Furbey suggeststhat respectablefears about the `stunting' effects reflected
locates
Furbey
426).
Here
(1999;
'the
the
social organism'
evolution of
concernsabout
in
(and
`the
resultant urban policymaking) two schools of nineteenth
slums'
anxiety about
He
Organicism.
Enlightenment
those
Darwinism
that
Social
who
argues
thought:
and
century
`ailment'
the
thinking
of
social
as
an
to
poverty
of
constructed
concentrations
such
subscribed
body to be `treated'. If `unmedicated', there would be consequencesfor the progressionof
3 The term community will be placed in inverted commasthroughout the thesis. This decision will
becomeclear as my critical engagementwith the conceptproceedsover the coming chapters,but
in
its
there
policy and
that
and
usage
to
this
meaning
about
are
some
misgivings
say
at
point
suffice
academicdiscourse.
4A concernthat resonatesin today's 'neighbourhood effects' debate(E.g. Atkinson and Kintrea 2001).
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society as a whole, destined perhaps, to remain as `uncivilised' as its poorest extremities.
Stedman Jones suggests that a `theory of degeneration' in the 1880s succeeded in shifting
middle class analysis of poverty from moral inadequacy to `the deleterious influences of the
urban environment' (1971; 313). It became clear, he suggests, that poverty and degeneracy
had to become concerns of the state as the sense of threat from the presence and possible
spread of an impoverished mass began to grow (1971; 313).

Furbey continues by arguing that the theoretical fusion that created this physiological
metaphor re-emerged in early Fabian fears of moral deterioration and then in later social
democratic interventions into the `welfare' of the poor (1999; 426). Certainly, poor areas are
often described and rhetorically mapped by politicians and planners through a range of
negative motifs such as `disorder', `spiral of decline', `cycles of deprivation', `overcrowding'
diagnose
is
be
`otherness'
`exclusion'.
This
their
the problems
to
and
and
may
accentuate
apparently peculiar to these spaces thereby differentiating them from `healthy' (social) body
from
Jim Callaghan, then Home Secretary, explaining the Government's
An
parts.
excerpt
new Urban Aid programme in 1968 is typical of the way poor spaces are constructed: `It is
intended to arrest... and reverse the downward spiral which afflicts so many of these areas.
There is a deadly quagmire of need and apathy. ' (Community Development Project 1977; 10)

Here we seethe construction of poor spacesas defective and stunting terrain. There is a
subtext of moral deterioration and a belief in the needfor the stateto intervene and `treat' the
`problem'.

In contemporary terms, we can perhaps locate New Labour's preoccupation with socially
excluded neighbourhoods within Furbey's (1999) explanatory framework. Certainly, the
adoption of the concept of `social exclusion' could reflect fears about the malfunction of the
in
body.
A
that
manifests
neighbourhoods and people being `cut off from
social
malfunction
mainstream society, a situation considered morally unacceptable as well as socially
problematic and economically wasteful (SEU 2001b). As Tony Blair noted:

'Over the past two decadesthe gap betweenthe 'worst' estatesand the rest of the
country has grown. It has left us with a situation that no civilized country should
tolerate... (and) we all have to pay for the costs.'(SEU 1998; 1, brackets added)
This may or may not reflect New Labour's alleged commitment to a quasi-functionalist
philosophy (see for example Levitas 1998, Prideaux 2001), one that derives from the same
body of Enlightenment thought Furbey discusses.Nonetheless,there is an obvious fear for
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New Labour of the negative effects of living in one of the `worst' estatesand a resulting
commitment that no one should be seriously disadvantagedby where they live (SEU 2001b;
44). New Labour maps out with familiar language the seemingly inevitable processes that
cause neighbourhoods to decline:

As areas becomeunpopular, thosewho can move out do so andfamilies with little
choice move in. As a result, the area becomespoorer... For those who live in these
areas,prolonged spells out of work can lead to disaffection and exclusion, and a lack
of commitmentto the area. This may lead to more crime and vandalism, which leads
to further decline. '(DSS 1999,cited in Deacon2003; 133)
Therefore, this New Labour government conceives of excluded areas as a concern both
because they symbolise a divided, perhaps malfunctioning society and because they believe
such conditions contribute to reducing the quality of life of residents. It is this concern that the
thesis will argue underpins the government's desire to refurbish excluded `communities' and
partly explains the strategy adopted to achieve this refurbishment.

1.3 Timeo1hýecth'teof OneQhe§ng
offid chggleir summ arfe$
Whatever the explanation for New Labour's concern with `excluded
neighbourhoods', it is undoubtedly the casethat it hasprioritised urban renewal as part of its
social welfare reform agenda.Indeed, it is this deployment of urban regenerationas a
focus
This
for
delivering
thesis.
that
the
this
of
change
provides
represents
social
mechanism
the first key objective of my investigation - to establisha link betweenthe `New Deal for
Communities' (NDC) programme,the specific policy example usedto representthe wider
Neighbourhood Renewal agenda,and New Labour's philosophical framework for reforming
the relationship betweencitizen and state.This will entail a focus on what Stuart White has
defined as New Labour's 'valueframework' of community, opportunity and responsibility.
(2001: 4) It is through an analysis of theseconceptsthat the linkage betweenNDC and the
wider welfare reform project will be theorised.
The secondand related objective of the thesis will be to illustrate clearly how New Labour
hasconceptualisedexcluded spaces.How do they analysethe `communities' and residents
who comprise those areasand what solutions have they devised to socially `include' them?
Again, New Labour's fetish for `community' will form part of this discussion as it is this
conceptthat frames much of their analysis of what is deficient and needsaddressingin poor
areas.As we will see,New Labour, whilst a disparateproject with some inherent.
contradictions and tensions, has propoundeda consistentvision of `community' in which it
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its
its
belief
in
individual
cornerstone
of
vision of a
anchors
responsibility - another
functioning, cohesivesocial system.Moreover, for New Labour, `community' offers
protection from social exclusion and damagingcycles of disadvantagethat blight the postindustrial and inner city landscape.`Community' is the filter through which New Labour
constructsthe problems of excluded spacesas well as expressingits normative vision about
the future trajectory of such spaces.It is both a measuringstick and a key aspiration.
Chapter two will develop these points fully. This will be the first of two literature review
chapters in which I will examine the philosophy and agenda of the New Labour `project' with
intellectuals,
by
to
as well
politicians
and
affiliated
articles and speeches
prominent
reference
as policy documents and reports plus academic and media commentaries. In this chapter, I
hope to introduce the key elements of the welfare reform agenda and relate them, where
relevant, to the conceptual framework of NDC. This will provide some context for our
understanding of NDC and a basis on which the thesis can begin to explore the efficacy of
both that programme and the norms and values being woven into the fabric of public welfare
by New Labour's reforms.

Having clearly demonstratedthe theoretical nexusthat underpinsNDC and how that relatesto
inherent
in
the
then
to
thesis
the
problematize
assumptions
will
attempt
welfare
goals,
wider
that nexus. In the form of a secondliterature review, chapterthree will draw upon academic
literature and researchto construct a set of researchquestionsdesignedto critically examine
NDC and pave the way for empirical fieldwork. The literature discussedhere appearsto
its
for
New
Labour's
spaces
as
as
some
of
prescriptions
analysis
of
excluded
well
contradict
tackling socially excluded people and `communities'. In the main, this is basedaround a destabilizing of `community' in which scholarshave soughtto illustrate how assumptionsof
consensusand homogeneity are exaggerated.In fact, a range of articles and studies has
emergedthat emphasisethe divided and contestednature of spatial groupings, which pose
is
for
inscribed with positive notions of
NDC
that
such
as
crucial questions a programme
`community' as a basis on which the social exclusion of people and spacescan be addressed.
In particular, the way in which the needsof excluded people (the understandingof which is
the first step in tackling exclusion) are conceptualisedin this context appearsproblematic
because`community' is used to neatly packagethe needsand experiencesof residents.
Moreover, the role of social relations in creating and shaping exclusion is not considered,
constrainedas it is by the idea of a consensual`community' and poverty experience.
At the outset of this researchprocesstherefore, I was aware of two distinct setsof knowledge.
On the one hand, ideasand conceptsfound in government policy documentsand ministerial
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statements influenced by a pool of key thinkers and the political climate of `New' Labour in
the late twentieth century and, in contrast, academic research in articles, chapters and debates
that sounded a discordant note with what government was arguing and advocating. The
dislocation between the two was a major factor in provoking my research interest, but in
addition provided a critical angle on New Labour that I set out to exploit. An examination of
the discordant literature posed a number of questions about NDC that were necessary to
explore. At the conclusion of chapter three, I hope to have illustrated how a range of authors
have contributed to my critical analysis of NDC and how my research questions grew out of
an exploration of that literature.

Having constructed my key research questions out of the schism between New Labour and
discordant analyses, chapter four is concerned with outlining my research strategy and design.
The core of the thesis is to offer some empirically grounded reflections upon NDC and New
Labour by examining some of the theoretical criticisms identified in chapter three. Therefore,
by way of a practical research project conducted in a specific NDC area, I wanted to generate
data that would shed some light on the ability of the programme to tackle social exclusion.

Chapter four will describethe variety of decisionstaken to facilitate that process.These
impinged
decisions
that
on the
encompassmethodological, epistemologicaland ontological
fieldwork phaseof my enquiry.
The empirical fieldwork that forms the basisof the thesis was conducted in the NDC zone in
Salford, GreaterManchester- what has beenbrandedthe Charlestown and Lower Kersal
NDC. Chapter four will provide some background information on the area by way of context
and introduction.

Following this in chaptersfive and six, there will be a recounting of the data generatedby my
in
field,
five
firstly
decisions
Chapter
taken
the
the
will
provide
an
account
of
research.
followed by an account of data generatedabout NDC. This data is basedaround the effect
NDC has had in practice and some of the debatesaround its relationship with residents.
Chaptersix follows on from these discussionsby focusing on data generatedwith and about
the residentsof the NDC zone. The data will be organisedaccording to corresponding
researchquestionsand provide the bulk of the `evidence' on which further discussionwill
draw.

Chaptersevenwill be a discussionchapter in which I will use the data outlined in the two
its
its
NDC
to
to
tackle
the
upon
chapters
social
exclusion
of
reflect
and ability
preceding
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target residents.The thesis will conclude in chaptereight with a summary and some final
conclusions.

1.4 Motivations

for

dmye3l g. Tdlmg

NC

I was drawn towards this project for two distinct reasons.In the most prosaic terms, it
seemed interesting as well as important. Initially, a general sociological interest in ongoing
debates around poverty and the role and function of public welfare policy in addressing
material inequality; and then specifically, my curiosity with New Deal for Communities'
rhetorical commitment to `community' and `social exclusion'. That is, NDC, one component
in New Labour's `neighbourhood renewal' programme, was an example of a public welfare
policy that had a dual concern with challenging spatial concentrations of deprivation and
(re)creating `community'. NDC's combination of two of the contentious concepts in recent
academic debate was an interesting proposition that appeared to provide fertile ground for
critically grounded research and analysis.

Closer inspection revealedthat NDC's conceptualconfiguration embodied a firm New
Labour belief in the utility of `community' to be deployed as a mechanismfor tackling
in
it
deprivation
Moreover,
held the view that
of
urban
areas.
stubbornconcentrations
successful(or `sustainable' in New Labour parlance)regenerationmust link an amelioration
of `social exclusion' with the behavioural reconstructionof local (excluded) residents.
Therefore, it argued for a programmeof not just `renewal', but of social change in designated
policy spaces.Extra resourcesmust be delivered, but only reshapingthe behaviour of local
populationswill ensuresustainableimprovement.
Such scrutiny revealedthat New Labour view `communities' as a priori social facts borne out
of sharedmaterial conditions or aspirations,as well as having beneficial effects for those who
experienceor `have' it. That is, it implicitly perpetuatesa common (mistaken?) assumptionof
exaggeratedsolidarity amongst `working class' or disadvantagedsocial housing estatesthat
can be harnessedand translated into a reified `community' with a branded identity. NDC's
role is in transforming a priori functioning social networks into a recognizable collective
entity to which all residentscan relate and respondthereby engenderingresponsibility and
respect.The effects of this processcan then provide a robust bulwark against further social
exclusion createdby weak social ties and disorder (in addition to material disadvantageand
housing
job
and
markets). Such diagnosesof the ills of excluded urban spacesand
unequal
prescriptionsfor tackling them provided a stimulating framework of ideasto explore. How
this exploration was organised is explained below.
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As noted, NDC reflects an explicit attempt to change and regulate the behaviour of individual
social agents in the process of `building' `community'. `Community' being conceived as an
inherent social good. That is, it relates to a much wider New Labour `responsibility'

agenda

that encompasses encouraging active citizenship, instilling social cohesion and increasing the
accountability of the state to its citizens. Examining NDC as an example of how public policy
attempts to instigate such behavioural change forms the basis of a thesis that also engages
with how New Labour understands the social world and the inequalities that appear
it
lies
it.
is
If
`importance',
to
the
there
tentative,
thesis,
attached
any
albeit
entrenched within
at this level of examining such `big' themes. As noted above, it can be argued that New
Labour's attempt to implement a responsibility agenda is consistent with a `Third Way'
dominant
integral
`New'
Labour.
The
to
the
narrative of this political
genesis
of
politics
transformation was that is was borne out of both a political impasse and a desire to transcend
the traditional dichotomy of `old' Left and `new' Right and the need to reconfigure social
democratic ideas and approaches to meet the `new' challenges of a globalized world (Giddens
1994). This narrative is discussed further in chapters two and three.

This is a development on the political Left that should be rigorously examined for its efficacy
and implications. The `responsibility'

component of this `'Third way' triumvirate is of

particular interest to me because it raises some important considerations about the nature of
the relationship between the individual and the state. For instance, is there a role for the state
in any circumstances in regulating the behaviour of individual citizens? Assuming it does
have a role, how strong should any behavioural demands be, and what is the effect (if any) of
disadvantage
demands.
is
inequality
in
Indeed,
the
the
context
of
allocation
of
such
material
integral because, as Stuart White notes, many argue that a prerequisite for demanding
responsibilities from citizens is a fair distribution of resources and opportunitiess, what he
terms a `civic minimum' (2003). Whether New Labour have moved or are moving towards
greater social justice to a sufficient degree is open to debate, but its commitment to a
is
agenda
unswerving.
responsibility

Chapter three will explore the balance between citizen

obligation and rights specifically, but much of the subsequent discussion of the government's
appetite for civic participation and active citizenship is underpinned by this crucial
relationship.

s For example,ex-Labour deputy leader Roy Hattersley (2002) recently commentedthat "the social
contract requires the disadvantagedand dispossessedto be made a decentoffer. "
6 Seefor example, Chancellor Gordon Brown's 2005 Labour party conferencespeechin which he
soughtto reiterate this agenda,possibly to cement its place within a post-Blair Government.
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In particular, the thesis is concerned with responsibility - one of the cornerstones of New
Labour's `community' requiring as it does members who cooperate to uphold shared values
and maintain an active stake in the collective. In policy terms, a responsibility agenda
necessitates a clear distinction between `good' and `bad' citizenship and entails a fascinating
array of carrots and sticks as government tries to combine nurturing civility and kinship and
above all participation,

with policing or prodding the `antisocial' or apathetic. Both nurturing

behavioural
involve,
degrees,
to
some
element
of
changeand
approaches
varying
and policing
illustrate, I would argue,how New Labour is using an ethos of `responsibility' to help `build'
`community' in trying to createorder and cohesionin what it believes to be an increasingly
in
insecure
(post)-modem
How
this
agenda
out
a regeneration
plays
uncertainand
world.
context is a key focus for the thesis.
The mobilisations through NDC of `community' and `responsibility'

to regulate or change

behaviour form the backdrop of my enquiry and it is the philosophical and political ideas that
inspire such an agenda that this thesis ultimately wants to engage with. That is, if such an
agenda is a pillar of centre-left thinking in contemporary Britain, it requires scrutiny, debate

but
its
just
judgement
its
of
egalitarian merit. I
of not
practical effectiveness,
and aboveall a
hopethis thesis can play some small part in scrutinising New Labour's social agenda,using
NDC as a starting point.
It is clear therefore, that the approachof the thesis is to examineNDC with referenceto its
balance
it
`communities'
the
to
to
the
strike
correct
seeks
regenerate
and
ability understand
betweenseekingto transform residents' behavioural and moral capacitiesand providing
requisite opportunities. In a traditional sense,the focus is on how NDC conceivesof the
disadvantages
it
its
how
the
than
addresses
material
and
cultural
of
residents
rather
agency
(the structures)that createdand sustainedsuch a `community' in the first instance.The
feature
but
does
`community'
throughout
the
thesis,
the
mainly as context as
materiality of
well as focal points around which `community' relationships are negotiated.The extent to
which NDC regeneratesthis aspectof the `community' is of coursecrucial, but for this thesis
will remain secondary.
1.5 The leuonetatnoooff tll

mesesirsih

The thesis clearly has limits. Firstly, the empirical conclusions reachedare basedon
one casestudy of one NDC area.This necessitatesthat any reflections made are tentative and
7 The

notion of an `uncertain' world characterisedby `risk' is perhapsthe key influential precept in
`Third Way' thought (e.g Giddens 1998).
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qualified. Moreover, my researchis not representativeof the `community' under study. I was
unableto gain accessto minority ethnic individuals, disabled people or asylum seekersdue to
problemsnegotiating accessand lack of opportunitiesfor random encounterswith people
from thesegroups. However, I do not believe that theselimitations undermine the thesis in a
substantiveway as I will explain in greaterdetail in chaptersfour and five.
Overall, it is my contention that this thesis offers an original contribution to a number of key
debates.It is basedon `lay accounts' that are usedto assessgovernment policy -a research
improving
increasingly
in
influence
is
becoming
to
that
vital
approach
growing
and
understandingsof `grassroots'experiencesof policy. Additionally, the thesis seeksto enhance
the theorising of `community' and challenge its presenceand use in policy debates.Finally,
the thesis usesqualitative empirical data to explore the implementation of New Labour's
`recipe' for renewing excluded areas.It unpacksthat recipe before subjecting its practical and
ethical componentsto close critical scrutiny.
Overall, I would contend that the thesis contributesto both understandingsof New Labour
framework
by
its
to
which those
spaces
and
offers
a
critical
and approach poor
understandingscan be cogently assessed.
Having introduced the thesis and given an account of how the ensuing discussion will
proceed,I would like to turn now to the next chapterwhich will be an exposition of New
Labour's philosophy and policy agenda.

8

ChapterOne

Introduction

1.1 Introduction

As early as the 1930s,GeorgeOrwell was commenting on the concern induced by the
looming shadow cast by `the slums':
`... even people with comfortable incomes are vaguely troubled by the thought of 'the
slums : Hence the clatter about `re-housing' and 'slum clearance' which we have had
at intervals ever since the war. Bishops, politicians, philanthropists

and whatnot

enjoy talking piously about `slum clearance, because they can then divert attention
from more serious evils and pretend that ifyou abolish the slums you abolish
poverty. ' (2001; 59)'

What we might call spatial concentrationsof poverty has indeed been a concern for
governmentpolicymakers and other assortedinterestedparties in the UK for some time. Over
the last eighty years or so, the nature of that concern has shifted, as have ideasabout solving
this seemingly intractable social `problem'. This is evinced by an examination of policy
responsesover this period that have sought to either manage,renew, regenerate,develop or
simply demolish incarnationsof concentratedpoverty, identified by commentatorsvariously
as slums, ghettoes,`dump' or `sink' estatesor excluded neighbourhoods.However, as Hoban
and Beresford have pointed out, the existenceof such areasat the beginning of the new
is
failed
'living
testimony
to
the
century
regenerationpolicies of the past' (2001; 312) and
illustrates how policy failure is the point around which theseresponsescoalesce.Again,
Orwell had prefacedthis debatewhen he noted presciently in 1937 that `all this talk has led to
surprisingly small results. '(200 1; 60)
However, underwriting these approachesand the different analytical or political trends they
is
reflect a common belief at the `high' policy level of the needto prescribe area basedpolicy
1Throughout the thesis, quotation marks and italics will signify direct quotations. Italics may also
occasionallybe used for emphasisin the main text. Bold type is also used in places for emphasiswhere
the quote is already italicised.
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measures to `treat' poor areas and address the conditions of those who reside in them.
Therefore, despite changing social and political contexts, there have been successive
programmes that have emerged, all aimed at tackling some aspect of areas designated as
being `in need'. This process began with the slum clearance programmes in the 193Os,which
demonstrated a rather fundamentalist belief in razing the physical habitat of the urban poor,
and continues today with New Labour's more developmental Neighbourhood Renewal
agenda, which combines some physical re-development with improvements in local service
delivery and a range of didactic measures for residents of such areas, under the banners of
`participation', `partnership' and `empowerment'.

Whilst it can be difficult to pin down the origins of the anxiety surrounding concentrated
in
belief
its
the need to devise areathe
as
a
concern,
poverty and consistentstatus
policy
basedprogrammesto addressit remains an important and totemic aspectof government
is
it
far
Labour
has continued this tradition and aimed to
New
As
concerned,
as
policy.
by
`tackle'
the
problems
experienced
residentsof poor areasand `Bring Britain
analyseand
Together' (SEU 1998):

`Over the past twentyyears, hundreds of poor neighbourhoodshave seen their basic
life
become
detached
from
increasingly
the rest of society...Many
quality of
been
have
stuck in a spiral of decline. Areas with high crime and
neighbourhoods
left.
'
rates
acquired
poor
reputations,
so
people,
shops
and
employers
unemployment
(SEU 2001a; 7)
However, New Labour differs from its immediate predecessorsin government in some key
aspects.Firstly, as Ginsburg has noted, New Labour has emphasisedthe `social' elementsof
urban regenerationand its place in wider anti-poverty agendas.The reclaiming of
regenerationas a social welfare arenacontrastswith previous Conservativeadministrations
that focusedon economic investment as the solution to areasperceived to be in decline (1999;
58). According to Cochrane,this reflected a New Right conviction that social welfare could
not be decoupledfrom economic developmentand a questioning of the efficacy of public
sector professionals.(2000; 190) Moreover, New Labour has constructed `detached' poor
areasnot as `deprived' as in previous eras,but as `socially excluded.92This appearsto convey
residentsof poor areasas both materially and spatially distinct from the `mainstream'. New
Labour's urban policy focus on `renewing' specified `neighbourhoods' and `communities' is
designedto bridge the `gap' that is deemedto permeateboth the physical and moral landscape

2 Although it defines poor areasvia its index of `deprivation', illustrating that the term is still in use.
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of post-industrial Britain. Only identifying and `renewing' these areas(thereby closing the
gap) will producethe orderly, inclusive and productive society New Labour desires.From this
from
is
derived
`renewal'
fits
broader
the
that
agenda
one
welfare
objectives
viewpoint,
with
a distinctive New Labour social vision founded upon reframing the relationship between

citizen and state (Clarke 2005, Heron and Dwyer 1999,Lund 1999).
1.2 Explaining

the tjo

y concern with poo §jgoces

Given the sustainedpolicy interest in spatial manifestationsof inequality over recent
years, it is perhapssurprising that there have beenapparentlyfew attempts in the academic
literature to fully explain this trend. However, there appearto be a number of critical
frameworks to analysethis interest nonetheless.For example,one framework would be to
bourgeois
by
is
that
the
the
an
elitist
or
agenda
controlled
adopt
policy
radical argument
iniquities
is
for
`dangerous
the
the
the
of
capitalism
classes'
consent
of
agendawhereby
maintainedthrough localised poverty programmes.Cochranehas explained what is known as
'gilding the ghetto' (Community Development Project 1977):

`From this perspective the role of urban policy was to make cities safe (and
productive) for `global capitalism, to managethe conflicts within them and
did
disrupt
that
they
the
the
to
excluded,
so
not
poor
or
socially
manage
particularly
the processesof social and economicrestructuring.' (2000; 200)
Indeed,this is a framework of analysis adoptedby Bennington and Donnison (1999) to assess
the early policy direction of New Labour.
Furthermore,these elites may construct urban programmesas challenging a `culture' of
intercepting
intergenerational
the
the
changing
of
poor
and
and
pathology
residents
poverty
transmissionof poverty (Lupton 2003; 9). In this case,programmesreflect a judgement about
the inherently feckless characterof the poor or the corrosion of their characterby poverty (see
for example, Wilson 1987). Either way, residentshave no role other than as passivepolicy
subjectswho are a problem to be solved by programmesdevised by `experts'.
Conversely,a less cynical analysis could suggestthat such programmesactually representa
genuineattempt to repair some of the damageinflicted by industrial changeand improve the
conditions of those who live in affected areas.Furthermore,one could say they demonstrate

11
the success of residents or `community '3 workers in placing the conditions of their areas onto
the central Government policymaking radar. Indeed, perhaps it is shortsighted to view urban
regeneration programmes as a domain purely of the welfare professions where social

problemsare selectedfor treatment from on high. The potential influence of claims madeon
governmentresourcesby `poor' or excludedpeoplethemselvesor those who work with them
cannotbe discountedin an analysis of policy responses.This was seenmost clearly in the late
1960s,when `community' work becamea mechanismby which central regenerationpolicy
was questionedand subvertedat the local level (Cochrane2000; 190). The Community
DevelopmentProject, set up by the Home Office under the auspicesof Jim Callaghan in 1969
embodiedthis tension. Those workers who were employed by the state to investigate and
`help' designatedpoor areasfound themselves`going native' to some extent and undermining
someof the assumptionsof the welfare professionalsand clashing with local authorities and
politicians, ostensibly their employers (Community Development Project 1977; 4).
In a similar vein of analysis, Robert Furbey has attempted to theorise successive
government's preoccupation with poor places. That is, what lies behind the anxiety provoked
by areas of poverty or perceived squalor and the subsequent need to `regenerate' (or
demolish)? In response, he argues firstly that it derives from a fear on the part of the
nineteenth century establishment, but still resonating today, of the physical and moral effects
of living in the 'stunting environmental slums' (1999; 426). Stedman Jones illustrates some
of these fears by citing several observers of the time who highlighted the apparent effects of
'decaying slum life' (1971; 287). For example, in 1886 Lord Brabazon wrote:

'Let the reader walk through the wretched streets should he be of average height, he
...
will find himself a head taller than thosearound him; he will see on all sidespale
faces, stuntedfigures, debilitated forms... '(Stedman Jones 1971; 308)

Secondly,Furbey suggeststhat respectablefears about the `stunting' effects reflected
concernsabout 'the evolution of the social organism ' (1999; 426). Here Furbey locates
anxiety about `the slums' (and resultant urban policymaking) in two schools of nineteenth
century thought: Social Darwinism and Enlightenment Organicism. He arguesthat those who
subscribedto such thinking constructedconcentrationsof poverty as an `ailment' of the social
body to be 'treated'. If `unmedicated', there would be consequencesfor the progressionof
3The term community will be placed in inverted commasthroughout the thesis. This decision will
becomeclear as my critical engagementwith the concept proceedsover the coming chapters,but
suffice to say at this point that there are somemisgivings about its meaning and usagein policy and
academicdiscourse.
4A concernthat resonatesin today's `neighbourhoodeffects' debate(E.g. Atkinson and Kintreä 2001).
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society as a whole, destinedperhaps,to remain as `uncivilised' as its poorest extremities.
StedmanJonessuggeststhat a `theory of degeneration'in the 1880ssucceededin shifting
middle classanalysis of poverty from moral inadequacyto 'the deleterious influences of the
urban environment' (1971; 313). It becameclear, he suggests,that poverty and degeneracy
had to becomeconcernsof the state as the senseof threat from the presenceand possible
spreadof an impoverished massbeganto grow (1971; 313).
Furbey continues by arguing that the theoretical fusion that createdthis physiological
metaphorre-emergedin early Fabian fears of moral deterioration and then in later social
democratic interventions into the `welfare' of the poor (1999; 426). Certainly, poor areasare
often describedand rhetorically mappedby politicians and plannersthrough a range of
negativemotifs such as `disorder', `spiral of decline', `cycles of deprivation', `overcrowding'
and `exclusion'. This is may be to accentuatetheir `otherness'and diagnosethe problems
apparentlypeculiar to thesespacesthereby differentiating them from `healthy' (social) body
parts.An excerpt from Jim Callaghan,then Home Secretary,explaining the Government's
new Urban Aid programme in 1968 is typical of the way poor spacesare constructed: 'It is
intendedto arrest... and reverse the downward spiral which afflicts so many of theseareas.
Thereis a deadly quagmire of need and apathy.'(Community Development Project 1977; 10)
Here we seethe construction of poor spacesas defective and stunting terrain. There is a
subtext of moral deterioration and a belief in the need for the stateto intervene and `treat' the
`problem'.

In contemporaryterms, we can perhapslocate New Labour's preoccupationwith socially
excluded neighbourhoodswithin Furbey's (1999) explanatory framework. Certainly, the
adoption of the concept of `social exclusion' could reflect fears about the malfunction of the
social body. A malfunction that manifests in neighbourhoodsand people being `cut off' rom
mainstreamsociety, a situation consideredmorally unacceptableas well as socially
problematic and economically wasteful (SEU 2001b). As Tony Blair noted:
'Over the past two decadesthe gap betweenthe 'worst' estatesand the rest of the
country has grown. It has left us with a situation that no civilized country should
tolerate... (and) we all have to pay for the costs.'(SEU 1998; 1, brackets added)
This may or may not reflect New Labour's alleged commitment to a quasi-functionalist
philosophy (see for example Levitas 1998, Prideaux 2001), one that derives from the same
body of Enlightenment thought Furbey discusses.Nonetheless,there is an obvious fear for
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New Labour of the negative effects of living in one of the `worst' estates and a resulting
commitment that no one should be seriously disadvantaged by where they live (SEU 2001b;
44). New Labour maps out with familiar language the seemingly inevitable processes that

decline:
to
causeneighbourhoods
`Asareas becomeunpopular, thosewho can move out do so andfamilies with little
live
becomes
For
in these
As
in.
those
the
who
poorer...
a result,
area
choice move
areas,prolonged spells out of work can lead to disaffection and exclusion, and a lack
leads
lead
This
to
to
the
vandalism,
which
crime
and
area.
may
more
of commitment
tofurther decline. '(DSS 1999,cited in Deacon2003; 133)
Therefore,this New Labour governmentconceivesof excluded areasas a concern both
becausethey symbolise a divided, perhapsmalfunctioning society and becausethey believe
is
It
life
this concern that the
to
the
of
quality
of
residents.
such conditions contribute reducing
thesis will argue underpins the government's desire to refurbish excluded `communities' and
partly explains the strategy adopted to achieve this refurbishment.

1.3 The objectives o

he the $ and chmigter summaries

Whatever the explanation for New Labour's concernwith `excluded
its
it
has
it
is
that
the
renewal
as
part
of
urban
case
prioritised
undoubtedly
neighbourhoods',
social welfare reform agenda.Indeed, it is this deployment of urban regenerationas a
mechanismfor delivering social changethat provides the focus of this thesis. This represents
the first key objective of my investigation - to establisha link betweenthe `New Deal for
Communities' (NDC) programme,the specific policy example usedto representthe wider
Neighbourhood Renewal agenda,and New Labour's philosophical framework for reforming
the relationship between citizen and state.This will entail a focus on what Stuart White has
defined as New Labour's `valueframework' of community, opportunity and responsibility.
(2001: 4) It is through an analysis of theseconceptsthat the linkage betweenNDC and the
wider welfare reform project will be theorised.
The secondand related objective of the thesis will be to illustrate clearly how New Labour
has conceptualisedexcluded spaces.How do they analysethe `communities' and residents
who comprise those areasand what solutions have they devised to socially `include' them?
Again, New Labour's fetish for `community' will form part of this discussion as it is this
frames
is
in
deficient
their
that
of
analysis
of
what
addressing
poor
much
and
needs
concept
areas.As we will see,New Labour, whilst a disparateproject with some inherent
contradictions and tensions, has propoundeda consistentvision of `community' in which it

14
anchors its belief in individual responsibility - another cornerstone of its vision of a
functioning, cohesive social system. Moreover, for New Labour, `community' offers
protection from social exclusion and damaging cycles of disadvantage that blight the post-

industrial and inner city landscape.`Community' is the filter through which New Labour
constructsthe problems of excluded spacesas well as expressingits normative vision about
the future trajectory of such spaces.It is both a measuringstick and a key aspiration.
Chaptertwo will develop thesepoints fully. This will be the first of two literature review
chaptersin which I will examine the philosophy and agendaof the New Labour `project' with
referenceto articles and speechesby prominent politicians and affiliated intellectuals, as well
as policy documentsand reports plus academicand media commentaries.In this chapter, I
hopeto introduce the key elementsof the welfare reform agendaand relate them, where
for
framework
NDC.
This
to
the
some
context
conceptual
of
will
provide
our
relevant,
understandingof NDC and a basis on which the thesiscan begin to explore the efficacy of
both that programmeand the norms and values being woven into the fabric of public welfare
by New Labour's reforms.
Having clearly demonstratedthe theoretical nexusthat underpinsNDC and how that relatesto
wider welfare goals, the thesis will then attemptto problematizethe assumptionsinherent in
that nexus. In the form of a secondliterature review, chapterthree will draw upon academic
literature and researchto construct a set of researchquestionsdesignedto critically examine
NDC and pave the way for empirical fieldwork. The literature discussedhere appearsto
contradict New Labour's analysis of excluded spacesas well as some of its prescriptions for
tackling socially excluded people and `communities'. In the main, this is basedaround a destabilizing of `community' in which scholarshave sought to illustrate how assumptionsof
consensusand homogeneity are exaggerated.In fact, a range of articles and studies has
emergedthat emphasisethe divided and contestednature of spatial groupings, which pose
crucial questionsfor a programmesuch as NDC that is inscribed with positive notions of
`community' as a basis on which the social exclusion of people and spacescan be addressed.
In particular, the way in which the needsof excluded people (the understandingof which is
the first step in tackling exclusion) are conceptualisedin this context appearsproblematic
because`community' is used to neatly packagethe needsand experiencesof residents.
Moreover, the role of social relations in creating and shaping exclusion is not considered,
constrainedas it is by the idea of a consensual`community' and poverty experience.
At the outset of this researchprocesstherefore, I was aware of two distinct sets of knowledge.
On the one hand, ideasand conceptsfound in government policy documentsand ministerial
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statements influenced by a pool of key thinkers and the political climate of `New' Labour in
the late twentieth century and, in contrast, academic research in articles, chapters and debates
that sounded a discordant note with what government was arguing and advocating. The
dislocation between the two was a major factor in provoking my research interest, but in
addition provided a critical angle on New Labour that I set out to exploit. An examination of
the discordant literature posed a number of questions about NDC that were necessary to
explore. At the conclusion of chapter three, I hope to have illustrated how a range of authors
have contributed to my critical analysis of NDC and how my research questions grew out of
an exploration of that literature.

Having constructedmy key researchquestionsout of the schism betweenNew Labour and
discordantanalyses,chapter four is concernedwith outlining my researchstrategy and design.
The core of the thesis is to offer some empirically groundedreflections upon NDC and New
Labour by examining some of the theoretical criticisms identified in chapter three. Therefore,
by way of a practical researchproject conductedin a specific NDC area, I wanted to generate
data that would shed some light on the ability of the programmeto tackle social exclusion.
Chapter four will describethe variety of decisionstaken to facilitate that process.These
encompassmethodological, epistemological and ontological decisions that impinged on the
fieldwork phaseof my enquiry.
The empirical fieldwork that forms the basis of the thesis was conducted in the NDC zone in
Salford, GreaterManchester- what has beenbrandedthe Charlestown and Lower Kersal
NDC. Chapter four will provide some backgroundinformation on the area by way of context
and introduction.
Following this in chaptersfive and six, there will be a recounting of the data generatedby my
in
field,
five
firstly
decisions
Chapter
the
the
taken
an
account
of
will
provide
research.
followed by an account of data generatedabout NDC. This data is basedaround the effect
NDC has had in practice and some of the debatesaround its relationship with residents.
Chaptersix follows on from these discussionsby focusing on data generatedwith and about
the residentsof the NDC zone. The data will be organisedaccording to corresponding
bulk
the
questions
and
provide
of the `evidence' on which further discussionwill
research
draw.

Chaptersevenwill be a discussion chapter in which I will use the data outlined in the two
precedingchaptersto reflect upon NDC and its ability to tackle the social exclusion of its
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target residents.The thesis will conclude in chaptereight with a summary and some final
conclusions.
1.4 Motivations

for investigating

NDC

I was drawn towards this project for two distinct reasons.In the most prosaic terms, it
seemedinteresting as well as important. Initially, a generalsociological interest in ongoing
debatesaround poverty and the role and function of public welfare policy in addressing
material inequality; and then specifically, my curiosity with New Deal for Communities'
rhetorical commitment to `community' and `social exclusion'. That is, NDC, one component
in New Labour's `neighbourhoodrenewal' programme,was an example of a public welfare
policy that had a dual concern with challenging spatial concentrationsof deprivation and
(re)creating `community'. NDC's combination of two of the contentious conceptsin recent
academicdebatewas an interesting proposition that appearedto provide fertile ground for
critically groundedresearchand analysis.
Closer inspection revealedthat NDC's conceptualconfiguration embodied a firm New
Labour belief in the utility of `community' to be deployed as a mechanismfor tackling
stubbornconcentrationsof deprivation in urban areas.Moreover, it held the view that
successful(or `sustainable' in New Labour parlance)regenerationmust link an amelioration
of `social exclusion' with the behavioural reconstructionof local (excluded) residents.
Therefore, it argued for a programmeof not just `renewal', but of social change in designated
policy spaces.Extra resourcesmust be delivered, but only reshapingthe behaviour of local
populations will ensuresustainableimprovement.
Such scrutiny revealedthat New Labour view `communities' as a priori social facts borne out
of sharedmaterial conditions or aspirations,as well as having beneficial effects for those who
experienceor `have' it. That is, it implicitly perpetuatesa common (mistaken?) assumptionof
exaggeratedsolidarity amongst `working class' or disadvantagedsocial housing estatesthat
can be harnessedand translated into a reified `community' with a branded identity. NDC's
role is in transforming a priori functioning social networks into a recognizable collective
entity to which all residentscan relate and respondthereby engenderingresponsibility and
respect.The effects of this processcan then provide a robust bulwark against further social
exclusion createdby weak social ties and disorder (in addition to material disadvantageand
unequal housing andjob markets). Such diagnosesof the ills of excluded urban spacesand
prescriptionsfor tackling them provided a stimulating framework of ideasto explore. How
this exploration was organised is explained below.
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As noted, NDC reflects an explicit attempt to change and regulate the behaviour of individual
social agents in the process of `building' `community'. `Community' being conceived as an
inherent social good. That is, it relates to a much wider New Labour `responsibility'

agenda

that encompasses encouraging active citizenship, instilling social cohesion and increasing the
accountability of the state to its citizens. Examining NDC as an example of how public policy
attempts to instigate such behavioural change forms the basis of a thesis that also engages
with how New Labour understands the social world and the inequalities that appear
entrenched within it. If there is any `importance', albeit tentative, attached to the thesis, it lies
at this level of examining such `big' themes. As noted above, it can be argued that New
Labour's attempt to implement a responsibility agenda is consistent with a `Third Way'
politics integral to the genesis of `New' Labour. The dominant narrative of this political
transformation was that is was borne out of both a political impasse and a desire to transcend
the traditional dichotomy of `old' Left and `new' Right and the need to reconfigure social
democratic ideas and approaches to meet the `new' challenges of a globalized world (Giddens
1994). This narrative is discussed further in chapters two and three.

This is a developmenton the political Left that should be rigorously examined for its efficacy
and implications. The `responsibility' componentof this `Third way' triumvirate is of
particular interest to me becauseit raisessome important considerationsabout the nature of
the relationship betweenthe individual and the state.For instance,is there a role for the state
in any circumstancesin regulating the behaviour of individual citizens? Assuming it does
have a role, how strong should any behavioural demandsbe, and what is the effect (if any) of
material inequality in the allocation of such demands.Indeed,the context of disadvantageis
integral because,as Stuart White notes,many argue that a prerequisite for demanding
responsibilities from citizens is a fair distribution of resourcesand opportunities, what he
terms a `civic minimum' (2003). Whether New Labour have moved or are moving towards
greatersocialjustice to a sufficient degreeis open to debate,but its commitment to a
responsibility agendais unswerving.6Chapterthree will explore the balancebetweencitizen
obligation and rights specifically, but much of the subsequentdiscussion of the government's
appetite for civic participation and active citizenship is underpinned by this crucial
relationship.

s For example,ex-Labour deputy leader Roy Hattersley (2002)
recently commentedthat "the social
contract requires the disadvantagedand dispossessedto be made a decentoffer. "
6 Seefor example, Chancellor Gordon Brown's 2005 Labour
party conferencespeechin which he
soughtto reiterate this agenda,possibly to cement its place within a post-Blair Government.
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In particular, the thesis is concerned with responsibility - one of the cornerstones of New
Labour's `community' requiring as it does members who cooperate to uphold shared values
and maintain an active stake in the collective. In policy terms, a responsibility agenda
necessitates a clear distinction between `good' and `bad' citizenship and entails a fascinating
array of carrots and sticks as government tries to combine nurturing civility and kinship and
above all participation,

with policing or prodding the `antisocial' or apathetic. Both nurturing

and policing approaches involve, to varying degrees, some element of behavioural change and
illustrate, I would argue, how New Labour is using an ethos of `responsibility'

to help `build'

`community' in trying to create order and cohesion in what it believes to be an increasingly
7 How this agenda plays out in a regeneration
insecure
(post)-modern
world
uncertain and
context is a key focus for the thesis.

The mobilisations through NDC of `community' and `responsibility'

to regulate or change

behaviour form the backdrop of my enquiry and it is the philosophical and political ideas that
inspire such an agenda that this thesis ultimately wants to engage with. That is, if such an
agenda is a pillar of centre-left thinking in contemporary Britain, it requires scrutiny, debate
its
but
just
its
judgement
of
egalitarian merit. I
practical effectiveness,
of not
and above all a
hope this thesis can play some small part in scrutinising New Labour's social agenda, using
NDC as a starting point.

It is clear therefore, that the approachof the thesis is to examineNDC with referenceto its
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betweenseeking to transform residents' behavioural and moral capacitiesand providing
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well as focal points around which `community' relationships are negotiated.The extent to
which NDC regeneratesthis aspectof the `community' is of coursecrucial, but for this thesis
will remain secondary.
1.5 The

limitations

oflhe

rese2irch

The thesis clearly has limits. Firstly, the empirical conclusions reachedare basedon
one casestudy of one NDC area.This necessitatesthat any reflections made are tentative and
7 The

notion of an `uncertain' world characterisedby `risk' is perhapsthe key influential precept in
`Third Way' thought (e.g Giddens 1998).
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qualified. Moreover, my researchis not representativeof the `community' under study. I was
unableto gain accessto minority ethnic individuals, disabledpeople or asylum seekersdue to
problemsnegotiating accessand lack of opportunitiesfor random encounterswith people
from thesegroups. However, I do not believe that theselimitations undermine the thesis in a
substantiveway as I will explain in greaterdetail in chaptersfour and five.
Overall, it is my contention that this thesisoffers an original contribution to a number of key
debates.It is basedon `lay accounts' that are usedto assessgovernment policy -a research
approachthat is growing in influence and becoming increasingly vital to improving
understandings of `grassroots' experiences of policy. Additionally,

the thesis seeks to enhance

the theorising of `community' and challenge its presence and use in policy debates. Finally,
the thesis uses qualitative empirical data to explore the implementation of New Labour's
`recipe' for renewing excluded areas. It unpacks that recipe before subjecting its practical and
ethical components to close critical scrutiny.

Overall, I would contend that the thesis contributesto both understandingsof New Labour
and its approachto poor spacesand offers a critical framework by which those
understandingscan be cogently assessed.
Having introduced the thesis and given an accountof how the ensuing discussionwill
proceed,I would like to turn now to the next chapterwhich will be an exposition of New
Labour's philosophy and policy agenda.
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Chapter Two

New Labour, welfare reform and the New Deal for Communities

2.1 Introduction
As alluded to in chapterone, my researchapproachis located at the intersection
betweentwo setsof knowledge - the ideasand understandingsthat underpin New Labour's
social welfare reform agenda,and a body of academicresearchand commentary that
ideas
important
least
those
and understandings.My
contradictsor at
questionsabout
raises
investigation into the New Deal for Communities(NDC) occurs at that juncture. This chapter
is the first of two literature reviews providing context for the researchproblem through an
exposition of both these setsof knowledge.The first chapterwill provide an account of `New
Labour' as a political and philosophical project, illustrating both the genesisof its philosophy
and policy direction, including discussionsof `Third Way' conceptsand strategiesand how
they have influenced New Labour's approachto welfare reform. Beyond that, the focus of the
discuss
frame
is
NDC
that
to
trace
the
the
what assumptions
and
origin of
concepts
chapter
and analysesthey reflect. The chapterconcludesits exposition of New Labour's welfare
project by providing an introduction to the NDC programme.An account of the specific
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details
the
of
conceptualroots.
compliment
earlier
examination
will
policy
2.2 Introducing

the New Labour ire

It is generally consideredthat the political project of `New' Labour is the culmination
in
intellectual
began
Kinnock
`modernisation'
Neil
the
that
under
of
policy
and
of a process
Cooper
defeat
2000;
1983
(Burden,
Petrie
the
and
watershedgeneral election
of
aftermath of
4; Fairclough 2000; 84). The three successiveBlair governmentssince 1997 have continued
to embody this project; marked out equally by their preoccupationwith media representation
1
dogged
occupation of the political centre-ground. Ideologically, New Labour was borne
as a
out of a gradual shift away from traditional `old' Labour commitments to public ownership,
1This thesis refers to a capitalised `New Labour' in order to convey a senseof the political agenda
under discussion.That is, the New Labour brand has come to symbolise a rather sanitised socialdemocratic narrative that is distinct from Labour (Fairclough 2000). Indeed, the adoption of this brand
has becomewidespread in academicand media discourseas commentatorsdeploy it as part of their
critical armoury - possibly subverting the original intention of party spin-doctors.New Labour has
often becomea rhetorical stick with which to beat the self-conscious`modernisers'.
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Keynesian economic management and explicit wealth redistribution (Driver and Martell
2000; 148). The architects of New Labour were keen to distance the `modernised' party under
Tony Blair from the perceived failures of post-war social democracy, whilst creating a viable
centre-Left political alternative to combat the conservative `New Right' that had dominated
British elections in the 1980s and 1990s. To some extent, the transition from `old' to `new'
Labour also reflected an intellectual development that occurred within and without the party.
A range of influences impinged on the modernising of the party and its policy direction: from
the reports emerging from the Commission for Social Justice, set up by John Smith before his
death, to media commentators such as Polly Toynbee and Will Hutton. A concerted effort to
reconf igure left of centre politics took place over this period, a tide of intellectual endeavour
that party modernisers appropriated or discarded as they felt necessary.

Much has beenmade of the importance placed on media presentationand political `spin' by
New Labour, however it would be facile to suggestthat the values that they espousecan be
defined according to what they are not (that is, `old' Labour) or that the `project' amountsto
nothing more than a victory of style over substance(see Scammel2003; 133). Whilst there
might be question marks over the extent of their `newness',New Labour embodiesa definite
set of values, often shapedby the personalitiesat the centre of the government (Tony Blair,
Gordon Brown and David Blunkett probably being the most influential in recent years). Their
policy approachis underpinnedby various positions adoptedin relation to poverty, the
family, morality, community and wider social change.Their social and economic analyses
come from a multitude of sourcesranging from strandsof Christian socialism (Deacon and
Mann 1997),American welfare reforms (Powell 2000, Deacon 2000), Democratic party
strategiesin the USA (Giddens 2000; 2) and social commentariesby theorists such as
Anthony Giddens and communitarian political scientistssuch as Amitai Etzioni (Prideaux
2004, Deacon and Mann 1997).Nor should we overlook the influence of some key ideas from
the conservativeRight such as the fear of (social) welfare dependency(Lister 1998; 219) and
cycles of disadvantage(Deacon 2002a; 190).
Therefore, despitesporadic tensionsand inevitable differences betweenkey figures in the
upper echelonsof the party, it is possibleto speakof a definite synthesisedNew Labour
project encompassinga range of beliefs and aspirations.The main area of policy that has
garneredmost discussion is probably how New Labour has come to conceptualiseinequality,
disadvantageand poverty. Seenby some as the litmus test of any left of centre political party,
there have beena glut of commentariesidentifying the jettisoning of traditional `old' Labour
rhetoric about poverty and correspondingcommitments to egalitarianism, equality of
outcomesand wealth redistribution. They have also identified how such goals have been
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supplantedby `third way' concernswith reconciling social justice with economic efficiency,
`community', equality of opportunity and social exclusion (Levitas 1998; Lister 1998,2000;
Powell 2000,2002; Burden, Petrie and Cooper2000; Fairclough 2000). For example,
'The paradigm shift in Labour party thinking on 'welfare' can be summed up as a
move away from an equality agenda to one comprising the trinity of responsibilities,
inclusion and opportunity... '(Lister 2000; 9)

Similarly, Powell has arguedthat New Labour subscribesto a view that,

`...rejects both the inequality of the new right and the equality of outcomewhich it
'
(2000;
23)
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inclusion.
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associateswith
It would be wrong to suggestthat all of these `third way' concernswere novel, but the
relevant point is that they mark a break from a recent past where the Labour party was still
high
taxation
to
the
earners.This shift,
aggressive
of
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equality of outcome and
describedby Ruth Lister above, has provided the basis for a distinctly New Labour social and
economic agenda,as well as reflecting their political expediency.For example, when in
Opposition and in the early days of government,Ministers were very careful to avoid
languagethat might remind floating voters of their previous incarnation as a party of the
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It seemstherefore, that the transition to New Labour entailed both a genuine intellectual
be
differently
to
thinking
effort
and
a
pragmatic,
self-conscious
seento
aimed
at
reformation
be thinking differently, which required a reformation of languagenot just ideas(Fairclough
2000). This went as far as attemptsto disguise its redistributive policies from middle class
voters -a consciousspaceopenedbetweenrhetoric and reality createdto navigate competing
voter tastes(Fairclough 2000; 143).

2.3 The Third Way
The `third way' is an agendafor economic and welfare reform basedon a diagnosis
of the challengesfacing individuals and nation statesin the late 20`hcentury. It is synonymous
2That is not to say that `social exclusion' has less validity than `poverty' as an analytical concept.
Considerabledebatehas occurred around this very topic, (see for example Room 1995, Jordan 1996,
Levitas 1998) but it appears,nonetheless,to be deemedless evocative in voters imaginations.
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was portrayed as a radical agenda that celebrated going `beyond left and right' (Giddens

1994).Tony Blair allied himself closely to this `third way' and statedat the time,
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course.In his discussionof pension provision, Mann assertsthat a post-traditional,
Giddensianapproachbelieves 'traditional perceptions of risk are inadequate' for organizing
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There are two core dimensions to the `third way' thesis. Firstly, it is argued that the social and
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to
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dynamic, visionary and benevolent leader in times of uncertainty is predicated on this
diagnosisof change.Moreover, they are changesthat New Labour arguesare inevitable and
must be anticipated and accepted.For example,

3 At leastTony Blair's vision of New Labour. Chancellor Gordon Brown, more of a Labour party
traditionalist, has never associatedhimself with `third way' politics. It is a distinctly Blairite project
(Naughtie 2003).
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`Justas economicand social changewere critical in sweepingthe Right to
power... The challengefor the Third Way is to engagefully with the implications of
that change.' (Blair 1998; 6)
He continuesby identifying those changesas the 'growth in increasingly global marketsand
global culture, ' 'technological advancement,' 'a transformation in the role of women' and
`radical changes in the nature ofpolitics'

(1998; 6).

Secondly,according to Giddensthesechangesare said to have renderedexisting models of
welfare obsoleteor inadequatethus making reform essential.For example,
'Welfare reform should aim to achievea new balance of risk and security in people's
lives... Thepost war welfare state was built around a passive notion of risk - and a
passive notion of security ... Wenow live in much more risk active environments- an
observation that stretchesall the wayfrom global markets through to family relations
health
care systems.Welfaresystemsneedto contribute to the entire spirit,
and
encouragethe resilience necessaryto cope with a world of speededup change, but
provide security when things go wrong. '(Giddens 1998; 29)
Giddensarguesfor the importance of a `social investmentstate', defined by a `positive'
welfare systemthat fosters in people a senseof personalresponsibility to others and to the
state,whilst resisting the temptation of top-down, `negative' welfare that creates`perverse
consequences'suchas dependencyand social stagnation(Giddens 1998; 113). This position
is reflected in New Labour's distinction between `good' and `bad' public expenditure
whereby `good' spending can be describedas `investment' - in education,job creation,
childcare and more recently in children per se (Lister 2006); and `bad' spendingtakes the
form of unemployment benefit and generally the `bills of economic and social failure'. As
Blair has explained,
'...part of the budget is spending on pensions, child benefit and people with
disabilities: good, we like that. The other part is spending on unemploymentand
people on benefit when they should be at work: bad, we want to decreasethat. ' (Blair
cited in Powell 1999; 21)

2.3.1 Gidd

s, `nisk' and The3eDT

Whilst Giddens' theory of social changeand his recommendationsfor welfare reform
are central to his work, this actually derives from a concern with individual agentsand their

25
relationship with the structures that govern their lives. For example, whilst his emphasis on .
`positive' welfare is a response to the broad transformations that characterise the `risk' (Beck
1992) or `post-traditional'

(Giddens 1994) society, the prescription for welfare reform is

designed to promote the self-development of individual agents (McCullen and Harris 2004;
52) and enhance their ability to be effective social actors. Here we can see how Giddens
strives for a diagnosis and prescription that will secure the symbiotic agency/structure
relationship. For Finlayson, Giddens' project is about `redeveloping or repairing social
functionalist
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chapter one.

Nevertheless,whilst Ulrich Beck arguesthat welfare must promote `critical reflexivity' to
negotiaterisk (Deacon & Mann 1997),Giddensadvocatesthe promotion, through welfare, of
the `autotelic self' a normative model of individual consciousnessthat is more self-reliant
inhabit
insecure
belief
less
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certainty.
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its
(Kemshall
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ability to deliver social improvement (White 2001; xi). Crucially, Giddens differentiates this
from `traditional' society, which he correlateswith Modernity. During that period, agentsare
beings
in
Human
have
lived
`ontological
to
relationship with
security'.
said
a stateof relative
the external world was mediated by an attachmentto certain traditions and customsmaking
people feel securedue to their reliable and consistentsocial context (Finlayson 1999; 276).
Following this logic, for Giddensthe transformation to a `post-traditional' society and the
implosion of traditions and security-inducing social structureshas a knock-on effect for the
individual senseof self, threatening to overwhelm our capacity to participate in social and
economic systems.It is here that Giddens arguesa `third way' can help. For Giddens these
irrevocable changesrequire an assertiveresponsethat utilizes the welfare state to assist
individuals to cope with new and changedrisks. What has now becomea context of
ontological insecurity requires political strategiesthat enable individual agentsto `...translate
potential threats into rewarding challenges,someonewho is able to turn entropy into a
consistentf ow of experience' (Giddens 1994; 192).
He continuesby defining the autotelic self as not seeking 'to neutralize risk or to supposethat
'someoneelse will take care of the problem': risk is confronted as the active challenge which
generatesself-actualization' (Giddens 1994; 192). It is by nurturing this kind of agencythat
the uncertaintiesof the transformed world can be negotiatedand a senseof order can be
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constructed.Crucially, according to Giddens,a negativeor passivewelfare state cannot equip
individuals with the necessarycapacity to navigate life successfully.
According to Zygmunt Bauman,this pressurefor flexibility in absorbing the uncertaintiesof
the risk society can be seenmost clearly in today's labour markets, which demandsthat
workers 'dismantle the habits of permanent, round-the-clock, steady and regular work 'He
forget,
labourers
'the
is
that,
today
to
not to learn,
asserts
strategy commended
make
whatever work ethic in the days of the modern industry's ascentwas meant to teach them'
(2000; 211). Moreover, he suggeststhat the fetishizing of flexibility now manifests in an
existential fear of immobility where freedom and the `good life' is defined as 'life on the
have
been
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the `new global elite' as opposedto those 'whofailed to jump on thefast moving train of
globalization or were pushed out of it. ' (2000; 221)
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increasingly conditional lines (Dywer 1999; 493). That is, receipt of public welfare is usedas
a carrot or stick to changethe behaviour of recipients (usually to emphasisetheir
responsibilities) and in so doing, redefine the meaning of citizenship (Dwyer; 499). Early in
New Labour's first term in office, in the 1998 Green Paper, `A new contract for welfare: New
for
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`modernised'
Tony
Blair
(DSS
1998),
of
a
outlined
vision
our
country'
ambitions
welfare state; not dismantled as favoured by neo-liberals, nor unreformed and
underperforming; but reformed on the basis of a new contract betweenthe state and
individual (Powell 1999).The distinction between `active' and `passive' welfare is a feature
of New Labour thinking and rhetoric and has informed this `new deal'. It also reflects an
explicit acceptanceof the existenceof the `dependencyculture' -a much-contestedsocial
condition (see Dean and Taylor Gooby 1992). For example, Gordon Brown has commented:
'We must look hard at our own welfare systemto ensurethat it provides pathways out
of unemploymentand poverty rather than trapping people in persistent dependency.
For the risks and insecurities that the welfare state was set up to combat have
changeddramatically overffty years and the welfare state has to keep up with the
times. The welfare state must be about supporting people as they respond to these
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challenges- extendingtheir choicesand opportunities; acting as a trampoline rather
than as a safety net.' (Cited in Driver and Martell 1998; 107)
Similarly, Tony Blair has identified the problemsof a `passive' welfare system,
'In addition, the way the welfare systemworks is encouraging dependency,reducing
self-esteemand denying opportunity and responsibility in almost equal measure.'
(cited in Heron and Dwyer 1999; 100)
The latest Work and PensionsSecretaryJohn Hutton has recently reiteratedNew Labour's
belief in a dependencyculture createdby a passivebenefit system:
`Ourpredecessors- Hardie, Attlee, Wilson, Callaghan - would have beenhorrified
to seehow the notion ofpersonal responsibility gradually becameobscured over the
decadesas parts of our welfare systemtrappedpeople betweenthe twin vices of
benefit dependency and poverty. ' (2006; 2)

In an attempt to define a link betweenNew Labour's thinking on welfare reform with its
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Ruth Lister has suggestedthat this analysisof dependencyhas meant traditional goals such as
improving benefit levels for the poorest is dismissedas `old' Labour and an example of
`passive' welfare that promotes a dependencyculture by `making life on benefits too
attractive' (1998; 219). Indeed PeterMandelson has reinforced Lister's view by stating:
`Thepeople we are concernedabout, those in danger of dropping offthe end of the
ladder of opportunity and becomingdisengagedwith society, will not have their longterm problems addressedby an extra pound a week on their benefits... '(1997; 7)
However, we know there have been increasesin some benefit levels, although thesetend to be
intervene
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4This appealto `old' Labour ideas and philosophy is a common strategy by New Labour politicians as
they try to garner support for often controversial `modernized' policies. When contrastedwith the early
rhetoric denouncingthe `old' Left, the slipperinessof how the current generation constructstheir
political past seemsto be revealed.
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in `cycles of disadvantage'(Deacon 2003; 124). Presumably,Tony Blair would consider this
`good' public spendingand in keeping with an `investment' ethos of `active' welfare.
As New Labour has spent time in office, the rhetoric about the `active' welfare state has
inevitably developed. John Hutton's speech to the Work Foundation in 2006 illustrates how
latest reforms are responding to different challenges to those identified in 1997. He mentions
two specific groups who now require `active' welfare - the over 50 year olds who have high
levels of 'economic inactivity' (2006; 4) and those in the incapacity benefit system which
'traps people in poverty' (2006; 5). He suggests that these groups need an injection of `active'
welfare to increase rates of paid employment and `liberate' them from passivity:

'... we must extendthe principles of active, tailored welfare across the entire welfare
left
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Therefore, we have the prescription of `active' welfare to addressthe dependencyand
economic inactivity of thesegroups in responseto an ageing population and a new policy
focus on reducing incapacity benefit rolls. Hutton implies that New Labour believes it has
fallen
have
but
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through the net
these
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groups
of many groups,
addressed
requiring targeted, `active' measuresto enablethem to join the ranks of those already
`activated' by the New Labour welfare state.

In sum, New Labour's `active' welfare state consistsof both a protective and
moralizing role, which encompassesa range of methodsby which individual agentsare
encouragedor compelled to behavein `responsible' ways, whilst offering a level of social
protection from poverty, ill health, unemploymentand so on. Deacon goes further, arguing
that New Labour's welfare mix is 'more coherent than some of New Labour's critics allow'
and includes measuresto 'level the playing field' in addition to 'activating the players'
(Deacon2003; 135). In contrast to Deacon's optimistic reading of New Labour, critics like
Levitas (1998) suggestthat New Labour is more concernedwith functional `inclusion' than
any radical restructuring of patternsof inequality.
As noted in the previous chapter, Stuart White (2001) has contendedthat the key organizing
principles of New Labour's conception of welfare are opportunity, responsibility and
`community'. These have been woven through their welfare reform agendain recent years
and underpin much of New Labour's social vision. Tony Blair has argued that a reformed
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be
based
state
must
on this triumvirate of principles : '(it must)...combine opportunity
welfare
and responsibility as thefoundation of community' (Cited in Deacon 1998; 307)
The next section(s)of this chapterwill explore theseprinciples and how they have been
mobilized in theory and practice.
2.5 New Labour and'communijX'
Perhaps the key leitmotif of New Labour is its belief in, and commitment to
`community'. The enthusiasm for `community' has been well documented. (See for example,
Driver and Martell 1997; Goes 2004; Levitas 2000; Heron 2001; Imrie & Raco 2004;
Prideaux 2005; Worley 2005) It is generally considered New Labour's most notable attempt
in
2004;
113)
its
(Goes
idea'
`newness'
`big
that
addition to
or narrative
symbolises
at a
offering protection from criticism of being too closely associated with the market or the state
(Fitzpatrick 2005; 17). For example, Peter Mandelson and Roger Liddle stated in 1997 that
New Labour's distinctive emphasis was `on its concept of community' which was not a 'soft
and romantic concept', but a `robust and powerful idea' which meant teamwork, mutuality
and justice (cited in Goes 2004; 109). Tony Blair has also pronounced,

"At the heart of my beliefs is the idea of community.I don't just mean the local
fulfilment
live.
I
in
that
towns
as individuals
our
mean
villages,
and cities which we
lies in a decentsociety of others. My argument...is that the renewal of community is
the answer to the challengesof a changing world. " (Blair cited in Levitas 2000; 189)
More recently, Home Office Minister Hazel Blears has written about her belief in
`community' wherein she assertsthat it tends to be used, `to mean what politicians want it to
mean' and goes onto note that,
'A more useful notion of community is a way of expressingfellowship, or a senseof
belonging to one another in society. In a world of insecurity and globalisation,. of a
decline in trust and deference,this can be seenas more helpful and attractive. It is
usedas shorthandfor the concept of the interdependenceand mutuality of individuals
and collections ofpeople. '(Blears 2003; 9)
The useof `community' as New Labour's `key collective abstraction' (Levitas 2000; 191) in
both rhetoric and policy is noteworthy for its `promiscuity' (Levitas 2000; 191) and takes on
both an abstractand concrete form depending on context. It is abstract in the senseillustrated
by Blair and Blears above, in that there is a belief in a philosophical `community' that

30
provides a collective pretext for all individual social action and underpins the progressive
principle of exchanging rights and duties - what has been termed `fair reciprocity' (White
1999; 171). Indeed, for New Labour `community' appears to be one of the few certainties in
the new insecure, globalized social order. In a more concrete sense, `community' rather than
simply being an a priori social fact or philosophical precept, is an instrumental framework
constructing moral and behavioural parameters that manifest in a range of rights and
responsibilities for its `members'. It is used to underwrite an expectation that individual duties
will be performed and as a framework in which punishment is sanctioned. It is the
governmental discourse through which citizens are (re)constituted (Clarke 2005) and
`conduct' is governed (Rose 1996), as required by the `third way' prescription of `positive'
welfare. It is through the invoking of this model of `community' that New Labour articulates
both a demand for responsible forms of behaviour as well as a commitment to a fair
distribution of opportunities. It is also a vision of `community' that bears close resemblance to
the functionalism of conservative sociologists such as Talcolt Parsons, something Prideaux
(2001) has discussed elsewhere. Worley (2005) has also identified how `community'

has been

used by New Labour to underpin its thinking on `community cohesion', replacing
`multiculturalism'

as the framework for governing ethnic divisions. The government's recent

`respect' action plan appears to stress the need for this framework to be rooted in shared
behavioural values:

`Ethnic and cultural diversity is a source of strength and dynamismfor our
society...But without a sharedframework or respect and rules, people can be
susceptibleto the argument that difference in culture and lifestyle are undermining
community cohesion.'(Respect Task Force 2006; 5)
What is being argued here is that only a `community' basedon sharedvalues can managethe
diversity of today's society. That is, we needa `community' of `communities' that allows
individual cultures (and individuals) to flourish, but which bridges the perceived divisions
createdby ethnic difference that can erupt as demonstratedin the civil disturbancesof 2001
(Worley 2005; 483).

2.5.1

The

role

o

iIDatiaOl

'communities'

Further, `community' is deployed in a spatial senseto refer to the physical placesthat
people inhabit. New Labour believes in the existenceand positive role of spatial
`communities' and has been committed to both their physical refurbishment and necessityas a
behavioural framework. NDC is the clearestpolicy expressionof these commitments,
although Lupton has noted that, rhetorically, New Labour usually favours `neighbourhood' as
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its 'key unit of policy delivery' (2005; 120). Nevertheless, the spatial `community' performs a
crucial function for New Labour. It is, `a natural and desirable social formation, based on the
diminution ofdierence

and conflict, and the inculcation of shared values' (Imrie and Raco

2004; 8). It assumes that spatial proximity produces shared values and experiences, what
Amin refers to as an assumed `unitary sense of space' (Amin 2002; 972) and that this
translates into a consistent moral framework that provides the bedrock for civic renewal,
social order and inclusion. For example, then Home Secretary Jack Straw pronounced in
2000,

"... if you don't build strong and responsiblecommunitiesthen you end up with
wastelandswhere there really is 'no such thing as society'. " (cited in Heron 2001)
Moreover, the desire to `build', `empower' and `strengthen' `community' (by which is meant
actual collectives of people and families) is a manifestationof a `third way' concern with
shoring up `civil society' and reducing dependencyon the state:
'The grievous 20'h century error of the fundamentalist Left was the belief that the
state could replace civil society and thereby advance freedom... A key challenge of
force,
is
to
the
protecting effective
state
as
an
enabling
use
progressive politics
communities and voluntary organisations and encouraging their growth... '(Blair
1999; 4)

Earlier in 1995, Blair argued:
'People don't want an overbearing state. But they do not want to live in a social
vacuum either. It is in the searchfor this different, reconstructed, relationship
betweenindividual and society that ideas about 'community' are to befound.
'Community' implies a recognition of interdependencebut not overweening
governmentpower. '(cited in Levitas 2000; 191)
Gordon Brown (2000) perhapsconveys the enthusiasmfor a `strong' civil society more
clearly:
'This is my idea of Britain - becausethere is such a thing as society - community of
communities,tens of thousandsof local neighbourhood civic associations, unions,
charity and voluntary organisations, each one unique and every one special. A
Britain energised by a million centres of action and compassion,of concern and
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initiative that together embodya very British idea -that of civic society. '(www. hmtreasury. og
v. uk)

Theserepresentationsof 'community' may or may not reflect the entrenchmentof neoliberalism and the desire of governmentto offload the responsibilities of the state onto
`communities' as suggestedby Herbert (2006), but the government now has a dedicated
Departmentfor Communities and since coming to power has introduced a 'bewildering
myriad of policies' (Imrie and Raco 2004) to promote civic engagementand 'community' self
help. For example, Tony Blair has stated a key goal of government is to, '... empower local
communities to shape a better future for themselves' (SEU 1998). In addition, Hazel Blears
has written about putting 'communities in control'to

create 'real public ownership' of

services and decisions, which entails 'creating new forms of mutual governance' and 'shifting
real power, opportunity - and responsibility - into the hands of working people' (2003; 15). It
appears that 'strong' 'communities' are viewed as a bulwark against the uncertainties
unleashed by globalization whereby the state should no longer be relied upon to perform its
protective role effectively. The state must be supported by 'empowered', self-governing
'communities'

in which responsible citizenship is cultivated. This is consistent with

Finlayson's analysis of Giddens' 'third way' in which there is an ontological belief that power
should not be concentrated in one centre, but dispersed amongst people and 'communities'

to

encourage reflexivity. The role of the state is a 'generative' one that facilitates this dispersal
of power to the local and individual level. (1999; 276)

Therefore, the belief in `community' is related to the New Labour and `third way' focus on
developing a `new' brand of individual agency.However, whilst they emphasiseacting
responsibly and view citizen participation as a key to tackling social passivity, they do not
advocate`choice' and `empowerment' in the name of selfish individualism. Citizens are not
to be cast adrift by the stateto sink or swim, but remain anchored in a strong civic unit that
both protectsthem from uncertainty and regulatestheir behaviour. `Community' provides
New Labour's `autotelic' citizens with a `grid of regulatory ideals' (Rose 1996; 145) that
shapestheir `freedom' to exercise `choice' (Clarke 2005; 451).
2.6 New Labour and resj2o asflbM

If `community' provides the guiding precept for a New Labour society, it is bolstered
by an ethos of `responsibility', which provides a"regulatory ideal' for individual agency as
well as a key goal for welfare reform. That is, New Labour's normative social vision is one in
which everyone knows the rules and contingent rights and responsibilities:
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'The rights we enjoy reflect the duties we owe: rights and opportunity without
responsibility are engines of selfishness and greed. '(Blair

1998; 4)

Also,

`Duty is the cornerstone of a decent society. It recognises more than self... It draws on
a broader and therefore more accurate notion of human nature than one formulated
on insular self interest. The rights we receive should reflect the duties we owe. With
the power should come responsibility. '(Blair

1995 cited Dwyer 1998; 499)

Therefore, `responsibility' is part of the New Labour redefinition of the relationship between
individual and state.This `new contract' containssome key expectationsof citizens and some
welfare measures,including both `carrotsand sticks', seenas necessaryto uphold the contract
and addressthe alleged dependencyand passivity of somecitizens. The emphasison
responsibility can be traced back to a `third way' notion of the welfare state as enabling and
`active', distributing `equal opportunities' rather than equal outcomesto equip individuals to
insecurities
life.
Responsible
the
of
contemporary
risks
and
meet and overcome
potential
individual agentsare central to this agendaas it is only they who can negotiate the pitfalls of
modern life. As Giddens states,
'Social democrats have to shift the relationship betweenrisk and security involved in
the welfare state, to develop a society of 'responsiblerisk takers'... People need
protection when things go wrong, but also the material and moral capabilities to
move through major periods of transition in their lives. ' (1998; 100)
However, Kemshall arguesthat such a focus on individual responsibility may legitimate the
withdrawal or retrenchmentof state involvement in the provision of welfare as well as delegitimise the claims of some groups to social welfare. Welfare claimants can be defined as
`unproductive' and `scroungers' with no one but themselvesto blame for their `predicament'
(2002; 27). Dwyer (1998; 2002) offers evidencethat such an agendais being implemented,
arguing that New Labour have adopteda `principle of conditionality' (Deacon 1994 cited in
Dwyer 1998) in a number of social policy areas(1998; 494). This has the effect of clearly
defining legitimate membership of the welfare community by making entry conditional on
certain behavioural requirements.Those who do not meet the `responsibilities' expectedof
them can have their benefits cut or face criminal charges(Heron and Dwyer 1999). Indeed, in
2002 Tony Blair asserted,
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'Weshouldn't carry on paying out benefit to you in circumstanceswhereyou are not
prepared to give anything back to society...why should the state carry on paying out
benefit to these people, subsidising their housing when they are using their housing to
inflict misery on other people? ' (BBC Newsnight, 16 May)

Deacon has noted that this is quite deliberate, as New Labour have embraced an
Americanisation of welfare in which increased attention is being paid to the behaviour and
morality of welfare claimants (2000; 16). He also argues that this is in response to
conservative challenges from Charles Murray, Larry Mead and others to take seriously issues
of personal responsibility and social obligation (2000; 11). Moreover, implicit in their welfare
reform agenda is a shift from thinking about inequality to thinking about welfare dependency
(Deacon 2000; 16) and an associated concern with appearing `tough' on those who are
deemed to fail in meeting their obligations to the wider `community' (Deacon 2004; 912).

2.6.1 The 8m orQ2irnceo ¬2h11 work

The key responsibility of membersof a New Labour `community' is to work. More
specifically, paid employment `for those who can' is consideredboth the best route out of
poverty and the epitome of a responsiblecontribution to society and oneself (Deacon 2003;
Clarke 2005; Levitas 1998; Powell 1999).Clarke has recently describedthis as,
`...the responsibility to produce the conditions of one's own independence- ideally
by becominga `hard working' individual or family. '(Clarke 2005; 451)
Indeed,this is a theme that Gordon Brown has emphasisedcontinually during his time in
office (HM Treasury 2001a; Brown 2000). New Labour is keen to promote paid work as both
economically sensible (providing protection from social exclusion) and indicative of taking
personalresponsibility for ones future, rather than `relying' on the state. Therefore, those who
do not or cannot work have becomesubjectsof policy interventions designedto addressthe
`barriers' preventing them taking up paid employment, from welfare to work programmesto
in
incapacity
benefit. The New Deal welfare-to-work schemes
alterations
claiming
recent
entail a compulsory interview and the choice betweenfour employment options or benefit
sanctions.Here we have the use of welfare-to-work policy to achieve three things - one, to
raise employment levels to combat both social exclusion and welfare dependency,and two, to
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make clear the behavioural standardsthat are expectedof `community' members,regardless
5
background.
As Deacon has commented,the New Deal contains a framework,
of
... within which it is possible to recognisethe importance of structural inequalities
or
be
'hardheaded'
'tough minded' about behaviour. '(2000; 11)
and yet still
Prideaux has identified some similarities betweenNew Labour's conception of the need for
authoritative welfare which is judgemental about dependencyand work, and American
theorist Lawrence Mead's argumentsthat the poor have different values to the middle class
and have to be madeto work and to embracethe work ethic (2001; 94). However, whilst
Deaconhas also identified the influence on New Labour of Mead's assertionthat `incentives
assumecompetence'and so welfare should be authoritative, he arguesthat on the whole, New
Labour prefers incentives to compulsion (1998; 310).
2.6.2 Shaming ibehaviounr tllnrough welfare

However, lest we forget, welfare to work is not just about social cohesion and flexible
labour markets, what Driver and Martell have called the 'supply side elixir' (1998; 76). It is
underpinnedby a desire to (re)shapesociety and social actors through the welfare system. It is
behaviour
it
deems
for
New
Labour
to
of
appropriate
example
of
striving
promote
models
an
a `decent' productive society. David Marquand (1996) has sought to locate New Labour's
moralism (which its preoccupationwith `responsibility' and charactercould be said to
illustrate) within a typology of political ideassince 1945 in the UK. He arguesthat
Thatcherismbeganwith a phaseof `moral' individualism that mutated into `hedonistic'
individualism during the mid 1980sas market forces failed to recreatemoral order; a
mutation that the New Right encouragedthrough tax cuts, easy credit and a consumerboom
(1996; 26). The important insight of Marquand's analysis is that New Labour's rise to power
representeda return to `moralistic' collectivism. He arguesthat the samemoralist strand runs
through post-war Beveridgean social democracy,(early) Thatcherism and now Blairism.
(1996; 28) They all `draw on the same reservoir of serious and sober virtues' (1996; 28).
New Labour, then, can be said to have reinvigorated the moralist welfare tradition which
emphasisesthe need for governmentsto impose or incentivise `good' behaviour. This
regulation of conduct is partly basedon a principled belief in the 'community' (as
demonstratedabove) - an entity that can only be sustainedif the membersof that
`community' are obligated to behave in a responsibleway and a culture of `dependency' is
sA third achievementof welfare-to-work could be improving the supply of a low
paid, flexible labour
force, subsidisedby government to plug hard-to-fill gaps in local labour markets and reduce
expenditureon benefits.
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challenged.Hence,there is a need for policy measuresthat will facilitate this `community'
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For New Labour therefore, the role of welfare is to mediate between individuals and the
`community', ensuringthat rights are fairly allocatedand responsibilities fulfilled. Often this
involves challenging and changing the characterand behaviour of `community' `members'.
This hastended to most visibly manifest not just in addressingan alleged culture of welfare
`dependency'and non-employment,but cultures of citizen apathy and `yobbishness' and
general `antisocial' behaviour.
The main influences on New Labour's thinking on character, welfare and behaviour have
been identified as Christian socialism, new communitarianism (Deacon 2002b; 115 Deacon
6
12)
The
S
2003;
(White,
Mead
`new
Mann
1997)
the
and others.
paternalism' of
and
and
`third way' is also a key influence as Driver has noted,

'New Labour wefare reforms demand,as the newpaternalism requires, certain types
deemed
behaviour
forms
behavioural
those
of
responseand sanction
of
'irresponsible'. Third Waypolitics is not neutral on the `good citizen. (2004; 35)
The Christian socialist doctrine of equal respectfor all and personal responsibility for all
New
3).
Therefore,
Mann
1997;
does
(Deacon
New
Labour
and
permeateseverything
Labour's `good citizen' is not just one who is self sufficient and takes up paid employment, or
doesnot sap the resourcesof the state, but is someonewho fulfils a range of civic
been
has
Not
the
government
only
responsibilities with appropriate moral rectitude.
forthright on the responsibility of people to take paid work, they have introduced a variety of
initiatives, designedto shapethe kind of moral community they envisage.The most recent
incarnation of these has beenthe government's RespectAction Plan, launched in 2006 and
behaviour
designed
`bad'
to
and provide state support
address
a
range
of
measures
containing

6 The rise of the issueof antisocial behaviour in policy thinking has complex roots, separatefrom much
of the generalthinking on welfare and character,but sharing some of the samesuspicions of `1960s
liberalism' (Blair 2004) that communitarians have expressed.See Squires (2006) for an introduction to
theseroots.
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for people and families who require help in developing appropriate behaviour patterns 7 In his
foreword to the document, Tony Blair reiterated the New Labour analysis of `community' and
those who threaten it:

'But there are still intractable problems with the behaviour of some individuals and
families, behaviour which can makelife a miseryfor others,particularly those in the
most disadvantagedcommunities.What lies at the heart of this behaviour is a lack of
for
for
in
this
that
country
shares
consideration
values
almost everyone
respect
others, a recognition that we all have responsibilities as well as rights, civility and
good manners.' (RespectTask Force 2006; 1)
The other key influence on Tony Blair was the philosophy of John Macmurray whom he
encounteredwhilst at Oxford University. The influence of Macmurray on the Blair
it
for
but
length
Prideaux
2005),
has
been
discussed
(See
example
at
elsewhere
philosophy
was Macmurray's views on `community' that appearsto have appealedto Blair. Whilst Blair
has not followed Macmurray's eschewingof organisedpolitics, the notion of a `community',
believed to go deeperthan any kind of organisedsociety, is said to have stayed with him
(Naughtie 2002; 20). As noted above,this `community' baresclose similarities to that
8
leading
by
Amitai
Etzioni,
the
exponent of new
communitarianism.
envisaged new
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it
is
to
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moral
order
an
attempt
reassert
response
communitarianism stresses
to the excessiveindividualism and' rights based' culture of the 1980sand 1990s(1997). This
entails a need for a `new golden rule': 'Respectand uphold society's moral order as you
would have society respect and uphold your autonomy' (1997; xviii). New communitarians
advocatethe implementation of measuresto strengthenthe social order and communal
solidarity and balancing of individual freedom with individual responsibility to the wider
community in which they live and flourish. They seekto strike a decisive path out of the
structural inequality versus moral agency impassethat is said to have hamstrung the political
Left in recent years (Deacon 2002b). New Labour have seizedupon this moment and
embracedthe `return of the agent' (Deacon and Mann 1999; 423). Alan Deacon reinforces
this view by arguing that New Labour have engagedwith ideas of character and behaviour to
break with the `excessivestructuralism and determinism'that has characterisedmuch of

7The launching of this agendaappearsto have beenabout more than policy details, which as many
commentatorshave noted had been introduced or mooted before, and was actually about attempting to
map out a moral vision of the `community' and disseminatethis vision via the media.
8The influence of new communitarianism on New Labour has been noted by several
authors (for
exampleDriver and Martell 1998; Dwyer and Heron 1999; Levitas 2000; Prideaux 2005).
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longer baulk about being `tough on crime' or bad behaviour, as it is framed in new
communitarian language about behaviour and `responsibility' to the `community'.

Etzioni has

stated:

Wemust all live with the consequencesof children who are not brought up properly,
whether bad economic conditions or self- centredparents are to blame. Juvenile
delinquents...mug the elderly, hold up stores and gas station, and prey on innocent
be
from
They
to
up
useless,or worse, employees,and
grow
school.
children returning
they can drain taxpayers'resources and patience... Therefore,parents have a moral
responsibility to the communityto invest themselvesin the proper upbringing of their
children, and communities- to enableparents to so dedicate themselves.'(1993; 54)
Echoing Etzioni, New Labour's vision of responsiblecitizenship has extendedbeyond paid
is
family
home
`private'
comfortable about
and
and
realms of
work and encroachedupon
forming judgements about individual behaviour (Clarke 2005).
Also echoing James Q Wilson's (1993) analysis of a corrosive `spirit of the age' which
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`moral sense'). To pretend that there are acceptable variations of morality and rules governing
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natural
conduct a
behavioural parameters and an unswerving belief in forming judgements of those who
deviate. We can see the influence of this thinking in New Labour's attempts to mark out the

boundariesof acceptablebehaviour and construct devianceas a form of disobediencefrom
what is naturally and self-evidently `right' to the `decent' mainstream.Documents such as the
RespectAction Plan shareWilson's view of the needto,

'... recover the confidencewith which (people) once spoke about virtue and morality...
(and) to re-establish the possibility and the reasonablenessof speakingfrankly and
convincingly about moral choices.' (1993; vii, bracketsadded)

9 Fitzpatrick (2005b) offers a challengeto Deacon's analysis of the `quasi-Titmuss' paradigm arguing
that the focus of Leftist welfare debateshas been on contextualising individual behaviour as opposedto
ignoring it.
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In policy terms, irresponsible parents, antisocial young people, `nightmare neighbours', truant
schoolchildren, binge drinkers, public smokers, squeegee merchants, street beggars and the
obese are a few groups who have fallen foul of this moralizing tendency and are all deemed to
have transgressed the `norms' of the `community'. By contrast, John Clarke suggests that
New Labour's ideal citizens are `... moralized, choice making, self-directing subjects' which
are not just `responsible', but the product of `responsibilization'

whereby the `citizen' has

been (re)constituted as a 'self regulating subject' through frames or discourses of
`responsible' behaviour 'across a variety of sites and practices from teenage pregnancy,
through the etiquette of summoning ambulances, to clearing up your dog 'sfaeces' (Clarke
2005; 451-2). Therefore, New Labour's welfare regime can be viewed as helping construct
the brand of `community' it desires by producing a climate of individual `responsibilization'
in which rules and norms circulate the public domain and (they hope) penetrate private
spheres. There is a resemblance here with what Etzioni (1997) calls a `moral voice' where
conduct is shaped by both the inculcation of a loud and consistent inner personal voice
bolstered by a strong external or communal voice (Deacon 2002b; 71).

However, beyond public discoursesof `good' behaviour (embodied by the media
pronouncementsattachedto the publication of RespectAction Plan perhaps)designedto
nurture a `moral voice', there are a concreterange of powers at the disposal of welfare
managersdesignedto compel or persuadepeople to act in `responsible' ways. These include
benefit sanctionsfor parentsof truant school pupils, curfews, anti-social behaviour orders
(ASBOs), fixed penalty fines for `yobbish' behaviour, rules for council housetenantsthat set
out `appropriate' behaviour, probationary tenancy periods and parenting classes.Across all of
theseis a desire to produce a specific model of social order expressedin New Labour terms as
a `community'. Whether we are children, parents,pupils, employeesor service users,New
Labour locatesour behaviour within this `community' and is unafraid to mobilize it to
challengeor eradicateany behaviour it deemsto have transgressedits parameters.This
symbiotic processproducesboth moral cohesionand the `good citizen'.
A useful example of the mobilization of `community' (and the external / communal voice) is
when Tony Blair has spoken about recastingthe criminal justice system and putting the
'decent,law abiding majority in charge' (Blair cited in Squires and Stephen2005; 522). This
tends to manifest in `community enforcement' processes,which in theory meansa role for
`good' citizens in defining punishmentsfor deviant behaviour (often resulting in public
`naming and shaming' campaignsfor ASBO recipients) or receiving reparation from the
deviant in the form of initiatives such as `Community Payback' (RespectTask Force 2006;
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35)10. In addition, Former Home Secretary David Blunkett advocated the role of community
groups in the prosecution and punishment of antisocial offenders. He argued that the Crown
Prosecution Service should be more engaged with local communities to find out who should
be fast tracked to court (http: //www. society. guardian. co. uk/Print/0,3858,4639042.00. html).
The involvement of local `communities' in the policing of offenders and defining offending is
a communitarian-type approach that treats the `community' as a moral agent whose values
should be enforced to promote order and social cohesion. It is also intrinsic to the alleged
`empowerment' of such social groupings whereby they have the power to identify deviants in
their midst and ensure `community safety' (Prior 2005).

At the centre of their vision of strong, empowered,cohesivecommunities, New Labour places
the family (Driver and Martell 2002; 201). Jack Straw, another former Home Secretaryhas
stated:
`Family life is the foundation on which our communities, our society and our country
are built. Families are central to this government's vision of a modern and decent

country. ' (2001 Labour Manifesto hiip: //www. labour.org.uk/ENGI. pdf)
According to Driver and Martell, New Labour's attitude to the family is linked with an ethical
socialism tradition. They also arguethat New Labour sharewith neo-conservativesthe view
that excessiveindividualism in the 1960sled to the break up of the family that has led to
New
Labour
dependency
They
that
of
social
order.
assert
make
and
a
wider
problem
welfare
causalconnectionsbetweenchanging family forms, growing welfare dependency,social
exclusion, the decline of sharedmoral values, and the rising tide of criminal and anti-social
behaviour (2002; 206). Certainly, a recurrent theme of David Blunkett's speecheswas
`problem families' and `neighbours from hell' who he saw as a threat to strong communities
'
and social order. For example:

`Wehave to face the reality that on many of housing estates,in many of our most
disadvantagedcommunities,a handful of those whose lifestyle and behaviour so
disrupts the wellbeing of others is creating - literally - havoc. Weknow it is true.
Just perhaps a dozenfamilies... Actually developing a style of behaviour where the
10A national project, launched in 2005 that makes 'unpaid work by offenders visible and promotes the
engagementof local communities in selecting the work to be done by offenders. (RespectTask Force
2006; 35). Media reports have focused on the luminous coloured jackets worn by offenders when
undertakingthis work.
11In 2005, the Home Office published a pressreleasewith the pejorative title 'Rehabilitation for
Neighbours from Hell' demonstratinghow this label has penetratedpolitical consciousnessat the
highestoffices of state
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children learn to be the opinionformers in the gang that are evident on our streets.'
(Blunkett 2002)

Blunkett's concern with social stability and order was said to be rooted in his `respectable'
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In sum, New Labour is seeking to reinvigorate a moralising welfare agendabasedon a
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`community' and `agency' that they prioritize. Underpinning this approachis the belief in the
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to
certainty
moral
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sense'
need re-assert
judgements and to `liberate' the decentmajority who are in touch with this sense.New
Labour views itself as being at the vanguard of this struggle over moral choices and Tony
Blair in particular appearsat his most confident when patrolling this divide.
Thesetwo objectives merge when New Labour seeksto put the consensual,`respectable' law
in
behaviour
`community'
the
the
of a
charge
of
who
regulating
are
abiding majority
it.
is
individuals
deemed
This
deviant
to
of
are
need
who
and antisocial minority
presupposed
seenmost clearly in `community enforcement' measuresdesignedto mobilize the
(supposedlyunified) voice of the majority to police or managedeviant `others' be they ASBO
benefit
`cheats'.New Labour's `community' seemsto
`nuisance'
or
neighbours
recipients,
have behavioural and moral parametersthat determine entry and membership and is deployed
to cultivate responsiblecitizenship as well as police, moralize and reconstruct the
`problematic' minority. The government has defined some behaviour that goes against these
parametersas intrinsically anti-social and requiring `tough' action since it representsa
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`...thoroughgoing debasementof communityand civic culture itself a profound moral
...
challenge to a broad consensusof acceptedvalues.'(Squires 2006; 149)
To an extent therefore, `community' is used to 'identify New Labour's enemies' (Levitas
1998; 122), which Mandelson and Liddle (1996) define as, 'the inefficient who let the
fall
down on their
down
'the
impede
its
irresponsible
and
who
community
and
success'
12
families
in
(cited
Levitas
1998;
122).
and therefore their community'
obligations to their
New Labour believes it has uncovered the correct language by which to assert those
obligations and why they must be defended.

Ultimately, at the root of New Labour's welfare agenda is a desire to create, 'a social order in
which people behave differently rather than one in which resources are distributed
differently' (Deacon 1998; 306). This is a desire that underpins their `responsibility'

agenda

and their vision of `inclusion' - not material inclusion, (that is, greater equality) but more
closely shared behavioural norms and values in accordance with the `community' that we
share. New Labour citizens are both `actuarial subjects' who 'understand themselves as
(Clarke
2005;
452)
`community'
independent
and
of
a
agents'
members
responsible and
which defines their responsibilities to themselves and others. It also returns us to the `third
way' `active' welfare state that does not seek to redistribute wealth, or regulate the market
(Lister quotes Gordon Brown who has said that `merely' improving benefit levels would 'do
nothing more than compensate people for their poverty, without tackling the causes' (1998;
219)) but seeks to change the behaviour of people to negotiate and profit from the market on
their own terms. 13It is also a welfare system that challenges the alleged dependency and
passivity of some citizens by encouraging or compelling them to not only seek paid
employment, but to participate in their `communities' and `partner' the state in improving the
delivery of public services.

The flip side of the responsibilities that New Labour prioritises - paid employment, civic
engagement,good parenting and well-behaved young people - is a concern to
allocate opportunities to the membersof its `community'. It is to thesethat we now turn.

12Furthermore,New Labour constructs excluded spaces(such as inner and outer city social housing
estates)as containing this behavioural fault line -a theme developed below.
13Although we know the Chancellor has engagedin a moderately redistributive agendabut tending to
focus on children in poverty rather than adults. It seemsthe `autotelic self (Giddens 1998) is a
resolutely adult expectation.
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2.7 New Labour and opportunity
Much has been made so far about the importance New Labour has attached to
behaviour and character and the role welfare can play in shaping these. However, it would be
unfair to convey that that was the sum of their welfare reform agenda. The existence of
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shapes behaviour, but also seeks to offer `protection' and opportunity for its citizens. Gordon
Brown has spoken about the necessity of providing opportunities:

'So we must create a country where there are new opportunities for everyone for
And
I
saying government
apologies
no
millions ofpoints of opportunity ...
make

has a responsibility in creating this new ladder of opportunity That will allow many, ...
by their own efforts, to benefitfrom the opportunities once open only to a few' (cited
in Levitas 1998; 156).

The governmenthas not shied from identifying the key dimensionsof poverty, for example,
the 2002 Departmentfor Work and Pensionsreport Opportunityfor All, contains a description
of thesedimensions: lack of resources,lack of opportunitiesto work or learn, health
inequalities, lack of decenthousing, disruption of family life, living in a disadvantaged
neighbourhood(p16).
There is also recognition that poverty is transmitted and that some groups are more likely to
from
large
disabled
people
people
and
suffer - women, minority ethnic groups,pensioners,
families (DWP 2002; 21). In this context, New Labour's focus on paid work is rooted in the
belief that it offers the best protection from poverty and social exclusion, not just that it is
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from poverty through welfare to work and tax credits and avoiding perpetuating a passive
welfare systemthat they argue will condemnpeople to a life on benefits. As noted above,
Deacon(2003) has suggestedthat their responseto this balancing act is to both `level the
playing field' and `activate the players'. The main way in which they are trying to level the
inequalities
field
is
by
breaking
disadvantage
the
that
over time
cycle
of
reproduces
playing
New
Labour's
base
The
deprivation'
is
`cycle
the
of
generations.
of
analytical
and
understandingof poverty and at the root of their commitment to eradicatechild poverty
within a generation(Deacon 2003). Gordon Brown, who is said to be keen to retain his
reputation of being a champion of the poor (Naughtie 2002; 269), has emphasisedthe
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importanceof breaking the cycle of deprivation that threatensto sentencetoday's children to
a lifetime in poverty:
`Weknow that children who grow up in poor families are less likely to reach their full
fall
likely
less
likely
into
to
to
stay
on
school,
or
even
attend
school,
more
potential,
at
to dead end unemployment and poverty as an adult, more likely to become teenage
mothers, more likely to be in the worst jobs or no jobs at all, more likely to be
trapped in a no-win situation -poor

when young, unemployed when older. '(1999)

The governmenthave identified three ways in which poverty can be transmitted: children can
be born poor, so stay poor (through worklessness,low income and ill health); children can
inherit poverty (by doing poorly at school the sameas their own parents); and poverty can be
transmitted by locality and the poor servicesin that area(DWP 2002; 92).
The 2001 Treasury report on tackling child poverty also attempted to explain the process of
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household
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living
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the
can
as
well
as
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which
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reduction in life chances (HM Treasury 2001b; 16). This report focuses on the structural
impacts on child poverty and there is no mention of behaviour or agency (or measures to
improve these), except where it concerns parents. The government have identified the role
that `bad' parenting can play in reducing life chances and transmitting poverty and have taken
steps through Sure Start and parenting orders to address the `problem' as they see it. Whilst
many including Ruth Levitas (1998) have criticised the government for privileging paid work
over unpaid care work, Driver and Martell (2002) have argued that New Labour do value
unpaid parenting work, not always in economic terms, but in terms such as morality,
responsibility, security and children's opportunities (2002; 216).

Deacon(2002a) arguesthat any mention of behaviour by New Labour, in the context of
poverty transmission, is presentedas a responseto or adaptationto adversecircumstances
(2002; 181). That is, they do not accepta purely structural explanation of the transmissionof
disadvantagewhich denies the role of agency.They do emphasisestructural factors, as they
are central to the problem, but their analysis of agencytends to be `adaptive' in that they
suggestthat behaviour plays a small role in perpetuatingthe cycle of deprivation, but only in
responseto their structural conditions (Deacon 2003; 133). Hence their concern with
parenting.They acknowledge that living in poverty can severely disrupt family life and
presentproblems when raising children. Where New Labour differ from the `adaptive'
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account of the cycle of disadvantage (expressed in 1987 by William Julius Wilson in his book
`The Truly Disadvantaged'), is that where Wilson argued that attempts to change the
behaviours and attitudes of the poor were misplaced (all that is needed is more jobs, better
housing and schools), New Labour believe that the creation of more opportunities is not
enough. In addition, steps have to be taken to ensure the poor or workless are persuaded,
encouraged or compelled to take those opportunities. This is what they consider `activating
the players' to mean in creating a truly effective anti-poverty strategy.

New Labour recognisesthat addressingstructural inequalities is vital in their drive towards
their vision of a truly meritocratic society with genuine `opportunity for all' (Blair 1998).The
is
based
fund
bond'
introduction
`baby
trust
the
on this
or
a
child
announcementof
of
in
Guardian
The
bond'
`baby
Tony
Blair,
the
newspaper
scheme
about
writing
recognition.
acknowledgedthis:
`Thosebenefits are not extendedthrough society. Too many children are excluded
from life chancesbefore they are born becauseof poverty. They are forced to leave
school at 16, not 18, to begin earning. Theylack the capital to pay deposits or stamp
duty on a first home. Theyare daunted by theprospect of going to university. Their
ambitions are diminished at an early age. They lack the wealth that is the
springboard of opportunity... Overcoming the inequalities of wealth and income that
hold people back is one the greatest challenges facing Britain. '(2003)

However, some might have difficulty squaringthis acceptanceof the needto tackle structural
barriers and inequalities with Blair's rejection of a commitment to `abstractequality' and his
commentson BBC's Newsnight before the 2001 generalelection where he appearedto be
comfortable with a fundamentally unequal society:
'It is acceptablefor those on lower incomesto have their incomesraised. It is
unacceptablethat they're not given the chances.To me the key thing is not whether
the gap betweenthose who - the person who earns the most in the country and the
person who earns the least - is distant or not. ' (cited in Naughtie 2002; 184)
Nevertheless,there is a clear recognition of the needto protect people, especially children,
from poverty, primarily by breaking the cycle of deprivation. From New Labour's
introducing
this
means
a variety of policy interventions designedto createmore,
perspective,
better opportunities for the poorest and tackle the factors they identify as reinforcing the cycle
of disadvantage.
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2.7.1 New Labour and social emcOushon

The government's anti-poverty strategyis underpinnedby the concept of social
exclusion, a strategythat has received a high profile from the beginning of the Blair
administration, symbolised by the setting up of the Social Exclusion Unit (SEU) within the
Cabinet Office in 1998.(Alcock 2004) PeterMandelson has defined social exclusion thus:
`Thisis about more than poverty and unemployment.It is about being cut offfrom
what the rest of us regard as normal life. It is called social exclusion, what others call
the "underclass"'. (1997; 1)

A slightly more subtle defmition has beenoffered by the SEU:
'... shorthand termfor what can happenwhenpeople or areas sufferfrom a
low
incomes,
linked
skills,
problems such as unemployment,poor
combination of
poor housing, high crime, bad health andfamily breakdown.'(SEU; 2001b)
It appearsthat New Labour seessocial exclusion as being more than income inequality, but
the destinationthat people, families or communities reach if they are not helped to overcome
cyclical processesof poverty, lack of skills, poor educationand generally substandardpublic
services.Social exclusion is measuredby over 50 government indicators (Alcock 2004; 88),
indicating the breadth of factors that it believes can exacerbateor precipitate this condition.
As exclusion has becomethe focus of governmentsocial policy, there have been efforts to
understandthe causes,identify those most `at risk' and outline the financial and human costs
of this social division. This has culminated in a range of interventions, introduced by
governmentand designedto re-attachthe excluded to the `mainstreamof society'. They set
b):
for
(SEU
2001
three
exclusion
strategies
combating
policy
out
o Prevention: In-work tax credits, New Deal welfare to work programmes,Sure Start
childcare centres,crime reduction partnerships,improving quality of local authority care.
o Reintegration: adult basic skills courses,Drug Testing and Treatment Orders (DTTO),
Rough SleepersUnit, NDC.
o Ensuring basic minimum standards: floor targets for local education authorities, out of
school education for excluded children, improving NHS services and access.
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Thesearejust some of the measuresintroducedto addressthe dynamics of social exclusion,
as analysedby New Labour. They appearto contendthat policy interventions can prevent
some `at risk' groups arriving at an excluded destination, and hope that other measures can reintegrate those already experiencing such conditions.

The belief that policy initiatives can `re-integrate' appearsto include a degreeof prescription
for changing the behaviour of the excluded.That is, in addition to targeted support and extra
resources,there is a strain running through programmeslike the DTTOs and NDC that is
behaviour.
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betweenwelfare strategiesthat offer opportunity or protection and those aimed at changing
behaviour have beenobfuscatedby New Labour. Increasingly, as Dwyer (1998) and others
have noted, unqualified social rights to welfare supporthave been retrenchedas citizenship
has beenredefined along progressively conditional lines. In addition, welfare `help' has been
utilized by government as an instrument for shapingthe behaviour of public welfare
recipients.Therefore, the notion of being `socially included' in the `mainstream' becomes
both a material ideal and a predefined cultural or behavioural template to which citizens
should aspire and which policy should bolster.
To some extent, this is a key theme in the framing of this discussion. How doesNew Labour
attemptto `reintegrate' the residentsof `excludedcommunities'? As we have seenNDC is a
key policy intervention designedto achievejust that, but how is it organisedto achieve this
impinge
its
banish
does
How
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this
successfully social
exactly
on
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programme
end?
exclusion?It is to NDC that we now turn.
2.7 New Deal for Communities

New Deal for Communities (NDC), as part of New Labour's Neighbourhood
Renewalagendais explicitly concernedwith addressingsocial exclusion (Foley & Martin
2000; 482) and grew out of the SEU's concernswith `problem estates' (Alcock 2004; 88) and
a belief that area basedinitiatives (ABI's) would be the most effective response(Alcock
2004; 88).

NDC is a regenerationprogramme designedto `renew' socially excluded spacesby delivering
resourcesto the local level and `empower' local residentsto affect long term change in their
`communities'. It is part of New Labour's identification of, `the increasing polarisation
betweenthriving communities on the one hand, and deprived ones on the other... over the past
20 years' (DSS 1999, cited in Hills & Stewart 2005; 12) and was introduced by New Labour
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to tackle, `the unacceptablybad conditions in this country's poorest neighbourhoods' (SEU
2001a).
As we saw in chapter one, this objective has been a feature of British public policy since at
least the 1960s (Cochrane 2000; Lupton 2003; Lupton & Power 2005). As was shown above,
the government are clear that they think locality can play a significant part in perpetuating
cycles of deprivation (SEU 2001b). Not only that, but they argue that social exclusion can be
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The Social Exclusion Unit has identified up to 4,000 neighbourhoodswhich are not only
poor, but which are,
'...pockets of intensedeprivation where theproblems of unemploymentand crime are
acute and hopelesslytangled up with poor health, housing and education. Theyhave
becomeno-go areasfor someand no-exit zonesfor others. ' (SEU 1998; 9)
They have statedthat in the 10% most deprived wards in 1998,44% of residentswere
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voluntary sectors),and special efforts should made engage
consultation process(NRU 2001; 11). The partnershipshad to identify the needsof the area
and formulate a delivery plan and submit it to central government.If plans were approved,
implementation procedurescould begin. Partnershipswill receive funding for 10 years with a
budget of between £20-60 million each.(NDC Annual Review;
id=90)
http://www. neiehbourhood.gov.uk/ndcannualreview.asp?pa eig
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Cochrane (2000) has pointed out that perhaps the most important policy development under
New Labour has been that `urban regeneration has been reclaimed as a recognisable aspect
of social policy... '(2000; 191) Indeed, New Labour has identified the importance of urban
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(Ginsburg
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In terms of New Labour's formulation of the welfare state,NDC's `renewal' agenda
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supplying additional resources, but also to `activatethe players' by ensuring that
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and
a
stake
of
ownership
a sense
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of their community (Blears 2003; Lupton & Power 2005). This synthesisof top-down and
bottom-up approacheshas been describedas an attempt to balanceboth `structure and agency
in theplanning and delivery of social policy'. (Alcock 2004; 90) It is also consistentwith
Giddens' (1998) belief in the importance of refurbishing the physical and social dimensions
of `community', which should be achievedin partnershipwith non-stateagencieswithin `civil
society' (Prideaux 2005; 111). For example,
'... it has becomeconventional wisdom that communitiesneed to be involved both in
designing what is to be done and in implementing it. '(SEU 1998 cited in Dinham
2005; 302)

This `conventional wisdom' is probably also related to an analysis of regeneration policies
that failed in the past because they were top-down and paternalistic (Blair 2001). For
example, in Bringing Britain Together, the government stated why it thought previous

regenerationpolicies had failed,
'... the absenceof effective national policies to deal with the structural causesof
decline; a tendencyto parachute solutions in from outside, rather than engaging
local people. '(SEU 1998)
At the simplest level, the importance attachedto participation of local citizens is premised on
policymakers not actually knowing best what `communities' and individuals require from
their public services. Logic follows then that local people should be involved in decision
14NDC funding is external to mainstreambudgetsand intended to be spent by `communities' not local
service providers.
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Alcock describes this as being about challenging the `structural tendencies and top-down
approaches of past policy planning. ' (2004; 92) Tony Blair has been explicit on this point:

'Too much has beenimposedfrom above,when experienceshows that success
dependson communitiesthemselveshaving thepower and taking responsibility to
make things better. '(SEU 1998; 7)
This trend towards a `responsibilizing' (Clarke 2005) of `community' residentsas developers
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There has been,therefore, recognition of the needto try to devise `bottom up' solutions to
local problemsthat engageresidentsof regenerationzones.However, it has been noted that
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However, New Labour has been more explicit in its emphasison `partnership', encompassing
`community' consultation and participation in developing proposalsfor `renewing' local
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As Prior has noted,

51
`...the recasting of the citizen as a responsiblememberof the community has been
...
articulated through an emerginggovernmentaldiscourse of `civil renewal : (2005;
357)
Governancethrough NDC is concernedwith cultivating new forms of identity for local
citizens by enabling or expecting them to be active reproducersof ordered `communities' and
custodiansof the social wellbeing of the area.
2.9 Unp ckiiig N1IDC
In chapter one, I set out the framework for my investigation of NDC. I statedthat the
focus of reflecting on NDC would be its theoretical underpinning, that is, the ideas and
understandingsthat broadly shapethe form and objectives of the policy in practice. Up until
this point, this chapter has sought to illustrate the basis of New Labour's welfare reform
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combating social exclusion as well as changingthe behaviour of its recipients / participants.
Further, we have seenhow this dual aim is locatedwithin a distinctive New Labour welfare
programmethat seeksto both offer opportunity and protection to its citizens or `community'
kinds
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those samemembers.
certain
of
persuade
or
compel
membersand nurture,
To take this a step further, this chapterwill explore, specifically, what will be arguedto be the
three core models that embody NDC. These, it will be argued,are distinctive models of
`community', of individual agency and of exclusion, which frame policy practice and indicate
how New Labour conceivesof spacesdefined as socially excluded. This section will draw
upon some of the discussionsabove on `community', `responsibility' and `opportunity', but
will illustrate how these constitute NDC and becomeNew Labour's `ACE' - agency,
community and exclusion.
2.9.1 NDC anad`coram nniyf

As shown above, New Labour's enthusiasmfor `community' has been well
documentedand its Communitarian progenitors consistently evoked (for example, Driver and
Martell 1997; Levitas 2000; Heron 2001; Deacon 2002; Imrie & Raco 2004; Prideaux 2005).
New Deal for Communities is an expressionof a dual belief in both the existenceof
`communities' as stable, spatial entities inhabited by people and families with similar needs
and values; as well as the positive benefits of promoting `community' as a moral framework
which (it is alleged) engenderscivic renewal, maintains social order and amelioratessocial
exclusion. Indeed, the existenceof `community' as a unified entity is inscribed in the fabric of
NDC. A great deal of focus was placed on `choosingthe right neighbourhood' that would
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have 'the greatest capacity to turn themselves around' in initial government guidelines for
prospective partnerships. Furthermore, guidelines state that NDC areas should be
'recognisable communities (less than 4000 households) with a strong sense of identity and
shared aspirations' (NRU 2001; 8). Therefore, each NDC neighbourhood has been chosen
because it is perceived to meet this criteria; a specific brand of `community',

it seems, must

pre-exist government spending via NDC. The government appear to want to reward what it
considers `correct' expressions of `community' and have calculated that it is from these areas
that it can get a positive return for its `investment'. What this means for those areas of
is
disadvantage
`unrecognisable
that
communities'
a moot point. Nevertheless,
material
are
the identif ication and privileging

of areas `suitable' for NDC funding illustrates, it seems, that

New Labour views these areas as unitary, stable spaces where local residents have a shared
and consistent flow of experience of exclusion and `community' that NDC can harness. This
is how they believe NDC can work - that residents have sufficient shared interest to need and
want to row in the same direction. By implication, this relegates those areas deemed to lack
unity and accord to being unable or unwilling to construct a `community' and therefore
benefit from public welfare support in the form of NDC.

`Community' is continually reified in governmentthinking and rhetoric as a mechanism.
There is an aspiration to `build', `strengthen' and `empower' `active communities' (Blair
1998; Blears 2003) that reflects a normative, quasi- moral belief in `community', which can
and will nurture `responsible' citizenship. It is through New Labour's mobilisation of
`community' that citizens should uphold their civic duties through paid employment,
is
NDC
a practical expressionof this reification.
and
social
volunteering
entrepreneurship.
For example, on the ground, NDC partnershipsencourageresidentsto conceptualizetheir
immediate locale as a `community' by consulting about improvements and problems of that
government-definedzone and through an array of signifiers such as meetings, newslettersand
the physical erection of signs that delineateand reify that spaceas a `community'. Similarly,
governmentMinisters reify `community' consistently in their languageof individual
responsibility being linked to the communal and the importance of accountability to the
collective (Flint & Nixon 2006; 941). This hastended to be manifested in discussionsof
`punishments' for `yob' and antisocial behaviour with recent calls for public name and shame
campaignsand increasedinput for residentsin the reporting and deciding of punishment of
minor offences in their `communities'. (ManchesterEvening News; February 25,2005) For
example,the government White Paper `Our Towns and Cities' states,
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`To help communitiesfight back against crime we need to ensure all those involved in
the community are involved in efforts to cut crime'
(www. urban. odpm. jzov.uk/whitepaper/ourtowns/fulltext/08.

htm#2)

The idea being that by locating individual behaviour within a `community' context, moral and
behavioural reconstruction can occur, either as an incentive to `be part of the community', or
by legitimizing punishments with reference to `communal' values being transgressed. Above
all, there is a presupposition of a minority of residents who `need' community, alongside
those `responsible' citizens who are the `community'. This reflects a belief in a behavioural
fault line within excluded spaces between the consensual majority and a deviant minority of
unruly residents that cause social disorder and require a moralizing voice. New Labour's
`community', therefore, has behavioural and moral parameters that determine entry and
membership and is deployed as a mechanism to both reconstruct citizenship and police,
moralize and reconstruct `suspect' behaviour. Programmes like NDC are designed to be
repositories for the operationalizing of the `responsible' voice and provide a mechanism. by
which the responsible feel `empowered' and the `bad' behaviour of the transgressors be
locally reconstructed.

The normative prescription of `community' is not just viewed as an instrument of moral
regeneration,but also as a meansfor protecting excluded residents.It appearsthe reification
of excluded spacesas `communities' (alongside increasedopportunities in education and
welfare to work strategies)containing strong local networks, or `social capital', is viewed as
providing a bulwark against the dislocating and fragmentary forces of social exclusion.
Therefore, it is a legitimate goal of policy to assistor construct strong local relationships:
'An influential perspective on thesematters is that neighbourhood decline sets in
train a cumulative decline in social capital. Networks are disrupted and weakened,
population turnover erodesfamiliarity and trust, and policies and initiatives aimed at
reversing the decline are being implementedin a context of community
disengagementand disillusionment. '(Forrest and Kearns 2001; 2139)
Increasingly, `communities' are codified as spacesthat `deserve' security in order that
residentscan enjoy them. As Flint and Nixon have noted, definitions of civility and ethical
conduct have expandedfrom individualist obligations to those basedon a sharedsenseof
spaceand respectfor the `community'. Therefore, residentsare expectedto behave
appropriately, keep gardensand homes in good order and, ultimately challenge the behaviour
of others (2006; 950).
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In conclusion, it appears that New Labour believes in both the prior existence of consensual
`communities', which NDC can feed off, alongside a vision of how `communities' should be.

That is, consensusand solidarity should be promotedthen harnessedto protect and regulate
residents,particularly those with dubious conduct.
2.9.2 MDC and agency
Closely related to this model of `community', is the conception of agency
is
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defined by Government) by virtue of their "strong sense of identity and shared aspirations"
(NRU 2001; 8). All that is required are effective methods of consultation and inclusive
avenues of participation to yield active forms of individual agency. In the context of NDC,
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Moreover, there is a normative dimension whereby expected forms of behaviour are promoted
is
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The
instilled
NDC
the construction of
step
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that `active community' by NDC whereby residents are expected that they should participate
in their `community'. Part of NDC's remit involves stimulating that participation in specific
ways, such as facilitating residents to attend `community' meetings, stand for election to the
NDC board, or organise and `own' local services. This is consistent with New Labour's
acknowledgment that regeneration programmes must prioritise the participation of local
development
derives
from
'the
theory
where
and
and practice of community
residents
participation,

empowerment and ownership are seen as necessary conditions for change'

(Dinham 2005; 302). However, it goes further than being a motor of local change because
New Labour appears to believe in the positive effect of participation per se. They do consider
its importance in achieving sustainable regeneration, but also contend that involvement in
one's `community' is a civic responsibility requiring no further justification.
with their belief that `community'

This is in line

is also about according opportunities for individuals to

15This is akin to what has been termed social entrepreneurship,where residentsset up local servicesor
businessesto meet a need of their local `community'.
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develop `enlightenedself interest' (Deacon 1998) which benefits them and their
`communities'.

Another form of participation is stimulatedthrough NDC by encouragingresidentsto make
claims on the behaviour of other residentsvia NDC's consultation process.This embodiesa
definite notion of `community' as a functioning moral framework whereby behaviour is
regulatedand social order, it is argued,is sustained.NDC can be consideredtherefore, to be
helping `decent' citizens `take a stand' againstantisocial behaviour and incivility (Home
Office 2003).

If we consider the quote below, it is also about appeasing sceptical taxpayers by invoking a
`renovating'
(Dwyer
1998)
that
estates
on
spending
of
conditionality
makes
principle
conditional on `good' behaviour:

'We are not going to put taxpayers money into inner city redevelopment unless as a
partnership which involves something for something... we are renovating estates but
do
behave
tenants
that
we
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we will act when
unacceptably ...
making clear
laws
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in
to stamp
the
the
police
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or
will
put
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it out. ' (Blair 2001)
Consequently,NDC becomesa `deal' in which resourcesare delivered, but only if
`communities' police themselves.NDC facilitates that policing and becomesthe mechanism
through which the moralizing, `active' `community' voice is heard.Again, we have a dual
level
One
that
this
time
a
of consensusabout social norms and
of
agency.
presumes
model,
values amongstresidentsthat can be harnessedto support an intervention like NDC, hence its
`rewarding' with NDC status.However, it is also a model that has a firm belief in how agents
should act and behave.That is, it promotes forms of social action deemednecessaryand
`responsible', encompassingparticipation in civic life and the judgement of others. The
emphasisplaced on public participation straddlesboth of thesedimensions in that it is
deemednecessaryto provide a platform for the former in addition to encouragingthe latter.

2.9.3 NDC and eidusio n
The model of social exclusion that NDC seemsto propound also contains two
important dimensions. Firstly, that people can be excluded through a lack of good local
servicesand opportunities. That is, `areaeffects' can have a direct impact on individual
quality of life (Atkinson & Kintrea 2001; 2277). Secondly, that `top-down' decision-making
and service delivery can be disempowering and contribute to a senseof lack of control over
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one's life (Blears 2003; 22). NDC attempts to remedy both these contributors to exclusion. In
terms of the first dimension, NDC appears to conceive of individual exclusion as a largely
spatially (materially) determined condition. That is, by virtue of living in an excluded space,
residents of that space experience disadvantage in similar ways. The mobilisation of
`community' underpinning NDC could be seen as an attempt to neatly package the needs of
individuals in a geographical area. The recognisability of these excluded `communities'
appears to extend beyond shared identity and aspirations, into assumed similarity of needs or
identify
in
in
forms
basis
This
the
then
the
the
gaps
of
solution
service
provision
problems.
an area, or where there are poor quality services, and deliver resources to improve them. NDC
also seeks to encourage residents to shape spending decisions and come up with innovative
solutions to inadequate services, thus democratizing service delivery and engendering a sense
of ownership. New Labour's model of exclusion therefore, consists of an analysis of the root
funds
it
how
be
of
extra
and
combination
should
addressed
causes of exclusion and
-a
localized decision-making.

2.10 Conclusion

This chapter has sought to concentrateon an exposition of New Labour's approachto
in
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to
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since
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rangeof thematic areaswere covered, all designedto build a coherentnarrative of where
NDC comes from and how it is constituted.NDC was located within New Labour's welfare
reform agendaand a triumvirate of `third way' principles- `community', opportunity and
in
it
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are
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theoretical nexus that comprisesNDC's conceptualstructure and practical objectives, what
has beencalled New Labour's `ACE'. That is, three models of `community', agency and
it
how
NDC's
`community'
that
to
shape
empowerment
and
practical
commitment
exclusion
attemptsto addresssocial exclusion and social disorder within `excluded areas'.
It is this theoretical nexus of New Labour thinking and analysesthat provides a basis for
further researchby allowing one to posethe question `do these models adequatelyaddressthe
social exclusion of residentsand spaces?' This chapterhas seenNew Labour set out its stall
and asserthow it believes the welfare state should be reformed and how concentrationsof
poverty should be addressed.The next chapter will illustrate some initial problems with these
agendaand provide a critical platform on which a practical researchstrategy can be
formulated. Chapter three will contrast thesemodels with discordant literature and analysis
that appearsto contradict and problematize some key aspectsof NDC. This encompasses
evidenceof the contestedand diverse nature of `communities' and some of the tensionsthis
creates,particularly when under the policy microscope.
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Chapter Three

Critical reflections on New Labour, the `third way' and the New Deal for
Communities

3.1 Introduction

This chapter is the secondof two focusing on the background literature to the thesis.
It is designedto compliment chaptertwo and sharesmuch of the samethematic terrain, but in
this chapterexplores that terrain through a more critical lens. Stemming from this critical
approach,the researchproblem vis a vis NDC will emerge.The literature referred to here falls
into two categories.Firstly, there are a number of authorsand commentatorswho have sought
to analysethe New Labour project and critique aspectsof its theory and practice. They have
digestedNew Labour and the `third way' and respondedwith a range of critical reflections
that offer sociological, philosophical or practical objections or challenges.A review of this
literature will contribute to the exploratory tone of the thesis and provide a critical context in
which a discussionof NDC can take place.
The secondcategory of literature in this chapter is comprised by a body of researchand ideas
which specifically problematize NDC. As outlined in chapter one, the researchproblem that
underpinsthis thesis stems from a tension betweentwo bodies of knowledge -New Labour's
ideasand assumptionsabout `community', agencyand exclusion (what was termed `ACE'
and recountedin chaptertwo), and alternative accountsthat challengeNew Labour's
theorising and application of theseconcepts.This discordant literature is detailed below and
differs from the first category of critical responsesin that many of the authors or
commentatorscited are not concerneddirectly with New Labour. That is, I am responsiblefor
deploying these points and argumentsin an active problematizing of New Labour's `ACE'.
They are utilized becausethey offer insights into understandingsof `community' and so on,
which appearuseful for my investigation into NDC. It is this stock of discordant material that
shapesthe contours of the thesis by inspiring the key questionsto be asked of New Labour
and NDC. A key aim of this chapter is to trace the developmentand conclude with an account
of the researchquestionsthereby linking it to the next chapter, which focuseson the
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fieldwork strategy and design.However, this chapterbegins with a review of critics of the
New Labour project.
3.2 Critics :mnl scelg0c$ o New ILabo ur sHndQlle `third wsy'

Today, one could arguethat the `New' Labour brand may have all but expired having
been bruised by political events and mercilessly satirised for its earnest but occasionally
vacuous politicking. Indeed, one gets the impression that we might be on the brink of a post `new' Labour era as a post - Blair era looms. Nonetheless, despite this period of political flux,
it is still the case that New Labour endures as a governing project, with the Chancellor of the
Exchequer Gordon Brown, probable next party leader and Prime Minister promising to keep
the New Labour fire burning, proclaiming, 'there is no way back and there should be no way
back'bttp: //www. timesonline. co. uk/article/0,, 2-1798440,00. htmi ).

The paceand extent of analysis of New Labour also appearsto be undiminished by these
events.The concept and practice of New Labour has beensubject to much intellectual and
journalistic scrutiny, with commentatorsaiming their fire at almost every aspectof the rebranding and repositioning of the party over the last decadeor so. For example, some have
taken issuewith their revisionist approachto recent political history and what is seenas a
deliberateattempt to createfresh political territory. That is, in their eagernessto stressthe
novelty of `new' Labour, party modernisers'tendedto combine diverse positions under one
label of `Old Left' or `New Right' and tendedto exaggeratecertain featuresof those labels
(Driver and Martell 2002; 71). Furthermore,Fairclough criticizes the deployment of these
`dividing lines' and askswhether `old left' and `new right' were 'the only options' and
whether the New Labour `third way' was `theonly alternative' (2000; 48).
The modernizing project of New Labour led to suspicionsabout the authenticity of the `new'
party given its apparentdesire to please all of the people all the time' (Benn 2000; 309). New
Labour is now synonymouswith a balancing act betweenembracing the market whilst
committing itself to social justice and `community' and has led to its identity as 'slippery'
(Lister 2001; 426), 'Janus-faced' (Smith 2001, cited in Lister 2001; 426) and an attempt to
`squarecircles' (Deacon 2002b; 104). Despite its eagernessto 'reconcile themes' (Fairclough
2000; 44), this balancing act is at the root of the accusationsof vacuity that have been
directed at New Labour and its initial intellectual driving force the `third way' (Driver and
Martell 2000). For example, by 2001, Guardian journalist and sometimeNew Labour
enthusiastPolly Toynbee was proclaiming that the 'third way' was `utterly redundant' and
'an escapefrom self-definition -a butterfly always on the wing' becauseit `offers the best of
all possible worlds' (The Guardian 2001). That is, in abandoningovertly egalitarian goals to
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appease conservative voters, New Labour has left many bemoaning its lack of an ideological
framework for its political manoeuvring. Toynbee's criticism of the `third way' is a familiar
one. Even when the `third way' was at its intellectual zenith on the political centre-left a
decade or so ago, many were unconvinced of its ability to be '... a progressive agenda for the
reform of the welfare state' (Clegg 2005; 247). For example, Stuart Hall, writing in 1998
described the New Labour project as 'the great moving nowhere show' and argued how `third
way' politics shies away from radicalism, opting for a middle course on everything (Hall cited
in Giddens 2000; 12). In response to such criticisms, the doyen of the `third way' philosophy,
Anthony Giddens is unswerving in his defence of an agenda he helped construct. Moreover,
he puts such criticism down to 'insularity, memory loss, intellectual laziness and... the
groucho marx tendency' (2002; 3) on the part of the British left wing establishment. That is,
its inability or unwillingness to engage with the economic or social realities of the `real'
world where dogma must be compromised. Ruth Lister has considered this debate about New
Labour and asserted that whilst 'it would be easier be line up behind... those who feel able to
dismiss New Labour as neo-Thatcherite wolves in sheep's clothing' (2001; 425) her response
is to be `uncertain' about New Labour and its ambiguous nature and commit herself to a
`position of ambivalence' (2001; 425) about its rhetoric and practice.

As we saw in chaptertwo, one of the key componentsof the `third way' thesis was of a
changedworld requiring a reconfiguration of social democracyto initiate reform to respondto
globalization and the risks and uncertaintiesthat it unleashes. However, Stuart Hall has
critized New Labour for accepting globalization as an 'irresistible force of nature' (Cited in
Giddens2000; 12), thereby constructing the economic climate in which it operatesas one that
haschangedirrevocably, but cannot be changedfurther by any nation state. In that sense,
New Labour presentsthe electoratewith an economic `fait accompli'. Similarly, Fairclough
has interrogatedthe manner in which New Labour represents`globalization' and `the new
global economy' as presupposed...somethinggiven and achieved' (2000; 27). He contrasts
theserhetorical, ideological techniqueswith a reality of globalisation as an `unevenand
partial tendency' (2000; 27). Furthermore, he suggeststhat it is a neo-liberal version of
globalisation that is constructedas `inevitable and irreversible' (2000; 28). In addition, he
arguesthat New Labour favours `a logic ofappearances' of phenomenasuch as globalisation,
where there is an `elision of agency, causality and responsibility' rather than an `explanatory
logic' that would illuminate the processesand social relations driving such developments
(2000; 69).

Finlayson has argued from this perspectivethat New Labour formulates political ideas based
on a "sociological claim about the novel condition of contemporary society; a belief that the

60
world has been transformed, while our political ideas have not kept up the pace' (1999; 271).
This he contrasts with the `old' Labour formulation of ideas on a moral basis about the
`nature of society and the distribution of resources' (1999; 271). Paul Cammack has
expanded on this analysis to argue that it amounts to a continuation of neo-liberal ideological
hegemony and has specifically questioned the leftist credentials of Giddens' `third way'
programme. For example,

"The Third Way' reads not as an innocent manifestofor a resurgent centre left, but as a
legitimise
democracy
to
the
and
vocabulary and values of social
systematicappropriation of
consolidate a newpolitics of the Centre Right' (Cammack2004; 152).
He continueshis polemic by lambastingGiddens' narrative of irreversible changes
wrought by globalization with the aid of an Orwellian analogy,
`Castinghimself in the role of Blair's Minister of Truth, Giddens offers New Labour a
set of slogans tailored to the needsof the age: individualism is solidarity;
responsibility is emancipation; risk is security; enterprise is community; opportunity
is redistribution; inclusion is equality; self help is welfare' (2004; 165).
Therefore, for Cammack,the entire `third way' is in fact simulacrum; a looking glass world of
'double speak' in which social democratsand leftist intellectuals are complicit in the
in
doing
have
free
hegemony
and
so
redefined the
of
market
maintenance neo-liberal
egalitarian project out of existence.In a similar vein, journalist Nick Cohen has arguedthat
Tony Blair and New Labour embodiesan `anti-elitist' elite which attemptsto appear`prolier
than thou'through populist rhetoric and punitive measuresassumedto please`the People',
but actually proving that '... the anti-elitist elite was interested in distracting people, not
empoweringthem' (2003; 36). In other words, any authentic commitment to an egalitarian
`good' society has been displaced by a politics driven by a concern with `populism' that only
succeedsin patronising and neglecting `the People' it should be helping. According to Cohen,
those in control of the progressiveagendahave becomeso obsessedwith re-definition and
presentationto have lost sight of, or interest in their core electoral support.
Giddenshas identified this critical narrative:

`According to (the critics)... the third way takesglobalization as a given. Crucially, it
fails to contest inequalities of income, wealth and power... Globalization produces
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losers...
Redistribution...
losers.
The
to
the
third
winners and
way offers nothing
seemsto have beendiscarded.'(2000; 24)
However, whilst Giddensmaintains that redistribution `can and should be' the solution to
inequality (2000; 96), the treatment of globalization as an 'immutable economicfact' (Lister
2001; 431) is much criticized becauseit reflects an inability to 'challenge the powerful on
behalf of thepowerless' (Lister 2001; 431). Further, it is assumedto demonstratethe
displacementof a concern for economic inequality by a desire to accommodatethe prevailing
market forces.
In distilling thesearguments,there appearto be two interlinked intellectual criticisms of New
Labour that predominate.First, there is an irritation that it has sacrificed its traditional and
defining egalitarian rhetoric for a woolly, centrist, more `electable' agenda.More
jettisoned
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doing
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so
a sense
substantially,
and redistribution and gone too far in servicing the needsof the market.
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Similarly, Driver has argued, `NewLabour stands accusedof embracing a meritocratic, as
well as individualistic model of equality that is both spurious and not in itself of the Left. '
(2004; 33)

This is a trend also identified by Fitzpatrick and Jonesin their analysis of New Labour's
approachto street homelessness.They argue that the rhetorical precept of social justice for
homelesspeople is belied by a policy concern with `social cohesion' and control which
legitimates coercive or punitive measuresto `clean up' the streets,but actually undermines
the wellbeing of street homelesspeople (2005; 389). Therefore, even those goals that New
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Labour does believe in such as social justice have been diluted or undermined by a tendency
to either leave wider economic drivers of inequality largely intact, or by their intolerant social
order agenda or `new paternalism' (Driver 2004). Thus, there is scant comfort for egalitarians
that see their progressive agenda removed from explicit political discourse and undermined
by a prioritising of social cohesion and order. Levitas (1998) has theorised this as a shift from

a redistributionist discourse(RED) to a social integrationist discourse(SID) (with aspectsof a
'
discourse
in
its
inequality.
(MUD))
Furthermore, she asserts
moral underclass
approachto
that New Labour's goal of social inclusion has,
'... nothing to do with distributional equality, but meanslifting the poor over the
boundary ofa minimum standard - or to be more accurate inducing those who are
sufficiently sound in mind and limb to jump over it - while leaving untouchedthe
overall pattern of inequality, especially the rich... (Peter) Mandelson's concern was
with those 'dropping off the end of the ladder of opportunity' - not the length of the
ladder or the distance betweenthe rungs. ' (1998; 156 brackets added)
In a similar vein, Ruth Lister has askedwhether genuinesocial inclusion is possible without
greaterequality (1998; 224). That is, hasthe government's rejection of equality of outcome as
an objective beenreplacedby a woolly commitment to social `inclusion' and a tacit
acceptanceof inequality. Clarke has suggestedthis amountsto New Labour's 'abandonment
of the citizen' and the predominance of the market over the state', the 'subordination of
social policy to the economy' (2005; 452). Ruth Levitas (2001) has supportedthis suspicion
by arguing that `inclusion' for New Labour is a functional concept meaning inclusion in the
paid labour market. She has also statedthat a lack of material resourcesis not given sufficient
priority in the social exclusion reports and insists that New Labour are more concernedwith
moral conformity and social order than they are with reducing inequalities. Although it has to
be said that throughout the 2001 Social Exclusion Unit (SEU) report Preventing Social
Exclusion, there are referencesto social `improvement' in a more general sense(for example
better housing, avoiding homelessness,improved standardsof living).
3.2.2 Reflections on wer
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As noted in chapter two, New Labour's reform of the welfare system has restedon
three key principles: community, opportunity and responsibility. Each of these has attracted
attention as commentatorshave sought to grapple with and offer analysesof their effects and
implications. For example, the centrality of paid work to responsiblecitizenship has been
1Although we know since 1997, there has been
mild redistribution (see for example Toynbee &
Walker 2005; Hills 2005).
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severely criticised. Ruth Lister has voiced concerns about New Labour's contentment with
social cohesion (and therefore inequality), but has suggested that the focus on paid
employment fits with New Labour's ideological rejection of extensive redistribution from the
rich to the poor (1998; 217). Ruth Levitas questions the limitations of New Labour's
construction of social inclusion and whether unpaid work such as caring and voluntary work
is considered a viable route into the `inclusive society' (1998; 145). Lister (following
Williams 2001) has identified the need for a `care ethic' that will compete with the
government's dominant `paid work' ethic and has stressed the need to introduce a `gender
sensitive' understanding of citizenship, (2006; 323) whilst Jordan has suggested the need for
`non-productivist'

social policies that value the `convivial and co-operative' aspects of social

life such as `informal care, community and political work, and mutual aid' (2005; 440).

The rights and responsibilities agenda that underpins the reform of welfare, of which
engaging in paid work is a core feature, has also attracted criticism. In particular, the
emphasis placed on performing responsibilities and duties, deriving from New Labour's
deliberate focus on character and behaviour, have been met with some critical voices.
Specifically, such voices raise objections to the attachment of welfare provision to certain
behavioural standards or conditions. Objections to what has become known as welfare
`conditionality'

tend to fall into two broad groups according to Deacon (2004). The first

group argues that to place extra responsibilities on those who are already at the sharp end of
social inequality is unjust and unfairly penalises people stricken by poverty or disadvantage.
A possible example of this could be offered by the New Deal `workfare' programmes
introduced by New Labour. If one viewed these as being more concerned with providing
subsidised, low paid labour, than providing high quality job opportunities for those not in
employment, then they could be seen to have merged the low paid and unemployed into a
'new class ofpersistently

underemployed workers'

(Hewitt 2002; 200) compelled to take jobs

that entrench their disadvantage.

The secondgroup suggeststhat the penalties for non-compliance with responsibilities will
victimise third parties, such as children, rather than the adult offender. (Deacon 2004; 913)
Lister has recently added a third area of concern relating to the genderednature of
responsibility. She notes how it is generally mothers who will be subject to parenting scrutiny
by welfare professionalsand it is also they who are expectedto addressthe behaviour of their
children if they behaveantisocially. She arguesthat the 'gender-neutral language of
parenting' obscuresthe realities of continuing sexual divisions of labour within the home
(2006; 327).
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Nonetheless,New Labour's justification for this emphasison responsibility derives from the
belief that the allocation of opportunity by the state(and the taxpayer) necessitatesthe
performanceof certain duties:
`...investmentin Sure Start, education,welfare to work [means] we are entitled to
demand from parents some minimum responsibility back... As a matter ofprinciple

I

think it is right that with benefits come responsibility. '(Tony Blair on BBC

Newsnight 16 May 2002)

However, it has beenarguedthat only a genuinely egalitarian distribution of resourcesand
opportunities canjustify demandingconcomitant duties and responsibilities, whether that is in
a welfare context, or a general focus on the policing of behaviour through instruments such as
ASBOs. Somehave describedthis exchangebetweencitizen and state as `fair reciprocity'
(White 2003; 17)2 However, some would questionwhether New Labour is engaging in
'radical action on society's background distribution of assetsand opportunities' (White
1999; 178) to a sufficient extent to consummatethe `fair reciprocity' contract. For example,
examining the government's social order agenda,Roy Hattersley, former Labour party deputy
leader,refers to Tony Blair's celebratedsound bite `tough on crime, tough on the causesof
crime' and arguesthat New Labour should focus more on those `causes' (in his mind
structural inequalities), beforejudging their behaviour. He cites the `doctrine of self interest'
to arguethat, 'Theyoung hooligans who live in those conditions will play fair by society only
when theyfeel that society is playing fair by them.'(Hattersley; 2002)
Similarly, the policy shift, identified above, from tackling deep-seated structural inequalities
means for some that New Labour is unable to meet its obligations in tackling disadvantage
and delivering genuine opportunity to its citizens (Lister 1998; 2001, Levitas 1998) that
would legitimize greater attention on behaviour and judgements on entitlements to welfare
support. However, some commentators like Jackie Ashley have backed the government's
position on behaviour and low-level criminality, pointing out that it is sensible, and in the
progressive Left's tradition, to make demands on behaviour. She also points out that `antisocial behaviour' is a real problem for those who are victimised by it - usually the poorest in
society. (Ashley; 2003) Similarly, in a housing context, Harrison has argued that it is `tenants
themselves who are disempowered by violent, racist or criminal neighbours' (cited in Deacon
2004; 921), implying that the enforcement of behavioural contracts for tenants reflects the
needs shaped by `grassroots' social divisions rather than oppressive ruling elites.
2 The particular model of `fair reciprocity' as conceived by Stuart White has
received criticism and
revisions however - seeFitzpatrick 2005a.
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Furthermore, the government argue that measures such as ASBOs are not about (unjustly)
policing behaviour as much as they are about enhancing the liberty and rights of `decent'
for
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than state. This appears to be a bid by government to outmanoeuvre its critics who readily
importance
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of enforcing `community'
emphasising
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obligations and perhaps downplaying the relationship between citizen and state and the
concrete rights that this contract bestows.

Nonetheless,if one acceptsthe logic of what hasbeencalled a `contractualist' justification for
behaviour,
it
2003)
2004;
White
(Deacon
the
then
policing
of
and
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follows that the social order agendadiscussedabovebecomesauthoritarian and unjust if the
obligations of the state-specific distributional conditions - are not met (White 1999; 178).
That is, Stuart White has identified a `civic minimum' that is an essentialprerequisite for
prescribing behavioural codes.He defines it thus:

`theconcrete rights and obligations of economiccitizenship, embodied in specific
institutions and policies, necessaryto make a market economyacceptably (though not
absolutely)just. (2003; 2)
If this minimum is absent,then any activity by the statethat seeksto enforce contribution to
the `community' becomesilliberal and social control measuresunjust. In other words,
justifications on the basis of liberating fellow `community' members,be it from antisocial
behaviour or non-work contribution, are not adequateor strong enough on their own to merit
the enforcementof specific behavioural codes.Accessto rights and opportunities securedby
the state are by definition the central feature of this contract.
Indeed, it is clearly the casethat many do not believe New Labour to be providing this
minimum, therefore rendering its scrutiny of behaviour punitive and unjust, particularly with
referenceto welfare entitlement. For example, Dwyer (1998) assertsthat the increasing
`conditionality' of welfare rights (such as New Deal for unemployed, tenant behaviour

3 Recentrhetoric about abandoningor reforming the Human Rights Act could also be
seenas an
attempt to use `community' to reframe the notion of rights. `Human rights' are increasingly conflated
with an undermining or threatening of the decent,commonsense`community', particularly when used
to defend asylum seekersor other suspectinterlopers.
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contracts) amounts to a criteria of `deservingness' for public welfare. Following Titmuss'
(1958) welfare model, he notes that, under New Labour, those in receipt of fiscal or
occupational welfare are not subject to behavioural conditions. Consequently, it is `largely the
welfare rights of the poor that are being redefined' (Dwyer 1998; 513). Therefore, not only
have New Labour failed to fulfil its obligation to provide necessary opportunities for its
citizens, but it has introduced conditions in uneven (and ultimately unjust) ways,
disproportionately focusing on social welfare and the behaviour of the poor. Similarly,
Fitzpatrick (2005b) has argued that the enforcement of work obligations 'may be unfair and
directed against the least advantaged' and narrow citizens' sense of `reciprocal
forms
is
over
of contribution such as care
contributions' where paid employment
prioritised
work (p54).
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In chapter two, there was an attempt to construct an explanatory framework by which
to understandthe conceptualbasisof NDC. This framework was comprised of three models
relating to agency,community and exclusion and describedas New Labour's `ACE'. In order
to develop the researchquestionsthat framed the fieldwork phaseof this investigation, the
next sectionsof this chapterwill addresseachmodel and deploy literature that problematizes
`ACE'. It is through this processthat NDC will be critically examined and some key
questionsabout its theory and practice will emerge.The subsequentpractical exploration of
New Labour's approachto regeneratingexcluded `communities' was located in the critical
spacemarked out by thesequestions.
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Whilst chapter two has demonstratedthat New Labour believes in the existenceand
positive effect of belonging to a `community' (an entity, in terms of NDC, deriving from
spatial proximity and sharedmaterial conditions), there is a strong body of literature that has
questionedits attainability at a spatial level and therefore, its desirability as a policy
mechanism.Firstly, many observershave arguedthat the notion of unified spatial
`communities' is a complex one. For example, 'Community is as much about struggle as it is
about unity' (Brent 1997; 83). Brent implies that we may be able to define a `community', but
arguesthat such entities have always been defined in responseto an excluded `other' and cites
examplesof how the creation of `insider' and `outsider' groupings is part of `community
construction' (1997; 82). Similarly, Crow and Allan have identified the need to recognise,
'the social construction of communities and the negotiated nature of their terms of
membership'.They continue by arguing that, precisely what it takes to be acceptedas 'one of
us' varies enormouslyfrom place to place and also betweendifferent types of social groups'
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(1994; xvii). This trend towards `social closure' illustrates how `community' based on
spatiality is a constructed and negotiated entity, shaped by dynamics of power residing in
length of residence, housing tenure, gender, age, ethnicity and a variety of other social
divisions. According to Elias and Scotson, `community' is the product of the 'universal
regularity of any established-outsider figuration'
attempt to `read off unity

(1994; xvi). Therefore, it is problematic to

of values and positive social bonds and the other aspects generally

considered comprising a `community' from a spatial grouping. That terrain will become a
social space as individual and groups of social agents inscribe it with various rules and codes,

in addition to manifesting wider dynamics of power and social division.
Indeed,Day and Murdoch noted insider/outsiderdivisions in their study of a `community' in
rural Wales. They illustrate the realities of being an incomer to a `community', and the
difficulties `new' people or families can face (1993; 103). Similarly, Payne cites the `key
issue' creating conflict in his study of a rural village is `betweenlocals and incomers' (1992;
19). He describeshow being `born and bred' is a flexible `rule' mobilised to exclude `those
whom locals wish to define as outsiders' (1992; 19).
Social closure of this kind is a recurring theme in the `community' studies literature. For
example,Frankenbergnotes that,
'In all the studies there is a history of conflict betweenthe new and the old which
goesfar to determine the social patterns of the new. The old inhabitants did not
chooseto have a council estateand indeed oftenfought bitterly against its being
built. '(1965; 199)

For example, Warwick and Littlejohn, in their study of coalmining areas found,

'The labour force which was assembledwas drawn from a wide range of localities,
and the senseof mobility which marked this assemblywas sufficient to raise some
doubts about howfar this could or would becomethe basis of relatively homogeneous
and solidary `working class communities. Many internal conflicts basedin rivalry
between `locals' and 'incomers, betweenmore militant and more deferential
mineworkers, and betweenmore and less religiously oriented men and women,
undoubtedly existed...' (1992; 71)
In addition,
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'Among these (youngpeople) the differentiation between 'locals' and 'incomers' was
possibly more pronounced. The longer you live in a locality, the more likely it is that
you becomeintegrated, but you can still carry the stigma of being a foreigner.
There are still jokes in Ashby about 'Staf es, that is migrants from
Staffordshire... that were meant to raise a laugh about outsiders who were rather
slow in 'learning the ropes' or were deviant in some way' (1992; 82).

However, whilst the insider/outsider division may have been recounted in some of these
studies, overall the tradition of `community' studies neglected the uncomfortable or complex
identified
have
Allan
`communities'.
Crow
these romanticised
their
and
of
realities
research
accounts as conveying,

`... only solidarity and co-operation... ignoring the schism and conflict in local social
life, highlighting the positive, celebrated sides of communities and neglecting their
oppressive and coercive aspects. ' (1994; 2)

Similarly, Fremeauxhas recently asserted,

`...the ideological stance taken on community led thesetraditional studies to offer an
interpretation of relationships characterized by harmony, affection, consensusand
stability, whilst overlooking the coercion and power relations that occur both
externally and internally. '(2005,268)
Moreover, Crow and Allan argue that the community studies tradition was guilty of
neglecting 'issues relating to gender inequalities', using 'malestream language' and focusing
'on the public sphere'. (1994; 16) For Cain and Yuval Davis, these accounts reflected some
particular cultural assumptions:

'Social policy conceptionsof 'the community' have often ignored marginal sections
in the population. The intimate, close and rooted image of 'the community' implied a
homogeneitycomposingfamily, neighbourhood and parish, all of whom conformed to
a hegemonicculture, often English and usually working class. ' (cited in Pereira 1997;
15)

Bell and Newby have been similarly critical and quote Ruth Glass who denounced
community studies as, `thepoor sociologist's substitutefor the novel' (1971; 13), due to their
perceivedpreferencefor cosy description rather than sociological insight. Geoff Paynehas
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contributed to the critique of community studiesstating that the working class were portrayed
as `heroic' - 'hard working, hard drinking, independentminded, but mutually supportive' and
that the `downside' of `community': poverty, patriarchy, excessivesocial control and
intolerance of individuality' was overlooked by researchers(Payne 1992; 17). Robert Roberts,
in his personalaccount of the `classic slum' in Salford identifies a similar trend,
,...somesociologists have beenapt to write fondly about the cosy gregariousnessof
the old slum dwellers. Their picture, I think has beenoverdrawn. Closepropinquity,
together with cultural poverty, led as much to enmity as it did to friendship. There
by
fear
'(1971;
30)
be
one
another...
and
of
neighbour
could much unhappiness
He also assertshis belief that the slum had its own distinctive class structure ranging from
(1971;
down
5)
families'
'shopkeepers,
'leading
to
tradesmen'
a
skilled
publicans,
elite
social baseof the `lowest of the low' - 'bookiesrunners, idlers, part-time beggars and petty
4
divisions
in
intra-class
thieves' (1971; 8) manifesting pervasive
social
Part of this lack of analysis may have been down to methodological errors on the part of
illness
in
health
Bethnal
Green
Cornwell's
1984
For
teams.
study
of
and
example,
research
observedthat there is often a contradiction betweenrespondents'public and private accounts
life,
community
of
`Uncritical acceptanceof people's public accountsas literal truths leads inevitably to
romanticism of the past ...Private accounts...reveal a darker side, including the
`turning of the blind eye' to other people's troubles; as well as the open doors and
the familiarity

with others, it included the arguments, fights and brawls, particularly

over children, and the petty snobberies that kept people apart from each other. '
(Cited in Crow and Allan 1994; 20)

Therefore, we should not be deceived by the sentimental,gemeinhaft (Tönnies 1967) visions
insight
into
do
`community'
the
texts,
that
they
such
an
of
permeated
although
provide
construction of `community' as a positive and romantic ideal and how academic researchers
have been complicit in creating such mythology. They also offer a possible explanation why
successivegovernment's have `fallen' for `community' - it invokes `warm associations'

4 Seealso Mann (1992) for an examination of intra-class social divisions.
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(Herbert 2005; 851) and is portrayed as the social glue that no policymaker can afford to
ignore.

However, as some authorshave found, such accountsof `community' life give inadequate
spaceto experiencesshapedby gender,ethnicity, disability and other social divisions, which
reveal the sometimes-uncomfortabletruth of living in certain areas.For example, Fiona
Williams has identified how the threat of racial abuseor violence can prevent black men and
women from feeling comfortable outside their own `communities'. She points out how a
combination of racism and sexism, poverty and local housing resourcesand policies, can
imprison black women in their neighbourhoodsin very specific ways and cites a quotation
from Bryan et al (1985):
"The accumulated effects of twenty-fiveyears of racist housing policies have ensured
that growing numbers of black womenare imprisoned on the upperf oors of
dilapidated tower blocks in every inner-city with little hope of escape.if our white
neighbours harass us, or if our men abuseus, we often have no choice but to leave,
homelessness.
" (cited in
to
the
traumas
ourselves
and
our
children
of
exposing
Williams 1997; 38)

This is a theme emphasisedby Worley (2005) who arguesthat the use of the term
`community' by policymakers obscuresthe racialized and often genderedway in which
`communities' are reproduced.

Therefore, as suggestedthus far, it is far more likely that the spatial entities describedas
`communities' are diverse and complex phenomena.For example,
`Given the importance of social divisions that are maintained within these
communities, in what senseis it sensibleto talk of a single community?...what these
issuesforce us to realise is the inappropriatenessof conceptualising communities in
terms offirm boundaries,fixed membershipand rigid patterns of inclusion and
exclusion... '(Crow & Allan 1994; 189)
Hoggett (1997) has stated,

`...each neighbourhood is a sitefor a multitude of networks, interests and
identities... what comesacross, evenfrom the strongly working class neighbourhoods,
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is the heterogeneityand complexity of communities.And yet it is this that
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We can see therefore how New Labour's apparent belief that certain spatial configurations
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into
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translate
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a sense of
will
be considered problematic. This could be particularly the case when those spaces are socially
excluded, or `ghettoes' if, as Bauman argues, poverty and `community' are considered
incommensurate,

'Ghetto life does not sediment community. Sharing stigma and public humiliation
does not make the sufferers into brothers; it feeds mutual derision, contempt and
hatred... ghetto experience dissolves solidarity and destroys mutual trust before they
have been given a chance to take roots. A ghetto is not a greenhouse of community
feelings. It is on the contrary a laboratory of social disintegration, atomization and
bold
'(200
1;
122
impossibility
To
the
community.
of
sum up: ghetto means
anomie...
added)

Brent (1997) expressesthis debatesuccinctly when he notes that, `Communities are not oases
boundary'
(1997;
80).
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division' is also a familiar media riff in which newspapersreport on infighting between
Recent
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spaces.
consensual
otherwise
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2004),
Observer
The
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include
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colonisation of areas student
Guardian 2004), rich and poor living side by side but `worlds apart' ('What lies beneath?',
The Guardian 2005) or dangerousyouths in `problem' areas('Violence betrays `reinvention'
of Damilola estate', The Observer 2005).

S See
also Ginsburg (1999) and Foley and Martin (2000) for similar sentiments about heterogeneous
`communities'.
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Linda East in her study of an estatein Nottingham, found that,
'Divisions based on age, gender, class and ethnicity proved to be more important in
shaping the lives of local residents than shared geographical space. This brings into
question the concept of community-level social capital where 'community' is
interpreted to mean the people sharing a particular

locality. ' (2002; 170)

Her researchrevealedthe heterogeneityof needswithin an excluded space(defined in this
caseaccording to government deprivation indices) and the variety of experiencesof usersof
servicesfunded by regenerationprogrammes.In a similar vein, Coffield has noted that
community life was characterisedby a number of divisions, some of which were peculiar to
the 1980s,others which had deep-seatedantecedents.Deep divisions
`... betweenthose who supported the (1984-5 miners) strike and those who did
not... betweenthe employedand thejobless; betweenthose who 'shop' their
between
buy
do
DHSS
those
to
those
to
the
who
can
afford
and
who
not...
neighbours
their council housesand those who cannot.'(Coffield 1986 cited in Crow and Allan
1994; 54)

Bea Campbell in her study of `communities' acrossthe UK experiencing rioting and civil
unrest uncoveredthe heterogeneityof such placesand the range of divisions that exist despite
apparentconsensus:

'What was new in the Eighties and Nineties was that riot becameroutine. Its
persistent resurgencedemandsthat we ask new questionsabout community,
solidarity, law and disorder among men and women living with desperatelocal
economies.Fissured by gender and generation, race and class, the riots of the
Nineties are as much against community as they are about it, indeed, they render the
very concept of 'community' problematic. ' (1993; xi)
Campbell sought to reveal some of the internal dynamics of local `communities' and more
were
it
than
often
not, was young men who
viewed as destructive agentsthat undermined the
fabric of the public sphere:
`...Cedarwood's Wellbeing women's group bought exercise equipment-a treadmill,
a rower and a bike - and kept it in the building's secure room. Once when it was
empty a hole was hammeredthrough the wall. Everything went: exercise equipment,
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typewriters, kettles, photocopier... it was also in the conquest of space, other people's
space, that these boys were constituting themselves as men... What they admired was
the criminalised brotherhood; what they harassed and hurt was community politics. It
was an entirely and explicitly gendered formation. A voluble woman active in the
Credit Union went into the youth project, a reincarnation of the old Book Centre, and
was greeted by a cold chorus: "Fucking whoring cunt... fucking twat... " She never
went there again. '(1993; 244)

`Community' in such areasthen becomesa spacein which identities are negotiated, forged
and asserted.For Campbell, young men did this by attacking other `community' members.
Crucially, it was a `genderedformation' -an assertionof dominanceor defiance that
mobilised entrenchedsocial divisions, a processthat occurred despite the alleged unity of
poor or excluded spaces.Amin (2002) in his analysisof the 2001 disturbancesin Oldham and
elsewherehas discusseda similar dynamic betweenwhite and non-white ethnic groups who
have:
'a strong senseof place... but one basedon turf claims, or when shared, defendedin
exclusionary ways...spaces(that) in reality support multiple publics' (2002; 972).
Therefore, rather than containing a `unitary sense of place', `communities' should be viewed
as spaces in which identities and needs are negotiated, often producing divisions and
contestations as well as solidarity amongst residents. It is these sorts of dimensions of
`community' that leads some to ask, '... who is it that has the power to define and represent
'community, and at whose expense' (Day 1996; 152).
6
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In spite of the complexity of `community' spacesand problems with the
conceptitself, `community' still permeatesseveralpolicy arenasranging from
regeneration,social care, policing, developmentand health (Iloggett 1997; 3). New
Labour, as we have seen,is no different. It has explicitly made `community' both the
goal and underpinning framework of policy, particularly urban regeneration,some
aspectsof law and order (Rose 2000) and race relations (Worley 2005). The use of
`community' in this way has drawn some critical reaction, particularly how it has
beenrecycled by policymakers (Shaw 2004) and used, `... as if it were an aerosol can,
6 As noted in section 1.2, `community' has been
placed in inverted commasthroughout the thesis.The
contestedand dubious meaning of the term as discussedin this chapter should have made clear why
such a decision was taken.
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to be sprayed onto any social programme, giving it a more progressive and
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`community' has been criticised thus:
`Therole of community is to mop up the ill-effects of the market and to provide
the conditionsfor its continued operation, while the costs of this are borne by
individuals rather than the state. ' (Levitas 2000; 194)
In a similar vein,
'In the UK and abroad, 'community, in all its forms, is seen as `the modern elixir',
bundle
in
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'
'ubiquitous
the term
tackling
the
wrapped
up
of
problems
appeal
with
'social exclusion. " (Richardson & Mumford 2002; 209)

Here again we can seethe recurring motif of `third way' criticism in that government social
policy is deemedto be serving the interestsof the market, rather than citizens and residents.
Strong `community' then becomesa way of absorbing,to some extent, the divisive effects of
the market and its innate lack of a social conscience.In this sense,the uncertainties of the
`post-traditional' society and its dismantling of tradition that underpins `third way' politics do
in
faith
`community'.
destabilized
New
Labour's
have
to
stoic
and
empirical
not seem
Nevertheless,Hoggett has noted the `resilience' of the idea in policymaking that the poor and
derives
(1997;
9).
According
Furbey
in
`community'
`needs'
to
this
particular
underprivileged
from a concern with the `degenerate' pockets of the social body and the belief that
`community' can revitalise poor areas. He describes interventions such as NDC as `surgical
strikes' designed to rescue ailing neighbourhoods (1999; 433).

GovernmentMinister Hazel Blears has acknowledgedthe diversity of working class
experience:
'[the working class movementlibrary]... atteststo the extraordinary richness and
variety of working class experiencesince the industrial revolution. Through its trade
unions, craft associations, corresponding societies,friendly societies, co-operatives,
woman's organisations, religious organisations, sports and social clubs, campaigns
and causesand a million other voluntary organisations, the working class in Salford,
as elsewhere,was a highly stratified, varied and complex organism. Meanwhile the
'community' portrayed in Salford's other great cultural contribution, Coronation
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Street, where back doors are left unlocked, neighbours know one another and life
coalesces around the local pub and corner shop, is a world that belongs today almost
entirely in fiction. ' (2003; 8, brackets added)
However, despite this recognition of the diversity of experience, there is no real attempt to
outline the diversity of `communities' and there remains a belief in existence of some
`communities' that are unified in their values, morality and aspirations. NDC is predicated on
because
funding
NDC
triumphed
over
other
areas
assumption
and
areas
allocated
such an
they were perceived to exhibit these characteristics. That is, despite the data recounted above,
New Labour strategically attempted to circumvent these complexities by rewarding areas of
consensus and stability. Furthermore, it predicated its commitment to the participation,
consultation and empowerment of local residents on this assumed consensus. However, if the
material discussed above is correct to emphasise the heterogeneity of even the apparently
most unified spaced, then it is problematic to believe that a diverse and fractured collective of
has
in
Edwards
For
be
`empowered'
suggested:
example,
a
meaningful
way.
can
people

`...the idea that a spatial communitycan be empoweredin any significant way
[which]
interests...
is not
the
set
of
and
values
assumes existenceof a unitary
plausible. '(1997; 832 bracketsadded)
However, whilst Robinson and Shaw agreewith this analysis they also point out that there are
if
it
benefits
from
community
participation
was achieved satisfactorily
enormouspotential
(1992; 71). Nevertheless,Brent, believes policymakers would be foolish to try to aim for, or
believe in the notion of cohesive communities, free from conflict. He arguesthat `community'
is too often,
`Used rhetorically as a positive and unambivalent word to weigh against the
formation
disintegration
that
without
any
any
of
of
understanding
negatives
...
community brings with it a whole range of questions,difficulties and struggles'.
(1997; 82)

Furthermore,on top of the practical problems of empowering diverse groups, some have
questionedthe authenticity of New Labour's commitment to empowerment (Clarke 2005,
Cochrane2004), whilst others have queried whether `community' empowerment is always
conducive to progressivegovernment (Walker 2002,2005). For example,
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'Communitiescan be selfish and thwart the general interest. They may opposenew
social housing or riot when paedophiles try to find shelter in their midst. They may be
discriminatory:

a white working class community may seek to exclude non-white

incomers... '(Walker 2005)

Moreover,
`Communitiescan be deeplyfragmented and many local people support policies
which would exacerbaterather than combatsocial exclusion. '(Foley and Martin
2000; 486)
That is, the decisionsthat `communities' make could be authoritarian or punitive in nature
and mitigate againstthe broader social inclusion goals of a programme like NDC. For
example,the East ManchesterNDC partnershipadopteda policy that allows registeredsocial
landlords (RSL's) to actively turn away potentially `troublesome' tenants from social housing
(ex-convicts, drug users etc). However, Sean McGonigle, director of the NDC partnership has
defended the decision arguing,

`But why should it always be areas with enoughstackedagainst them already? East
Manchester is getting a new deal as a community. This is part of the deal'.
(http: //www. neiahbourhood. gov. uk/ndcannualreview. asp?pageid-t2O)

Critics such as Hoban, have shown scepticismabout terms like `regeneration' and `renewal'
and questionedwhose needsNDC recognisesas legitimate within a `community' of diverse
groups and voices (2000; 521). Clarke has echoedthis point stating,

`...whose voicesget to be heard, and what the consequencesof being heard
are, remain critical issuesaround participation. Empowerment is an
ambiguous condition. '(2005; 450-451)
Furthermore,Hoban has askedhas there been a genuine commitment to `empowerment' and
partnershipwith residents,or just increasedspendingon managers,technocratsand planners
(2001; 521). Hoban continues by suspectingthat NDC's emphasison `partnership' is `old
wine in new bottles' and that New Labour's agendais simply a continuation of the policies of
the 70s and 80s that failed to make a difference to residents(2001; 521). Cochranehas raised
another fear about the heavy emphasisplaced on local residentsto participate, arguing that if
partnershipsfail to facilitate changeand improvement, residentsmight be blamed for not
being `joined up' enough or not responding responsibly to the opportunities `offered' to them.
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That is, when there is no positive `return' on government investment in NDC areas.
Moreover, those areasthat fail to `improve' and continue to be shapedby conflict or
.
`disorder' could be,
'written out of the promotional, marketing and branding discourses... the `ghetto'
be
be
defined
being
to
the
outside
scope
of
urban
regeneration,
as
may simply
policed, rather than nurtured. '(Cochrane 2000; 202)

Alcock has raised a similar concern,asking whether the paternalism of policy delivery will be
effectively challengedif it is perceivedby local people on the ground as a `top-downpolicy
priority' (2004; 92).
`Community' has also been a key feature of New Labour's approachto law and order and its
efforts to inculcate personalresponsibility by locating individual behaviour in a meaningful
collective context. Nikolas Rose has analysedthis use of `community' thus:
`Thosewho refuse to becomeresponsibleand govern themselvesethically have also
for
harsh
Hence,
become
them,
the
to
the
community.
moral
offer
membersof
refused
measuresare entirely appropriate. '(2000; 1407)
It was argued in chaptertwo that New Labour presupposesthat some elementsof the
`community' will choosenot to `govern themselvesethically' and will require a strong
`community' voice to identify then addressthe deviant minority, what Elizabeth Burney
describesas "decent people' vs perpetrators " (2005; 36) and the government expressesas
the `valuesof the majority' disrespectedby 'the selfish minority' (RespectTask Force 2006;
3).

Furthermore,what has been called antisocial behaviour, and indeed more serious criminality,
has beendefined by New Labour as a form of `social harm', whereby the `community' is
entitled to seekrecompensefor any breach of `mainstream' norms and standardsof behaviour
`community's'
that
to
the
of
citizenship
emphasises
adherence
refraining
reciprocal
-a
behavioural standardsas well as traditional `contributive obligations' such as paid
employment and care work (White; S 2003; 97-125). In typically New Labour fashion, a
recent example of this appearedwhen the Prime Minister wrote in The Sun newspaper,urging
readersto report examplesof antisocial behaviour to an email hotline
(neighboursfromheliPthesun.co.uk). Then Home Office Minister Hazel Blears defendedthe
stunt in the House of Commons:
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'Encouraging members of the public to report antisocial behaviour is an important

part of the government's overall strategy to tackle and not tolerate the problem. '
l 24/text/60124w2
(http://publications.parliament.ulc/pn/cm2005O6/cmhansard/cmO6O
7.htm#60124w27.html wgn5
`Tackling the problem' of disorder has also been identified as an important element in
perceptionsof successfulregeneration(Hancock 2001; 114). Therefore, the building of
`community' requires the legitimate targeting of disorder and deviant behaviour.
Moreover, it is `communities' themselvesthat Governmentwants to be `active' and police
conduct. Burney notes how New Labour set about trying to `responsibilize' local agencies
and `communities' through the creation of Crime and Disorder Reduction Partnershipsto
delegatethe combating of crime and disorder to the local level (2005; 31). It is in the spirit of
this partnershipapproach- what a Foucauldianwould call the dispersal of disciplinary power
is,
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That
Labour
that
the
punishments
grown.
asserted
concept
of
that to achieve sustainable,attractive communities requiresthe building of `respect' and a
clampdown on damagingbehaviour within thesespaces.However, it has reasonedthat this is
most effectively achieved by including residentsand citizens in the policing and punishment
process,thereby building a culture of responsibility for both perpetratorsand `decentpeople'
bad
The
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their
they
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are
anxious
assert
values.
management
and criminal
who
presume
behaviour has been co-opted as a strategyto build the `active community'.

However, such an approachhas attractedmuch concern.For example, Squires and Stephen
highlight that there is evidenceto suggestthat `community enforcement' can unfairly focus
attention on some areasdeemedto be `dangerous'or criminogenic by those with 'class and
communityprejudices' (2005; 523). They also suggestthat so-called `restorativejustice',
where `community' is used to sanction forms of reparation- in this caserepairing the `social
harm' done to victims and the wider `community' by their actions, rather than face
incarcerationor financial penalties - succeedsonly in isolating 'the already excluded, whilst
offering little in the way of opportunitiesfor reintegration' (2005; 523). Rob White, in his
discussionof `restorativejustice', has called for greater `restorativesocial justice' whereby
the duties of the offender are matchedby the responsibility of the 'community'to improve
neighbourhoodconditions for the most marginalized and excluded (White; 2003). Indeed, this
appearsto be the concomitant that is so often absentin the government's rush to justify its
social control measuresand emphasisecitizens' obligations to the `community'.
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Furthermore,Prior (2005) notesthat ratherthan contributing to civic renewal, `community
safety' is likely to exacerbate relationships of inclusion and exclusion within `communities'
that are built on dynamics of mistrust and suspicion (Prior 2005; 364).

3.3.3 Questioning New Labour's m odeR®ffrgemd
Chaptertwo stressedthe centrality of notions of `responsibility' and good characterto
New Labour's reform of welfare and redefinition of the citizen-state relationship. In the
context of NDC this was translatedinto a model of agencywhich encompasseda set of
responsibilities and behavioursexpectedof and cultivated in NDC residents.There are a
number of points to addressabout this model. Firstly, as touched on in the discussionsof
welfare reform there is a generalongoing debateaboutNew Labour's attempt to foreground
the behaviour and characterof citizens, particularly when usedto retrench welfare rights
(Dwyer 1998) and when subject to increasedsurveillanceand behavioural scrutiny acrossa
rangeof contexts (Clarke 2005). Much of the debatequestionsthe Giddensian analysis of the
needfor `autotelic' citizens who can reflexively respondto the risks and uncertainties of this
historical epoch, whether describedas late or post modern, post-traditional or post-Fordist
(e.g. Mann 2003). Somehave also expressedconcernabout the apparentuneven application
of behavioural expectations.That is, to reiterateDwyer's point, it is social welfare (as
opposedto fiscal or occupational welfare) recipients who have seengreater scrutiny of their
conduct (1998,514).
Much of the debatearound NDC derives from the sort of analysis similar to that around
welfare reform in general. For instance,the responsibility placed on residentsto be
responsive,active agentswho drive social changein their `communities' stemsfrom the same
model of responsibleagency as propoundedby Giddens and the `third way'. This model
throws up some interesting questionsabout New Labour's `communities' as inhabited by both
consensualand reflexive, transformative social agents.Presumably,New Labour thinks
residentsof NDC zones exercisereflexivity in the same,that is, consensualway.
Nevertheless,the questionswe can ask of the `responsibilization' of citizens in a regeneration
context are twofold (and can broadly be applied to Giddens' view of post-traditional agency).
Firstly, why should residentswant or have to participate in their own governance.As
Marinetto (2003) has recently pondered 'who wants to be an active citizen? ' As we have seen,
in NDC areasresidentsare expected,and assumedto want to engagein the regenerationof
that space.To some extent, participation is implicitly demandedby the construction of the
areaas a `New Deal' `community' and the emphasisplaced on local involvement as a
prerequisitefor sustainablerenewal. In his article, Marinetto cites a Foucauldian
governmentalperspectiveto suggestthat such demandsof active citizenship and `community
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involvement' could be a strategyof governmentdesignedto regulate the population, (2003;
110)

'Encouraging active citizenship promotes a particular

type ofpersonal morality and

positive forms of life for communities, individuals and families. ' (2003; 109)

Similarly, Nikolas Rose, an advocate of a broadly similar Foucauldian approach argues that

the use of `community' to underpin active, participative citizenship is about shaping
individual behaviour by inscribing,

`...the norms of self control more deeply into the soul of each citizen than is thought
possible through either disciplinary technologiessuch as massschooling or social
technologiessuch as those of welfare states.' (Rose 2000; 1409)
However, Marinetto notes that such a perspective,given its contention that governing and
disciplinary power is dispersedthroughout society, perhapsfails to consider the role of
centralized governmentpower in defining meaningsof citizenship and its attendant
responsibilities (2003; 110). In turn, this allows us to consider the moralism which shapes
much of New Labour welfare agenda(Deacon & Mann 1997) and clearly originates, often
crudely, from high profile politicians and is made explicit in policy statements.That is, New
Labour has beenunequivocal about its scrutiny of behaviour from the centre and clearly
consider it an electoral boon to appear`tough', as well as an avenuefor reshapingthe social.
Nevertheless, it is Giddens' reflexive subject that New Labour seems to support (Greener
2002; 693) and is made manifest by programmes such as NDC. This is a model of agency
consistent with a political rationality that Rose argues took shape in pre-war Britain as `the
citizen' became,

`...a social being whosepowers and obligations were articulated in the language of
social responsibilities and collective solidarities ... Citizens should want to regulate
their conduct and existencefor their own welfare, that of their families and that of
society as a whole' (1999; 228).
There are shadeshere of the `autotelic' self and the belief that individuals should seekto
negotiatechallengesand take responsibility for their behaviour. A belief that as Mann notes,
is redolent of 'Victorian ideas of self help' (2003; 230), with increasing responsibilities on
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citizens but, crucially, without an analysis of the configuration of risks shaped by social and
welfare divisions. As Fitzpatrick puts it,
`Their [Giddens and Beck] vision of the reflexive agent is... a self unconstituted by
political conflict, of an environment from which hegemonic struggle has been all but
eliminated and where grand questions concerning the justice or injustice of social

background conditions are much lessrelevant than before. '(2005b; 58, brackets
added)
If one were to apply this critique to NDC, one would contrastthe awarenessof self (and
`community') that NDC is meant to both feed off and inculcate, with the structural context in
which this formulation of agencyis supposedto occur. That is, a context of consistent
disadvantage,conditions of social exclusion or poverty in addition to a culture of distrust of
the state.This raisesa moral question about the propriety of expecting residentsto be either
willing or able to get involved in local governanceand be dynamic agentsof social change.
Alcock has analysedthis trend in social policy towards `agencybasedsocial change' and
suggestedthat it could amount to the `pathologisation' of the 'social exclusionproblem' and
the re-emergenceof a `victim blaming' policy model. He states:
`...the insistenceon local solutions to local problems can suggestthat all such
problems and solutions are locally based... [and] may lead some national (or
international) actors to assumethat they have no role to play in these.'(2004; 93-94)
The reframing of urban regenerationas being shapedfrom the `bottom up' rests on getting
local citizens involved and risks underplaying structural determinants.Here we can adopt
Hoggett's analysis of Giddens' understandingof agencyto question this refraining process.
He suggeststhat Giddens' understandingderives from a `traditional critique of the so-called
`dependencyculture" and arguesthat his analysis lacks, `anysenseofpower, domination,
oppression,capitalism, imperialism, racism, etc. which might help us understandwhy poor
people are as they are. '(2000; 5) The outcome of such inadequateanalysesis a model of the
self that masqueradesas the solution to the onset of post-traditional risks, but actually fails to
reflect the processesby which social experienceis produced.It is possible to seea
resemblancehere with how NDC constructs its residents.

Furthermore,Mann suggeststhat Giddens' model is `an individualistic agenda that
blamesthe poorestfor not being more like the middle classes' (2003; 238). He
suggeststhat not only should the inadequaciesof the model be revealed as lacking
structural context, but the conceptsof reflexivity and the `autotelic' self are imbued
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implicit
an
with
class bias, and Giddens' apparentlyuniversal ideas about `self help'
are actually bourgeoisconceits. As Mann mischievously notes,
'The suspicion remains though that the discovery of the autotelic self is lower down
the agendaof the people of Essexthan the restoration offiscal welfare measuressuch
as MIRAS. ' (1998; 93)
Consequently,the Government's reliance on `community involvement' and active agencyto
sustainregenerationnot only raisesconcernsabout its neglect of structural impediments to
engagedand responsiveresidents,but could reflect a lack of subtlety in its understandingof
humanagency.For example, as with Giddens,there is an emphasison emboldened,reflexive,
engagedcitizens. However,
`... there is something slightly compulsive about a subject which constantly
seeks to be stretched and tested... the fact is that we are also natural and
corporeal beings, we have bodies which do cause us suffering (and more
suffering for some than for others) and which do decay and die. Western
culture, and North American culture in particular,

often seems to be in flight

from an acceptance of the limits that nature provides. '(Hoggett 2001; 43-44)
Hoggett has called for a holistic model of agency,one that recognisesthe `fractured self and
the 'impact offear, envy and other emotionsupon our capacities to imagine, challenge, resist
or lead. '(2000; 12) Elsewhere,he has describedthis as a `non-unitarist' model of agencythat
recognisesthe `negativeemotional capabilities' of individuals and `thecapacityfor selfdestructivenessand destructivenesstowards others' (2001; 53). Indeed, in section 3.3.1 we
saw how thesenegative capacitiescan manifest in destructive relationships with fellow
`community' membersand undermine the social fabric that allegedly should exist between
fellow residents.

It would appearthat Hoggett's analysis of agencyoffers an alternative, more nuanced
understandingof human behaviour and, I would argue,problematizesNew Labour's focus on
active, responsible,respectablecitizens as both a policy output and a necessity for its
`community' project (of which NDC is a part). Perhapsit could be argued that the
`communities' in New Labour's imagination are rather sterile projections that lack a
grounding in the realities of excluded spaceswhere, like other spatial entities, residentscan be
in conflict and behave in ways, perhapsnot accountedfor by New Labour, but no less human
for that. It could be that dysfunctional, disordered `communities' are `naturally' occurring
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phenomena,which should not automatically placethem outside the scopeof NDC and the
regenerationarenaas they are currently.
3.3.4 Diversity oüthe welfare suhfect

Whilst we have already discussedthe diversity of `community' and problematized
New Labour's (lack of) understandingthereof, there is another important discussionof
diversity that has taken place within recent debates about welfare effectiveness. It seems
appropriate to locate the discussion of NDC, a public welfare programme, not just in literature

that emphasises`community' fragmentation,but also in broader debatesabout the division of
welfare categoriesand its ability to respondto that heterogeneity.This allows us to question
the sophistication of both NDC's model of agencyand social exclusion.
Current debateshave sought to destabilizeestablishedor crude understandingsof the welfare
subject and instead,emphasisethe diversity of welfare consumption patterns.There are two
points that can be drawn out of this debate.On the one hand, there has been a growth in
consumeristapproachesto welfare in which usersof servicesbecome diverse consumerswho
be
A
`choice'
that
to
and
providers.
shift
can
of welfare packages
are empowered exercise
framed- if we useJulian LeGrand's typology - as welfare usersbeing considered
empowered`queens' rather than treatedas passive`pawns' (2003; 16). This conception of
welfare subjectsas individual consumershas becomea feature of New Labour government
and its desireto reform and `modernize' public services(Jordan 2005, Clarke 2005). The
centrality of `choice' to New Labour's welfare agendareflects their view of citizens as
'independentagents,rather than dependentsubjects' (Clarke 2005; 449) and is concurrent
with a Giddensianview of human agencythat is 'self-actualized'- one that seeksto
reflexively construct a personal biography through an array of `lifestyle' choices, whether it
be in selecting interpersonalrelationships, ethical shopping or welfare packages.
Unsurprisingly, this agendahas received criticism, mainly for its neglect of the 'egalitarian
and democratic spirit of membership' (Jordan 2005; 441) that public services such as the state
educationsystem and National Health Service are said to symbolise. That is, by stressing
individual `choice' as the framework for citizenship, there is a `de-collectivising' of the
public realm deemedintrinsic to social democratic governance(Clarke 2005; 449).
On the other hand, recent sociological debatehas approachedthis territory by stressingthe
needto reform welfare strategiesto meet diverse needs,rather than consumer wants. This
developmentof welfare responsesis predicated on an attempt to develop an account of human
agencythat recognises,
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`... the dynamic between agency and structure needs to acknowledge the
welfare subjects as creative agents, acting upon, negotiating and developing
there own strategies of welfare management. They are not passive receivers of
policy enactment, instead they help reconstitute the outcomes of and for
informal policy provision. '(Williams

and Popay 1999; 164)

As Deacon and Mann argue, it is vital to have greater recognition of agency within welfare

debates,given the fragmentation of traditional categoriesof `poor' and `claimant'. They
suggest,
'Work,family and thefixed identities of class,gender and community are more
fluid... Thediverse constituenciesthat make up the poor will require more reflexive
policies that attempt to support thosewho try to addresstheir specific needs.' (1999;
43 1)'
This is also the thrust of Williams, Popay and Oakley's call for a `new paradigm' of welfare
research that `is much more sensitive to the complex and dynamic structuring of people's
health and welfare needs, their resources, their networks of support, their opportunities and

their social relations. ' (1999; 5)
However, Ruth Lister has suggestedthat since New Labour came to power there has, `been
only limited engagementwith attemptsto forge a politics of d Terence' or
'recognition'... issuesof diversity and discrimination do not constitute central planks in the
'third way" (2000; 16).
The point of briefly engaging with this debateis to problematize New Labour's understanding
of excluded `communities' as rather unitary entities inhabited by agentswith similar values,
needsand aspirationsby virtue of their shared`community'. This implies a lack of awareness
of how welfare `communities' such as NDC areasactually contain a range of voices and
experiencesand how a collective of `non-unitarist' selvesmay function. Therefore, the extent
to which policy interventions such as NDC addressthe complexity of `communities' and the
variety of needsthey contain is a legitimate line of enquiry. It posits the question, coming

Note here the borrowing of the fashionable concept of `reflexivity'. However, cnicially here policy
responsesshould exhibit this trait, not state welfare recipients.
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from a welfare perspective,can an area-basedprogrammelike NDC adequatelyaddressthe
needsof a fragmentedwelfare constituency?
3.3.5 Reflections on `social oAddnnsnon'

Despite it being roundly criticised as a `blandand inoffensive' concept (Savagecited
in Braham & Jones2002; 60), `social exclusion' has enteredpolicy discourse and tackling it
has beendescribedby Peter Mandelson as, '... a huge testfor our vision of society, and a test
we must notfail' (1997; 9). However, as we have seen,it is the very `vision of society' that
social inclusion represents(a behaviouralrather than economic `mainstream' with an implicit
acceptanceof some degreeof inequality) with which many commentatorstake issue.The role
of NDC in this broader context is to re-attachexcludedpeople and `communities' to this
mainstreamby refurbishing the physical and social fabric of these spaces.The re-attachment
involves improving external links with wider society through the provision of better
opportunities, as well as inculcating an internal dialogue about behaviour and relationships
within `communities'. Obviously, inclusion is not the sameas equality as it can ostensibly be
achievedwithin `communities' and accordingto a set of moral and behavioural codes.In this
sense,`community' loses its statusas a collective endeavourand actually becomesabout
`nourishing individualism' (Fremeaux2005; 268) and securing (including) the individual's
position within broader social structures.This has clear echoesof functionalism, in that the
priority is not a radical overhaul of the conditions of people's lives, but to ensure inclusion
and participation in the social, economic and cultural arrangementsthat govern those lives.
Perhapsthe most obvious critique of this approach,in a regenerationcontext, is that it is said
to representa processof `gilding the ghetto' (CDP 1977, seechapter one), a sticking plaster
over the ravagesof the post-industrial landscape,without a radical challenge to wider
structuresof exclusion that createdsuch `communities'. NDC becomesabout managing poor
spacesand absorbing residents into unequal structuresrather than genuinely regeneratingand
empowering them. This bearsa close resemblanceto some of the concernsraised about
`social inclusion' generally, that it symbolisesa limited, managerial responseto inequality
and poverty, rather than an attempt at genuine social change(see for example Lister 2000).
However, whilst there is scope for questioning the entire notion of `social inclusion' and its
egalitarian or leftist credentials,the key question for this discussion with regard to NDC,
whether it is a `sticking plaster' or not, is whether it can meet the needsof its residentsand
succeedin responding adequatelyto the diversity of the `community'. The focus is on the
internal dynamics of thesespaces,rather than their broader `excluded' status.This is
especially pertinent given the insistenceon a geographicalbasis for regenerationprogrammes.
Alcock has expressedconcern about what he calls the 'ecological fallacy' of area-basedanti-
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exclusion programmes since 'most poor people do not live in poor areas' (2004; 89) and will
slip through the regeneration net. -Moreover, Hoban and Beresford have questioned the
inclusiveness of the area approach:

`To continue to focus on the notion of a geographical community can also
black
disabled
and ethnic minority
people and
exclude other voices such as
315)
'
(2001;
be
a
within
neighbourhood.
can
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people which
As we have seen, processes of exclusion are as prevalent within communities as those
illustrated
for
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labour
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from
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market.
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Labour, processes of exclusion tend to occur at a macro level - lack of jobs, skills, access to
services, which perpetuates a cycle of disadvantage (Deacon 2003). Whilst these structural
factors should not and cannot be dismissed, it is important that divisions, actively created and
be
developing
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social groups that can exacerbate social exclusion (e. g. Campbell 1993; 244). Fiona Williams
has argued there is a need to recognise that social agents negotiate the welfare terrain
differently and cites an example that problematizes reifying `community'

without

understanding the nuances and complexities of such a process:

'In addition, some blackfeminists havepointed to the mixed blessingsof a
strengthening of "community solidarity "for black women where the hierarchy within
functionalist
dominated
by
is
traditionalist
or
men
with
community organisations
ideas about women'splace in the community (Southall Black Sisters 1990).'(1999;
35)

This exemplifies the potential problems of an area-basedapproach,underpinned by an ethos
of `community' empowerment,in that it might disguise or, worse still, cement the exclusion
or disadvantageof some groups or individuals - the very thing NDC is trying to ameliorate.
Failure to recognize the diversity and appreciatethe divisions that exist within such spaces
mayjeopardize the edifice of involvement and empowermenton which NDC rests. It .
becomesunclear who will be empoweredin this context, or who will `capture' the decisionmaking process- the `usual suspects' or a representativesample of the `community'.
NDC's emphasison local partnership could fail to be the inclusive strategy it thinks it is if
there is a failure to appreciatethe complexity of the spaceit seeksto empower. We can see
here how the three models intertwine to problematize the social inclusion goal of NDC. The
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inclusion of the `community' and its residents rests on geographical boundaries, a degree of
trust and harmony between residents and in relation to the state. Within that, it rests on a
degree of unity of needs between residents as they are subject to the same policy response.
The question that will determine its inclusive credentials is whether NDC has the flexibility

to

its
diversity
to
the
of
welfare `community'.
respond
3.5 Developing the research guesitfle
It is, of course, presumptuous to question NDC's response to diversity. It presumes

that all NDC areasare diverse, complex entities that renderNDC problematic or damaging.
Before this question can even be addressed, some evidence has to be garnered to justify the
describe
in
With
the practical research
the
thesis
the
this
of
will
mind,
next phase
enquiry.
further,
legitimize
data
in
This
NDC
to
grounded
area.
will
a
generate
project undertaken
its
designated
diversity
for
NDC's
to
the
of
responding
reflections on
propriety
`communities'.
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`ACE' models that underpin NDC have beenquestionedwith referenceto a range of
discordantmaterial, which appearsto de-stabilizeor underminethe assumptionsinherent in
NDC's conceptualframework. `Community' is more contestedand fragmented, agency is less
locate
is
to
condition
and tackle. Thesethree
active or unified and exclusion a more elusive
interlinking points appearto provide a compelling theoretical caseagainstNew Labour's
`ACE' and its NDC programme.However there is, in New Labour argot, `much more to be
done' to flesh out these initial points of critique and be able to apply them to NDC directly.
The researchwas designedto discover how NDC relatesto the residentsand how those
link
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support,reinforce or perhapsre-appraiseany prior theoretical reflections made about NDC
and New Labour.
The initial researchquestionsreflect the discordant literature that has been explored above.
They are:

o

To what extent is the NDC `community' a contestedspace?

o

To what extent is social exclusion experiencedheterogeneously?
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o

What interest and involvement is there in NDC from local residents?

The phrasing of these questions deliberately subverts what were referred to above as NDC's
conceptual models, and, influenced by the discordant evidence of conflict, contestation,
heterogeneity and diversity, focuses on dimensions of each theme that are dissonant with
NDC's view. These initial questions embody my approach by emphasising the discordant,
whilst simultaneously allowing scope for the devising of more specific interview questions.
By formulating questions in this way, it also sets up the discordant literature to be challenged
and tested, with the implied question being: are they accurate analyses of `community'?

3.6 Conch srn
o!

Having unpackedthe analysesand assumptions('ACE') that underpin the practice of
NDC in chaptertwo, this chaptermoved onto anotherbody of knowledge -a diverse
literature that problematizedNew Labour's `ACE' and NDC's effectiveness.This discordant
literature discussedthe way in which accountsof `community' have tended to be
romanticisedand put forth evidencefor a more realist description of `community' life. That
is, one that takes account of divisions and contestationsshapedby power relations and
constitutive of negotiations of identity within `public' spaces.Moreover, the foregrounding of
agencywithin recent welfare debateswas explored. This literature, it was argued, is useful for
examining the `reflexive' model of agencythat New Labour appearsto privilege when
constructing policy interventions such asNDC, particularly the recognition of the
fragmentationof traditional social welfare constituenciesand Hoggett's suggestionthat we
should appreciatethe non-unitary nature of human subjectivity.
The next task of the thesis is to expandon the initial researchquestionsand explain and
discussmy own fieldwork design. This is a researchstrategythat leads on from the
problematizing of NDC and attemptsto generateuseful knowledge grounded in the
experiencesof residentsin a particular NDC zone. The next two chapterswill be concerned
with this process,beginning in the next chapterwith a discussionof my researchstrategy and
design, encompassingmethodological, epistemological and ontological considerations.
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Chapter Four

Methodological considerations

4.11Introduction

In the previous chapter,I problematizedsomeof the ideasand aims of NDC with
reference to academic literature that contradicted and undermined aspects of the theoretical
nexus driving New Labour's welfare policy agenda. (What I have termed in this context,
Agency Community Exclusion: 'ACE') This discussion led to the construction of a
framework for investigating NDC empirically and the development of research questions that
could steer that investigation. It was my desire from the outset to engage in practical research
that would complement any theoretical critique. In particular, I was keen to see for myself the
dynamics within an NDC `community' and generate data that would aid an analysis of NDC
and its appropriateness / effectiveness. This chapter will focus on the methodological
planning and decisions needed to conduct an empirical enquiry into NDC, its `community'
and residents. It will illustrate the research strategy and design - those considerations,
decisions and questions necessary for generating useful data and facilitating a more grounded
analysis of NDC to complement the ongoing theoretical project. This chapter is the first of
three that deal directly with the fieldwork process, the second and third being expositions of
my `findings': the data generated during this process.

The immediate concern however is to illustrate the researchstrategy and design. The first task
is to illustrate how my researchproblem was translatedinto a practical fieldwork agendaand
how this manifested in the design of my researchquestions.As part of this discussion,I will
identify and consider both ontological and epistemological implications of my research
decisions.Throughout, the link betweenmy conceptualframework, outlined above, and the
practical researchstrategy will be made explicit, thereby connecting theory and practice.
The secondgoal of thesechaptersis to engagein further discussionabout how my research
questionswere operationalised in the field, what methodological decisions were taken, why
they were taken, what obstaclesI encounteredand so on. Equally important here is the
inclusion of reflections upon the fieldwork experienceand the effectivenessof my research
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questionsand chosenmethodological technique- including thinking about any `unsuccessful'
aspectsof my methodology. However, the first section will addressthe developmentof the
researchquestionsand associatedissuesand concerns.
4.2 `IBia9 research guestiong

When engagingin qualitative inquiry, Jennifer Mason has discussedthe importance
of constructing research questions that will shape the research agenda. She suggests thinking
about these as layered. Of these, `big' research questions, logically, comprise the first layer of
key themes or problems that the research as a whole, is designed to address (1996; 15).
Therefore, when one talks about research questions, one is not just referring to forms of
questioning within interviews and so on, rather, `big' research questions are designed to
express the `essence' of one's inquiry (Mason 1996; 15) and guide subsequent decisions
regarding fieldwork and methodology. For example, if the overarching aim of my fieldwork
was to generate useful data to enable reflections to be made about NDC's appropriateness for
tackling social exclusion, then it is the design of my `big' research questions that express and
guide that aim. That is, they expressed the starting point of the research agenda, or research
`problem', produced by the intellectual labour highlighted in the previous chapter. I reached a
point where I felt I had problematized NDC in a meaningful way and was ready to translate
that labour into a practical research strategy and set of research questions. Mason has
described this point as the development of one's `intellectual puzzle' (2002a; 8).

As we have seen,the `intellectual puzzle' of this thesis was structured around three core
themes: `community', agency and exclusion. I decidedthat the exploration of theseconcepts
should form the basis of my examination of NDC's `appropriateness'.To reiterate, the `big'
researchquestionsrelevant here were,

o

To what extent is the NDC `community' a contestedspace?

o

To what extent is social exclusion experiencedheterogeneously?

o

What interest and involvement is there in NDC from local residents?

However, although the main thrust of my fieldwork was focused on the residentsof the NDC
`community', (as it was the documentationof those experiencesthat underpinnedthe
examination of `ACE') another important dimension, expressedby additional `big' research
questions,was NDC itself. That is, I believed that the way NDC operateson the ground and
its impact on the residentswas a relevant aspectof my examination of NDC as a whole. This
informed two further relevant `big' researchquestions:
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o

How does NDC operate in practice?

o

Has NDC improved the lives of residents?

Consequently,there were two integral spheresof knowledge from which I sought to generate
data,both of which are discussedin turn below.
4.3 Ontological and ßlrflstemollogi

consndlem4®ons

`Ontology' has been describedas being `concernedwith questionsof nature and
reality' (Maykut & Moorehouse 1994;3). Ontological considerationsare a crucial part of
researchdesign becausethey indicate how the researcheris conceptualizing social reality,
decisions.
implications
for
has
therefore,
methodological
concerns
and
epistemological
which
In this case,bound up with my researchquestionsand my `intellectual puzzle' is an
ontological position which conceptualizes`reality' as composedof social actors and their
meaningsand interpretationsof the social location they inhabit. In the context of this study, it
is the `community' that is the relevant dimension of that reality and it is actors' negotiation of
`community' (intersecting at points with their negotiation of exclusion and NDC) that
receivesmost methodological attention becauseit underpinsthe broader evaluation of NDC.
Crucially however, this approachrevealsthat my ontological position also considersactors'
meanings,interpretationsand relationships- constituentsof agency- to occur within a
structuredcontext. That is, actors negotiatetheir everyday lives, but in conditions that are
factors
`community'
(exclusion,
NDC
by
to
and
social
and
political
shaped wider economic,
namea few). Therefore, rather than being free-floating individuals who construct and control
-their life world, residentsof NDC areasare in a contingent relationship with the institutions
and structuresaround them. Whilst the focus of this thesis is on how residentsunderstandand
is
doubting
to
these
there
no
of the structured nature of their excluded
conditions,
respond
`community' context.

This ontology is a philosophical position that is consistentwith a critical realist understanding
of the social world. Critical realism,'which draws on the realist philosophy of Roy Bhaskar
(1975,1989) and others, in its attemptsto construct a philosophical framework for social
science,posits both the existenceof a material (what Bhaskar calls `intransitive') reality
independentof human consciousnessand knowledge, whilst acknowledging the potential for
human action to reproduceand transform that reality. In other words,
'Societyis both the ever-presentcondition (material cause) and the continually
reproduced outcomeof human agency.'(Bhaskar 1989 cited in Outhwaite 1987; 51)
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What we have therefore is an ontology that considers the philosophical positions
underpinning alternatives such as positivism and hermeneutics as providing only partial,
independence
failing
both
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the
accounts
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social
reality
and
and
reductionist
recognise
interaction of structure and action. There is a rejection of attempts to explicate the totality of
the social as a priori determined by either external structures or human consciousness. Rather,
critical realism attempts to synthesize both these approaches to enhance potential
understandings of the social. It accepts that individual action and meaning is a legitimate and
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interaction. Similarly, it posits the possibility of external, `intransitive' structures that can be
observed and researched, but is clear in its belief that these do not necessarily determine or
constrain human action. This thesis, therefore, shares similar ontological ground with critical
realism in that it conceives of structure and agency as being in a contingent relationship. It
conceives of the residents of NDC areas as inhabiting a milieu structured by intransitive
processes of poverty and social exclusion, institutionally determined flows of resources and
specific policy decisions, but also acknowledges that residents possess agency to adapt,
in
live.
by
be
they
the
which
or
conditions
resist
adhere, challenge,
constrained

To the list of intransitive processesand structuresimpinging on residents' lives, I would also
include what is interpreted as a `community' or neighbourhood.However, as Outhwaite
notes,the belief that social phenomenalike `community' or `society' are structuresworthy of
realist scientific enquiry has been consideredproblematic precisely due to their interpreted
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exploresthis issueby way of testing the robustnessof the realist position. He suggeststhe
possibility that in its efforts to posit the existenceof social structures,realism allows what are
essentiallycreations of human knowledge - productsof agency- to be reified as external
structures.He considersRom Harre's argumentthat phenomenasuch as class- consideredby
realists as a potential structural entity - should be conceived as a theoretical construct, or
what Harre calls a 'well known image or icon' (Outhwaite 1987; 122), rather than a material
fact of life. In response,Outhwaite points to the uniquenessof social scienceand the
inherently social nature of the structuresit seeksto research.He admits that it cannot match
the `explanatory power' of natural science,which is derived from its intrinsic independence
from the phenomenait seeksto reveal and explain - the `natural' world., Nonetheless,he
arguesthat just becausesocial sciencerelies on human constructsand understandingsrather
1Many would of coursequestion this realist reading of `natural' scienceand argue that it contains as
many human constructsas social science. The logical conclusion of this view is Feyerabend's(1975)
`againstmethod' credo, which reducesall scienceto the level of social practice.

93
than `natural' objects of study - be they chemical, biological or physical phenomena - does
not then mean that it should be abandoned as having nothing to say about the social world
(1987; 113), nor that those structures are any less prominent in organising social life. He also
points out that the logical conclusion of Harre's argument is an `anything goes' social science
in which an infinite number of explanations or `icons' can be produced via theoretical
construction to explain social patterns and events since there is no material reality to constrain
or `disprove' these explanations. However, he offers the riposte that such a reality must exist
because social science is able to judge and evaluate different explanations and constructs
through research and has been able to uncover structural conditions to a whole range of social
phenomena.

Outhwaite also asserts that realist analysis must take collective aspects (such as `community')
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totality of society is viewed as reducible to individual action (1987; 48). Instead, he argues,
we should acknowledge the `network of social relations' in which most social action takes
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this thesis is that it posits that it is through the concept of `community' that the dialectical
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`community' shapes how certain individuals and groups experience their lives (a conception
of `community' as a structure). However, the nature of the first `big' research question is that
it is designed to explore how residents `do' `community', that is, in the course of their
immediate
lives,
their
transform
relational context.
or
sometimes
everyday
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Here, `community' becomes the product of individuals and groups interacting - it is an effect
of agency.

Ontologically, there is some common ground betweenrealist conceptionsof the social and the
analysisof the contingent structure / agencyrelationship found in Anthony Giddens' theory of
`structuration' (see Stones2005). Whilst structuration has been developedand refined by
other scholars,it is a theory that remains synonymouswith the pre-New Labour P third way'
Giddens(Stones2005; 2). It seeksto provide an account of the interdependenceand
interaction of structure and agency and sharesthe sameobjections as realism to objectivist
and voluntarist explanations of society that attach primacy to either external structures,or
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individual actions and interpretations. At its core lies Giddens' conception of the `duality of
structure'. He uses this phrase to express the continual reproduction of structures through
agents' practices. Structures are both the medium of those practices in that they enter `the
constitution of the agent' and shape the behaviour and capabilities of individuals, and the
outcome of those practices as individuals reproduce and reconstitute the social world around
them (Stones 2005; 5). Giddens uses the example of how agents use and reinforce the rules of
language to express this point:

'WhenI utter a sentenceI draw upon various syntactical rules (sedimentedin my
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language as a whole. '(Cited in Stones2005; 19)
Giddensarguesthat whilst communication through speechand text is informed by structures
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`The conception 1 am proposing is that people, in their conscious activity, for the
most part unconsciously reproduce (and occasionally transform) the structures
governing their substantive activities of production. Thus people do not marry to
family...
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inexorable
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consequence
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result) of, as it is also the necessary condition, of their activity. '(1989; 43)

What this and Giddens' `duality of structure' analysis provide can be distinguished from
conventional, abstractedconceptionsof structure (Stones2005; 5). It shifts our focus onto the
dynamic, contingent nature of the relationship betweenstructure and agency,what Stones
terms the `structural hermeneuticnexusof immanentcircumstances'- that fulcrum of social
reality most commonly expressedthrough the paraphrasingof Marx's (1954) maxim that
`people make history' but not under circumstancesof their own choosing. This fluid
conceptionof structure and agency resonatedwith my own researchagendaand enabledme
to think about how agents(that is, residents)are not simply the bearersof the structures
around them (as socially excluded, `community' members),but were continually breathing
life into them. They were both constituted by and constitutive of the particular structuresthat
impinged on their lives.
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Adopting this position has epistemological as well as ontological significance.
`Epistemology' is defined by Steinar Kvale as `theories of knowledge' (1996; 14), that is, in
the course of doing research, the researcher will usually be working according to a specific
idea of where relevant knowledge lies in the social world. Epistemological questions
therefore, are 'concerns with the nature of evidence and knowledge' (Mason 1996; 13). These
questions relate to what phenomena are seen to `count' as knowledge within any given
research project. In my own research, they germinate from the New Labour ideas and
concepts I am problematizing. The NDC models of ACE are all concerned explicitly with
individual agents and their capabilities, relationships, experiences, actions, values, needs and
voices. Therefore, the epistemological basis of my fieldwork is that relevant knowledge lies at
this level of `lay' resident (as the key social agent) experience. To some extent, this follows
qualitative research traditions that tend to consider, ontologically, social actors subjective
accounts and interpretations as constitutive of the social world (Blaikie 2000; 115). For
example,

`(qualitative research)

has its roots in theoretical and epistemological traditions,

...
all of which give someprivilege to the accountsof social actors, agents, individuals,
or subjects,as data sources,and which assumeor emphasisethe centrality of talk
and text in our ways of knowing about the social world. '(Mason 2002b; 225)
I took the epistemological decision that the way I wanted to explore NDC (and its ACE
models) depended,largely, (though not exclusively because,as I explained above, I also
wanted to examineNDC itself) on generatingrelevant data by interacting with the inhabitants
of the policy terrain - in this casethe residentsof a `New Deal' community.
Bound up with the needsof my researchapproachis a further important epistemological point
however. Given my ontological position outlined above, it should be clear that I consider the
experiencesof agentsto be only one facet of the contingent structure / agency relationship.
Therefore, whilst I prioritised agents' experiencesas the key source of knowledge in the
examination of NDC, I was in fact trying to tap into and understandthe way in which
residentsnegotiatedthe structuresaround them. Structuration is useful in providing a
framework for this approachin that it allows for a prioritising of understandingsof agents'
2A connectedepistemological position relating to my approachto interviews will be explored below.
Therefore, I have two levels of epistemological concern- where knowledge lies for the purposesof my
study as a whole, and where it lies in terms of actual knowledge generation in interviews.
3The use of resident voices to examineNDC can also be found in recent studies by Dinham (2005) and
Wilmott and Power (2005). However, I am unawareof any study that is explicitly focused on
challenging assumptionsof unity in NDC areas.
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meaning and practice without submerging the existence of structural context. I wanted to
construct a research strategy that focused (through interviews) unapologetically on the
experiences and voices of agents, but without subscribing to the interpretivist argument that
this realm of knowledge was wholly constitutive of the social world. Furthermore, my
research approach was focused on generating knowledge centred on dimensions of agents'
experience of specific structures like exclusion, `community' and localised policy
programmes including NDC. This approach was an attempt to both transcend the structure /
agency dichotomy and recognise the dialectical nature of the relationship. The research
questions formulated in section 4.2 were designed to explore how agents experienced and
reproduced structures at various points in the conduct of their lives. The research did this by
interviewing those residents and exploring how they negotiated the economic, political and
social circumstances in which they find themselves. Therefore, the method is crucial in that it
expresses the ontological position for the research by focusing on a sample of residents and
using qualitative techniques, but working from research questions that acknowledge and
explore the structure / agency relationship.

Overall, my approachis philosophically consistentwith realism and structuration, even if the
researchis not an analysis of how structuresand agentsinteract and relate at a micro level.
That is, it acceptsthe realist ontology as a starting point and proceedsby its own logic,
determinedby the goals of the researchto understandagents' experiencesof both social
relationshipsand structures.This position is sustainablebecauserealism is designedto be a
philosophy for sciencenot an epistemologyin itself. It offers an account of how the social
world is - stratified by structuresand agents' meanings,but it does not instruct social
scientistshow that world or what aspectsof it should be researchedsince its goal is to provide
a philosophical framework that posits their existence,not necessarilya blueprint for how they
should be researched(Wai-chung Yeung 1997; 53). It does not argue for the abandoningof
particular methods,or for a dogmatic pre given belief in `realism' and the synthesisof
structureand agency,but for a critical engagementwith it and use of different methodsto
generateknowledge that explores the realist ontology. It is the task of researchersto decide
and construct their own strategies.I believe I have identified the relevant structural context
for this researchand have posited how I conceive this context impinges on residents.
However, given the main task of the researchis to examineNDC, it is not the goal of this
thesisto provide an account of the entire structure / agencydynamic, only to posit the
significance of it for residents.Building on thesepoints, the next section explores my own
researchstrategyand discussesACE in ontological and epistemological terms and considers
how eachareawas conceived as an object of research.
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4.3.1 Community
The NDC model of `community' contains assumptions about what residents are and
should be like in terms of relationships, actions, needs, experiences. My goal was to generate
data that seeks to reflect upon the appropriateness and effectiveness of this model by
exploring dimensions of `community' which challenge it - processes of conflict and
contestation within the `community'. As noted in chapter three, this objective is also driven
by a reaction to traditional `community studies' which provided romanticised, partial
accounts of `community' life imbued with `theoretical and ideological bias' (Fremeaux 2005;
268). The present study was a conscious attempt to unearth some of the negative, darker sides
to local life to provide a counterbalance to the overly positive descriptions inherent in past
accounts. It was also a tentative attempt to question policy interventions based on these
nostalgic assumptions.

Ontologically, thesethemesstem from a foregrounding of how agentsexperienceand
negotiate their environment (and thereby, interact) as the critical factors in the
(dis)functioning of `community'. This is also a stance that views meaning and interpretation
by social agents as partially constitutive of social reality and of `community' itself. 4
Epistemologically, this implies that useful knowledge lies primarily in the relationships

within and betweenthose social agentswho I contendare active in doing community.
Methodologically, there are two levels at which knowledge about `conflict' betweenresidents
can be generated.One is at an observable,superficial level where data might be produced
`externally', that is, by an individual not involved in the dispute, but commenting upon it. An
examplefrom my datasetwould be:
"My neighbours are always at each others throats. " (male resident, under 21)
Clearly, this tells me nothing about the nature of the conflict becausethe person relaying it to
me was an observer rather than a participant. Nevertheless,it is a useful piece of data that
provides me with some `evidence' albeit rather limited, of conflict within my study area.This
kind of `evidence' was also found in NDC - commissionedreports which mentioned some
form of conflict expressedto NDC (such as betweenlocal youths and older people). This

4 `Community' being conceived as an axis of the structure/ agencyrelationship. Residentsare both
constitutedby living in a specific area, amidst specific relationships, and constitutive of the social
structureof `community' around them. Partially constitutive' meaning that structural context is also
acknowledged- in this case,a socially excluded locality labelled by governing elites and punctuated
with policy interventions and subject to wider processesof marginalization and exclusion.
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and why `communities' are contested.

4.3.2 Agency
NDC `s model of agencypromoteswhat residentsare and should be like in terms of
behaviour and actions towards other residents,the `community' and NDC. Again, the
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4.3.3 Exclusion
NDC's model is predicated on the ways New Labour constructs residents as excluded
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tried to generate data that explored the various ways social exclusion is experienced within
the same geographical space, as well as examining relationships between residents as
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social exclusion is a condition not only determined by an absence of something such as
by
is,
but
That
decent
housing,
that the structural
social
relations.
also
shaped
money or
interaction
by
lived
`exclusion'
through
with others, which
agents
actively
conditions of
are
in
find
in
Again,
terms of
themselves.
they
the
conditions
which
can ease or exacerbate
epistemology, it follows that valid `knowers' are residents themselves and a suitable research
interactions.
local
interpret
their
to
the
and
of
residents
experiences
method must strive

4.3.4 NDC in practice
The purpose of engaging with this data, in addition to the sphere of resident's
experiences was to explore how NDC worked on the ground, as opposed to government
policy rhetoric about how it worked. This was, primarily, an epistemological commitment in
that I was asserting that relevant knowledge for my examination of NDC's `appropriateness'
lay, not only with residents accounts, but with the practical workings of NDC itself. I would
support this assertion with three points. Firstly, my fieldwork strategy, which was focused on
the residents within the `community', had to be aware of how NDC had affected that
`community'. To put it in ontological terms, it is my hypothesis that no geographical space
exists `uncontaminated' by state and non-statutory agencies and certainly not one that has
been identified as a `New Deal' `community'. The very presence of NDC, it seems, will alter
the relationships and processes between residents and between residents and the state;
therefore, it is important to examine NDC's influence and reach on the ground. Consequently,
I believed this would inform and improve the interview schedules as I could discuss with
respondents, in the course of our interview, recent NDC-related developments that were of
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Secondly,one of my key fieldwork themeswas to explore the extent of community
involvement in official NDC business(attending meetings,supporting projects and so on).
Clearly, this could only be pursuedadequatelyas a theme if I was fully briefed on NDC
workings. Finally, and connectedly, I could not assumethat what I read in policy
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documentation from the Office of Deputy Prime Minister (the government department then in
charge of regeneration) about what NDC would be would be exactly replicated on the ground
in every NDC across England. It became clear from press reports (as well as government
reviews) that whilst each NDC had the same remit and contained the same conceptual
underpinning and broad objectives, each programme faced a different set of challenges,
received different amounts of money and, therefore, interpreted its priorities differently. A
useful example is from my own study in which this NDC decided to add another thematic
priority to its agenda, thereby, not just focusing on government-defined priorities (education,
employment and skills, health, crime, physical environment, children and young people), but
introduced `building communities' as an additional priority with a dedicated task group and
designated budget. This reflects the potential for individual NDC partnerships to exercise
some flexibility

about how they pursue the government's regeneration / anti-exclusion

agenda. Of course, this also illustrates the limitations of the research. Having described the
potential diversity of NDC's, it is inevitable that this study reflects one particular NDC at one
particular time. It is possible that any critical points raised are only applicable to this NDC
zone5 and partnership. We shall return to this theme in later chapters.

Nonetheless, my examination of NDC's conception of `community' was informed, not only
by reading government literature, but also by researching the practical work of this NDC
partnership. Any judgements I made had to consider this level. Moreover, when examining
the extent of resident's interest and involvement in NDC, I had to bear in mind the context in
which I was generating data - one in which this NDC was making concerted efforts to `build
community'.

In order to generatedata about NDC in practice, I intendedto deploy two methodological
techniques.The first was to organise interviews with key informants within NDC to get a
senseof the organisation of the programmeand their personalviews on its progressand
effectiveness.The secondtechnique was to use theseinterviews as opportunities for accessto
literature and information about the NDC programme.The informants I would approach
would also be gatekeepersto other forms of knowledge as well as useful respondentsin their
own right. The literature that I hoped to garner from theseencounters(reports, reviews,
surveysand so on) would then supply me with bedrock of data about the NDC operation in
this area.

s For the remainder of the thesis the NDC area
will be referred to as a `zone' to illustrate the arbitrary
natureof its boundariesand challenge its discursive representationas a `community'.
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4.4 Entering the field

Upon entering the field, the fieldwork encompassedtwo intertwined data sourcesthe operation and practice of NDC, and residents' experiences. Both were to be guided by a
different set of research questions, consistent with different methodological requirements
reflecting their different purposes. However, before engaging with such decisions and
considerations, the first decision for the research strategy was to identify an NDC
`community' with which to conduct my fieldwork. I had a choice of two NDC programmes in
Greater Manchester. This choice was determined by the proximity of each area to my research
base and therefore, accessibility for meetings and interviews. Moreover, it meant I could
follow any local media coverage of the programme to obtain any additional information
through the consumption of local newspapers and television news bulletins. Initially, I
considered the possibility of a comparative study entailing an examination of both
programmes and contrasting the experiences of each set of residents (cf. Hibbitt, Jones and
Meegan (2001). for the kind of comparative approach considered) In the end, it was decided
that focusing on one area - Salford - would suffice. This was premised on two assertions.
Firstly, both areas were relatively similar in terms of socio-economic conditions and ethnic
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each space, but I felt that there would be sufficient diversity and nuance within one or the
other that rendered an exploration of both as superfluous for the purposes of this study.
Additionally, to conduct fieldwork in both NDC areas would have stretched my PhD budget
in terms of energy, time and resources 6 The decision of which area to research was not made
on any specific basis and I do not believe that its arbitrariness has any particular implications.

Upon making my decision, I made contact via email with the respectiveNDC team and after a
two-month time gap was invited to meet with the deputy co-ordinator of the New Deal
partnership,working there on secondmentfrom the local authority, at the NDC headquarters.
Therefore, my entry into the field began,intentionally, in the NDC offices, talking to their
staff. The team was made fully aware, indeed,they were keen to know, of my statusand
background,and were informed explicitly of the intentions of the research.These meetings
were arrangedwith two goals in mind. The first relatesto the two following `big' research
questions:

6Another strategy would have beento select one group of residents disabled people say, and
comparedtheir experiencesof community and exclusion in two different spaces.However, this method
seemedto risk positioning `disability' as determining social exclusion, rather than being lived and
shapingexperiencesof exclusion. I would then be in danger of reinforcing that determinism. I decided
to try and generatedata about processeswithin the spaceas a whole, looking acrossthe board, rather
than at one specific group. This meant researchingone NDC area.
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"

How doesNDC operatein practice?

"

Has NDC improved the lives of resident's?

It was decided that the best way to answer these questions practically was to make the NDC
team aware of my presence in the `community' and engage with them through interviews
with key informants. I hoped that they would then assist me in terms of providing me with
NDC literature that would inform me about the structure of NDC, the key individuals
involved at the local level, the organisation of meetings and so on. This data would then
enable me to build a picture of NDC's reach and operation on the ground, as well as provide
useful statistical information about the area that they had collated (employment rates, crime
rates and so on).

Additionally,

it was hoped that the NDC team would provide me with contact details of key

stakeholders in the programme (particularly NDC community representatives, of which there
were six and who I knew sat on the key overseeing body of NDC). It was felt that if I could
approach said stakeholders (all residents in the area) having been `approved' by NDC, then
those key actors would be more receptive to my approaches. In turn, I hoped that these
individuals would be useful repositories of `community' voices and feelings and provide me
with a sense of what issues residents were raising with their representatives. Another
consideration with regard to access was that these central `community' actors would, provide
me with contact, to some degree, with `ordinary' non-NDC, non-activist residents. Therefore,
having entered the field at the `official' NDC level, I would be able to navigate my way down
to the `community' level and begin the other dimension of the research - interviewing
residents. This approach could be termed `snowball' sampling (Blaikie 2000; 205), in that I.
sought the advice and help of others in identifying my next respondents in the chain.
However, it was. not an entirely `snowball' approach because I did have a clear agenda in
terms of access to certain people / positions within the NDC P community' nexus.

4.5 Generating data

Having decided that I would seekaccessto the field via key NDC informants, it had
to be decidedwhat methodological approachI would utilise to generatedata from my
encounterswith those informants and with residents.For the NDC stakeholders,the choice
seemedstraightforward. The type of knowledge required from these individuals suggesteda

7 However, one-keyreport (the Participatory Appraisal (PA) team's
report on `community needs'
which was hailed (by central government) for its innovative consultative techniquesand was the key
documentwhich `won' the NDC funding) was not given to me. I was given this later by a residentto
illustrate, how, in his eyes,NDC's priorities had deviated from the community's over time.
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face-to face interview complimented by a semi-structured interview schedule (see appendix
one for a sample of my initial interview schedules used with NDC staff and other initial key
respondents). I wanted to probe at their views as `insiders' in the NDC process and get some
sense of the strengths and weaknesses of NDC, as they saw them. Moreover, I wanted to get a
sense of the `community' I was about to explore from those working with it. Therefore, from
an epistemological perspective, these interviews were not contributing that much to
understanding how residents experienced their `community' (although, two NDC workers did
provide some examples of conflicts they were aware of in the area - potentially useful data in
my examination of intra-area conflict). However, these initial interviews acted as a form of
trial run or pilot study before the main event of interviewing residents. I was able to `test'
certain themes and techniques on NDC staff, as well as glean from them information about
the NDC programme. The experience and data produced by these encounters helped prepare
and hone both the format of questioning, as well as my knowledge of the area and latest
developments! This would prove important in gaining trust and credibility when engaging
with some residents who seemed to `open up' better once I had established my credentials as
9
`analyst'
NDC.
an
of

In terms of the main body of fieldwork - interviewing residents,there were a number of
considerations.It was decided that once I had completedmy NDC interviews, this phase
would representa completely new phaseof data generation,designedto produce different
kinds of knowledge and with a different set of concerns.Therefore, I had to decide whom to
interview (what sample?), how to get accessto those people and finally, how to generate
knowledge with them.
Despitethis `break' in the fieldwork, there remainedsome epistemological continuity across
all the interviews conductedin that I embracedthe metaphor of researcheras `traveller', as
opposedto `miner' (Kvale 1996; 3). This distinction proved to be a useful method of
clarifying my approachto data generation.The researcher-as-minerseeksto uncover
knowledge or `facts' which are assumedto be containedwithin the subjects,untainted by the
miner and waiting to be unearthed(1996; 3). If this is a very static conception of knowledge
formation, the researcher-as-travelleris more fluid in that it analogisesthe interview process
as a journey. During this journey, there is, potentially, a transformative effect on both
'An exampleof this would be my initial use of the term `social exclusion' in an interview, with one
NDC staff member.Using it causedconfusion and required explanation. I quickly realized the
potentially esoteric nature of someterms and the needto develop more sensitive or accessibleways of
asking about this subject.
9 However, someresidentswere initially wary of my presence,suspectingI may be working on behalf
NDC. Others viewed me as requiring educating about NDC, one resident telling me how he would give
me the `community version' of life in a NDC area.
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researcherand researchedas they interact, shareexperiencesand have understandings
challenged(seeRiley, Schoutenand Cahill 2003 for further discussionof this relationship).
Kvale describes this metaphor as '... a postmodern constructive understanding that involves a
conversational approach to social research' (1996; 5).

That is, it refutes the positivist notion of external, objective knowledge, preferring to
conceptualise knowledge as constructed, situated, contextualised and generated through the
practice of conversation or dialogue. Again, whilst not wanting to deny the importance of the
material to social experience, this approach allows for an arguably greater recognition of
subjectivity and personal voice, as well as recognizes the constructed nature of an interview
dialogue as interviewer and participant interact.

Of course,this placesthe role of the researcherunder a great deal of scrutiny, as they cannot
be extractedfrom the data that is being generatedfrom their interviews. In other words, the
researcheris in the text. Mason (2002b) has applied the `miner or traveller' dilemma to the
practicalities of interviewing. She arguesthat before a researchercan generateuseful data,
they must answerthe `location question' - where is the social phenomenonor process,which
is being investigated,thought to be located?This is a reformulation of Kvale's distinction in
that sheasks whether knowledge is located `out there', waiting to be excavated,or whether
the interview is a site of knowledge production where researcherand researchedare coparticipants(2002b; 227). These questionshave to be answeredbefore considering how best
to organisethe practice of asking and listening to createthe conditions for constructing useful
knowledge (2002b; 227).

My approachto all my interviews sharedthis interview - related epistemology that envisages
the researcheras an active participant in the knowledge generationprocess.

4.6 Sampling

To return to my position on the cusp of entering the field, my first concern was
deciding whom to interview. From the beginning, there was a decision to eschewthe
objective of choosing a sample `representative'of the `community' as a whole in a vain
attempt to be all encompassing.This was neither possible in terms of energy and resources,
nor desirablein any theoretical or philosophical sense.One of the core objectives of my thesis
was to explore the idea that within any apparentlyhomogeneoussocial grouping, individuals
may face similar social or economic disadvantages,but they experiencethose in varying and
often conflicting ways that may exacerbatethe exclusion of others. This also explains the
ontological foundation for this researchand the primacy given to and the importance of
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understanding how social agents -people - actively (re)create and experience the world
around them, in this case their immediate neighbourhood locality. For example, whereas in
the past welfare research tended to be class based and focused on economic or welfare
structures, what has been called the `new welfare research paradigm' recognises the role of
agents and seeks to explain how they interact with the world around them. Dicks, Waddington

and Critcher have commented:
'It has beenargued that the old paradigm of welfare, assuming uniformity in the
sourcesof, and reactions to, stress,and universality of welfare provision, needsto be
replaced by a newparadigm, anticipating diversity, and a sensitive differentiation in
welfare provision. '(1998; 87)
Williams, Popay and Oakley have also describedthis new paradigm of welfare:
`(It) is much more sensitive to the complex and dynamic structuring of people's

health and welfare needs,their resources,their networks of support, their
opportunities and their social relations. '(1999; 5)
The development of this new paradigm has occurred alongside growing calls within the
academic literature, discussed in the previous chapter, to reinvigorate the theoretical focus on
agency in a welfare context. This does not entail a return to the `victim blaming' tradition
associated with the conservative `New Right', but a call to recognise that agents are `creative
and reflexive' (Deacon & Mann 1999; 432) inhabitants of the welfare terrain, who negotiate
and develop their own strategies of resistance and support. In this vein, `lay' or `grass root'
experiences of welfare - in this case NDC - were placed in the foreground.

Therefore, to proceedwith my sampling in a `tick-box' manner, in which all social groups
for
to some degree,was simply not tenable. It was my contention that to
accounted
were
interview one, two or twenty older people for example would not provide me with a
`representative'sampleof that group, becauseeach social agent does `community' and
exclusion in their own particular way according to their individual packageof values,
experiencesand capabilities. Of course,this is not to suggestthat there are no points of
commonality betweenthose living in poverty, as this would meanthat the material basis for
challenging iniquitous structural conditions would crumble. Rather, the goal of this study was
to try and explore how the impinging of a `creative and reflexive' individual consciousnesson
structural contexts might produce a variety of experiencesand outcomes- to shift the focus
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onto the operation of agency,but never forgetting the wider picture of economic, social and
cultural conditions.
Nevertheless, my sample was to be taken from the residents of the NDC area. Two factors
influenced my sampling decisions - firstly, to attempt to target and interview as many
different social groups as possible. Not as a way of ensuring adequate representation (as
stated above, this appeared not to be possible, short of interviewing every single resident in
the area), but to organise my fieldwork in an inclusive way that enabled me to generate data
from a variety of social locations and associated experiences. However, as stated, I did not
consider this an essential component of my fieldwork. Clearly, genuine efforts had to be made
to include, perhaps more marginalised people1° (disabled people, asylum seekers, travellers
and so on), but I refuted the idea that to fail to generate data from their positions would
damage the research generally. It would be unfortunate, as it might reflect structures of social
exclusion, but the stance adopted was that I did not predicate the viability of my research
important
being
inclusive
The
fully
`community'
thing was to
voices.
project on
of all
produce a substantial amount of knowledge (in terms of interviews conducted) based around
my key themes, not to provide an in-depth account of the day-to-day realities of all social
groups living in this area. A preoccupation with `ticking boxes', whilst necessary to some
extent, would reify the notion of group membership as determining agency and experience,
when I would argue that to be an asylum seeker, for example, undoubtedly shapes certain
aspects of how community is done, (especially regarding how you are viewed and treated by
others) but it remains my contention that gender, age, ethnicity, capabilities (in terms of skills
and cultural capital) and so on, are just as relevant in shaping how an asylum seeker
experiences exclusion. To talk of `asylum seekers' without exploring all the dimensions of
their experience (not the goal of this research) equals assuming unitary subjects alongside a
welfare terrain that I am claiming is fractured, contested and multi-faceted. Therefore, to
ensure a sufficient diversity of respondents, the identification of social groupings was
important. However, this is not to emphasise the rigidity of group membership as determining
experience.

10I stressmore marginalised, becausemost residentsof the area experiencesome degreeof economic
marginalisation via unemployment, low pay and so on. Moreover, many residentsappearmarginalised,
for whatever reason,by the NDC process.However, someresidentslive on the periphery of the
community (self-imposed in the caseof travellers), such as asylum seekers,some disabled people and
`problematic' young people. I thought it important to identify thesegroups specifically becauseof their
apparentexclusion from the community / inclusion agenda.Their marginalization may also reflect a
relational processby which some membersof the `community' are pushedto the periphery by other
more `respectable'residents.(See Mann 1992 for discussionof processesof marginalization and social
closure within the working class).
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The second factor that influenced my sampling decisions was that the NDC `community'
encompasses two distinct areas - defined as separate electoral wards. I was keen that my
sample should take account of this geographical division because, as I learned from a NDC
stakeholder, there is a degree of territorialism within the NDC area and process, which I
believed might influence residents'of each ward and their perception of NDC and each other.

Therefore, my sampling was informed by some relevant considerations, but I would argue,
due to the nature of my inquiry, my research would not be invalidated if these were not
achieved 100% successfully. Nevertheless, I devised a sample of respondents that
encompassed, to some degree, the social groups that comprised the area:
"

young people (under 21)

"

older people (over 60)

"

men (21-60)

"

women (21-60)

"

minority ethnic people

"

asylum seekers

"

students

"

disabled people

"

single parents

"

unemployed people

To reiterate,I did not feel it necessaryto be too precious about my sampling becausetheseare
unitary, as well as arbitrary categoriesthat could not possibly be fully `representative'of the
`community'. They representedan aspirationthat would guide my fieldwork, but not until I
enteredthe field could I seehow realistic or otherwise they would be. Furthermore, there
turned out to be relevant categoriesthat I had not consideredinitially, but were useful
respondents(community worker, youth workers, a carer and residentsof a centre for
homelessyoung people).
Mason (1996; 95) has noted that this kind of theoretical or purposive sampling (as opposedto
probability sampling which is used 'to generatestatistically representativesamples' (1996;
95)) should, 'be driven by the analytical and explanatory logic you propose to adopt' (1996;
94). Therefore, my ontological position, which prioritises the range of experienceswithin the
`community' context, drives my sampling strategy,not a desire to `represent' statistically, or
analytically, the population of 4000 or so householdscomprising this NDC area(cf Phillips
and Smith (2003) for a similar approach).
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4.7 Access and format of research
The next issue in my research design was to decide how I was going to gain access to
interviews
in
interviews,
format
to
those
should take.
organise
and
what
residents order

Initially, I decidedthat a focus group methodwould be most appropriate (see Dwyer 2000,
238-9 for a fuller account of the pros and cons of focus groups). This decision was made for
severalreasons:

"I
"

could interview severalpeople at once,thus saving time
Focus groups would provide a productive environment in which participants
data
in
This
discussion.
about the extent of
me
with
would provide
could engage

agreementand conflict.
"I

could organisethem accordingto my sampling strategy (one group of young
discussions
to
and
compare
me
so
on)
allowing
people, one group of older people and

unpick points of conflict and agreement.

(Seeappendix two for a sampleof my initial focus group interview schedule.)
I enteredthe field in December2003 with this method in mind, but it quickly became
apparentjust how difficult focus groups would be to organise.To gain accessto potential
participantsI decided to attend local residents' associationmeetings.I hoped this would
achieve three things:

1.

Provide me with data,through observationof the meetings,of any relevant
issuesand conflicts,

2.
3.

Allow me to meet local residentsand try to recruit them for focus groups,
Possibly provide me with a familiar location to conduct the focus groups.

I acquired,from a NDC worker, a directory of local `community' groups and services,which
I usedto contact tenantsand residentsassociationchair people via telephone,whereupon I
introduced myself and askedto attend their next meetings.Of the five groups running in the
had
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two,
three
them
the
time,
the
one
recently
of
other
attended
meetings.
areaat
disbandedwith some controversy (see section 5.3) and the other was still going but was not
holding regular meetings.Each meeting I observeddid provide me with useful data, but there
difficulties
interest
from
in
focus
At
little
this
to
groups.
point,
residents
participate
was
my
with recruitment suggestedthat to limit myself to focus groups could undermine the project,
so I aimed for individual interviews with residents,unless,as happenedwith studentsand
older people, I had the specific opportunity to conduct a group interview (see section 5.4).

109
Accessto specific groups was attemptedin various ways, including contacting agenciesor
groupsthat worked with or provided servicesfor that constituency.For example, I
approachedthe local youth service for contactswith local young people, whereasmy
interview with local studentswas arrangedinformally, through a mutual friend. Other
interviews took place by chancewhen I visited a local `community' resourcecentre and
otherswere contacteddeliberately and arrangementsmade by phone or in person.
4.8 Interviewin!

strategies

Mason (2002a) has noted that there are generally three types of interviews at the
disposal of the qualitative interviewer - structured, semi-structured and unstructured.
However, she suggests that the notion of an unstructured interview is a misnomer because
interviews can never be completely lacking in structure (2002a; 62). In other words, a
researcher always comes to the table with some ideological or theoretical baggage that is
bound to influence the construction of knowledge. Mason also argues that the idea of a
structured interview cannot be rightly termed `qualitative' as its 'logic, rationale and
approach... are derived from survey, not qualitative, methodology' (2002a; 62). Therefore, by
process of elimination, a 'genuine' qualitative interview, according to Mason, is necessarily
semi-structured. This interview format allows space for both guiding themes and topics,
chosen by the interviewer (sometimes in consultation with the interviewee), to be employed,
whilst allowing a degree of flexibility

for the interviewee to answer the questions and express

themselves however they choose (in the confines of the designated thematic parameters). In
my own fieldwork, there was an aspiration to use a semi-structured interview format for these
very reasons. I wanted to be able to balance the application of the research themes and issues,
with space for an active dialogue in which the respondent felt that they were contributing to
the discussion rather than simply responding to questions (see also Phillips and Smith 2003;
89).

Despitethe semi-structurednature of the interview, this belies a substantial amount of
creative work on the part of the researcher.Perhapsmost importantly is the needto ensure
that the interview is a productive encounterin terms of generatinguseful knowledge. This
meansthat whilst the spaceand talk of the interviewee must be respectedand privileged, it
doesnot meanallowing them to wax lyrical about subjectsthat are irrelevant to the research
questions.The researchermust steer a steadycourse,ensuringthat the practice of `asking' is
gearedtowards fruitful knowledge generation.Mason has suggesteda way of ensuring
researchquestionsare embeddedin the interview process.This involves three stagesin which
the researcherdevisestheir `big' researchquestions(as discussedabove), which are then
broken down into `mini' researchquestions designedto illuminate some aspectof the `big'
-
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question (2002a; 69). Once these have been systematically developed, the next stage is to
convert these questions, using them as a framework, into themes and topics to be directly
addressed in the interview (2002a; 70). Therefore, despite the fact that I had to rethink my
commitment to focus group interviews, there was continuity throughout the fieldwork process
in terms of the aims and content of all my interviews, whatever format they took. Following
Mason's typology ensured consistency across formats and interviews.

To illustrate, I will take my first `big' researchquestionand illustrate how this was translated
into a set of `mini' questions and how these fed into the interview design:

Big research question

"To what extent is the NDC community a contestedspace?"
Mini questions:

How do residentsthink their local areacan be improved?
What should NDC's priorities be?
Do their needsclash with any other people or groups?
Are there any areasof the community that residentsavoid / dislike?
How do residentsfeel about incomersto their area?
Do residentsfeel that everyone is equal in their area?Or are there inequalities?
Are residentshappy living where they do?
Have they witnessedor beenpart of a conflict in their area?
Do residents`get on' with their neighbours?
These`mini' questionsallowed me to take my `big' question and create a number of more
specific points of enquiry, which would enableme to generatedata with interviewees.
Therefore, the interview schedulewas constructedaccording to these `mini' questionsand
thus, a clear link back to my theoretical researchproblem was maintained.
To this end, I had to identify some key sub themesaround which I could formulate actual
interview questionsthat would be productive as well as clear to the respondents.To continue
with this particular example, the main theme of conflict betweenresidentswas converted into
a variety of points for around which actual questionswere constructed:

"

Explore concept of `community needs'; the type of changespeople would like

see;their ideasfor their local area; how could their lives be improved

to
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"

Comparison of responses; suggest what other local people have said to stimulate

discussion, e.g. "I was talking to x who thought the area needs heavier policing, what do you
think of that idea?"

"

Discussallegiancesand fears about the community; where do they go, where do they

avoid within the community, and why? Any evidenceof territorialism?
Historical perspective;who has come in; how hasthe areachanged;degreeof
"
acceptanceof incomers; inclusion / exclusion divide?
"

Does everyonehave the sameneeds;opinions on `need' and welfare claims;
what is the extent of sharedmorality?

"

Positive and negative aspectsof living in the area;considerationsof what
makesa `good' place to live;

"

Extent of conflict in the area;what are the lines of conflict? Reasonsfor conflict. Any

evidenceof not-in-my-back-yard-ism (NIMBYism)?
Subsequently,the theme of `community' as a contestedspacewas operationalisedduring the
interview via three main techniquesor `ways in'. It would not have been appropriate or
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look and limited data. A more fruitful approachwas to aim to discussthis theme in ways that
were accessibleand interesting to respondents.The first way by which this was achievedwas
deploying the concept of 'need' as a `hook' upon which to generatedata about contestation.I
deviseda list of priorities on a printed A4 sheet(seeappendix three) for residentsto look at
before asking them to rank them in order of importance.This technique provided me with a
`way in' to discussingtheir needsas well as their attitudestowards NDC. This data would
enableme to comparewhat residentsthought NDC's priorities should be for improving their
own quality of life. I could then analysethe data for potential conflicts over priorities and get
a senseof the issuesand needsof people.
A secondway of operationalising `contestation', was to include questionsthat steered
residentstowards discussingany examplesof any clashesover the use of physical spacethey
had encountered,or overt conflict (in the form of argumentsand feuds) with other residents.
An examplethat came out of my data was an issueof `NIMBYism' where there were clashes
about usesof certain areasand spaces.Thirdly, I askedquestionsthat guided residentsto
discusstheir notion of `problematic' residents.This is contestationin a discursive sense.That
is, they might not cross paths with thesepeople or groups,but still consider them a
problematic part of `the community' (assumingthey consider them `part' of the community).
This kind of data is useful becauseit adds anotherdimension to the reflections upon NDC's
community involvement rhetoric.
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Therefore,we can seehow my `big' researchquestion fed into `mini' questions,which in turn
guided the thematic priorities of the interview scheduleand lastly, how those themeswere
operationalisedvia `ways in' to be accessibleto respondentsand produce useful data.
However, having subtle and succinct research questions, underpinning an insightful thematic
framework is futile unless it is reinforced by a sophisticated way of asking. Given my
contention that knowledge is situated and contextual, it is especially necessary to avoid asking
is
little
that
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answer
relevance. Mason
general questions which might provoke a generalized
(2002b) has stated that sometimes these kinds of answers can be 'cliched and empty of any
grounded meaning' (228). In order that respondents can adequately verbalize their situated
experience, it is more productive to ask specific, grounded questions. Another problem
inherent in asking general or abstract questions is that such questions misunderstand that
morality, identity and the (re)construction of experience are processes or practices, rather
than `things' (Mason 2002b; 234). When conducting my interviews with residents, I aimed to
use specific questions in order to situate the experience of the interviewee. After all, it is their
experience that is relevant to my project. For example, when asking about the quality of life
in area `x', rather than asking `Is Va

nice place to live? ' A better, more specific question

might be, 'What do you feel are the positive aspects of living in `x'? 'This question is pointing
the respondent towards thinking creatively and expressing their opinion, whereas the general
question will probably produce an `In what way? 'type of response and need clarification. My
interview schedules were developed with this issue in mind. I endeavoured to start by asking
specific questions about personal needs and priorities (using my `priorities sheet') and
gradually move to a more general line of questioning. This would entail asking about their
thoughts on the `community' as a whole (positives and negatives) and other groups in the area
(the presence of asylum seekers / students). Always trying to focus on individual opinions and
feelings, rather than generalized statements, but moving from discussing themselves and their
in
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Another concern when developing interview schedulesis how to ensureconsistencyin terms
of the generationof comparabledata. That is, although I set out with a view of knowledge as
situatedand contextual, I had to ensurethat there was some degreeof uniformity in the
questionsI asked.Otherwise, I could not compareaccountswhere comparison was deemed
necessary.There are techniquesthat can be usedto ensurea common thread runs through
interview.
Firstly, and fairly obviously, the researchermust deploy a robust set of themes
each
(drawn from the researchquestions)to be addressedduring every interview. There must be a
degreeof flexibility when operationalising them to allow for the variety of responsesto each,
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but by setting out the key themes as illustrated above before entering the field, I was able to
set the thematic agenda and steer the conversation to address these issues. Indeed, Steinar
Kvale has termed good interviewing as `a conversation that has structure and a purpose'
(1996; 6). This approach ensures that each interview was structured enough to generate
comparative responses.

Another technique that I deployed to ensure `structure and purpose' was a variation on the

`vignette'. Vignettes are hypothetical situationsthat the interviewer can construct and
incorporateinto each interview. They allow the interviewer to explore and compareresponses
to the samequestion or scenariobefore analysingreasonsfor different or similar responses.
However, as noted above,my interview schedulebeganwith a hypothetical question, that
initiated the discussion,set the thematic tone of the interview and ensuredthat I generated
somecomparabledata acrossmy sample.It accompaniedthe `priorities sheet' and read:
'Ifyou were in charge offunding for your community, how would you spend it? '

The logic behind this techniquewas to try to draw out the extent of agreementor otherwise
betweenresidentsabout how NDC money should be spent.I also hoped it would be a subtle
way of discovering how eachrespondentconceivedof their needsand whether regeneration
funding could addressthose.
Furthermore,I planned to ask every interviewee for their thoughts on policing of the
`community': is it good enough?Is it too intensive?Should it be improved? How should it be
improved? Who or what should the police focus on? The reasonfor asking specifically about
policing, rather than waiting for residentsto mention it, was becauseit was clear from the
NDC reports and surveys that it was perhapsthe major issue in the area.Moreover, it was an
issuethat I thought would stimulate a range of interesting (and comparable)responsesand
illustrate dimensionsof conflict betweenresidents,both discursive and real, as well as
illustrate how criminality shapesresidentsexperiencesof social exclusion and `community'.
Potentially, a range of data could be generatedfrom a relatively simple technique. The use of
vignettes is designedto ensureconsistencyacrossthe datasetand the inclusion of thesetwo
themesin every interview provided me with some consistencyof responseas well as a mosaic
of experienceswithin the `community' - one that had common threadsrunning throughout
whilst illustrating the variability and diversity of experiencewithin a sharedcontext.
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4.9 Ethics
It is widely noted that qualitative social research must pay heed to a range of ethical
considerations when entering the field (Blaikie 2000, Mason 2002a, Miles and Hubermann
1994). These considerations formed a substantial part of the formulating and implementing of
this research strategy. In particular, as Blaikie suggests, the main issue is how the researcher
and his or her research treat human respondents (2000; 20). In light of the nature of my
investigation, a range of procedures was implemented throughout the fieldwork to protect and
respect the people who chose to participate. Primarily, this meant ensuring informed consent
wherever possible and strict anonymity for all respondents. In practice, this meant that before
each individual or group interview, participants were informed of the nature of the research,
thanked for their time and thoughts and told how their contributions would be used. Residents
were told of my desire to record `lay' accounts of living in a NDC-designated area and find
out how they related to other residents. They were also informed that I wanted them to
verbalize their own personal opinions, rather than what they thought the `correct' response to
a question might be. Finally, participants were told that their interviews were being tape
recorded, then later transcribed.

It hasto be said that few respondentsseemedto have any great problems or concernswith
thesepoints and some seemedto resentor feel uncomfortable about the rather formal nature
of such introductions. Nonetheless,anonymity was an ethical protocol deemedimportant by
many residentswho, perhapsunsurprisingly, did not want to be identified when criticizing
other groups or individuals in the area.In particular, one male community representativeon
the NDC board, was initially sceptical about conducting our interview at all, informing me
over the telephonethat he had been `caughtout like this before'. Our interview did eventually
take place in what appearedto be an explicitly secretivelocation chosenby him (although he
never acknowledgedthis apparentsecrecy),and he was very cautious in revealing anything he
thought might jeopardise his position in the NDC process,or what or who had `caught him
out' in the past. Another example of this came from two local youth workers who were also
extremely cautious when being interviewed. They clearly felt that to be too critical of NDC
could jeopardize their relationship with a major sourceof funding for youth activities in the
area.

Informed consentwas not always possible when interviewing young people however. Due to
the natureof my encounterswith young people- on the streets,whilst with groups of friends
it
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was always able to ensureI introduced myself and informed them why I wanted to talk to
them. Youth workers who I had met severaltimes and to whom I had explained my research
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also accompaniedme when meeting my respondents.They often acted as mediatorsbetween
us and offered introductions and explanationsof the themesof my research.
Nevertheless, where possible, participants were offered the chance to ask questions, check
notes made, and to `strike' conversations from the record if they so wished. Assurances of
confidentiality were also given and only first names requested. All respondents were
informed, again where possible, that they would also be given pseudonyms when the research
was written up. They were informed that their conversations may be used as part of my PhD
thesis as well as possible published papers or a book that stressed the importance of the views
11
local
in
discussions
of
people
of regeneration.

However, claims that this researchcould be seento be `empowering' must be temperedby the
recognition that it was a small-scalestudy, with limited contact time with participants. The
role of `lay' people in the researchprocesswas prioritised, but not to the extent suggestedby
`participatory' researchmethodologies(seefor exampleBrock and McGee 2002). That is,
relationshipswere not maintained with the large number of participants and, due to time
constraintsand some ethical concerns,transcripts were not made available for analysis by
respondents.The role of respondentwas limited to being an interview participant and in a
collective sense,as providing `evidence' of the reality of living with a NDC programme.This
may raise issuesabout the possible exploitative natureof qualitative research,but I was not in
a position in terms of time or resourcesto avoid such alleged pitfalls, nor was I convinced by
the argumentfor the continued participation of socially excluded people in a piece of
academicresearch.Surely, the demandfor co-participation throughout the entire research
process(including analysis and writing up) is as ethically problematic given the demands
involved? Moreover, could such an agendanot be said to obscurethe nature of the ownership
of the research.I, as an academicresearcher,choseto conduct this study; therefore can it ever
be stripped of that initial, inherent power imbalance,irrespective of how inclusive it
becomes?The researchwas about generatingdata about the `community' and its relationship
with governmentpolicy. I contend there is a validity in this approachresting on the
importanceof understandingthe realities of `communities' and the repercussionsfor policy
interventions and would refute that the relatively limited role of residentsweakensits impact.

11One respondentasked me if I had influence with the Office of Deputy Prime Minister
and could pass
on their complaints. I had to admit that no, that my study would not have that sort of influence, but
could help publicise the kinds of issuesresidentsface in NDC areas.
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4.10 Analysis of data
Having completed the fieldwork and generated a substantial amount of data, the next
crucial phase in the research process is handling and analysing this data. The interviews and
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summaries and field notes. In addition, I had a large amount of documentation relating to
NDC policy, statistics and news. I began with this latter material, organising it into five
categories beginning with data relating to the 'community'

under study. This data included

national and local press cuttings, statistics about the social and economic background of the
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area and government reports.
story to this NDC zone.

Whilst I choseto handle and storethe abovedata in its existing form, it was decided that all
interviews and field notes taped and non-tapedshould be transcribed.The transcription
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`priorities' sheet,then their choiceswere transferredand listed in the sameway.

4.10.1 Codin!

Once I had transferred all my data into new documents,the next task was to decide
how to analyseit. This processinvolves how one codes,indexes or classifies their data,
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That is, through a processof coding, I would be able to connect with the data, report the
views of respondentsand engagein a comparisonof opinions, values, needsand experiences
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relevant passages,such as ideas,words, conceptsand so on being identified. However, as
Blaikie has stressed: `Classification is not a neutral process; the researcher will have a
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in
that
will
provide
and boundaries' (2000; 240).
purpose mind
Similarly, Miles and Huberman have emphasisedthe importance of the 'conceptual lenses'
that one usesin data analysis (1994; 56). Theseare necessaryif one wants to retain some
consistencyand control when handling data otherwise it may be tempting to code everything.
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The researcher needs to be constantly mindful of their research questions and `intellectual
puzzle' when analysing data since, as all the methods textbooks inform you, data can be very
seductive and tempt you into analytical anarchy if you lose too much sight of the objectives of
the research. Therefore, the coding process was conducted in cooperation with the research
questions, but also with a grounded element in that some codes derived from the interview
text rather than predetermined objectives. That is, there was some flexibility

to provide for

data that I had not accounted for, but the respondent had mentioned of their own accord.

I decidedto usethe software packageQSR Nvivo to code the taped interviews that I had
transcribedinto computer documents.I decidedto usethis software for one main reasonhierarchies
data
With
Nvivo
constructing
of codes,or nodes
efficiency.
one can code
clearly,
as they are called in the programme,if desired.This allows for a subtlety in analysis that may
be more difficult when working manually. In addition, Nvivo cross-referencescoded data
(nodes)from each interview to producea separatedocumentcontaining similar responses
from different respondents.This enablescomparativeanalysis as well as facilitating quick
searchand retrieval of documents.However, computer packagessuch as Nvivo are not
foolproof and can increasethe seductionfactor by enabling the researcherto code freely,
without the normal constraintsimposedwhen working manually. They can also remove a
senseof context and meaning from data by moving it out of the initial interview into a new,
blank document.In short, one has to ensurethat they remain in control of the software and not
the other way round. In this study, I endeavouredto keep the use of Nvivo to a basic level,
purely to attach codesto the data. I believe it to have beena useful tool, although it is clear
how someonewith the skill to fully exploit its capabilities may becomeabsorbedin it rather
'2
data.
than their

Nonetheless,I formatted each interview in accordancewith Nvivo conventions, and then
imported them into the programme.Nine transcripts were analysedin this way, including two
group interviews. However, given the time taken to analysethesedocuments,I decided to
code the other transcripts manually, but using the codesconstructedvia Nvivo. That is, after
substantialscrutiny and revision, I made a list of the codesI had attachedto my Nvivo
documentsand then applied them to other transcripts and field notes. Analysing these
documentsalso inevitably produced some new codes.

12Thankfully, I did not possessenough knowledge to be completely seduced.For further discussionsof
the pitfalls and benefits of computer software packagesin analysing data seeMason 2002b and Miles
and Huberman 1994.
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Having completed the coding of my data, I printed off the Nvivo files so I now just had paper
documents. All relevant sections across the Nvivo and typed sheets were cross-referenced
using marker pens and coloured paper. This was very time consuming but necessary given my
coded dataset was in two different forms. However, by the end, I had a bank of coded data,
with linkages and disparities made explicit across the dataset. At this stage, I was able to
begin constructing and revising arguments and building analyses that would be useful for the
thesis.

It is believed that through this data analysismethod,useful argumentsabout the experiences
and relationshipsof residentsin this `community' could be constructed.Such `lay' accounts
are central to this thesis and the analysesof responsesin this way enabled me to report
individual narratives,as well as comparethem with other narratives, including those who
work with or for local residents.
4.11 Summary

As statedin the introduction to this chapter,it is the first of two that deals directly
with the fieldwork investigation into an NDC area,designedto complement the theoretical
exploration begun in the previous chapter.It soughtto explain how the researchquestions,
basedaround a critique of New Labour's `ACE' models, fed into a practical researchstrategy
encompassingmethodological decisionsas well as ontological and epistemological
standpoints.It beganwith. an exposition of the `big' researchquestionsand how thesecovered
two domains of knowledge - how NDC operatesin practice, as well as how residents
fieldwork
in
how
`community'.
It
terms of
then
their
was
organised
elucidated
experience
gaining accessto residentsand the issuesrelating to sampling. Next, it discussedinterviewing
and how the content and structure of interviews was developedwith a view to generating
useful data and enhancingthe enquiry into NDC. Someethical dilemmas were also discussed
and the proceduresimplementedto protect respondentswere recounted.Finally, the chosen
data analysis methodswere discussedand explanationsgiven for proceeding in this way.
Thesediscussionsprovide a platform for the recounting of data that will ensuein the next two
chaptersby illustrating how and why certain methodswere chosenand the goals of the
fieldwork process.Chapter five turns to a description of my experiencesin the field, how the
researchstrategy worked in practice, what interviews were conductedand the sort of data that
was generatedin relation to NDC.
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ChapterFive

Descriptions of fieldwork and data relating to NDC

5.1 Introduction

As previously stated,this chapteris the secondof two relating to the formulation of
the researchstrategyand the resulting data generatedfrom fieldwork. Here I will attempt to
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provide
theoretical narrative synthesizing data from the pre-existing academicresearchliterature into
`communities' and the fragmentation of welfare categories.The previous chapter described
and discussedsome of the central decisionstaken regardingmy researchstrategy,
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of my researchquestionswill comprise subsequentchapters.The presentchapter will begin
by presentingsome basic information about the fieldwork experienceand will move on to
describethe data on a thematic basis,that is, eschewingchronology, I will take my research
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data or `findings' generated.Clearly, another important element of this is to discussthe data
that was not successfully generated,or any methodological problems that had a bearing on the
explanatory potential of the fieldwork. This is done with referenceto accessin section 5.4 and
data.
during
the
the
of
exposition
at specific points

5.2 Settin! the scene - observing the zone

Having made the choice of NDC zone and completed all preparations,a total of
approximately 10 months were spent actually `in the field' as it were, visiting the NDC area,
conducting interviews and attending meetings.Initially, before any contact with local people
or NDC staff, regular visits were made to the areaduring which I walked around the
neighbourhood(clearly identifiable from the NDC signage)and used local shopsand services.
This was undertakento increasefamiliarity with the surroundingsof the study areaand to try
to get an untainted impression of it through personalobservation(untainted that is by possibly
biasedlocal commentary). What I encounteredwas a small outer city urban area,constructed
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around the intersection of a river that runs from east to west and a busy north to south main
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road.

through the Pendleton area towards Charlestown and the basin that encloses the river Irwell
before forking through Kersal and disappearing over the hill to the north of the NDC zone. I
intermingled
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housing
how
the
with some
comprised
of
several
estates,
area
noticed
industrial units and a limited number of shops or public spaces. However, in the centre of the
zone there are large expanses of greenery that extend out from the riverbank. Here one can
find University accommodation surrounded by high walls, a football pitch as well as much
in
betray
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disused
The
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the reality of a
seemed
some
parts
air
of
or
space.
unused
`community' shaped by industrialism and the planning decisions of a previous age. It was not
hard to see why NDC funding has been allocated here. As well as the health and wealth
inequalities residents of the area experience, the area appeared rather stagnant and looked like
it was struggling to find a post-industrial identity that could revitalise its infrastructure and
learned
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as a whole
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about
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of
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zone
and
sense
has lost almost a third of the city's traditional employment base over the past thirty years,
dereliction
impact
in
is
had
have
terms
to
and social
of
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a marked
said
which
deprivation. (Salford Partnership 2002; 7) In 2003,15% of residents within the NDC zone
were not in employment (compared with 9.1% across England), whilst 26.1% were defined as
being on a low income (13.3% nationally) (CRESR 2003). According to central government's
index of multiple deprivation, Pendleton was ranked 201" (the top 2.4% nationally) and
Kersal 1542"d (top 18.3%) most deprived ward in England (NDC Delivery Plan 2001: 5).
Salford as a whole, according to Government figures, is the fourth most deprived local
authority area in the North West and the twenty-eighth nationally (Salford Partnership 2002;
7).

Whilst there may have been some rather sporadicand disjointed pockets of investmentand
the arrival of university studentsliving in the area,the extent of empty or vandalised housing
for
is,
degree
illustrated
That
lack
facilities
in
the
most
a
reality
residents.
of
some
parts
and
of poverty and neglect combining to produce an areadescribedby one resident as `a forgotten
land'. It appearedthat NDC had arrived and had set about re-branding the area as a
`community' in an attempt to forge this new identity as a catalyst for investment and
'
regeneration. As we shall see,this new identity would rely substantially on a combination of
developments
housing
following the example of nearby Manchester,
and
new
re-branding
which emerged,in the 1990s,from its post-industrial decline as the `gentrified' renaissance

' Branding had become a key tool in stimulating economic investment. As Lovering has commented,
'place marketing is now virtually the core activity in local economic development : (1995; 117)
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city par excellence. This is in-keeping with a Salford-wide agenda to re-brand certain
aspects of the city as stylish and dynamically suitable for the young and `upwardly mobile'
and get away from its industrial, proletarian past. For example, at a recent conference, Salford
council chief executive John Willis was explicit when he admitted that the archetypal LS
Lowry image of a `grimy industrial Salford' '... is not the image the council or I want to take
into the 21sTcentury. ' He added that there was `huge work to do'to turn Salford into a place
where people aspire to live (Ottewell 2003; 4). Part of that agenda has been to concentrate
resources on the nearby Salford Quays dockside development, which is only a short drive
away from the NDC zone. This is a prestige area of vast investment and redevelopment that
includes The Lowry hotel and arts centre. It is an area of ongoing regeneration around the
Manchester Ship Canal and has raised the profile of Salford over the last few years
(analogous with the Millennium Dome and London Docklands initiatives). The contrast with
the NDC area and the Pendleton ward in general could not be more pronounced.

Upon reading about the history of the area,I found that Salford was turned into a key site of
industrial production as steampower replacedwaterpower during the industrial revolution. It
was also at the edge of the Lancashirecoalfield, which led to the necessarybuilding of canals
and roadsthen railways. Various industries were built up around the cotton industry and
precipitateda population explosion and urban expansion(Frow and Frow 1984; 3). Indeed,
Charlestownwas one of the earliest working class districts of Victorian Salford, growing
aroundtwo prominent cotton mills. As the working class of Salford grew, it becamean
important site for the labour movement as they soughtto improve the conditions of the
working class. Frederick Engels - an observerof the Salford slums during this time - wrote in
1844:

'Ifwe cross the River Irwell to Salford, wefind on a peninsulaformed by the river a
town of eighty thousand inhabitants, which properly speaking is one large working
men's quarter... Hence it is that an old and therefore very unwholesome,dirty and
ruinous locality is to befound here...All Salford is built in courts or narrow lanes, so
narrow, that they remind me of the narrowest I have ever seen,the little lanes of
Genoa...if anyone takes the trouble to pass through theselanes, and glance through
the open doors and windows into the housesand cellars, he can convince himself

ZThis areawas not subject to gentrification in the strictest sensein that young, upwardly mobile people
and families were to be attracted by new build developments,as opposedto inhabiting refurbished
inner city properties whether that is apartments,or converted mills and warehousesas is popular in
central Manchester.
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afresh with every step that the workers of Salford live in dwellings in which
cleanlinessand comfort are impossible.'(1969; 95)
It was these conditions that the labour movement sought to improve, through both political
and radical means. There were large, influential branches of Owenite reformism and the
Chartist movement (which organised the famous demonstration on Kersal Moor in 1839) in
Salford, as well vibrant trade union activity. Into the twentieth century, the Labour party
began to win local seats in Salford elections. In 1935, they gained control of the city council in
for
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seized control (Frow & Frow 1984; 24). Currently, Labour dominates Salford city council
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elections all four wards that extend into the NDC zone returned Labour majorities. Turnout
was approximately 25% across these wards compared with 28% across the city.

(http://www. salford.jzov.uk/councit/elections.htm)
Sincethe loss of its traditional industries (the foundationsof one cotton mill in Charlestown
has
been
Salford
today),
subject to a rangeof urban programmesand
are still visible
regenerationinitiatives. Surrounding the central Quays redevelopment,there have beenfour
Single RegenerationBudget schemes,two of which border the NDC area.As well as New
Deal for Communities funding, Salford has securedthree spendingrounds of Sure Start and
over £100 million in Europeanand lottery funding. Partsof the city have also received money
from the HMRF and been classedas part of a governmentHealth Action Zone (Salford
Partnership2002; 95).

5.3 Interviews and meetings

Having gained some insights into the historical and political context of the area,
September2003 marked the first interviews with NDC staff. After completing these
interviews and gathering information about key `community' actors, I was able to proceed
into the field proper. This took two forms - observing meetings and conducting interviews.
Two different types of meetings were attended.The first related to official NDC / Council
business.In November 2003, I attendedthe local community committee -a City Council
mechanismthat performs three functions: to inform residentsof the latest Council business;
as a community forum for the wards covering the NDC area(a structural component of the
Council's own `community strategy'), where residentscan air problems or suggestions;and
the overseeingof the election of community representatives- residentschosento sit on the
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board
NDC.
These representatives are directly elected for a year by those who
partnership
of
attend the committee meeting (there were six residents present at my meeting in addition to
Council officers and so on). One community representative I spoke to admitted this process of

election was far from ideal:
"So you've got a Council committee that becomes a communityforum

and it means

that the people who can vote are members of community committee, they are the only
ones who can vote for community reps... So, the reality is that something like 17
people elect the community reps for NDC. Which I've argued all along very strongly

excludes99% of the population from that electoral process." ('Bill', resident; 21 - 60
and NDC community representative)
In December2003,1 attendedmy first NDC meeting - the `Building Communities' task
group, one of six NDC task groups that hold monthly meetings and are open to the public.
The `Building Communities' programme is responsible for debating and organising the
community involvement agenda of NDC. On this occasion, only two residents attended
however, both of which were active NDC stakeholders one community representative and a
-

paid employee in NDC's community involvement team (CIT). This individual being the only
local residentactually employed by NDC at the time, a sore point for some residentsI
interviewed. For example,
"... that's the way they are down there at New Deal. It's them and us and the reason
is, we usedto have 4 community involvementworkers who lived in the area. We've
got one now. We'vegot oneperson who worksfor New Deal who lives in the area,
out of a staff of 30. New Deal are meant to employfrom within... And where are we?
Whyaren't we working there, why aren't we the outreach workers, why aren't local
people...Lee who lives there (points), he wentfor thejob and got fucked off and they
employedsomeonefrýom out the area who sits on her arse and we don't evensee
her. " ('Jim', resident; 21-60)
The secondtype of meeting that I observedwas residentsand tenants group meetings.I
attendedthree of these from Januaryto May 2004. Another was planned, but the group was
`officially' disbandeddue to reported harassmentfrom local people meaning I could not

3The partnershipboard is the key decision
making organ and steering group of NDC, comprising
residents,NDC staff and representativesfrom local `partners' such as the police service, the university
and the primary care trust. Seeappendix 4 for a diagram of the early NDC organizational structure.
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attend- although I subsequentlyfound out that the group was still meeting on an `unofficial'
basis.4

In addition to the data garnered from these meetings, 38 individual semi-structured interviews
were carried out, as well as 4 group interviews (with a minimum of three respondents).
Interviews were of varying length (ranging from 1-2 hours to 10 minutes) and depth (some
covering a wide range of topics, others covering one), depending upon the circumstances of
the encounter. In the previous chapter, it was noted that in keeping with my epistemological
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the individual respondents and three of the four group interviews met this criteria. However,
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interesting. Other commentary was useful and informative in that it provided important
insights into the nature of local social relations -a `ground level' flavour of some
`community' processes. This was particularly valuable when I interviewed people from
support or advocacy agencies, who had direct access to how those individuals or groups
experienced their exclusion within the `community'. For example, a local support worker for
informal carers explained how no local carers (performing informal or family care work)
being
in
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lack of any previous `community' support. Her experience in talking to carers was that this
was due to ill health as well as most refusing to accept the label of carer when `just' looking
data
interesting
This
piece
of
about the experience of
an
after relatives or spouses.
was
exclusion of carers in the area, which did not come from any resident doing actual care work,
but from a professional familiar with that constituency.

5.4 Access to target residents

Data generatedwith all interview respondentswas central to answering the research
questions.Of the ten groups that `the residents' were broken down into, data was generated
with young people (I accompaniedyouth workers on three separateoccasionsas they
4 The alleged harassment,I was informed, comprised verbal abusedirected at group membersand
graffiti daubedon the chairwoman's home due to an allegation she had `grassed' on a local personto
the police.
s The conceptof a specific `culture' in an area is contentiousbut longstanding,given the documented
tendencyof some `professionals' and commentatorsto try and label or possibly pathologise both the
individual behaviour of the poor or underprivileged and the culture of `sink' or `deprived' estates.The
implication being that poverty or disadvantageis rooted in behavioural shortcomings,which are then
culturally transmitted, rather than structurally produced.(seefor example Bagguley and Mann 1992)
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undertook `detached' work on the streets), older people (three group interviews were
conducted in a local community centre and church hall during lunch clubs) and students (one
group interview conducted in a student flat). Seven individual interviews were conducted with
women between ages of 21 and 60 (approximately) and six individual interviews conducted
with men, ages ranging from 21 to 60. Group interviews with men and women aged between
21 and 60 proved too difficult to organise due to a lack of interest from people and practical
difficulties in finding a suitable meeting place and so on. Whereas older people and students
were found in a `natural' environment for a group discussion (such as lunch clubs and
university halls of residence), my encounters with men and women tended to be random and
opportunistic in the course of everyday neighbourhood navigation.

Interviews with disabled people and asylum seekers.did not prove possible to organisedespite
concertedefforts. For disabled people, a local day care centre was contactedwith a view to
arranging some form of interview. A resource,which I later found out, is used mostly by
disabledpeople from neighbourhoodsoutsidethe immediateNDC zone. This narrowed down
my potential `pool' of respondents.Moreover, one of the difficulties in arranging interviews
was that the gatekeeperswith whom I had contact at the centre informed me that of the few
NDC-residing people who use it, most were severelydisabled and therefore, unable to
participate.The legitimacy of this argument is not really the concern of this thesis and has
beenaddressedelsewhere(see for example Beresford 2001), but when asked about the
reasonsfor their perceived non-participation, a care worker I spoke to remarked,

"Well, I will give you an example. We'vegot a young lady in a wheelchair who, erm,
is totally dependenton beingfed, toileted, she knows exactly what she's saying to
you, but she can't conversewith you. Unlessyou really experienceworking with her.
And that's where the experiencereally comesin becauseeye movements,certain limb
movementsand you know, you can get a conversationgoing. " ('Jane', care worker;
21-60)

Therefore, several factors preventedme from arranging face-to-face interviews with any
disabledpeople. What I did manageto organisewas an interview with `Jane', a care worker
who had worked at the centre for severalyears. Shewas able to deliver some insight into
what the disabled people she worked with felt about the area,the centre and some of the
obstaclesthey face. Obviously, such data must be approachedwith caution, but there is some
validity I think in those insights, providing they be clearly identified as the observationsof a
professionalas opposedto a `lay' respondent.
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Similarly, with asylum seekers, there were difficulties with access. Due to the nature of the
research in which respondents had to be resident in a specific geographical zone, this ruled
out contacting any central city-wide agency. I was in constant touch with a local asylum
seeker and refugee support and advocacy team, but again they could not arrange any face-toface interviews. Eventually, I interviewed a project worker on the team who was familiar with
the case history and lived experiences of asylum seekers housed in the NDC area. She was
able to describe to me some of the issues facing asylum seekers and recount some of the
abuse and conflict they endure. Again, this data needs a health warning, but given the kind of
data I wanted (experiences, barriers), I believe this to be a valid, if partial insight into how
asylum seekers experience their exclusion and the `community' around them. Furthermore,
the data from this interview was supplemented by data from others. Many residents had
comments to make about asylum seekers, an interesting indication of the nature of
`community' feeling towards this group. Moreover, one of the youth workers interviewed was
working closely with young refugees and was able to offer some additional information.

In terms of those from minority ethnic groups,this NDC was almost exclusively white,
(93.4% according a 2002 householdsurvey,NDC Delivery Plan 2001-2011; 65) with those
international
be
to
tending
and
or
refugees
asylum seekers
studentshousedin the
non-whites
area.I found it impossible to contact anyoneof non-white ethnicity. There were no groups in
the NDC areathat representednon-whites and on my travels through the neighbourhood,(at
meetings,in community centres,shopsand so on) no opportunities presentedthemselves.
Despite making phone calls to local voluntary groups (outside the NDC zone), there was no
one forthcoming.
I did manageto generatesome data, albeit limited, from mothers who attend a parent -toddler
group in a local church hall. The group organiserwas approachedto help arrange interviews,
either individually or as a group. However, I was refusedaccessto the group on the grounds
of `child protection'. It was suggestedthat a questionnairecould be distributed to the mothers,
which I duly did. Ten questionnaireswere completed,providing me with more data about
levels of `community' involvement and some opinion on NDC. Unfortunately, little was
generatedabout how local mothers experiencetheir exclusion within their `community' as I
did not have the opportunity to probe their responsesand generatemore meaningful data.

5.5 Exposition of generated data

Therefore, the data generatedis not representativeof the `community' as a whole.
There are experiencesabout which I was unable to generateany data given my limited time
and resourcesin addition to the obstaclesto accessthat all researcherscan face. Nevertheless,
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as explained in the previous chapter,full representationof all social groups in the data was
never the objective of this research.That is not to say wider or better data would not have
beenwelcome, but rather that it was decidedearly in the researchprocessthat my ontological
commitment to the diversity and heterogeneityof experiencenegatedever getting enough
data to be truly representative;unlessof courseevery resident in the NDC zone was
interviewed -a clear impossibility.
Having describedsome of the backgroundto the fieldwork processand the data generated,the
following sectionswill begin to describemy `findings' in a more concreteand thematic
fashion. As noted above,there were two spheresof knowledge that my fieldwork sought to
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5.5.1 Examining

NDC

The two `big' researchquestionsthat were set out in the previous chapter relating to
this sphereof knowledge were:

"

How doesNDC operate in practice?

",

Has NDC improved the lives of resident's?

Theserepresenttwo clear objectives in terms of data generation.The relevanceof
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ability to achieve its statedobjectives. Moreover, whilst the primary concern of this research
is to reflect upon NDC's conceptualisation of `community', agencyand social exclusion, any
discussionof the `appropriateness'of the policy should not neglect what practical and
organisationaldevelopmentshave occurred. This is largely becauseanalysis of a complex
programmelike NDC is not reducible to conceptsalone - there are practical dimensionsthat
needto be explored. In addition, if the focus of one's researchis on the lived realities of the
recipients of this programme, (as opposedto focusing on how people are constructed in policy
discourse)then the nature of the interface betweenlocal residentsand NDC is crucial.
Therefore,there are several `mini' researchquestions:

"

What form doesNDC take within the community?
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Who are the influential individuals or agencieswithin the decision making
processand to what extent are residentsable to participate in and influence that

process?
"

What changes has NDC achieved in the area? What positive developments

have occurred?
To generate data to answer these questions, it was decided that NDC staff should be
interviewed first; to both access their experiences and thoughts on NDC, but also as a method
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by NDC to improve links with local voluntary groups. As hoped, both of these interviews,
that were non-taped and semi-structured in their content, garnered useful data around the
attitudes of NDC staff to the area they were `serving' and therefore, some valuable insights
into the relationship between residents and NDC partnership. In addition, they supplied me
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relating
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reports
contained
with various
agenda and organisation.

5.3.2 Local council influence on NDC

"... they know it's not right - the remit is New Deal for Communitiesand it's New
Deal for councils here in a big way. " (`Jim', resident; 21-60)

One of the recurring themeswhen interviewing both NDC staff and some residentswas the
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relevant
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illustrates the structural realities within which the programmeoperatesand a potential
obstaclein its ability to tackle social exclusion - the central question for this thesis.
NDC is an independentpartnershipwith its own funding stream, intended to be additional to
body
for
budgets.
local
However,
NDC
the
the
accountable
authority are
mainstream
finances,there are council staff working for NDC and local councillors sit on the partnership
board. Thus, there appearedto be a strained relationship betweenNDC and the local council,
illustrated by the NDC deputy co-ordinator who describedthe council as "very paternalistic
and difficult". A resident and community representativeechoedthis point:
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"I said from the start that it was a culture shock for the council. Because they have
never been used to working in partnership. They're used to being in control and
they're used to exercising power and I recognised that they had a genuine problem.
They had to let go of power and nobody wants to do that. Especially when they have
gone into to someform of government which is about exercising control and
exercising power and all the rest of it. " ('Bill',

resident; 21-60)

This theme also came up in the other interview with the two NDC staff. The programme
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agenciesand the `community'. In their view, it is the `culture' of the local authority that is a
key barrier to NDC succeedingbecauseof entrenchedopposition to `communities' exercising
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that in some local partnershipareas,local councillors exhibited wariness about the
involvement of voluntary and community groups in local decision-making. They argue that
such levels of involvement challenge councillors' self-image as `legitimate and accountable
in
leaders
(Cited
Ellison and Ellison 2006; 341)
and representatives'.
community
However, some respondentsspoke about a culture amongstresidents that supportedthe local
council's paternalism.A partnershipboard memberand local vicar madethis point:
"... one of the things this community is not good at, it is impoverished at participating
in the life of the city. People do not join in on the life of their city on all fronts, they

don't feel able to. It's a real paternal relationship you know, the old style, people do
thingsfor us, and the enormouschallenge is makingpeople more participatory. "7

6 Given the strangleholdthe Labour party has on Salford's levers of power, it is perhapsunsurprising
that such a perception exists. Seesection 5.2.1.
Whilst this respondentis talking more generally, a useful indicator of this non-participation could be
electoral turnout. Indeed, turnout acrossthe city at the recent local elections decreasedfrom 36% in
2004 to 28% in 2006. The reasonsfor low (and decreased)voter turnout are unclear, but reflect a
national decline from 40 to 36%.
(http://en.wikpedia/wiki/United Kingdom local elections 2006#Results 2006)
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The deputy co-ordinator was more forthright, talking about a "dependencyculture" in the
area. She described the culture as one that engendered a lack of "taking responsibility"
amongst residents. This was a theme she returned to several times by way of explaining what
she envisaged as NDC's role and purpose in the community:

"... about trying to get away from paternalism towards community governance and ownership

of newfacilities.
Here we have a clear example of what shethinks NDC isfor. To intervene in traditional
models of governanceby promoting and activating the local community to, ultimately,
achievesustainable`community' `renewal'. That is, that social exclusion is as much about a
lack of input and ownership of local servicesand facilities, as a lack of resourcesand
diminished life chancesand the best way to halt the decline is to galvanize local agentsin a
wider attempt to instigate `community'. This reflects the model of social exclusion advocated
by New Labour and their proposedsolutions as illustrated in chaptertwo. An apparentdegree
of congruencebetweenlocal and central governmentthinking is evident here.
Therefore, a `dependencyculture' is damagingin its effects,in that it is a social malaise
whereby residentsare unwilling or unable to challengetheir own conditions of exclusion,
they resentthe authority upon which they are dependentand any improvements will be
superficial and unsustainable.She cited an example of a new health centre in the area, partly
financed by NDC to illustrate her point about the importance of `ownership'. She arguedthat
there had to be a senseof ownership amongstresidentsand pointed out the futility of
investing in it if it is then "torched and barricaded" by local people. She drew an interesting
parallel with the senseof ownership felt about local facilities belonging to an illustrious
professionalfootball club, which are "untouched" and apparently free from the threat of
seriousvandalism.
The idea of a `dependencyculture' in the areawas a recurrent theme among several
respondents,particularly those who worked in the area(such as NDC and community and
8
youth workers). This led to some discussionsabout how the culture should be changedwith
NDC leading that change.
"If, at the end of the partnership, after tenyears we actually haven't strengthenedthe
community so that they have community leaders and more people generally
8The term `dependencyculture' was implied rather than spokenby most
respondents.It is unclear how
the perception of such a culture has grown amongststaff and practitioners.
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throughout the community who have the confidence and skills to get on with their
own lives and through the organisations and volunteering etc. I think that will be one
of the ways we can say New Deal has failed... I am not wanting to make these people
middle class, but want to give them the confidence that they can play a... that you
know, just because the city council says it is going to happen, doesn't mean you can't
change it. Historically

they have not had those skills because constantly they have

been disabled by process. " (Local vicar and partnership board member; 21-60)

He arguesthat inadequatesystemsof participation and a lack of a commitment to boosting
community identity have produceda weak senseof entitlement and identification prevalent
amongstsocially excluded people. He cites NDC as an opportunity to challengethis trend by
strengthening`community'. It is through this conceptof a `strong community' that individual
confidenceand skills can be developedand the malignant `dependencyculture' overcome.
This resemblesthe normative aspectof NDC's model of individual agency (as explored in
chaptertwo, section 2.9.2), which promotesagents' involvement in their `community'. A
sentimentrooted in a moralising agendaaimed at improving individual behaviour, but also at
`responsibilising' forms of local governance(Hastings 2003; 99). That is, only properly
empoweredlocal actors can challengethe dominanceof the local council and avoid the
perceivedneglect of poor neighbourhoodsby self-interestedor disinterestedpoliticians and
officials.
Another respondentarguedthat NDC was lessabout changing individual behaviour and more
about installing more formal structuresto sustainthe improvement of the area by bolstering
the community infrastructure, thus avoiding a reversion back to relying upon `old' styles of
governance:

"So the other thing that I am pushingfor and have beenpushing for, for about 18
months to 2 years looking to thefuture, I want a community developmenttrust so we
can maintain the partnerships that we've developedbut we can have a legacy that
can give us an income in order to sustain what we've got and develop it further. And
thatfor me is how New Deal can becomesustainable,otherwise we get to 2010, the
moneyruns out and `byebye. It just becomesanother regeneration initiative and
unlessyou get that continuity, it falls down. So that's what I've beenpushing for. "
('Bill', resident and community representative;21-60)
To return to the supposedpaternalism of the local authority, there are implications for the
reportedover weaning council influence - the perceptionthat the council, becauseof its
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inherent paternalism and apparent reluctance to renounce some of its power, tries to influence
the NDC process to control the allocation of resources. There was a perception amongst some
that the council has too great a presence on the partnership board, a sentiment that seemed to
be rooted in a deep sense of distrust and dissatisfaction with local government generally. It is
difficult to assesshow well founded these perceptions are. Certainly, the partnership board,
the body that takes key decisions and oversees the effective delivery and management of the
from
does
local
individuals
three
contain
programme,
councillors, alongside residents and
other agencies. Moreover, it is a fact that the local authority manages NDC finances,

"... it takesmonths and monthsand monthsand months to get anything done because
the council's the accountablebody and so you have to follow their processes.So
everything has to be agreed by the appropriate memberof the council, you have to
follow the council's tenderprocessesand it takesmonths to get anything done.And it
can take months to get chequesissued. We'vegot community chest which is the
source offunding for the groups and you could succeedin an application and wait
two or three monthsfor the chequeto come throughfrom civic centre. A total
nonsense." (`Bill', resident and community representative;21-60)
For some,this is an influence that not only slows progress,but also illustrates something more
sinister at play,
"But that meant that everyone who works for New Deal works for the council. So they
can't represent us and the council. They are all on council contracts of employment.
Basically, if they go against New Deal (pauses)... there is things going to happen over
the next few months that will blow your head open. I can't say owt at the moment, but
there are staff who work at New Deal who are very very dissatisfied and pissed off
with the skulduggery of what is going on. " ('Jim', resident; 21-60)9

A further dimension to this relationship betweenNDC and local council is that the apparent
political influence distorts the analysis of needwithin the zone. Local politicians insist on the
problematic identification of this zone as a `community' for political ends and in spite of
obvious and documentedsocioeconomicdifferences betweenthe two wards that comprise the
zone:

He never elaboratedon this theory, but his inferencewas clear - that NDC staff are being
compromisedinto serving the interestsof the local authority, rather than the residents.
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"... there are different strata of society within the area, there are some parts quite
wealthy and some parts certainly not wealthy at all. There is apolitical

divide

between the two wards... what one ward gets, the other expects to get and you get a
lot of dissent between the two... But there is this political insistence that they are both
the same, homogeneous and it should be split down the middle in effect but in reality
the need is one sided. " (`Bill', resident and community representative; 21-60)

Therefore,the ability of NDC to challengethe exclusion of people in a way that meetsneeds
is compromisedby the (possibly electoral) agendaof local politicians. That agenda,it is
argued,is rooted in an entrenchedand overbearinglocal authority culture that insists on trying
to bend the programmefor its own ends,simultaneouslyundermining its ability to properly
addressthe needsof local people.
5.5.3 NDC and the `community'

As mentioned above,NDC's relationship with and reach into the community is a
relevant issuein that the points of overlap betweenthe two entities revealsthe extent of
resident involvement and, similarly, the extent of NDC consultation. My interviews with the
deputy co-ordinator were fruitful in this regard becauseI received several reports and
documentson NDC which gave useful information about this relationship between
community and NDC. For example, the Delivery Plan 2001-2011 outlines how NDC is
structuredand the points of intersectionwith the community.
The NDC processwas kick-started by a community-wide consultation conductedby a
participatory appraisal1°(PA) team. The team included three `community animators' who
were also residentsand made use of innovative researchtechniquesto ensurethat as many
local people were consulted as possible about what they would like from NDC, how the area
could be improved and so on. However, the consultation took a while to get off the ground,
"We had to work quite hard at first to explain that we weren't the DSS in disguise.
The words New Deal certainly confusedpeople! " (`Phil', resident and community
animator; cited in NRU 2001; 15)

10Participatory appraisal is a community researchtechniquepioneered in the international development
field. This NDC was introduced to it through a local Oxfam connection.Through this method local
people can expresstheir views and be directly involved in planning projects and defining policy goals.
It involves using basic tools such as flip charts and so on and its emphasisis on going to the
community for ideas,rather than expecting people to come forward and participate. (Delivery Plan
2001-2011; 10)
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The results of this audit were translated into the `PA report' and used as a key bidding
document for NDC funding (designed to illustrate to central Government the efforts made to
engage residents). Indeed the PA methodology was commended by central Government in
their first annual review of NDC. (NRU 2001; 14) However, two NDC staff I interviewed
were less impressed, arguing that the PA process had been conducted in such a manner that it
raised unrealistic hopes on the part of residents that have so far not been met. This has led to
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Indeed,there has beenrecent revision of the PA method with one of the lessonslearnedfrom
the Salford experiencebeing that it `runsthe risk of raising expectations'. Furthermore, it has
beenlearnedthat what is required in a regenerationcontext is '... ongoing information to the
local community,agenciesand other stakeholdersabout the scope, duration and steps
required in implementing PA' (http: //oxfamgb. org). In Salford, communication with residents
about the consultation process does not seem to have taken place thus creating a gap in
understandings of the reality of PA and what it can realistically achieve.

Nevertheless,there has been substantialconsultation of residentsfrom the beginning and the
PA team has now becomethe Community Involvement Team (CIT) with a remit to improve
`community' involvement in and awarenessof ongoing NDC projects. This was the first
method designedto `strengthen' the `community' - to produce a report (the PA report) based
on wide consultation, which translated individual needsand values into a `community' agenda
for changeand improvement. The implications of this processwill be explored in further
detail in the next chapter.

11`Bill' was referring to what he saw as the emptying of meaning of consultation, which, if not backed
up by visible changesbecomesan irritation, rather than an avenueof self-determination.
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In addition to this apparent ongoing engagement with the `community', the NDC process is
transparent and residents are encouraged to participate by posters, newsletters and through
elections for community representatives. The key mechanisms of participation are, most
obviously, the task groups that meet every month in the area. These meetings are open to the
public and are an avenue by which residents can voice opinions and objections to NDC
projects and plans. Furthermore, local people can attend the NDC community forum
(doubling as the council's community committee) and are free to engage with council officers
and attending NDC community representatives. Moreover, resident nominations to the
partnership board are made through this forum. The partnership board meets in private, but
contains six community representatives and is chaired by a resident to ensure adequate
representation.

However, it appeared in my experience of meetings and of talking to residents in general, that
most feel excluded from the process despite its transparency and apparent accessibility.

For

example, the Performance Management report (2003-04) found that despite crime being the
biggest issue for local people, few residents attended the relevant task group (p15) Moreover,
it found a local resident chaired only one out of six task groups. (p31) Meetings appear very

few
be
identified
determined
do
those
can
as
a
select
who
attend
poorly attendedand
community actors who dominate. One community representativeand consistentpresenceat
meetingsfelt under pressuredue to this non-participation saying she felt "like a one man
band". 12Another lamentedthis lack of engagement,
"It's about it (community inclusion) yeah. But it's not doing it. It's not achieving it.
We'vestill got, we've got 6focus (task) groups: in Building CommunitiesI am
probably the only person who lives in the area who is involved with it. Children and
young persons, I don't think there is anyone in the area involved in it; education
employmentand skills, you tend to get oneperson there. Crime you get a few;
physical environmentyou get quite a few, but they're really the only ones." (`Bill',
resident and community representative;21-60)
The chairpersonof the partnership board, also a resident,was clear where she felt the
involvement
for
levels
lay,
of
poor
responsibility

12A community worker interviewed also identified this phenomenonfearing that those influential local
actorswho dominate now, will dominate any post-NDC community organisation, thus obscuring the
potential empowermentof less influential local people.This is a common problem for local
participation. Seefor example Marilyn Taylor (2000).
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"I suppose more could be done, but what do you do more? You've got a newsletter
that comes out, people are told where meetings are, time of meetings have been
changed from afternoon to evenings back to afternoons. We've had various events
where information is given out. The community committee meets every two months
and updates are given on NDC. But, you could never employ enough people to do
enough door knocking and go around and meet with people. I mean, like I say
information is put out, information is produced All the meetings are open, anybody
can attend. I think it's just the way of the world unless it affects you, that little bit
where you live, you don't actually get your bum into action do you? " ('Mary',
resident and chair of NDC partnership board; 21-60)

Her view was that people tend not to be able to seebeyond their own immediate interestsand
therefore find it difficult to engagewith long term, perhapsmore mundaneNDC business.A
more circumspectanalysis of resident apathywas offered by the NDC voluntary sector
support worker who identified a disconnectthat is rooted in a senseof distrust of local
government(with which NDC was regularly conflated) and generalpoor community
infrastructure on top of which NDC was imposed.Somethingexpressedby this resident:
"... becausewe had apathy in this area and no one got involved right, they (the
council) just took over. I'm sorry to say but it's the way we are in Salford, we've had
that many bad dealings with the councils, they ask us why we don't come to meetings
cos we sit there (I do Igo to all of them now), you sit therefor 2 or 3 hours to talk
about basetargets blah blah blah. Thensomeonegets up and says 'me gas isn't
fucking working' and they say, 'oh you can't comefor individual things' well what
thefuck are we coming herefor then. You know, we've come here becausewe're
getting nojoy down there and you're the bossso you sort it out ...But when the money
came in this area, the council knew what to do, started moulding it the way they
wanted it becausewe've always suffered this apathy or this non-involvementbecause
we've always been the way we have.Any council, any authority becausewe've been
shit onfor years and years, so you know, they ask why don't you get involved, what's
thefucking point? You don't listen to us anyway when we got involved. " ('Jim',
resident; 21-60)
Moreover, these factors could have been exacerbatedby inadequateparticipatory
mechanisms,contrary to what `Mary' arguesabove. For example, the Performance
Managementreport (2003) concluded that,
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"NDC has structural weaknesswith a lack of strong community involvement...(and)
opportunities to engageat a local level (are) not always taken." (p30, brackets
added)
`Mary's' analysis also neglects to consider the nature and content of NDC meetings, which
for many may appear "aloof'

and `full ofsuits" (Female community worker). Indeed, these

negative perceptions of NDC meetings are echoed in Dinham's (2005) study of resident views
in a London NDC area. Certainly, the quote above and the community committee meeting I
attended are examples of the disconnection between residents and officials. When local,
people made complaints to council officers, they were largely ignored or they could not
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existing structuresof participation and `community' involvement will produce the desired
outcomesof a stronger `community' (beyond the elite set of dominant voices). At this stagein
the NDC process,it seemedthat residentsfelt both over exposedto participation techniques
(too many sticky dots on charts as one respondentwryly noted), but felt excluded from `real'
involvement with NDC or did not perceive their sticky dots to be having an impact.
Nonetheless,whilst official channelsof engagementhave left many disenchantedwith the
NDC process,one aspectof NDC has had a radicalising effect on residentsand engendereda
greatersenseof entitlement in terms of control over decisions affecting their neighbourhood.
That is, the `empowerment' rhetoric of NDC has given some residentsa senseof legitimate
opposition to (what they view as) complacentand self-serving local government. This
dynamic could be seenmost clearly around the issueof housing demolition and the
13As describedby `Bill' in section 5.2.2. He assertshow attendeesof the `community forum', which is
poorly attended,elect community representativesfor the NDC process.
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simultaneousdevelopmentof private riverside apartmentsin the area.Many residents
objectedto the plans and took them as a sign of indifference or even active dislike towards
them. For example,
"But the thing is, they never consulted us because they were buying this land with this
plan anyway in mind cause the council know what they want to do. The council wants
to turn this into like a Salford Quays, but they're not fucking people from round here.
New Deal are meant to come here to look after us and alright bring new people into
the area, but at the end of the day we [local residents] are the main thing about New
Deal. ('Jim', resident; 21-60, brackets added)

That is, for some local people, the `redevelopment' process was a personal attack upon the
indigenous `residents' and their sense of territoriality and attachment to the estates that
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the same programme's 'empowering communities' narrative that was mobilised by some
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This tension between government- defined `active communities' and those defined `from
below' has beenexplored in detail by Mooney and Fyfe. Using a casestudy of local
resistanceto the proposedclosure of a swimming pool in Glasgow, they identify how local
people formed networks of active social capital that the Scottish Executive `wouldpay
assortedconsultants and community expertsa small fortune to have achieved.'(2004; 18)
They go on to argue that New Labour distinguishesbetween `good' social capital and `bad'
social capital and coming back to my own experience,it certainly appearsthat `active
community' is also a heavily circumscribed notion.

14However, the city council are suspectedof using NDC to deliver the controversial plans to escape
blame whilst also being able to brand it as `regeneration'.Many are sceptical of the anti-exclusion
benefits of such developments.For example, a community worker I interviewed voiced concernsabout
the redevelopmentplans arguing that they amountedto a `gentrification' of a poor, working class
neighbourhood,legitimized on the basis that it "doesn't pay for itself". Another, a youth worker
commented, "New houses...seemsto be about regenerating an area rather than a community. The
community is seenas an obstacle."
15This produced an explicit contradiction for government(one replicated acrossseveralNDC
programmes)with the `bottom-up' ethos of NDC clashing with `top-down' demolition plans (part of
the Government's `Decent Homes Standard' initiative rolled out acrossareasof depressedhousing
marketsand single tenure neighbourhoods).
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The parallel with the nearby Salford Quays development is interesting because the responses
of residents have been reportedly similar to both. The NDC voluntary sector support worker,
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Quays feeling it was not `for them" and not "within their grasp ". Some residents, illustrated
by this exchange between two residents, also expressed this sense of exclusion from this more
local development:

Jim: (shoutsto another female resident) "What do you think of New Deal? '
Female: "where's the moneygone? "
Jim: "Thank you. Loads of fucking posh housesup there. " (Points)
Female: "Why can't we have them?"
Jim: "Oh no there not for you! (sarcastic) You can't afford them, you're all the scrotes. Fuck
of you're getting nothing! "
Jim: (aside) "That's how they treat us at the end of the day, it's why we are the way we are. "
('Jim', resident; 21-60)

There has beenan undoubtedemboldeningof some local residents,but mainly in responseto
the threat of demolition. Petitions were organised,campaignsco-ordinated, officials
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ethnic, territorial and housing lines. Someof the complexities of this collective resistancewill
be discussedbelow and its usefulnessas an exemplar of social capital explored. Nevertheless,
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and a senseof ownership (though not uniformly). Not that NDC has proactively altered the
consciousnessof local people, but that the (perceived) contamination of the available
`community' rhetoric of NDC by the developmentplans has createdconflict in which a
(limited) senseof `community' and networks of social capital have been stimulated and the
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that NDC's official intention of strengtheningand `building' community by empowering
residentswas intendedto be more prosaic than the example given above. That is, it is
16However, it is unclear whether we can translatethis resistanceinto a challengeto paternalistic
governmentper se. Paternalismor over-governing was not the major issue,more the perceived neglect
of council estatesand withdrawal of social housing.
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doubtful that New Labour's `active communities' are supposedto bite the hand that feeds(as
governmentwould probably see it) and challengeor undermine the businessof government.
Moreover, it illustrates the inherent tension specific to NDC's goals. By promoting
responsibility and the empowerment of local people, there is the possibility of residents
legitimately blocking initiatives and developments NDC deems necessary or desirable for that
area. For example,

"... inscribed within theprocess of communityparticipation are opportunitiesfor
resistance.Communitiesare not passive recipients of these initiatives, and although
the balance offorces are weighted against them, there are possibilities to contestthe
ways in which initiatives are actualised at a local level within particular spaces;that
is to pervert and bend the technologiesof governmentin ways that the authors of
particular programmes did not intend. " (Atkinson 2003; 106)

This tension also has implications for the conceptof `community' itself, which will be
explored in the next chapter.That is, if a group of residentsprotest against, say, a drug
treatmentcentre, is this an example of empoweredcitizens owning their `community'? Or
does it illustrate a complete lack of `community', exemplified by a lack of togethernessand
empathyfor fellow residents?Moreover, what doesthis mean for tackling exclusion? Could
the empowermentrhetoric of NDC prevent essentialservicesor facilities being built by
legitimizing 'NIMBYism, ' thus, posing seriousquestionsfor NDC's appropriatenessfor
tackling exclusion.
In Salford, NDC's relationship with the `community' it servesis a strained and often
oppositional one. Beyond a few key `community' voices, there is very little involvement from
local people and even that tends to be limited to participating in surveys, polls and
questionnaires.NDC does perform an enabling role, with structuresin place to facilitate
`community' building through funding and advice for potential groups and network
opportunities for existing groups within the NDC zone. However, probably NDC's biggest
influence on `community' involvement and social capital has been a rhetorical one. It is its
rhetoric that has sanctionedopposition to redevelopmentplans for the area, and made for a
situation in which residentsand NDC managersare engagedin a struggle over the identity
and future of the area.In an ironic twist, this struggle produceda scenariowhere the chief
executive of NDC had to praise a residentsgroup, via the NDC newsletter, who had
successfullyblocked NDC's own demolition plans.
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5.5.4 Key Developments since NDC began
Earlier in this chapter, it was stated that an awareness of what NDC had done in
practice was an important additional factor in understanding how it views `community' and
agency and tackles social exclusion. A limited amount of space will be given to these
developments, but this remains an important dimension because it illustrates how NDC has
altered the landscape of the neighbourhood and facilitated changes in service delivery. An
awarenessof changes is also important because some of these developments will also crop up
later in discussions of processes and relations between residents.

According to the chair of the partnership board, the biggest success of NDC so far has been
the setting up of a Community Health Action Partnership (CHAP) in cooperation with the
local Primary Care Trust (PCT). Now a company limited by guarantee, CHAP was initially a
project set up by some local people with varying health needs to manage local health services
and try to ensure the health needs of local residents were responded to adequately. Out of
CHAP, an `expert patient' programme has been set up in the local health and wellbeing centre
(another NDC-related development) as well as a support group for diabetic residents. Two
new health centres (incorporating GPs, midwife services, nutritionists, homeopathy to name a
few) are planned for the two wards within the NDC zone and will be managed by CHAP.
However, one community representative pointed out that whereas CHAP had tried to ensure
that they complimented each other, the PCT have intervened to the effect that one of the
centres "does not meet community aSph ations ".

The successof CHAP was defined by local people getting involved in managing servicesto
ensuretheir effectiveness.Indeed local Member of Parliament and Government Minister
Hazel Blears usedCHAP as an example of how to place `communities in control' in a recent
publication. (2003; 37) NDC helped facilitate this control by supplying the decision making
and funding mechanismsthrough which it could happen.This is in keeping with the deputy
co-ordinator's vision for NDC - to produce "greater involvementand ownership of services".
Therefore,there seemsto be two different aspectsof social exclusion that the NDC's practical
developmentsare designedto challenge. Firstly, the idea that genuine inclusion involves
having
a stake in their local `community' and the servicesthat they use (illustrated by
people
CHAP). Secondly, and more typically, that it involves delivering or improving basic services
and facilities. As one might expect, the secondaspecthas beenmore easily identified and
achievedthan the first, with CHAP being an exception rather than the rule. Most `positive'
developmentshave beentangible new or improved servicesor facilities. Most significant new
developmentssince 2001 are listed in appendix 5 under their relevant programme.They range
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from grants for new `community' and voluntary groups,the construction of a communal
gardenareaand the building of a new secondaryschool with resourcecentre attached.
The crucial thing about these projects, schemes and services is the mix of provision and the
differing ways in which NDC is involved. Sometimes, NDC provides all or some of the
financing and acts as a purchaser of services, other times the organisation and expertise. The
overall goal however, is partnership, whereby NDC facilitates the running of services, but
leaves the management to residents, voluntary sector agencies or statutory agencies. The
primary care trust, Salford University, Prince's Trust and environmental group Groundwork
are all recent examples of NDC partners.

5.6 Conclusion

Severalof thesedevelopmentshave producedcontroversy, in spite of their apparent
positive nature. Some of thesecontroversiesare examinedfurther in later chapters.NDCrelated developmentsrange from mundaneimprovements(such as extra street cleaning - also
controversial) to quite profound changesin the role of residentsin controlling their lives.
Indeed,some of those who have engagedwith the processhave found it empoweringjust to
feel some senseof involvement in the future of their neighbourhood:
"What has actually happened is that over the past three years, I've actually gained a
lot of respect from all the councillors... there are 5 councillors I could name... and the
local MP, who is a minister of state, who are extremely supportive of me personally
and that has actually come about through the New Deal process and through the
activity that I undertook within it. I think that part of that is recognising that the
commitment that I have given but it is also about me learning more of the political
game. Because you do have to play it. Youjust cant away with it. I hate it but you
have to have it. I would say that over the past three years I've changed as a person... I
know that I've grown substantially and I am not being immodest in saying that
because I think it needs to be said because I think that it does recognise that the
process can empower people. " (`Bill'; resident and community representative; 21-60)

However, there are another strata of local people - those not involved or disinclined to get
involved in the process- those residentswho are largely just recipients of the NDC process,
whose input is limited to voicing their opinions about the problems of their area (as demanded
by surveyssuch as the PA consultation). Have the lives of those people - the majority, not
empoweredin any meaningful way through involvement in the process - been improved by
additional servicesand facilities? It was necessaryto identify the changeswrought by NDC,
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but the needs of this thesis are such that making a judgement about the impact and
effectiveness of those changes requires a consideration of the diverse ways in which residents
live and experience their `community' and their social exclusion. That is, any developments
(and apparent improvements) in the area should be examined, not in a vacuum, but in a
context of a heterogeneous neighbourhood and often conflicting social agents. This realm of
experience, which comprised generating data about experiences of and relations between
local residents, will be explored in the next chapter.

The next chapter will build on this and the previous chapters to engage in an exposition of
data relating to residents accounts and experiences of NDC and the `community' generally.
This chapter began this process by firstly providing a description of the fieldwork experience
and some of the problems encountered in negotiating the `community'. It then went on to
explore some of the data generated pertaining to NDC, its relationship with local people and
the developments it has facilitated in the area. This has provided a robust account of NDC that
will benefit subsequent discussions of resident's experiences as well as offer some insight into
the impact it has had in Salford.
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Chapter Six

Exposition of data relating to NDC residents

6.1 Introduction

Whereasthe last chapter focusedon NDC's practices,developments,and relationship
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the
this
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generated with and about
of
some
chapter
will
with
the residents of the NDC area. This is consistent with the key epistemological position of this
thesis that prioritises `lay' or `grass root' accounts as the key to exploring the NDC
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`community' and NDC -a central part of the examination of the model of agencythat New
Labour supports.
6.2 Interest (a! ency)

Researchquestion: What interest and involvementis there in NDC and the community
from local residents?
As discussedabove,NDC's model of agencyeffectively sets out a template of how residents
should and do behavein relation to their `community', other residentsand NDC. Every
dynamics
be
therefore
the
this
explored
question,
with one research
model cannot
contour of
in
key
be
local
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addressed
contour - will
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and re-emerge
section
focusedon a specific aspectof the model of agency- generatingdata about the extent of
engagement,amongstresidents,with the NDC processas well as non-NDC organisationsthosethat can loosely bejudged to be part of the fabric of the neighbourhood.Moreover, this
question allowed for data to be generatedaround a senseof commitment to the `community'.
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That is, what level of attachment to the Government's definition of `community' (the NDC
zone) could be discerned and what level of attachment to fellow NDC residents? The key
concepts of `interest' and `involvement' were the basis for data generation, deployed to
question directly the assumptions contained within New Labour's model of agency.

6.2.1 Involvement

in the `community'

The previous section has already covered most of the relevant statistics in terms of
attendance at meetings and involvement in the NDC process - that is, limited engagement (as
I witnessed for myself) with the official mechanisms of NDC such as task groups and the
community committee. Indicative, it seems of a culture of disengagement that pervades the
relationship between the individual and (local) state. Indeed, the latest annual report for this
NDC shows that the number of residents who had even heard of NDC is still only 82% (up
from 63% in 2002) (2005; 5), meaning there are around 1800 residents who are not aware of
the programme. Moreover, there exists a degree of suspicion around NDC (due to its close
ties with the local authority), some disillusionment due to the slow pace of change and
consultation fatigue and some outright hostility most often expressed in relation to the
redevelopment plans, but also due to the perceived exclusion of local residents from paid
employment within the programme.

Beyond thesetrends however, there are forms of `community' involvement that could still be
consideredrepresentativeof the kind of civic engagement(and `positive' agency)New
Labour is keen to promote, what Mooney and Fyfe describeas `good' social capital (2004;
19). Indeed,the NDC `Oscars' are designedto reward `community' activity, even though that
activity might occur outwith the official NDC channels.Therefore, residentsmight not be
involved with official NDC mechanisms,but there are a variety of `community' groups,
tenant/ residentsassociationsand `community' businessesthat indicate a desire on the part of
someto form alliances and bonds with other residents.In addition, there are informal support
illustrating
between
local
people,
anotherbrand of civic engagement.For example,
networks
the benefits of `good' neighbourswas mentioned severaltimes by residentssuch as an older
man who expressedgratitude for having `good' neighbourswho will do things for him since
he lives alone. Likewise, another older woman describedher estateas `very neighbourly',
despiteher neighbours' lack of interest in NDC specifically. Another example included a
local woman:
AW: Ok. Wouldyou say there was a senseof community?
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C: Oh definitely, yeah. Everybody in my little area, we all look out for one another,
watch our homesyou know.
AW: What about beyondyour immediatearea, would you say? Say in Charlestown
as a whole, is everyoneon the sameside or is there...
C: Oh I would say yeah, definitely. Cos we've all had the same problems. So you
basically face the same things in your daily life don't you? (`Jane', resident; 21-60)

In her view, the problems of the area (beyond her street or estate) are coped with via a
hardening of `community' bonds. Another resident proclaimed the strength of `community'
feeling within his estate that had been harnessed to set up a residents association:

"[Names estate] residents association.It would be goodfor you to come down and
seewhat community support we've got. One thing you can say about this area is we
have got good community, we all know each and we've known each otherfor years so
we canfall back on each other. " ('Jim', resident; 21-60, brackets added)

Tenantsand residentsassociationsare probably the clearestexpressionof this type of
NDC
distinct
last
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there
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each
a
six
across
representing
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were
sentiment.
estateor area.The residentsmeetings I observedwere reasonablywell attended(21 at the
first, 18 at the secondand 13 at the third) although the first group were due to disband
becauseno one would takeover the chair from the woman standing down. There were also
high
turnout that month and the
the
the
third
about
unusually
commentsmade at
meeting
demolition plans seemedto have a radicalising effect acrossthe area generally, possibly
distorting the `normal' levels of `community' activity during my time in the field. Another
group, mentioned in chapter five, was being forced to `officially' disband due to conflict with
neighboursdespiteone youth worker telling me that this particular estatewas, "... close knit
21-60)
fairly
NDC
('Paul',
youth
worker;
of
other
areas"
and
unrepresentative
Although thesegroups were relatively well attended,they tended to be dominated by women
highlighting a possible gender imbalance in `community' involvement.' If so, this would
reflect findings from other studies. For example,
1A community worker confirmed this trend, arguing that community / voluntary groups tend to be
dominatedby women until they become `big', then "men arrive on the scene". This may be a similar
dynamic to that identified by Bea Campbell's (1993) study of urban unrest. In this casehowever it is an
engagementwith `community' politics that is the context for an assertionof masculine power over
women rather than the defiant or destructive rejection of local politics that Campbell found.
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`Men described the sense of belonging they derived from participating

in its various

lodges, pubs and clubs, while women talked about the integrative potential and

had
different
be
drawn
from
Community
to
thus
a
community
networks.
strength
meaning and was associatedwith different practices for men and women in
coalmining regions... '(Parry 2005; 155)
Parry goesonto suggestthat the sort of `community' work conductedby women may derive
from their traditional role as informal care workers and that this relationship betweencare and
`community' amountsto a `local social organization of labour'. (2005; 161) The role of
`labour market positioning' (Parry 2005; 164) in influencing the extent and nature of
residents' `community' involvement was demonstratedin my study by the proportion of
how
in
business.
involved
NDC
Furthermore,
one
male
respondent
mentioned
official
retirees
he had been `laid off from his manualjob and was officially unemployed. He implied his
energieswere concentratedat that time on organizing `community' events and challenging
NDC. However, he spoke about how his assertivetrade union training was not conducive to
NDC's desire for `consensualcommunities':

`WhenI usedto work, I usedto work in an industry that was run by the unions, but I
usedto work in an environmentwhich worked together with managementand
basically, my behaviour or me saying 'that's not right' was looked upon as a good
thing. I wasn't seenas a maverick. '(`Jim', 21-60)

6.2.2 Impact of territorialism

Despite the NDC zone's clear outer boundaries,it can be divided into five or six subterritories within those boundaries.Theseterritorial divisions tend to be constructed
informally by residents,or by housing tenure, or by `natural' boundariessuch as the main
road or river. They are central to understandingthe nature of social relations within the zone
as a whole and contribute to how inhabitantsof eachterritory experience`community',
exclusion and the regenerationprocess.It is also a determinantof the nature and extent of
`community' involvement. For example, at one of the residentsmeetings I attended,there
were identifiably different agendasand concernsdependingon the `turf one was on. One
fly
expressed
anger
at
made
up
of
residents
were
owner-occupiers
group, predominantly
who
2
tipping. Anger that seemedto be underpinnedby an idea of `deservingness'predicatedon

2 The illegal dumping of refuse on unusedor communal ground.
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their statusas homeowners.For example, "We pay good moneyfor nice housesand live in a
tip" (male resident and meeting attendee;21-60)
Moreover, this home owning statusseemedto be usedto legitimise claims on NDC and the
local council. It also informed discussionsabout neighbourhoodwatch schemes("you get
lower insurance ") - an example of `community' engagement shaped by defending the
`respectability' of the estate.

By contrast, another meeting, comprised predominantly of council tenants was dominated by
housing.
in
demolition
The
the
threatened
residents
attendance
of
council
worries about
discussed ways in which this could be avoided such as suggesting alternative housing
management arrangements and vetting of potential tenants to root out `troublesome' people or
families who undermine the `community' fabric. Those who attended (therefore getting
involved in the `community) did so because of a threat to their houses.

It seemsthat different territories within the sameNDC zone contain a different set of
in
for
inhabitants,
do
turn,
the
the
they
shapes,
way
which
challenges
and
experiences
`community' and how their `community' should behave- either defensively to protect their
interests,or assertively to challengedecisions.This also illustrates the heterogeneousreality
of `community' (as NDC defines it) in which residentsdo not always shareneedsand
interestsand thus, the problem with making assumptionsabout their willingness to embrace
the communal and unite beyond their own defined spaceor `community'. The reality is that
`community' involvement is shapedby inhabiting that space.This is a theme we shall return
to below.

6.2.3 A spirit of `community'?

In terms of a `spirit' of community acrossthe NDC zone as a whole (as opposedto
is
limited
interaction
is
data
to
that
there
there
some
suggest
very
within specific estates),
betweenterritories and a lack of attachmentto that overarching zone. For example, one
female resident and community representativeI interviewed beganby stating how
neighbourly and close knit her estatewas, but went on to admit there was little contact with
other local areas.The youth workers also spoke of this attitude amongstyoung people, where
there was an almost tribal quality to their identification with certain local spacesor `patch'.
Their individual and group identities were partly constructedthrough the creation and
3 According to the NDC National Evaluation team at CRESR, in Salford homeownersaccount for 40%
of householdsin the NDC zone comparedwith 70% acrossEngland. 40% live in local authority
housing within the zone comparedto 20% nationally.
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maintenance of territorial boundaries. The spatial component of the construction and
maintenance of youth identities may be obvious, but it does question the artificial
construction of an NDC `community' and creates some problems in terms of the regeneration
of that space. That is, if NDC imposes spatial boundaries that are incongruent with those
already in existence, those constructed by local residents, there could be implications of that
for successfully tackling exclusion.

Another interesting perspectiveon this issuewas offered by studentsof the local university
that I interviewed. None were from the area,but lived in halls of residencein the centre of the
NDC zone. They identified, as illustrated by this exchange,not only their own senseof
exclusion from everyday `community' life, but a general lack of `community' spirit amongst
locals,

"C: We're not outsiders.I think we're just different aren't we. Two different groups of
people - them outside the halls then there's us inside it really. That's what I mean,
not having a local pub or owt, you wont get any community spirit betweenthe two
anyway. Of

J: "Rather than wanting to bepart of the community,I don't think 1 would want to be
acceptedas part of the communitygenerally and beingfrom a long way away. lam
not here,you know, to bepart of the community; 1 am here to be educated..."
C: "... From just talking to people I know again it seemslike there, I don't think they
think there's much community spirit round here. I don't know why really, can't say,
becauseyou only talk about specific incidents whenyou do. Its either something
really bad has happenedor somethingreally good but 1 don't know. The Prince of
Wales(local pub)... I knowpeoplefrom round here who won't evendrink in there.
And that's the nearestpub to here... and evenlocals round here wont go in there so.
Our cleaner, she'sfrom Salford all her life and she says she won't go in any of pubs
round here. I think that suggestswhat type of area it is. "
Their dubiousnessabout local `community' spirit is rooted in a general feeling of
unfriendliness, as expressedby the pub example.That is, if locals do not feel able to socialise
there, that indicates a vulnerability basedon a lack of trust. This point about factors that may
illustrate a lack of, not just `formal' engagementin civic life (such as volunteer work or
community activity) but a lack of `spirit' amongstlocal people, will be further explored
below. Someexamplesare given of negative processesbetweenpeople, which undermines
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any aspirationsor analysis of this spaceas a 'community' inhabited by reflexive social agents
with a senseof attachmentto their locality and fellow residents- two factors upon which
NDC's model of agency is founded. To re-quote a young male resident: "Residents are
always at each others throats. " (`James', resident; under 21)

There is no question that there is some involvement in local groups, whether it's tenant
associations, parent toddler groups or lunch clubs for older people, within this neighbourhood.
Indeed, for many people, their immediate locality is the primary space they inhabit. It is here
that their key relationships are forged and where their social exclusion is experienced. Hence,
the formation of such local services and networks, (many of which are organised on a
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superficial bond and one that is certainly not applicable to the `community' as a whole.
Interest in the wider `community' has been bolstered by campaigns to block demolition plans,
but in uneven ways, as we shall see later. Overall, residents seem to experience different
`communities', with interests that occasionally overlap. In addition, there are a range of
differential
by
(illustrated
`James')
that
produce
experiences of
conflicts
and
contestations
`community' and exclusion. The next section will explore these in more detail.

6.3 Community

The secondpart of the `ICE' formulation of data is `community' and the extent to
which it is heterogeneous and contested. It was explained above that some examples of
`positive' `community' in which there are shared values and experiences do exist within the
NDC zone, whether that is the existence of `good' neighbours, a local voluntary group or
church attendance. However, not only do these tend to be small pockets that are limited to a
certain space or group, they also appear to occur alongside processes of conflict and
contestation that combine to undermine New Labour's belief in the existence and possibility
ideal
This
`community'.
promotes
model
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of `community' as an entity with a collective
of
moral and behavioural code (except for the deviant few), inhabited by active citizens cooperating for the communal good. Moreover, it includes certain presumptions about the extent

4 An interesting parallel: the local Catholic church regularly gets 200 people at Sunday massaccording
to a local woman. The local Anglican service will get 20-30 on a Sunday according to another
churchgoing respondent.
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of sharedneedsand values and the potential for unity within the NDC space.The `big'
researchquestion designedto explore this further was:
To what extent is the NDC community a contested space?

The concept of contestation is central to this section in that it informs all other discussions
about conflict and division. Several authors have emphasised the contested and diverse nature
2005)
Foley
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2000.
Dinham
(e.
Brent
1997,
`communities'
and some
and
spatial
g.
of
have examined the implications for developing local networks of support and trust in
heterogeneous localities (e. g. Taylor 2000b). The first point to make is that contestation is a
relational process because it involves examples of the comparison of two or more sets of
values or perspectives. Additionally,

it could be an example of overt contestation, not just of
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everyday
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of residents clash over the use of some communal area, facility or territory. Therefore, there
are two separate spheres of knowledge that can be used as data: that which relates to
contrasting values (values relating to needs, both of individuals and of the neighbourhood as a
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and
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about
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social
groups)
whole, about
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As describedin chapter four, all my interviews were conductedwith the aid of a `priorities
sheet' that was utilised as a `hook' upon which to generatedata about people's needs.These
Obviously,
there was a wide
then
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noted.
and
any
evidence
of
compared
were
range of needsexpressedby respondents.Although one community representativethought the
needsof the areaas a whole were self-evident,
"I think there are so many different aspirations becausethere are so many different
issuesto aspire to, or about. But, in general terms, I think there is an awful lot of
consensusabout the problems of the area. Becausethey are the problems of the area,
and they can see them! " ('Bill', resident and community representative;21-60)
One of the tasks when interviewing, highlighted by this quote, was to ensurerespondentsdid
not talk just about a vague notion of the `needsof the area' as this tended to be around
environmental things like cleaning streetsor generalisedcommentsabout poor shopping
amenities.What made such data meaningful was if it was related to their own personal
experience.For example, older male residentsspoke of a poor bus service in their part of the
NDC zone. An issueexacerbatedby their age, inability to drive and the cost of alternatives,
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such as taxis. This gave a more productive insight into how the lack of a facility affected
certain groups and what other factors contributed to their needs.
This exploration of `community' and the extent of its contestation will be split into three
parts. Firstly, the use of two examples of conflicting needs will illustrate how individuals and
groups within the same space do not necessarily share the same perspective and that the
contestation is rooted in different social locations within that space. Secondly, another
example will be used to illustrate that contestation is not just about needs or physical space,
but also around an idea of territory and associated constructions of `deservingness' and
`belonging'. Finally, data will be explored that illustrates how contestations of physical space
add another dimension to the destabilizing of `community'

6.4 Local conflictin!

needs

6.4.1 Policing
The first example is policing of the area. Each respondent was asked about their
feelings on the policing of the NDC zone and about `community safety and security'
interviewed
Perhaps
the
unsurprisingly,
young
people
were almost unanimous in
generally.

their verdict:
"enough of them round `ere" (male resident; under 21)
"community safety and security? What thefuck do we want that for? Got loads of
them (police) round here" (male resident;under 21)
"all the po po do is moan, `noughof them round here" (female resident; under 21)
There was no appetite for a stronger policing presence,although some did recognisethe
importanceof community security generally. This in contrast to the perception of older
residentsthat police were ineffectual, if not invisible: "Police? Who are they, aliens? " (male
resident;over 60)
The group of older men particularly wanted greaterpolice visibility to prevent youths riding
on motorbikes "terrorising the neighbourhood" - an example, not just of conflicting
but
of
also of conflicting `community' in which a broader struggle over
perceptions policing,
values and behaviour betweengroups shapestheir priorities for the police and other agencies.
Thesekinds of struggles tend not to be realized day to day becauseyoung and old, for
example,experiencelittle interaction, but can be manifest in contestationsof space(see
below) or in conflicts over how to regeneratethat space,such as policing.
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One older female echoed the sentiment of a lack of police presence in the area when she
recounted this story: "I saw a policeman once and asked, `can I ask you a question. Are you a
mirage? "'

This different perception was confirmed by the NDC sector sergeant:
"Yeah, because the elderly want to see high profile police for obviously the security
feeling. The youths want us to get of their backs. They are, erm, always on the streets
because
them
we're
on
of all the complaints. "
and
always moving

Whereas young people feel that they are over policed, many residents experience a degree of
vulnerability, especially in the evening which creates a desire for increased security, whether
it is CCTV cameras, curfews on young people or a more visible police presence. Curfews,
suggested in the PA report, were a controversial topic for some young people. Two
impracticality,
his
identified
their
that
arguing
mother wanted him out of the
one
respondents
house "when she comes in from work", or after dinner.

One young male made the point that they would,
"... causechaos - everyonewould break them and thepolice would be round
arresting everybodyand putting them in jail. " (Male resident; under 21)
One adult respondent-a youth worker, was againstthe idea, arguing that young people were
blamed for many of the problems in the areaand that curfews were not only unworkable, but
do not deal with the problem,
"Youngpeople should be taught responsibility and enabled to improve their own
lives, not punished, especially when marginalised...a breach of human rights really.
If you said black people or gay people are not allowed out after 9pm then there would
be an outcry, but becausethey are young it seemsto be okay. " (`Paul', youth worker;
21-60)

The suggestionsto the PA team for curfews, a `three strikes and you are out' policy and so on
illustrates how it is the `problem' of young people that is part of this desire for more or better
policing. This is not a difference of opinion per se, but part of a deeperquestion about the
relationship of young people to the rest of their `community' and the behavioural expectations
to be placed upon them. This echoeswhat Lee has suggestedregarding children being
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constructed as `out of place' if they are on the streets and outside adult supervision. He notes
how they are blamed for social problems and treated as `a well-spring of social disorder'
(2001; 69). It also reflects the work done by Phillips and Smith on incivility

and how young

people's occupation of public space tends to mean they are assumed to be the worst
perpetrators requiring the most surveillance (2003; 105). This is in contrast to their findings
that illustrate how incivility

is common across all ages - including those considered
`respectable' citizens (2003; 104).

To add complexity to this division, the studentrespondents,despite being young people, were
in favour of increasedpolice presencebecauseof their perceivedvulnerability as `outsiders'
in a `rough' area:
C: Probably impossible to police areas like this what are full ofscallies. It's known

as a rough area so. Theycould probably do more...Seemsstrange but the only time I
seepolice walking round Salford is always in the middle of the afternoon.
J." During the day yeah.

C: where if they said if any police walking round on the beat had to go to about say
eight nine o'clock on a night. Is that one there? [policeman walks past the window]
Middle of afternoon walking about you know what I mean? There is not much goes
on. If they were gonna walk about around ten o'clock, eleven o'clock whenyobs start,
well its not yobs, its young kids, if they were walking about at them times, or even if
young kids thought there was a heavierpolice presence then there'd maybenot be
antisocial behaviour.
AW. Do you agree with that?
J: Yeah,I think it goes on later than 10 o'clock into the middle of the night. if you've
got to get somewhere- to uni or the computer room, or if you are just coming home
from a night out you know you are completely unprotectedyou haven't anyone who is
around who can try and stop anything. There is no police, no cameras to pick up
anything to inform other people. You'vejust got no security whatsoeverunlessyou're
on the phone.
Another young male who was resident at a local hostel for homelessyoung people conveyed
an appetite for increasedsecurity for the hostel - more security and camerasto protect from
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other local young males who have attacked the centre in the past. However, this was tempered
by a rejection of more police, "Don't want more of them round here! " Another interesting
difference around policing came from within the refugee community in the NDC zone. The
local asylum seeker support worker described to me how some African refugees were very
wary of the police, whilst refugees from other areas viewed them as essential to their sense of
security.

We can seetherefore, that dependingupon the social location of the groups or individuals
concernedwithin the neighbourhood,there are differing attitudes to the policing issue.
However, most (including students)seemunited in their perception of a need for protection
from local `scallies' or deviant young people. It is apparentfrom speakingto young people
that they feel the effects of that perception,feeling, as they do, over-policed.
6.4.2 Redevelopment

Another conflicting needrelatesto the redevelopmentplans for the NDC zone. The
plans include a programme of demolition of council stock, renovation of other housing and
developmentplans for building private apartmentson the riverside. As mentioned above,
theseplans have createda lot of resistancefrom some residents,specifically those affected by
demolition. A poster campaignwas launchedand madevisible around the affected estates
once residentswere aware of the plans. Sloganson postersand graffiti such as "Not another
urban snatch", "Renovation not relocation" and "No to New Deal" came to dominate some
parts of the NDC zone. The local authority removedthe postersfrom the main roadsides,but
according to one resident, were too afraid to removethose in the estates.This resistancewas
successfulin some streetsin reversing demolition plans by organising petitions and surveying
local opinion:
"What happenedup here, they wanted to knock down 30 odd old pit housesmost of
themprivately owned, but they were having none of it this community and they turned
round and said, fuck off you're not having any of it. They did the samesurveyswe
did and our last survey came back `wedon't wanna go, so they couldn't get them out
cos I find out if you stick together they cant get you out never mind what they say ".
('Jim', resident; 21-60)

In general,opinion was polarized around demolition plans. The older male group agreedthat
NDC was "demolishing perfectly good houses". Another individual older male respondent
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argued new houses were about "yupping"s

the area and spoke of neighbours opposite

whose houses were being demolished, but were against it since they had lived there `for 40
years and brought up families ". Similarly, the Youth Service organized a consultation
between NDC and young people to discuss the redevelopment plans. According to one youth
worker, the young people began the meeting saying new housing was a bad idea - people
have lived there all their lives and so on. NDC staff countered this by offering a positive
argument that it was the same `community', just new houses. In response, one youth then
asked, "Will we have to buy them ", to which the NDC representative reportedly had no reply.
Another youth worker claimed young people were, in general, `not happy' at the plans,
although none of the youths I interviewed mentioned the plans specifically, some even argued
for better housing: "We need new houses, the place looks like fucking Beirut " (Female
resident; under 21)

In the PA report, the initial consultation documentupon which NDC was based,it clearly
states that there was "no great support for house building". Moreover, the Neighbourhood
Renewal Assessment of the Salford NDC states that there is "no appetite for demolition, just
renovation ".

Nevertheless,there were some respondentswho were either positive about the plans, or
acceptedthem as a necessarystep. For example,
"I think they are fantastic. I'd love to live in a river side house,I've got no chance!
[laughs] I'd love to live in one. Sit and listen to the river lapping at night? Ooh what!
How can people disagree with that? " ('Jane', resident; 21-60)
Another older female resident `Cath' said she could seewhy it is being done and is "not
botheredabout it". This may or may not have beenbecauseher (bought) house was
unaffectedby the plans, but she arguedthat the river was a good resourcethat should be
houses
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`nicer'
to the area.She
the
would
and
more
and
new
utilised
suggestedthat the areawill be, "... nice when it isfinished as long as they don't run out of
money." (`Cath', resident; over 60)
Shecontinued by saying that many people are upset which she can understand,but it will be
good for the area.

5This respondentwas referring to the acronym 'YUPPY' meaningyoung, upwardly mobile person.
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The conflicting perspectivesover the redevelopmentplans are illustrated by the obstacles
faced by those trying to organise resistance:

"All these houses here up to there, encompassing the old people home as well. Not
here [points to row of 3 houses on the road front]. Thesepeople here don't even
wanna live around here. You can't help that if they don't want to be helped. So we
never took this on because they didn't want to know... We did ask them and they said
fuck of couldn't get involved, didn't want to be involved... " (`Jim', resident; 21-60)

The contestationaround redevelopmentseemedto exacerbatea division betweentenantsand
homeownersin their responsesto the plans. For example, at one residentsmeeting, there was
a report from a delegation who had attendeda NDC physical environment task group, in hope
of expressingresistanceto demolition. However, one of the `delegates'reported that the NDC
dominated
by
homeowners
few
had
been
tenantspresent,therefore there was
with
meeting
little support for a `non-owner' view on the plans. Perhapsunsurprisingly therefore and
despitethe evidenceof collective resistancein someestates,it would be wrong to convey an
impressionof unity and agreementabout the plans acrossthe board. For example, an older
female resident with close ties to the local Catholic church told me how in a specific estate,
many people were angry at the way the plans were handledand were trying to form a new
residentsgroup. However, she madethe point that many older people on the estatewhom she
knows, cannot get involved, maybe becauseof their age, or do not want to get involved. This
point illustrates the caution required when consideringthe apparent`community spirit' of
such resistance.There will be a mixture of responsesto such plans and differing levels of
enthusiasmfor `fighting back'. Moreover, it is unclear how much of a lasting impact these
examplesof social capital will have beyond resisting the redevelopmentplans. Is it an isolated
example led by a small group of militant residents,or will it be a catalyst for a sustained
commitment to the locality and `ownership' of their neighbourhood?It seemsunlikely given
the evident lack of agreementabout the plans and the range of differing needsexhibited by
residents.
Someof the implications of this contestationfor `building community' and `tackling
exclusion' will be addressedin the next chapter.
6.5 `Space Invaders' 6

The final example of a form of contestationwithin the NDC zone is around the
presenceof `outsider' groups within the neighbourhood.There are three main groups about
6 This is a term I am using to expressthe `outsider' statusof thesegroups. It was not used by any
residentsduring our discussions.
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which data was generated- students,asylum seekersand private sector housing tenants.
Respondentsdid discusssome of these issues,but unfortunately, it proved difficult to
generatedata with the `outsiders' themselveswith which to compareand contrast.Therefore,
what follows in the main, are the attitudesand values of `indigenous' residents.
In general, the basis for this contestation was around a concept of claims on a territory. Some
of these contestations did manifest in actual real-life conflict over physical space (described in
the next section), but there is a deeper level in which this phenomenon is rooted. That level is
one where local residents feel, psychologically, that their space has been invaded, producing
feelings of resentment or being threatened and so on, which then get expressed in ways that
construct such people or groups as a `problem' or as `other'. This process can be termed
`social closure' and is a well-documented trend in `communities' where there is mobility
amongst residents or the existence of transitory populations. For example,

"Certain groups of a community may affect closure which is directed against other
communitysubgroups. Communitiesare not necessarilysocially or economically
homogeneous,but may develop their own internal stratification systems." (Neuwirth
1969 in Warwick & Littlejohn 1992; 13)

6.5.1 Students
If we consider studentsfirst, there is a large studentcommunity within the zone most
live
halls
high
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complex,
contained
within
of
residence
safely
within
walls,
of whom
fencing and a 24-hour mannedsecurity entrance.Although some residentsexpressedno
opinion on their presenceand one was even positive about them, there was also a common
perceptionof them as privileged, not contributing to or as a threat to their `community'. For
example,one residentsgroup discussedhow a part of their estatehad been sold to the
university who have built student flats. They arguedthat this was "destroying whole
communities". Similarly, a female resident had this to say,
"See it usedto bejust student accommodation,but then when the studentswere on
vacation, they let theflats of to different, other studentsfrom countries who want
visit and you know, they come over and ...But you've got all thesegorgeousflats that
have been built, specifically for students,I know they causeda terrible lot of
resentmentwhen theyfirst went up. " ('Jane', resident; 21-60)
She also talked about the perceived lack of contribution madeto the area by these incomers,
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J." Salford has become 'studentcity'. I meanthat's what everybodycalls it. Erm, am I
right in saying they don't pay poll tax?
AW." No they don't.
J.- So, there is not a lot of money generated by people who come to university in
Salford and when they've done the training, passed their degrees or what, they
bugger of to their own places of where they've come from. Whether it be Leeds,
Birmingham, Zimbabwe, wherever! So there is quite a lot of resentment towards
students in Salford... are they offering anything to the community? I mean you get
certain factions of universities who do, they go out of their way to promote good
terms between themselves and you know, the people they're involved with. But then
most people don't. Theyjust go to they're little bedsits at night, shut the door and
that's it. ('Jane', resident; 21-60)

It has already been discussedhow the studentsinterviewed did not seethemselvesas part of
the `community' anyway, nor did they expect to. However, they did talk about the
experiencesand perceptionsof the `host community':
'Yeah,I've heard stories of couple studentsgoing into the Prince of Wales[local pub]
and after two pints they've said, 'yeah can you leave we don't want any trouble in
here', so obviously landlords must know there was some hostility. '('Colin', student;
under 21)
Later the conversation returned to local pubs - communal spaces where both groups could
interact:

M." Haven't met many of them (local people). Wegot warned by the police not to go
into any pubs round here so,probably I'd say no, they don't want us.
AW." Anyone else?
C: Erm, people I talk to in betting shop are alwaysfriendly enough
AWV-Yeah?
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C: Theydon't have a problem saying `ohstudentsthis, studentsthat, not that I've
found. When I lived in Newcastle, it was all talk normally, but when they got to know
you individually, they were alright really. I think its just we get labelled as `we don't
like students, but when they do meet you 'oh you're alright.

I think it's just a stigma

attached. So when I've met people round here, usually in the betting shop, they're
alright. They're like us in a way, they're sick of yobs round here more than owt. "

The last comment highlights what could be the psychological or rhetorical process involved in
labelling students as `undeserving' residents whereas, in reality, relations are quite cordial.
Nevertheless, there is evidence of explicit conflicts between students and local young people
that will be explored further in the next section. Perhaps these conflicts might explain the
bond that these students feel with some local (adult) residents, united in their dislike of
`yobs'. In the main however, students are seen as an alien presence, deserving of either
exclusion from `the community', or as targets for local misbehaviour. The PA report
identified this insider /outsider division between the two groups, finding that many students
do not feel `part of the community', although the students I spoke to argued that they were not
`part' of the local community in any real sense, nor did they expect to be. This is to be
expected, but their presence does induce these feelings in some residents and raises questions
is
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it
legitimately
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`community'
what
aimed
at
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whether
can
about
exclude students
from the regeneration process.

6.5.2 Asylum seekers

The secondgroup of `spaceinvaders' are asylum seekers.Recent media coverageof
asylum and immigration has had many effects, but primarily it has helped politicise the issue
to such an extent that it is inescapablewhen discussing`community', particularly when a
number of asylum seekershave been `dispersed'to that locale. For example, a recent Daily
Expressarticle (headline: "The asylum seekersliving in YOUR town") produced a list of the
number of asylum seekersresident in eachregion in Britain. Across Salford as a whole,
accordingto this report, there are 705 and, according to one local source,within the NDC
zone itself, there are around 250 asylum seekers- only being `dispersed' to the areaover the
last two years.This developmenthas introduced a racialized component to understanding
`community' with a contrast between `host' and immigrant `communities'. Within the zone,
this group tend to be housedin one of two types of accommodation;privately run hostels,
subsidisedby the government, or private sector housing.
Somerespondentsspoke compassionatelyabout asylum seekersliving in the areaand
expressedsorrow for them:
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"I think round here, the majority do [acceptthem] becausethey don't causeanybody
any bother. Theykeep themselvesto themselves.I feel quite sorry for them at times."
('Jane', resident; 21-60, bracketsadded)
Othersacknowledgedthat there are somecriteria for `accepting' asylum seekersand that
there is a feeling of animosity on the part of some:
K" If they are coming over to work then its ok.
AW." People in this area, do theyfeel animosity towards asylum seekers?
K: Yeah.Theydidn't at first when theyfirst came becausetheyfelt sorryfor them.
But if they arejust here to take advantagethen... ('Ken', resident; over 60)
Therefore, notions of deservingnesscome into play in how the `community' respondsto this
group of `incomers'. A notion also advocatedin the student interview:

W. I just go with work. If they want to come and live in our country, you have to
work. You can't just expect to live on benefits for the rest of their life as some of them
do, you read the papers that they do, they're the people that wind me up. " ('Matt',

student; under 21)
As with the student example, it appears, to an extent that perceptions of refugees are bound up
with popular discourses around work and `contributing' to the `community' (cf Dwyer 2000;
175). It is on this basis that they are `othered', rather than due to direct experience of

individual people or actual evidenceof their `scrounging'. Nevertheless,one resident did
discussactual conflict betweenthe groups. He blamed any `problems' on the local authority
and their lack of foresight in how they handledthe dispersalof asylum seekersin the area:
"Well, there is a problem with asylum seekers.Theyjust put `emin and they don't
help them. Theyput `emin and they expectpeople to get on... I think what happensis
they don't put one in and leave one, its 5 or 6,7 or 8 and I think people thenfeel
intimidated and not in control of what's going on. So that causesproblems. " (`Jim',
resident; 21-60)
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Therefore, there is an acknowledgement that there are problems, but in effect, it is not the
fault of local people. `Jim' went on to describe how local youths attacked a hostel that housed
large
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"What happened is, one month there turned up 40,50 Kosovan lads all 17-21, all in
this building here and there was problems on the road with locals, there was conflict
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apparently there was shots fired, all sorts of things. But that's cos, there was no
consultation. People felt threatened because there was suddenly gangs of 10-15
Kosovans, Iraqis walking up the road, all single males, yeah? That's us there now
[points]. These were all walking up the road causing problems - in gangs and I feel it
has
building)
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much
to be usedfor student accommodation. So what they did with these 40-50 Iraqi /
Kosovan males they gave them all student cards for ManCat [local college] for
English so that's how they got over it. But they weren't students - they didn't even go
to college. But they got a card. " ('Jim', resident; 21-60)

It is unclear from this example whether refugeesare being caught up in a wider struggle
betweenlocal people and a supposedlyunresponsivelocal authority, or if this issueof (non)
into
`asylum
by
is
to
the
this
problem'
non-racist
recast
resident
consultation an attempt
terms. What is clear is the genderednature of this conflict. As `Jim' states,it was men who
dispute.
just
forefront
territorial,
the
not
racist
was
a
at
of
what
were
Some sympathy for the plight of asylum seekers was expressed at one residents meeting, with
one person referring to the lack of support that they receive, although the majority of
attendees rejected this sentiment claiming they get "teams of social workers ". Another
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in the area:

M." "... it's right in my view and in the view of local government and central
housing
the
of asylum seekersand you very quickly get into the
government about
'not in my back yard'scenario of yes we will have them, so long as they don't live
here' and you've got to struggle with that issueand in some ways,force the issue
through. Becausethey have to be housedsomewhere."
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AW: "Is that a thing that you have encountered?"
M. " "Yeah it certainly is around. Salford as a metropolitan authority, particularly

the

inner part of Salford is home to increasing numbers of asylum seekers and refugees
and the New Deal area has taken its quota. 250 at the moment are in this area and
erm, that is not without problem. Erm, we've had the backlash at times because of
that. Because of who I am and the job that Ido but also with the New Deal hat on,
you feel you want to nip that in the bud and stand up to it straight away and actually
say there are due processes through which we can deal with this and not through
individuals taking it upon themselves to exclude" (Local vicar; 21-60)

Two NDC staff commented that the `community' was initially very hostile to the presence of
asylum seekers and that the culture of the area "is very racist and `old' Salford. " Several

storieswere recountedto me about incidents that occurred in the areawhere asylum seekers
were victims of abuseand seriousviolence. This led one exasperatedyouth worker to wonder:
"Why can't Salford just turn around and say 'we don't want you'? They are
welcomedand then abused." ('Jenny', youth worker; 21-60)
Somelocal residentsappearedto be mindful of being `politically incorrect' when discussing
asylum seekers,but the occasionalcomment did hint at distrust and an `othering' process.
Residentsat one meeting conflated antisocial behaviour with "peoplefrom other countries ".
One older female respondentstatedpejoratively that `they' get `lots' of asylum seekersand it
is `getting worse' because"they died off, now they're back."
Despite some obvious resentmentand conflict with asylum seekersin the area, it would be
unfair to characteriseeveryone in this light. The refugeesupport worker I interviewed argued
that she believed residentsover the age of forty or so try to be friendly and understandthe
issuesfacing refugees.This in contrast with a younger age group (teensto mid twenties) that
are hostile and more influenced by the tabloid media construction of asylum seekersas
`invaders' and `freeloaders'. Nevertheless,there is a segmentof the local population who
considerasylum seekersto be `spaceinvaders'. This feeling was often expressed- as
discussedin the next section - in connection with the perceivedpernicious presenceof private
sectorhousing in the area,a sector that, for many people, produced many problems for the
areaand is sustainedby the needsof asylum seekersas well as other problematic and
transitory tenants.
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6.5.3 Transient housing tenants
Within the NDC zone, privately rented housing is relatively common (11% of all
residents are private renters according to CRESR 2003). There are patches of such houses
scattered amongst the council housing, many of which are earmarked for demolition. The
tenants of this housing tended to be constructed by other local residents as an undesirable
presence in their `community' and as the main source of antisocial behaviour. For example:

"They've had a policy if you ask me of putting people on here who are bad tenants.
At the top estate where me Dad lives, we don't have that problem because we don't
have a high turnover, but down here it's been a high turnover and you find that most
of tenants that they shove in here are not right. People with problems, or they've had
problems on other estates, they've had 4 or 5 different houses, knock walls down then
fuck off and go to another housing estate... " (`Jim', resident; 21-60)

The PA team found that terracedhousing residentsare `sick' of `problem and nuisance
people' in private rented housesand blamedthem for somepeople `here since birth' being
forced to move away. Similarly, one resident's meeting discussedthese `bad' residents,
blaming the `riff raff' for the lack of demandfor housesin a specific estateand its consequent
demolition. There were referenceselsewhereto a `bad' sort and `problem families'. One older
woman mentioneda high turnover of council tenantsin one area,highlighting `single mums'
and `immigrants', neither of whom stay long. Another resident identified a processwhereby
problematic council tenantsmove into the private sector:
"Well this woman had a camera in her housefor the police to catch thesepeople at
the bottom of the street, theyput her windows in. And that's what's gone on. So
basically the problem that comesfrom the council is thenpumped into here which is
only round the corner from us. So there is ASBO's put on people they get kicked out
there and come down here then." ('Jim', resident; 21-60)
This movement from the public to the private sector was blamed, by one resident at a
meeting, on unscrupulousproperty companies,arguing that they know they can rely on tenant
welfare benefits to pay the rent. Private landlords came in for criticism generally for not
vetting potential tenantsand contributing to the perceiveddeterioration of the area.The same
older women claimed that they "don't care who they let in ". Sheacknowledgedthat people
"have to live somewherebut I wouldn't like living amongstit. " Another resident emphasised
this apparentnegligible attitude: `that's a private property company (points to sign), they
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couldn't give a shit about round here. He dumpswhatever else shit in this area. " ('Jim',
resident;21-60)
This was supportedby another respondentwho arguedthat `speculative landlords' are buying
up a lot of properties:
" (they let to)

druggies and uh unruly kids you know with antisocial behaviour
...

problems... not actually on the estate where I live but round where there are these
private landlords you see. " (`Colin', resident; over 60)

In support of this interview data, the PA team found a popular view amongstresidentsof
private landlords being a major source of housing problems such as `nuisance neighbours'.

From interviews, it seemsclear that private tenantsand the landlords that let to them are
blamed for a variety of problems in the NDC zone. Suchtenantsare explicitly characterised
not just as `outsiders', but also as a threat to territory and behavioural norms. This thesis is not
about developing an apologist stancein relation to the problems that socially excluded
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specific group of tenantsare and, furthermore, whether they can be legitimately demonizedor
even criminalized in a homogeneousway.
Herbert (2005) has explored negative attitudes to renters on the part of homeowners in his
study of Seattle, USA and suggests that it is part of a local politics geared towards defending
property rights (p858). In my study however, it is a combination of homeowners and council
tenants who are on the offensive. This may reflect a hierarchy of housing status where there is
an active marginalizing of those lacking the respectability afforded by stability and locality.
In any case, the presence of private renters in areas like this will undermine, it would seem,
any efforts to `build community. ' (Herbert 2005; 858)

The purposeof giving theseexamples is to illustrate someof the processesinvolved in the
contestationof `community'. This can take the form of conflicting needsor values (as with
policing and redevelopment)or it can occur around the construction of insider / outsider
groups within a geographicalspace.That is, in the processof doing `community', some
residents,deploying notions of `belonging' and `deservingness',actively construct divisions
betweengroups, producing a `community' that is stratified and contains various positions
occupied by agentsthus shaping their exclusion. Nevertheless,they are not simply passive
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in any profound way, although they are excluded from the `community' around them. Each
`space invader' group has opportunities to contest this process or will seek to manage it on
their own terms. Examples include the young male staying at the homeless accommodation
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These processes have implications for a programme like NDC that seeks to promote
`community' by changing behaviour - thus achieving shared ('inclusive')
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6.6 Contestation of space
This final section in the discussionof `community' will argue that another dimension
in its contestationis the struggle over the use of spacewithin that `community'. There was
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6.6.1 Youth shelters
The most explicit example of this was recountedto me by several sourcesincluding
NDC staff, youth workers and young people. The PA team identified the possibility of a
`quick win'7 project of youth sheltersand a children's play area for which there appearedto
be an appetite amongstresidents.Young people in the areawere included in the bidding and
designing processesbut other local residentsobjected at the planning permission stage.
Consequently,they have not been built, despiteattemptsto managethe conflict and develop a
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7, quick win' refers to those potential short term, big impact projects that demonstrateto residentsearly
on, that NDC is capableof delivering positive change.
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sectorsupport worker expressedit more bluntly: "NIMBYism pure and simple. No one
wanted it near them."
As noted in the list of NDC-related developmentsin chapter five, a resourcecentre for young
people is due to open, but it remains to be seenwhether this school-basedcentre meetsthe
expectationsof young people. The ensuingdiscussionof social exclusion will explore this
further.

Someyoung people mentioned this conflict, but blamedNDC for not delivering on its
but
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shit.
give us
this type of contestationfor tackling exclusion and promoting community will be explored
later, but are indicative of a contradiction at the heart of NDC.
There were other similar exampleswhereby residentsin other areasobjected to the principle
of play areas:
"We have got £50k per year to build parks, we've only built one in 3 years, and the
reason they said they're no building anymore is becausepeople don't want them.
Becausepeople don't understandwhat the parks are. This is a park, a nicefucking
but
because
This
is
the
sort
of
park
on
our
estates,
park...
people thought 'aw
we want
fucking climbing frames, do this do that and whatever else, they all said we don't
want it outside thefucking house- but we'd love one of these... " (`Jim', resident; 2160)

In this example,the assumptionabout youth nuisancewould have not only blocked a
children's play spacebut also actually preventedone estategetting a `nice' park. The NDC
sectorsergeantcommentedon the difficulty this attitude creates:

"Up until recently they were adamant that they didn't want anyfacilities in the area
for children. So they say `we're not having anyfacilities here, not in this area. 'And if
you say to them 'what should we do with them' just move them'. So ideally, a lot of
them want all the youths to be in their own home every hour of the day and the night
and not come out onto the streets - which would be ideal. But unfortunately that
doesn't happen and they've lost sight that when they were young that's what they did,
they hung about the streets."

168
6.6.2 Youn! people and public space

This generalconflict betweenyoung people and the rest of the community gets
manifest in various contestationsof space.Another symbolic example was the local bowling
greenwhich someyoung males use as a makeshift football pitch. The reason for which was
explainedthus,
"Cos this is howfucking mad it is round here. There's thefootball pitchesfor the kids
and that's dogshit alley cos there's nofence round it, so theyplay on the bowling
green, cos no-one usesthe bowling green. So I said, put thefucking goal posts on
here, so when theselads come,theyplay on here, they don't go over there, becauseif
lets
dog
happens
there,
their
that's
everyone
go and they shit all
over
you notice
what
over thefootball pitch (man lets his dog of leash to let it run). A bit of commonsense,
take them out there,put them on there, cos they still cut this grass. " (`Jim', resident;
21-60)

One young male confirmed this problem when he admitted that they play on the green
becausedog walkers use the pitch but that they "get shoutedat - we can't play anywhere". It
was untrue, therefore, for `Jim' to inform me that `no one uses' the bowling green.A group of
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refused.They told a story of a recent flashpoint whereby one of the older men physically
removeda young male from the green and threatenedto call the police. The young male
responded,saying he would `report' him to the police for manhandling him. The sameyouths
then returned and let the tyres down on his car in retaliation. Other manifestationsof this
conflict include the police being called for young males playing football in a pub car park and
but
just
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also on the local
complaints about
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playing fields. One residentsgroup discussedthe motorbikes issueat length and another
residentmentioned them:
AW. Motorbikes are a big thing round here aren't they?
J." Oh god yeah! I know it's a terrible thing to say, but I've seen them come down and
they're dodging all thesecars coming up and the poor drivers that are coming up, it
must be a nightmarefor them, and I'm thinking, 'I wish they'd hit the kerb' (laughs).
That's terrible aint it?
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AW." So, do theyjust drive around the streets?
J." Yeah. The noise is horrendous. Or down the back entries ('Jane', resident' 21-60)

One young male informed me that even when they ride the bikes on the playing fields,

residentsin the housesopposite phonethe police and bikes are confiscated.A motorcycle
track was suggested by another young male as a solution and the PA report also contained
support for this suggestion, but as yet nothing has been planned.

The playing fields are another focal point for the contestationof space.The PA team found
that burnt out cars are often dumpedthere and is an issuefor many local people. I experienced
this for myself. One evening in the `community' with detachedyouth workers, we came
acrossan incident where two cars had beenburnt out and dumped on the playing fields. The
police were already presentat the scene,whilst anothersquadcar chasedanother stolen car,
this one with a caravanattached.The pursuit endedin the centre of a local estateand causeda
sensationamongstlocal youths.
The playing fields were usedby young people as a place to congregatebut were sealedoff (at
the time of writing) for drainage in preparationfor redevelopmentinto a sports village. One
young female protestedthat this deprived young people of somewhereto `hang about' and
will stop them having barbeques.The playing fields were also a site of conflict between
young people, not just youths and the rest of the community. One young male (aged 14, so
younger than most other respondents)mentionedthat the playing fields were always full of .
bikes and cars and that young males from other estatesin the NDC zone steal their bikes.
Conflict over spacebetweenyouths was also identified by young males in another area of the
NDC zone, which has had a new play areabuilt, including a swing park and a multi-purpose
facility for football, basketball and netball. One 17-year-oldmale said older residents `tell him
off' if he is in the play areawhilst the police moved another on. Two younger males (in their
early teens)describedhow they could not use the new sports facility because`older lads'
from another estatedrink alcohol on it at nights. It is this kind of data that throws up questions
about the actual effectivenessof regeneration(in the senseof improving or introducing
facilities) when it is mediated by this level of conflicting social relations.
6.6.3 Some other contestations

Someother examplesof a contestationof spacein the area include the presenceof a
pupil referral unit in the NDC zone. An empty school was used for children with behavioural
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difficulties and produced someconflict with local young people as well as anger from
residentswho objected to its existence:
J.- Now this school here has been emptyfor a while then they used it as a pupil
referral unit - 35 kids we had in it. Basically it brought the area right down... the
police were. there in the morning to see them going in, they were there at break time
in case they j umped over the fucking fence. They were there in the afternoons when
they went for their dinner, they were there at night time, and they used to bus these
kids in and out. But there was without a doubt, we'd find cars in the park every night
the kids in the area used to get intimidated by them... Now New Deal own that
building so I says to New Deal, we own that building (we'd already petitioned them
with 680 petitions, we did that in a week, we got 600 names on a petition saying we
don't want it using as a sin bin... ) We had one already with 30 kids in it, now we've
got double... this time believe me they smack the teachers who come out, they don't
give a fuck But, they wont tell us how many assaults on teachers last year in there
when we ask them. I wrote a letter to the papers saying to Claremont (another,
relatively more affluent, area of Salford) I don't blame you... At the end of the day if
you're going to build something like that you've got to take everybody's community
into account. And the only way to do it really is put it out the area, bus them all in,
bus them all out, because no-one wants it. Simple. " ('Jim', resident; 21-60)

`Jim' identifies an interesting processat work here. That is, he notes how studentswere
relocatedto another,relatively more affluent areaof the city, only for local proteststo redirect them back to the NDC area.He shows an eagernessto replicate the victorious protest of
Claremont, but without successso far.8
Another incident was isolated to a specific part of the NDC zone, where one estateborders a
traveller's caravansite. At the local residentsmeeting,there was intense discussionabout
conflict with this group who they claimed were dumping rubbish on the estaterather than the
nearby `official' dumping site. Fly tipping was a problem generally, but travellers were the
only onesto be blamed as a group (seeKenrick and Bakewell (1990; 22) for an account of a
similar conflict between gypsies and local residents.

This is also an illustration that it is not just poor areasthat experiencecontestationsof space.
Strugglesover territory and ownership are applicable acrossthe socioeconomicspectrum, even if the
natureof the struggle differs.
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Overall, the data generated about contested community encompasses a range of aspects
including the conflicts over physical space and facilities, conflicts rooted in differing needs
and values and an `othering' of `outsider' groups within the neighbourhood. These combine
to produce a `community' that is stratified, not just economically, but by differing experiences
of `community' and exclusion. The point of this section has been to illustrate that that
stratification can be done by agents. That is, the way `community' and exclusion is
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6.7 Exclusion

The final componentof the `ICE' formulation of data is exclusion. As with `agency'
and `community' the `big' researchquestionwas designedto explore the model of exclusion
that appearsto underpin NDC. That is, one that presumesthat the needsof residentsof an
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`big' researchquestion that will examinethis model is as follows:
To what extent is social exclusion experiencedheterogeneously?
In addition to examining the effectivenessand propriety of New Labour's model of exclusion,
this question was also about developing an understandingof how social exclusion is
experiencedand lived by NDC residents.The hypothesisbeing that there are different
experiencesof social exclusion within a sharedspatial context. Moreover, that the shaping or
configuring of individual `need' is at the root of thesedifferent experiences.In this section,
data will be broken down into three parts, reflecting three ways in which needsare
configured. Firstly, the differential impact of a lack of service or facility will be illustrated.
That is, the fact that various social groups or individuals are affected by social exclusion in
different ways depending on their age, disability, ethnicity and so on. Secondly, it will be
arguedthat wiihin a defined geographicalspacethere are a variety of needsthat residents
exhibit or articulate, some of which may conflict with those of other residents.The final part
will be an exploration of how needsare shapedrelationally, in contact with other residents'
attitudesand behaviour. The key point here being that how excluded people relate to each
individuals
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Someof the data here overlaps with that usedto illustrate how `community' is contested;the
difference here is the analytical endsto which it is put. In this case,the purpose is to illustrate
someof the effects of theseprocessesof contestationon the quality of lives of residents.Not
only is contestationan interesting processin itself for its implications for theorising
`community', but it has analytical value in developing understandings of the realities of social
exclusion. For example, contestations of space, such as the conflict around children's play
areas become not just illustrations of `contested community', but have a direct impact upon
the quality of life for some young people because they are actively deprived of a play area.
Moreover, other (older) residents are excluding young residents from a stake in the renewal
discourse of NDC by arbitrating (and rejecting) their claims.

Similarly, negative feelings towards asylum seekerscan be viewed both as an example of a
processindicative of a stratified neighbourhood,as well as having real effects for how asylum
seekersexperiencetheir exclusion if those `negativefeelings' turn nasty. Therefore, this
section, is about the translating some of the samedata around contestation into a discussionof
the diversity of social exclusion.

6.7.1 Differential

impact of exclusion

Understandingand tackling exclusion is about understandingthe needswithin
individual lives and how those needsare shaped.This includes understandingthe processes
that are taking place to make someonesocially excluded and configuring their needs.In terms
of excludedNDC residents,I want to arguethat a key part of the configuration of need is the
interaction of local residentswith poor local services.The occurrenceof a `differential'
impact emphasises,as a starting point, the inadequacyof local servicesas a key driver of
social exclusion, then considershow different social groups are affected by that inadequacy.It
is not sufficient to simply state, for example,that residentsare socially excluded becausebus
servicesare poor in this NDC zone. For a better understandingof excluded experience,one
must reflect upon the lives of local residentsthemselves.How doesthe poor bus service
impact upon people's lives? Uniformly, or in more subtle and varied ways? If so, how does
this configure needsand what are the implications of that process?
The scopeof local needs(individual responsesto contexts of exclusion) was illustrated, in
this study, around a few key issuesin this neighbourhood.That is, as one would expect in a
spacecontaining a range of social groups, a range of needswere exhibited. For example,to
return to the public transport example, older people who were interviewed, spoke often about
the poor quality of public transport - something which they relied on a great deal for
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shopping, visiting friends and family and attending hospital appointments. Public transport
was an issue for several residents across the board, including some young people wanting
quick, cheap access to shopping districts; however, the isolation engendered by a poor bus
service appeared to be made more acute by the lack of physical mobility and financial
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"We pay council taxfor decentbuses,but don't get the service. I think they have
forgotten we exist down here." (Male resident;over 60)
This needfor better public transport links (meaning buses,since the local train station has
beenclosed and the tram network does not extend into this area), seemedto be exacerbatedby
the lack of adequate shopping facilities nearby. Within the NDC zone currently, there are few
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far - at the moment the only `service' in her immediate area is a local pub.
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exclusion of young residentswas less defined by inadequatelocal shopsand more about
having "nothing to do" with their leisure time. Again, the absenceof regular public transport
9 One caveatbeing that age is only one indicator when discussingneed. Of course, some older people
will be able to use existing shops or be able to afford cars. Similarly, there will be some young people
who `need' more grocery shops.
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This needwas expressedthrough suggestionsfor a new skatepark, sports centre, gymnasium,
motorbike track and youth or recreation centre. Just "somewhere for us to go" was the
response of one young male. Another was, "[we need] more things for teenagers to do,

becauseof boredom." (Femaleresident,under 21, bracketsadded)
One teenagemale, residing in a local hostel for homelessyoung people arguedthat there is
"nothing to do... there isfuck all in the area".
For many young people, the absence of legitimate `private' space (outside the home) provided
by such facilities leads them to occupy `public' spaces within the zone. Therefore, certain
shops or bus shelters are colonised by relatively large groups of young people. Football is
played in a pub car park or on the bowling green whilst the playing fields are used for
barbeques and generally "hanging about". Male youths on motorbikes ride around the estates
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to pursue their interest. As shown in the previous section on contested spaces, this occupation
of public space can produce conflict with adult residents. The local police sergeant expressed
this issue thus:

"Erm, there is a lot offrustration.

The kids don't want to stay in obviously they want

to be out and they're frustrated because they don't want to be on the streets seen to

be intimidating, but they're bored they've nowhere to go, erm, and if anyone has a go
damage
`em
they
causing
and...so"
at
retaliate,
Often this is interpreted as `antisocial behaviour' by adult residents.There were also
referencesmade in interviews about the `unruliness' of young people and a perceived lack of
respectfor authority.
A further complexity is the way in which older people respondedto this occupation of public
space.The PA survey found feelings of intimidation concerning youth gangsaround shops.
One older female resident supportedthis finding:

10However, there was a definite senseof locality when speakingto residents an expectationthat this
areashould provide leisure services.Insteadof attributing this to an instinctive senseof `community',
as NDC appearsto do, I would suggestit has more to do with residentstacitly complying with the way
the areahas been isolated, driven by cuts in bus services,closure of the local train station and an
allegedly ambivalent local authority.
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"Erm, there is a shop down on the other side of Gerald Road, I wouldn't go in there
late at night to save me life... and they're all in there sat onfridges and all sorts, it's
very very intimidating. " (`Jane', resident; 21 - 60)

The local sergeantcorroboratedthis sentiment:
"[Fear]... of the noise on the streets,the intimidating youths gathering. People don't
want to use the shops, they don't want to come out becauseof the noise - so it's a
fear, erm, more than anything really which is unfortunate." (brackets added)
Certainly, on the evenings I was in the area, it was usual to see groups of young people
congregating around shops such as `Booze Buster', some clearly trying (often successfully) to
purchase alcohol. Therefore, the presence of young people in public can have an affect on
how older people experience their `community' and add another dimension to their social
exclusion. For example, the PA survey found that `elderly' people adopted strategies to avoid
this `threat', not leaving home after a certain time and making sure they did any shopping in
the morning. Not only do some older people suffer from the lack of shopping facilities, they
can also feel intimidated when using the shops that do exist.

However, older people were not the only group `threatened'by the presenceof young people
on the streets:
"I class myself as someonewho isn't usually bothered by a few yobs down street alley
but I think things are getting worse like kids chucking clumps of rock at you. Like I
was walking down [namesstreet], it was only a couple of week ago and we were
coming back and they were chucking great big blocks of concrete at you. [agreement]
If I feel a bit unsure walking home on a night I can only imagine what a lot of other
peoplefeel like. (`Colin', student; under 21, bracketsadded)
Someadult residentsrecognisedthe need for more facilities for young people, usually rooted
in eradicatingthe threat and `nuisance' they create,rather than challenging their exclusion.
For example.
"Give them somewherelike say a cafe type. Wheretheyjust sold soft drinks and cups
of tea and things like that. Somewherethey could go and sit, with their friends, their
mates,whatever, if the weather was bad you know?...It would take them offthe street
corners. Ok, so they're all in one congregatedarea but they're not causing the
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neighbours any problems are they? [if they're in a cafe] They're not getting up to
mischief they get up to now...they'rejust bored. Nothing else to do. So they'll go and
do somebody'scar in or pinch somebody'scar. " (`Jane', resident; 21 60, brackets
added)
However, as discussed aböve, the blocking of youth shelters by adult residents suggests this
will be difficult to implement successfully. Moreover, the planned and actual recent leisure

developments,were criticised by local youth workers who doubted the inclusionary
credentialsof such projects. For example,on the new football-specialist sports village:
"It's taking the piss. First of all you have to like football, then becauseit's a centre of
excellence,you have to be good at it! How is that inclusionary? " ('Paul' youth
worker)
Similarly, the new Astroturf pitch next to the new school is only open to the youth service and
the `community' if they pay a rental fee. ("How is that inclusion? ")

Young people suffer disproportionately from inadequate leisure facilities in the area due,
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This manifests itself in a reliance on public spaces as a resource for leisure pursuits and often
results in conflict with adult residents. Increasing policing of these spaces (CCTV cameras
can be found on main roads and around shopping areas) and greater scrutiny of behavioural
standards (is it antisocial? ) by local police and some residents all combine to produce an
experience of exclusion that differs from other members of the `community' and configure a
distinctive `need' - rooted in being a certain age. Of course, all residents could potentially
benefit from a new sports centre for example, but no other groups are so dependent on spaces
outside the home for socialising but are so un-catered for whilst being subject to so much
scrutiny.

6.7.2 Specific needs

Other configurations of need were identified that were not about differential impacts
of `poor' services,but originating in the specific experiencesof certain groups and
individuals. An example might be the suggestion,made by a carer for disabled people, to
lower kerbs in the area,particularly on the road leading to the local cemetery to make visits
11Someyoung people, when discussing curfews, expressedthat their parentsoften want them `out the
house' in the evening, excluding them from their home and making the occupation of public space
more likely. (See section 6.4.1)
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easier. She made the point that for wheelchair users, having to negotiate high kerbs when
going anywhere around the local area made the journey very uncomfortable. It is unlikely that
any other group in the area would make this suggestion, but it is a need for this group, rooted
in their individual experience. Furthermore, another priority was more jobs suitable for
disabled people:

"There are lots of people in here who are capable of carrying out tasks but its finding
an outlet where they can perform these tasks. " ('Jane', resident and carer; 21- 60)

Indeed, job opportunities were mentioned by several residents, some in relation to NDC (see
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respondents. However, according to the 2004 Delivery Plan, 90% of local businesses rated the
NDC area as `poor' in terms of the skills and employability of local people. NDC is trying to
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shop' and has a programme in development ominously entitled `Maximising Local Labour',
designed to `assistpeople into the construction industry' (NDC Annual Report 2005; 14).
Whether such a scheme will meet the employment needs is unclear at this time, but the tagline
does raise fears similar to those expressed with regard to the government's New Deal
workfare programme. (See chapter 2, section 3.2.2)

New types of housing were also identified as an important needof some disabled people:
"I think I will have to give that a one [most important on the priorities sheet] because
there are an awful lot ofpeople who would love to live independentlybut can't
becauseof the housing, becauseof the structure of certain houses,becausethere are
very very few bungalows in this area. " ('Jane', resident and carer; 21- 60, brackets
added)

Another example of a specific need is for older people in the area. One interviewee, the NDC
partnershipchair, made the point that older people require more proactive engagementto
ensuretheir needsare met:
"We've got a growing older population, after the baby boom, after the war and I
don't think we're addressing their needs,becausethe presumption is that whenyou
get to 60, retirement agefor a lady, you'll want to go and sit in the day centre round
the corner. Most people, now the life expectancyhas moved on, want more than
that. "
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This could apply to a range of needs including more leisure opportunities, continued job
opportunities in retirement age or more opportunities for involvement in the `community' and

voluntary sector.
Other specific needs identified included more `community' support for informal carers in the
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houses to block motorbike runs (eventually completed on some estates) and concerns about
high asthma rates and chest related problems in a certain housing estate that borders an

industrial zone. A support worker who noted that local hostels do not meet the basic standards
of cleanlinessor heating identified better accommodationfor asylum seekersas the key need
of that group. This a sentimentechoedin Dwyer and Brown's study of refugee housing in
Leeds(2005; 377). The support worker also mentionedthat the accommodationof certain
groups in unsuitable housing displays a lack of cultural sensitivity.
These were just some of the examples given of specific needs, related to specific groups.
They give a flavour of how within a relatively small `community' space, a range of distinct
needs can be found and emphasise the importance of consulting all groups to ascertain the
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6.7.3 Social relations and further

configuration

of need

Individual need as a responseto conditions of social exclusion is not just about how
lives can be improved through new or better services.The way needsare configured can also
be related to experiencesof social relations (seechapterthree, section 3.3.5). That is, the way
`community' and exclusion are lived is usually through the prism of human relationships.
This grassroot, relational reality can have a bearing on the needsthat agentsexhibit and how
successfulurban regenerativeprojects are when trying to addressapparently `straightforward'
indicators of `exclusion'. For example, the reality of living in the NDC zone for many young
people is one where territorialism provides a senseof identity in addition to spatial boundaries
for `hanging around'. This point was first madeby local youth workers who describeda
situation where youths from either sides of the river that dissectthe zone do not mix. This had
implications for their work, forcing them to allocate time to several different territories over
the courseof the week. Someyoung people interviewed reinforced this territorial pattern. A
pattern apparently shapedby fear of certain placesand people. For example, one teenagemale
statedthat he avoided specific estatesdue to "big gangs of lads ". Two other younger males
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also told of how they avoid certain places for fear of having their bikes stolen by local gangs
and how they never venture across the river. Even within one area of the zone, there were
three distinct territories and associated identities: `uptowners', `midtowners' and
`downtowners'. The informal way in which these identities are constructed was illustrated to
me by an encounter with a group of `uptowners'. The youth worker whom I was
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newspaper alongside a (legal) mural they had done on a local wall to publicise what she
argued was a positive expression of youth identity. The lads, however, were extremely
formalising
like
look
`goons'.
This
fearing
it
`gay'
idea,
them
to
the
and
would
make
resistant
immediate
loss
identity
in
(it
their
the
an
of status and
engender
appeared)
of
media would
undermine the informal, organic nature of that territorial identity.

This data around territorialism could be usedto de-stabilizethe notion of a `recognisable'
spatial community upon which NDC is predicated(a notion that also underpins how `need' is
constructedand addressedwithin that space).That is, what this data shows is that within the
zone,young people have formulated their own `communities', often basedaround a very
small geographicalarea.Thus, there is little interaction betweenthese sub-groupsof youths
and when there is, it appearsto manifest in conflict or around transcendentspectaclessuch as
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Moreover, in terms of configuring needs,this territorial reality has an impact becauseit
shapeshow young people experiencetheir exclusion in this area- in a bounded geographical
space.How effective will it be therefore, to build new facilities in one specific areaof the
NDC zone?According to one youth worker, new projects such as the youth centre that is
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young people can use and potentially
may prevent some from accessingthis resourcebecauseit is not on `their patch'.
Another example came from the youth service itself. Their basewas to the south of the river
whereasone set of young femalesthey work with live to the north. They were in the process
of trying to coax them acrossthe river and to the centre to conduct some indoor work, but
without success.This was constructedas a `test' to force the girls to `prove' their
commitment to the youth service in return for more funding applications on their behalf. They
were not forthcoming at the time however, becauseit was "across the river and not their
patch" (female youth worker). The girls' accessto support and opportunities via the youth
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Therefore, the configuration of young people's needs is shaped, to an extent, by social
relations `on the ground', determined largely, by territorial division. This is an illustration of
how people themselves organise and stratify the excluded `community'

in informal ways.

Consequently, tackling exclusion and addressing need is not as straightforward as identifying
something that is missing from the area, remedying the context and thereby improving the
lives of that group. That `remedying' takes place within a relational context that must be
recognised and understood for its potential impact.

Another example of this relational dimension to experiencingexclusion came from the data
generatedaround the experiencesof asylum seekersin the area. Whereasyoung people can at
leastconstruct their own territorial identity, asylum seekershave much less scope for
formulating such modesof resistance.Their statusas `spaceinvaders' meant that at the time I
was conducting fieldwork (perhapsover time this will change)they were usually victims of
`othering' by `indigenous' residentssometimesmanifesting in overt violence and aggression.
Data to illustrate the `othering' processwas recountedin section 6.5.2. There is some
evidenceto argue that the relational level through which asylum seekersexperienceexclusion
includes incidents of violence and abuse.One residentand chair of the partnership board put
it to me that,

`...the vast majority of the communitytake thesepeople very much as part of their
community once they come and live with us. I don't think there is much animosity
towards people. '
However, by contrast, several other exampleswere given to me of violence and abuse
towards this group. Whether that was the story of the attack on accommodationcentreswhere
asylum seekerswere housedas documentedabove,or the Kurdish family who had their front
windows smashedand, according to the refugeesupport worker I interviewed, had a petrol
bomb thrown through the window. Similarly, a local youth worker claimed a Yemeni family
had to take refuge in a local mosqueafter the father was `battered by local lads'. Overall, the
support worker alleged that there is a 'great deal of violence' towards asylum seekersand
'verbal abuseis common' becausethey are an 'easytarget'. She also claimed four families
with whom she is working who have had 'cars stolen, burnt out or windows smashed'.This
reflects a finding of Dwyer and Brown's study of refugeesand their experiencesof leaving
receptioncentresand moving into `communities' where they can be subjectedto harassment
and violence at the handsof neighbours.(2005; 375) In Salford, local media have recently
reportedthe serious assaultof a young Kurdish male and a Latvian male in an areabordering
the NDC zone (http://www. manchestereveningnews.
co.uk).
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It could be argued that asylum seekers and refugees experience a disproportionate amount of
violence and conflict than other groups within and around the NDC zone, with the exception
perhaps of young people. Their social exclusion is one that is compounded by often hostile or
intolerant social relations within the `community', which configures their `needs' beyond the
material to encompass an experiential reality that is shaped by social agents and fellow
residents. This again poses difficult questions for a regeneration programme based on tackling
exclusion - addressing needs - that are structurally determined.

The purpose of the `big' research question was to ascertain the extent to which exclusion was
experienced heterogeneously in the NDC zone. The resulting data fell into three categories the differential impact of poor or absent services; the specific needs of certain individuals or
groups and the role of relationships in shaping the experience of living in a socially excluded
`community'. These three aspects combine, I would argue, to produce a stratified policy
terrain that is patterned by shifting excluded social and economic positions (with agents active
in that process), rather than a unitary, stagnating `excluded' `community' awaiting a `surgical
strike' (Furbey 1999; 433) of regeneration.

One of the original intentions of this study was to explore the tendency on the part of
policymakers to conceptualise exclusion as a spatially (and thereby materially) determined
condition. In addition, whilst not denying the structural / institutional dynamics that produce
such excluded spaces, to contrast this with an analysis of internal dynamics within such
spaces (NDC communities) and how exclusion is experienced in different ways, manifesting
in a variety of needs and shaped by internal social relations with other residents. As we have
seen, primarily, this heterogeneity centres on the way in which the absence of certain services
has a differential impact on people according to their different social locations. That is,
residents do not experience exclusion uniformly (if exclusion is exemplified by an absence of
something within a certain space, such as inadequate public transport provision). The way in
which it is lived is shaped by age, locality, gender, ethnicity, disability, socioeconomic status
and so on. This, it will be argued, produces a `community' of welfare recipients who have
differing needs and varying responses to their excluded condition. In addition, this may have
implications for the effectiveness of regeneration attempts if there is a failure to appreciate
this lack of uniformity and recognize both the quantity of needs alongside the qualitative
configuration of those needs. The implication of this data will be more fully explored in the
next chapter.
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6.8 Conclusion
Having set out my research agenda in chapter four - to explore `lay' accounts that
illuminate the dynamics of an NDC zone - this chapter has set about illustrating the relevant
data pertaining to resident's experiences of NDC and their `community'.
This was done in three main sections, headed under `ICE'. The components of `ICE'
comprised data relating to resident interest in NDC and the `community'

in general, data

relating to contested `community' space, values and membership amongst residents, and
finally data relating to the heterogeneity of need and concomitant diverse experiences of
exclusion. This data combines, I would argue, to produce a policy terrain that is not only
socially excluded, but also contested, fractured and heterogeneous. Whilst the data recounted
here is by no means an exhaustive audit of `community' needs and experiences, it would
appear that there is enough to raise some important questions about the assumptions contained
within New Labour's `ACE' models. The implications for New Labour and both ethical and
practical dimensions of NDC will be explored in the next chapter.
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Chapter Seven

Discussion

7.1 Introduction

Having engagedin an exposition of the fieldwork data in chaptersfive and six, the
goal of this chapter is to reflect upon and analysethe ways in which New Labour's `ACE'
models and the NDC programmeimpact on its residentsand environment. The preceding
chaptershave provided a platform of data that this chapterwill utilize in constructing a
discussionof both NDC and New Labour.
The key focus of this discussion is on the modelsthat comprise `ACE'. With referenceto data
to support claims andjudgements throughout, the intention of this chapter is to examine these
models and their appropriatenessin underpinningNDC as well as guiding key aspectsof New
Labour's welfare reforms. Whilst the first part of the chapterwill reflect upon NDC itself and
seekto addressthe question that has entitled this exploration, that is, `to what extent is NDC
an appropriatebasis for tackling social exclusion?', the secondpart will seekto relate the
thesisto a wider context. This will entail an exploration of two key critical positions on New
Labour and its attempt to `build communities' on the bedrock of socially excluded terrain.
The first position constructsthis project, exemplified by NDC, as a `sticking plaster' that is
designedto manage,rather than challengethe existenceof concentratedpoverty
neighbourhoods.The secondposition arguesthat this project is not simply a management
strategy,but is a regulatory or disciplinary strategy in that in the course of managing spaces,
governmentis able to impose a normative vision that constituteshow such `communities'
should behaveand what form they should take.
Therefore, the chapter begins by asking whether NDC / `ACE' understandsits `community'
and if it does not, what the implications of that misunderstandingmight be. This is the key to
the thesis. Secondly, however, I want to introduce broader debatesthat could be applied to the
NDC project to provide some critical context for my study. They offer some alternative ways
by which to understand`ACE' to my approach,which has beento focus on the extent of
understandingof social reality inherent in those models.This alternative angle suggeststhat
the goals of `ACE' - `community' and `empowerment' and so on are not only problematic
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because they are premised on flawed understandings, but that they are problematic because
they are regulatory or diversionary governing techniques that work by disempowering
residents. The purpose of discussing these debates is merely to introduce some broader
possible understandings of NDC and New Labour that go beyond my research focus. Whether
they offer a challenge or compliment my thesis is explored in the final section of the chapter.

However, the main task of what follows is to demonstrate the implications of the thesis for
New Labour's theory and practice, arguing that some key analytical and normative flaws

inform them both. We begin the chapterby looking again at `ACE' and how the data
recounted in the previous chapter relates to each model.

7.2 Problematizin!

the `ACE' Models

The framework used throughout this thesisto understandNew Deal for Communities
is `ACE', three organizing principles that derive from New Labour thinking and together
embody how it believes poor areas should and can be refurbished. Individually,

each model is

comprised of analyses and prescriptions about individual behaviour, social relations,
partnership and the nature of social exclusion. When merged under the rubric of NDC, `ACE'
constitutes a conceptual basis for the intervention of policy into poor or excluded spaces and a
included
for
delivering
and
socially
secure,
ordered
neighbourhoods. In
renewal prescription
chapter six, there was an attempt to illustrate, through the deployment of fieldwork data
(largely based on residents' accounts) how each of these models can be problematized. We
shall devote some space here to summarising some of the problems for `ACE' created by this
data, beginning with agency.

7.2.1 Agency
A generalvision of individual agencyfavoured by New Labour is one that is `active'
and `responsible' where individuals internalise a set of moral and behavioural `norms' that are
prerequisitesfor inclusion in the moral `community'. As Tony Blair has stated,
`...Successfulcommunitiesare about what people give as much as what they take,
and any attempt to rebuild communityfor a modern age must assert that political and
social responsibility are not optional extras...we owe duty to more than self (1996;
304).

In terms of being a resident in an NDC area, individuals are expectedto both want to be and
therefore be active participants in their own and others governance,reflecting a model of
individual agencyespousedby Jack Straw and best expressedthrough the act of volunteering,
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`In many ways the most important example of our approach is our commitment
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something
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practice
of
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extend
and
greatly
for each other rather than having the State doing it for them and so diminishing

them...Weare trying to developthe concept of `theActive Community'... '(Straw
.

1998)

However, there seems to be data to suggest that the majority of residents in my NDC study
area are neither willing nor able to fulfil the role that the government envisages. As we have
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Labour's model of `community' with reference to the data.

7.2.2 Communi

The secondcomponentof `ACE' is New Labour's model of `community', which is
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have seen,on a 'strong senseof identity and shared aspirations' (NRU 2001; 8), deemedto
be rooted in spatial proximity. However, whilst NDC `communities' were chosenby virtue of
their alleged value consensusand socioeconomiccomposition (that is, `socially excluded'),
New Labour's view of `community' is one that is also conditional on `good' behaviour and
explicitly involves making claims about conduct and character.This is basedon the
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assumption
but
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divided,
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Therefore,
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there
that
are
an
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betweenthe `responsible' well-behaved majority who representthe `community' and the
deviant minority in its midst who must be policed, moralized and possibly brought into the
fold, behaviour permitting. t This division permeatesthe recent RespectAction Plan where it

Another example of an `active' and `responsible' community is reflected in the government agendaof
encouragingof friends and family membersto report fraudulent benefit claims. (e.g.
http://www. targetingbenefitfraud.p-ov.uk) Again, an expectationon individuals on which a cohesive
`community' is said to be based.This echoesTony Blair's hotline stunt, as discussedin chapter three
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is recastas a difference in values betweenthe decentmajority and the `selfish minority',
which manifests in the minority behaving antisocially and corroding the public realm. The
government sees its job as:

`... return[ing]

the public streets, parks and shopping centres to the families,

from
lives
free
to
their
go
about
young
people
who
want
pensioners and
intimidation. '(Blears, cited in Respect Task Force 2006; 37, brackets added)

However, there appears to be some evidence from my fieldwork that New Labour's model of
`community' is problematic on a variety of fronts. Firstly, there is the issue of shared identity
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contestation. Groups and individuals contest the presence of certain groups, the use of public
space and the use and direction of NDC itself. These processes combine to undermine the
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is the state, in various guises, over a period of several years, which has shaped to some extent
the diverse resident composition of this area in an ad hoc manner. Strategic decisions that
have been taken in planning and policy have produced a `community' of disparate groups
including sizeable student and refugee populations alongside travellers sites, homeless
housing
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It
flow
transient
tenants.
consistent
of
perhaps unsurprising
accommodation and a
therefore that there exists a lack of trust in government and some residents respond in the way
they do to these groups. In 2001, the government decided this area was a `recognizable
community' and accorded it `New Deal for Communities' status on that basis - this appears
to be an ironic and problematic development.

Secondly,there is data to suggestthat the behavioural analysis that underpins the belief in a
fault line between `good' and `bad' that is a key part of the New Labour `community' is
limited at best. Rather,judgements on behaviour are more difficult to discern when there are
(section 3.3.2). A similar processhas occurred recently with the advent of hosepipebans in southern
England. A local newspaperin one area is encouragingpeople to report the illicit use of hosepipes.
2I do not acceptthat theseresponsesare always legitimate or defensible, particularly the apparent
violent way in which territorial conflicts can manifest, but nor does it seemappropriate to dismiss the
angeror frustration of `indigenous' residentsat the way `their' `community' is used by planners and
policymakers as a solution to broader policy dilemmas by `dumping' refugeesor excluded
schoolchildren for example. Their certainly seemsto be an uneven distribution of such decisions onto
`poor' areaswith extra strain on already scarceresourcesand services.
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ongoing conflicts and contestations within a locality and in conditions of social exclusion.
Almost inevitably, the government's attempt to map out a behavioural landscape is rendered
rather simplistic when compared to the complexities of `community'

life and the dynamics of

local social relations. For example, who is it that adjudicates, at the local level, what forms of
behaviour are deviant, given that in the course of forging and asserting identities and staking
claims within the `community' space, norms and values appear to be negotiated and reshaped
rather than pre-existing, immanent social facts.

7.2.3 Exclusion

The final componentof New Labour's `ACE' is its model of exclusion. In the context
of NDC, exclusion seemsto be related to the circumstancesof individuals lives in which they
(the NDC residents)lack accessto adequateand appropriateservices by virtue of living in a
certain geographicalspace.It is not a lack of resourcessuch as time or money that is the
emphasisof NDC, rather it is gearedtowards refurbishing the context of resident's lives. In
addition to the local environment and local services,part of that context also relatesto access
to decision making and governance.This model of exclusion holds that individuals are
diminished by a lack of control over decisionsaffecting their life. Inclusion then becomes
about not only having sufficient accessto good local servicesand a more pleasurable
environment, but about participation in civic society and being able to influence decisionsthat
affect one's life.
In terms of my data, we have seenhow, despitea sharedspatial environment, residentswithin
this NDC zone have a range of needsand responddifferently to the samecontext of
disadvantage.This is becauseof the diversity of experiencesand capabilities that exist within
the zone. There is evidenceto support the view that age, gender,housing tenure and territory
to name a few, structure individual needsin such a way that rendersthe government's attempt
to `read off' needsfrom locality as problematic. This placespressureon local NDC
partnershipsto identify the diverse ways that exclusion is lived and attempt to organise
responsesthat are sensitive and will enhancequality of lives. In Salford, there is some
evidenceof this if we consider the purchasingof servicesfrom Age Concern and sports
developmentworkers as examples.However, there is still some distance betweenthe
diversity of needsdisplayed and NDC responses.This, I would suggestis becausean areabasedprogrammesuch asNDC is ill-equipped to adequatelyrespondto the various ways
people can be socially excluded.
In addition, an examination of the extent to which `needs' are relational - constructedthrough
interaction with other `community' members- appearsto illustrate another dimension of
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NDC's inadequacy. The improvement of services does not seem like a satisfactory approach
if we consider the influence of social relations in shaping the `community' that surrounds the
process of area regeneration. Of course, government could respond by pointing to its `respect'
agenda and arguing that it is committed to instilling social order and eradicating antisocial
behaviour and other social pollutants that divide residents and constrain their interaction with
the `community'. However, this attention to relational dynamics of exclusion is not without
its problems because, as we shall see below, it tends to be repeatedly skewed towards the
same groups. Rather than a genuine attempt to understand how and why social divisions are
informally constructed within a `community', (resulting in barriers for some in using certain
services) the instinct is to control and criminalize through ASBOs and dispersal orders,
thereby compounding existing disadvantages.

Despite these issuesof neglect, few would quibble with NDC's focus on challenging the twin
drivers of exclusion mentioned above(new services,greatersay in decisions). However, there
are some further legitimate questionsto be askedabout NDC's effectivenessin challenging
exclusion in a holistic, long-term manner.For example,there is a question mark over whether
`community' involvement is always commensuratewith meeting the needsof certain
individuals or groups. Furthermore, it would be valid to locate NDC within broader debates,
mentioned in chapterthree, section 3.2.1,about the meaning of `social inclusion' and whether
`ACE', as the recipe for excluded spaces,has any merit in a deeperegalitarian sense.
The intentions of this section has been to summarize some of the data recounted in the
previous chapter and apply it directly to the models that comprise New Labour's `ACE'. This
amounts to a gentle problematizing of each model that will provide an introduction into a
more specific discussion of the implications of the data for NDC and also New Labour's
social welfare agenda. We turn now to examine NDC in more detail in light of the above
critique of `ACE'

7.3 Evaluating NDC
Essentially, this section will seekto examineNDC in light of the data illustrated in
chaptersix and offer somejudgements that take account of my data, but which also recognize
the limited scopeof this study. That is, whilst it is contendedthat some key critiques can be
formulated vis a vis NDC and its framework of `ACE', there is a need for realistic reflection
on what this thesis can legitimately'argue. To echo the point made in my introduction, the
judgements of NDC are in fact judgements of one particular NDC programme in Salford.
Moreover, whilst one can problematize the `ACE' models that underpin all NDCs, this is also
limited to data generatedin one particular `community'. One may assumethat similar
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contestationsand heterogeneousexperiencesare presentin other NDC zones,or conversely,
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Consequently, one could assume that the general tenor of the discussion of NDC would be
critical. Indeed, I do want to argue that there are some flaws that appear to run through the
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7.3.1 A `reco! nizable community'?

As we have seenthere seemsto be enoughevidenceto suggestthat this particular
`community' is a contestedspacethat is negotiatedand constituted by competing identities.
The first question this throws up is why this areawas chosenfor NDC funding at all. As we
have seen,the arbitrary delineation of this spaceas a `community' actually encompasses
distinct housing estatesand a variety of disparategroups. Much like any spatially defined
locale (irrespective of how homogeneousit is assumedto be), there are different individuals

3 It is also a question that is not really answerableby referring to academicresearchliterature. Studies
of NDC areastend to focus on the extent of participation and the level of `community' capacity, (e.g
Dinham 2005) rather than the diversity that I am discussing.
`These were discussedin detail in chapter five, section 5.2.4
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and groups each with a distinct relationship with the world around them structured by age,
ethnicity, housing tenure, gender and territory. Alongside the intersection of these social
dynamics is the addition of `outsider' groups (students, asylum seekers, travellers) to the
composition of the area. This adds further complexity to the relationships and experiences
that comprise the `community'. Therefore, given this heterogeneity and lack of consensus
amongst residents (as there appears to be around issues such as uses of public space, the
presence of police on the streets, the presence of `outsider' groups and plans for

redevelopment)why was it identified as having `a strong senseof identity' and `shared
aspiration' as dictated by the Government'sNDC guidelines (NRU 2001; 8)?
For some respondents in my study, the answer is that the selection of this area had little to do
impression
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example,
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or
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of one NDC staff member in Salford that this area was given the money not because of the
`community' spirit of the area, but because it was simply `their turn'. That is, that other wards
in the city were receiving funding from other regeneration streams (such as Single
Regeneration Budget) and this area had fallen behind in the pursuit of available government
resources. Consequently, NDC funding was targeted for this area to plug a gap in the Salfordwide neighbourhood renewal strategy.

Furthermore, a resident respondent suggested that the choice of these areas (out of all wards
across Salford as a whole) as the `bid' wards for NDC funding within this framework was
down to political expediency and the desire to boost the profile and support of local
politicians.

Another explanation for its selection could have beenthe perceived `potential' of the area
given the amount of unusedland and accessto the riverbank. This is certainly the impression
of someof the more conspiratorial residentswho believe the NDC processhas beena Trojan
horse for the local authority eagerto sell off this dormant land for development purposesand
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pay
Overall, understandingwhy this areawas chosenis extremely difficult to discern with any
certainty. There appearsto be two factors. On the one hand, there was some definite local

s Certainly, the re-branding of Salford as a whole has beenrelated to the redevelopmentof the river that
runs through it. An article in a local newspaper(Keeling 2005) reported how consultants have
identified the riverbank as a resourcethat if successfully regeneratedcould attract people to live and
work there. Beautification is a key to the re-branding and altering of `perceptions' about the city. The
difference such developmentswill make to existing Salfordians is a complex question given the
emphasisplaced on attracting newcomersto the city.

191
shaping in terms of delineating this particular zone in preparation for bidding, possibly under
political influence. Added to this is the role of the architects of the initial NDC bid in Salford
who would have worked within two strategic planning frameworks. The first would have
been the LSP's neighbourhood renewal strategy. The NDC bid would have had to
compliment this locally constructed area development framework and the city council's
vision for the city as a whole. The second was the central government guidelines as supplied
by the Neighbourhood Renewal Unit. For example,

`Charlestownand Lower Kersal was identified as thepreferred areafor New Deal
for Communitiesby the Salford Partnership, the strategic partnership for the
City

The neighbourhood stands out as an area of Salford which exhibits
...

concentrated problems... Theseproblems accord with the priority

issues that `New

Deal for Communities' has been established to tackle'. (Salford NDC Delivery Plan
2001-2011,2001;

5)

Consequently,the initial NDC bid soughtto portray the areaas containing potential for
development,being relatively homogeneousand crucially, consensual.For example,
'Despite the area's decline, Charlestown/LowerKersal has a well defined community
with strong links across the area in terms of family, services,jobs, education and
communityperceptions. ' (Salford NDC Delivery Plan 2001-2011,2001; 5)
Therefore, responsibility for the defining of this space as a `community' and the consequent
disconnection between image and reality lies with the architects of the bid in Salford, not civil
servants in Whitehall. Despite the lack of `community', they were able to portray the area as
was required by these guidelines whilst meeting their own local strategic social and planning
needs. The demands of the government's funding requirements seems to have necessitated a
(re)constitution of this space, by local planners, as a consensual `community',

based on a

rather partial analysis, simultaneously obfuscating the complex reality of relationships in the
area. .

Nonetheless,whilst one can understandthe desire on the part of local people and plannersto
attract NDC funding and so portraying their area in the (selective) manner which is
demanded,it is less obvious why the governmentare so keen to inscribe such a specific
model of `community' in their NDC directives. Why attach itself with such fervour to a
model of `community' that appearsso partial, almost to the point of being an abstraction?The
essenceof this question is, in the course of imposing a construct of `community' apparently
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so detached from reality, are policymakers aware of this detachment? Also, are they aware of
the problems this may present for NDC partnerships on the ground who have to manage the
tensions and conflicts that their programmes were supposed to avoid (by virtue of only being
`given' to `recognizable communities'? ) In short, is NDC characterised by a deliberate desire
to regulate excluded areas according to their `ACE' project (by funding correct expressions of
`community') or a calamitous lack of awareness of the reality of such areas? This is a

questionthat informs later discussions
This moves us on from asking why the area was chosen. In a sense, it could be seen as facile
to denounce NDC for not being applied properly, particularly given the essence of my
argument is that it cannot be applied properly anywhere because the `community' model
lacks any grounding in reality. 6 Rather, the point is that an examination of NDC should
question the motivation of central government in using NDC to apply a certain model of
`community' (or agency or exclusion for that matter) to socially excluded areas at all
(irrespective of whether it is `realistic'). Additionally,

we need to consider the tension

between the model(s) and the realities of the `community' on the ground and reflect on some
of the implications of this apparent disconnection. For example, does it hamper the
d'etre?
identification
NDC's
The
raison
of the
challenging of residents' exclusion, ostensibly
disconnection between model and reality is therefore only the first step towards a proper
examination of the NDC conundrum. There is further work to be done in examining its
implications.

7.4 Implications

of the disconnection

In this section, I want to leave explanationsfor the disconnection betweenNew
Labour's `ACE' and the data to one side for the moment and focus on trying to examine
NDC's `appropriateness'.This entails an exploration of some of the implications of the
apparentdisparity for those working for NDC and the residentssupposedto be benefiting
from the programme.In other words, I want to explore how successfulit is in meeting the
needsand challenging the social exclusion of those people. Moreover, do the conceptual
problemswith `ACE' have any real repercussionson the ground?
NDC as a programme `out there' in the social world is an embodiment of New Labour's
efforts to construct excluded spaces as `communities'. It is the mechanism by which resources

6 Although, to reiterate an earlier point, this assertionis basedon one piece of fieldwork in one
`community'. Other areascould be shining examplesof consensusand sharedaspiration. Although
media reports on other NDC areashave consistently referred to `infighting' and conflict amongst
residentsand Partnerships.See for example, Weaver (2002,2003) and Humphries (2002).
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are allocatedto the local level and by which local people and networks are harnessedto `build
community'. In Salford, NDC is an active presence in the area. Its office is located in the
centre of the zone and the NDC slogan has been attached to everything from street cleaners to
school gates in an attempt to brand the space explicitly as an `NDC community'.
Furthermore, it is active in galvanising resident participation, which manifests in an
expectation on residents to coalesce around and participate in the `community' that NDC is
trying to create. It does this by encouraging residents to conceptualize their immediate locale
Governmentimprovements
by
`community',
that
them
of
about
and
problems
consulting
as a
defined zone and through an array of signifiers such as meetings, newsletters and the physical
erection of signs that delineate and reify that space.

The reasonsfor such a zealous `renewal' of the areaare probably rooted in a desire to createa
spacethat is shared with the hope, it is argued,of strengtheninglocal social capital and
`building communityi8 -a way of developing capacity for partnership working with local
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reflect on its `appropriateness'this discussionwill pinpoint and examine these methods.
7.4.1 Contestin!

Behaviour

One component of their effort to construct `community' is NDC's compliance with
constituting excluded spacesas ones of conflict. In line with New Labour's models of
`community' and agency,this meansencouragingresidentsto make claims on each other's
behaviour in an ongoing dialogue with NDC, whether through meetings with workers and
NDC police officers, or larger scale surveys and consultations.For example, I witnessed one
residentsmeeting during which the local `nuisancelink' police officer addressedthe audience
7The eagernesswith which this area has been defined as a NDC zone through signageat all major
gatewaysto the area is consistent with recent researchdone on the importance of `image management'
in regenerationprojects. For example, seeDean and Hastings (2000).
8As I have suggestedabove, this seemsalso to be designedto forge a post-industrial identity and
strengthenidentification with the area on the part of its residents.
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and informed them of the availability of freepost 'antisocial behaviour forms' and urged
residents to report such behaviour anonymously if necessary. The forms were also advertised
in monthly NDC newsletters and shop windows. This type of policing of fellow residents'
behaviour is constitutive of what New Labour has decreed an `active' and responsible
`community' and echoes David Blunkett's `Together Campaign' designed to provide local
people with all they need to launch their own campaigns to galvanise their communities into
action. ' (Home Office 2004)

Underwriting this vision of `active' claim-making citizens, as we have seen in chapter two, is
an analysis of `community' spaces (reflecting an analysis of society as a whole) as containing
a behavioural fault line between the `good', responsible majority and the deviant minority.
Deriving from this analysis is a normative judgement that those `good' `community' members
should seek to moralize and reconstruct the deviant few, thereby enforcing the key reciprocal
obligation of `community' membership - desistance from misbehaviour. This (the
government believes) manifests in an assertion of `decent', commonsense values and an
9
by
informing
local
behaviour.
`bad'
This model of
upholding of social order
police of
`community' enforcement has also crept into reforms of local governance and implicated a
range of service providers in the management of behaviour. For example, in its White Paper
Building Communities, Beating Crime, the government stated its intention to make public
agencies more accountable to the public by giving,

`local communitiesaformal way to requestand ensurethat action is taken by the
police, local authorities and others in responseto persistent anti-social behaviour or
community safetyproblems. Or if that action is not taken - they will know why not
publicly. '(Respect Task Force 2006; 28)
Changesmooted include `face the people' briefings for the local police and local authority;
spreadingthe `neighbourhoodmanagement'programmeand ensuring all regeneration
programmescontain measuresfor tackling bad behaviour:
`Over the next 12 months we will ensurethat all governmentfunded regeneration
schemesare accompaniedby approachesthat promote good and tackle bad
behaviour. For example,neighbourhood wardens, neighbourhood managers,
9 The construction of the problematic, antisocial minority has been consistently referred to by
governmentministers, particularly Home Office minister Hazel Blears, MP for Salford. Similarly, the
local newspaper- ManchesterEvening News - introduced a `Stand up for Salford' campaign during
which local people were encouragedto phone an antisocial behaviour hotline and report `bad'
behaviour. Such a construction has clearly pervadedcultural as well as political discourse.
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assertive housing management and parenting programmes. '(Respect Task Force

2006; 28)

According to a recent Guardian (196' May 2006) newspaper article, the role of a range of
public agencies in scrutinising behaviour will be stepped up under government plans currently
being examined. It suggests that the government thinks `neighbourhood wardens, community
support of cers, park keepers and other frontline council staff could be a key resource in the
surveillance of criminal and antisocial behaviour (Wintour and Muir 2006).

There are clear Foucauldian fingerprints on the implicating of public service staff to identify
bad behaviour in this manner that Squires has described as a 'blurring of civil and criminal
jurisdictions'

(2006; 160). David Garland describes this panoptical dispersal of disciplinary

possibilities as a `responsibilization strategy' which redistributes the `... task of crime control,
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governing by top-down command... '(200 1; 125)

This approach is consistent with a shift identified by Fitzpatrick (2005b) from a top-down
penal welfare state to governance `at a distance' (p168). That is, in order to manage risks and
preserve the security of `communities', residents are expected to 'become its own police
force' (p169) and participate in the maintenance of social order. To some extent, this is
intended to free up police time, but ultimately is about obviating the need for a police
presence in the first place by instilling order. However, this trend must be contrasted with
by
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understandings of effective policing.

Nonetheless,New Labour is clearly of the mind that there should be no unexplored avenue in
their desireto exposebad behaviour. The good of the `community' and moral majority is
paramountand all arms of the state (and beyond) should be reasonablyexpectedto participate
in the unrelenting quest for social order and a culture of `respect'.
To return to New Labour's analysis of a `community' fault line, it would seemthat,
predicatedon this topography of social relations and behavioural codes, government believes
NDC can confidently enter a `community', provide meansto highlight misbehaviour, and
empowerthe `good' residents(and local welfare agencies)who will then impose their moral
authority on the rest. In fact, in the view of New Labour's `ACE', there is little or no tension
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between facilitating contestation and building `community'. They are in fact two sides of the
same coin.

However, this ideal moral `community' is undermined in Salford by the relational realities of

living in such an areawhere a pervasive`no grass' culture exists, or one could argue, is
enforced.For example,
`Now asfar thosepeople are concernedit is crime and serious crime becausethey
feel seriously intimidated and they are intimidated and you get the word 'grass'
painted all over the place. '(`Bill', residentand community representative,21-60)
'People won't comeforward with evidenceif they've seensomebodydo something,
erm, they wont give evidenceand they wont give a statement...There is a massive,
erm, I've worked in quite a few places and I've never come across it like I have in
Salford, there is a massive 'no grass' culture here...Youjust don't say anything to
anyone and that's sort of inbred and its really dcult

to overcome... '(NDC police

sergeant)
Moreover, a consequenceof New Labour's eagernessfor facilitating claims on behaviour and
encouragingthe imposition of one set of norms over the other is that there appearsto be one
group in the `community' who consistently suffers. Young people, as we have seen,rely on
public spacemore than any other group and are subject to more scrutiny than any other. New
Labour has taken this up as one of its core themes in government, introducing Antisocial
Behaviour Orders (ASBOs) and reiterating the needto tackle `yob' behaviour.10
According to one youth worker, as a consequenceof this New Labour has successfully
`loweredtolerance levels' and `widened theparameters of bad behaviour' with young people
suffering as a result. For example, 'Kids have hung around street corners shopssince Adam
was a lad, but now that is called antisocial behaviour. '('Paul', youth worker)
He told me of boys playing football in a local pub car park who were moved becausepatrons
defined it as `antisocial behaviour' and called the police. It is against this political and
rhetorical backdrop that young people are problematizedby older residents and have their
claims on NDC arbitrated by other membersof the `community'. (Exemplified by the
10Lister (2006) notesthat nearly half of all ASBOs since their introduction in 1999 have been issued
againstjuveniles. Flint & Nixon (2006) statethat whilst young people were not initially perceived to be
a target group, under 21s received 74% ofASBOs between 1999 and 2004.
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blocking of youth sheltersin which adults mobilised a narrative of `bad' behaviour to justify
their obstinacy. ) `Paul' suggests that,

`A lot of people seem to forget that young people are part of the community, or don't
want them part of the community. New Deal views young people as a threat rather

than an asset' (`Paul', youth worker)
Indeed, the first consultation of residents by the PA team contained `youth' as a subcategory

of `community' issuesto be addressedalongsidetransport, housing, environment and so on,
immediately constructing this group as a concernfor the `community' to consider.
This seemsto be an example of where the disconnectionhas real implications for one section
of the `community'. The reality of inviting claims on behaviour is that social divisions such as
age will inform definitions of behaviour and morality and therefore the nature and extent of
claims made. In addition, the processof `making' `community' and deciding who is an
`insider' and `outsider' may play its part in shapingdefinitions of `good' behaviour and the
problematizing of certain groups.That is, making claims on young people may be less to do
by
divisions
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to
underpinned
of age, and
conduct
with
social
with
and more
which groups residentswant to be in the `community' under continual (re)creation.
Nevertheless,the government presumesan agreedbehavioural code basedon `commonsense'
and `decency' -a `moral sense'(Wilson 1993) decoupledfrom any senseof social context or
subjectivity, which should be inculcated within us all. By contrast, I would suggestthat there
are in fact competing definitions of good conduct shapedby a range of social divisions
including class, gender,ethnicity and age." Moreover, the government's feverish
commitment to making claims on bad behaviour is subjective and, as Squires has noted, `the
reaction and perception... of third parties are central to its definition' (2006; 159). Clearly,
this raisesconcernsabout who is able to make `stick' particular definitions of behaving
antisocially. Introducing a racial dimension to the debate,Squiresargues:
`...the definitional ambiguities about what, exactly, constitutesASB (antisocial
behaviour) may reinforce racist and discriminatory interpretations of youthful
behaviour. '(2006; 161)

11Indeed, one could argue that youth behaviour is often intended to subvert adult `norms' creating a
dichotomy that is irreconcilable with the notion of `shared' norms and values and ensuring their
exclusion from such a framework of social order.
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The upshot of all this is that young people, less influential and less vocal in staking their
claim for `good' behaviour become the targets of the definitions of some adult residents who
consider consumption of public space, usually in groups, dressing in casual wear and
boisterousness as `bad' behaviour. Young people who indulge in this sort of behaviour are
then excluded from the making of `community' in a positive sense and become subject to
further scrutiny and possibly measures of control. 12That is, there is a danger that certain
brands of `youth' are not considered a `legitimate identity' (Furbey 1999; 438) when it comes
to regeneration and participation.

If young people are to be consideredpart of the `community' (which they should) this
dynamic calls into questionNew Labour's assumptionthat contestationsof behaviour are key
to building `community'. In this case,facilitating such contestations,without considering the
social differencesthat inform behaviour and morality and how different groups antagonise
eachother in their negotiatedrelationship (and in the `making' of 'community') can lead to
one group being consistently labelled as problematic. In effect, this is to exclude them from
the `community', especially if adult residentsare able to contestthe building of facilities
designedexplicitly for the troublesomeelement.This practical exclusion is reinforced by a
rhetorical exclusion from reciprocal citizenship in which politicians have made it plain that
incivility entails a breaking of the contract betweenindividuals and their `community'.
Increasingly citizens owe duties to others in a contingent relationship, rather than to the state
per se.The possible consequencesof this developmentwere discussedin chapter three,
section 3.2.2.

Of course,government may defend this processby arguing that young people (indeed
everyone)should be subject to scrutiny and stressthe importance of protecting the security of
well-behavedresidentsand this is fine to a point. There is no merit in defending criminal or
genuinely threatening behaviour, particularly when certain areasexperiencethe accumulation
of such behavioursover time, but the point is the tendencyto problematize youth per se with
little or no recognition that definitions of `good' conduct and `respectability' are not fixed but
fluid and socially shaped.In addition, some studieshave shown that incivility is just as
common amongst `respectable' residents,just not as visible. (Phillips and Smith 2003)
Furthermore,there is a hollowness to the concept of `antisocial' behaviour that reflects a
'victory of behaviourism over social positivism' (Squires 2006; 157). In other words,
behaviour is stripped of context to becomeabout `motivation and intentions' (2006; 157)
12Curfews were suggestedby many people to the PA team
as control measures.CCTV on the main
roads is designedto survey consumption of particular spaces.Also, some local youths were
`candidates'for ASBO's (NDC programme manager).
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13
ratherthan possible causesthat require supportrather than punishment. (See Squires2006
for a discussionof some of thesecauses)
As a result, it has to be said that New Labour's belief that the construction of `community'
includes encouraging residents to make claims on each other risks neglecting existing
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7.4.2 Sanctionin!

conflict?

For this thesis, the active sanctioningof conflict of the type describedabove places
NDC's appropriateness in question. In addition, some other, possibly unforeseen
for
further
NDC's
this examination.
questions
pose
presence
consequences of

First, New Labour's rather benign conceptionof NDC's presenceand `community' relations
belies a social reality that is far more complex than it appreciates.One offshoot of its attempt
to construct `community' is actually to unwittingly sanction its contestation.NDC and its
invite
instil
`community'
to
competing claims over
consciousnessactually
efforts
a
`communal' spacesand facilities becauseit misunderstandsthe fractured nature of the area.
By naming the `community' it immediately constitutesit as a site of struggle and negotiation
that goes beyond the imposition of the behavioural norms of the majority - one conflict it was
preparedfor. Whilst the government believes in this method to instil social order via the
processoutlined above, there is perhapsa misjudgementabout the extent of the conflicts and
tensionsthat it is reifying. This, I would suggest,can be traced back to its lack of awareness
identities,
in
heterogeneity
the
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norms and
of
multiple
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has
two main consequences.
and
experiences
Firstly, one could argue that although NDC is trying to construct and impose an orderly
`community' on unruly excluded terrain, its presenceis inadvertently opening a Pandora's

13It hasto be said that the government has belatedly committed itself to a range of measuresdesigned
to support people with behavioural issues(seeRespectTask Force (2006)for details). The effectiveness
and strength of that commitment remains unclear, particularly when comparedwith the fervour
displayed for being `tough' on behaviour.
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box of local conflict by supplying a narrative or consciousness that residents exploit in their
negotiation of `community'. That is, NDC encourages claims to be made on people, public
space and on how the area is `renewed' and in so doing, undermines its own argument that
such spaces are consensual. In the act of consultation, for example, it invites a range of
opinions and taps into the diversity of values held by residents, some of which will be in
conflict with others - two outcomes of the consultation that it appears to underestimate. In
addition, by making funding available for projects and groups, there is an implicit contest
over the allocation of resources and which ideas are `rewarded'. This is probably best
illustrated by the example of youth shelters where older residents objected to the plans for a
designated youth space. This led to local police trying to intervene and manage the conflict
and `sell' the plans to those raising objections. Another example is the redevelopment plans.
NDC have been forced to both `work' with residents who perceive the plans to be trespassing
on `their' `community' and mediate between those residents and estates who have accepted
the plans and those pockets of resistance within the `community'.

This also hints at a failure to understandhow `communities' are `made' - informally and
shapedby relations of power. We saw in the previous chapterhow certain groups in the zone
are considered`outsiders', (a phenomenonthat the resident PA team also identified) and we
know from other researchaccountsthat the creation of insider / outsider divisions can be
intrinsic to `making' `community' (see for example Evans 1997). Here is an example from
my data of this in operation,
'What we do with smack dealers is we kick 'em out. Wedon't wait for the council or
the police to do it. Wego down...throw all thefurniture on the streets and they've got
to go, cos they cant live there...If they don't listen then, wefucking drag 'em
out... We'vedone it 5 or 6 times over the last 4 or 5 years. The reason why we haven't
got a smackproblem round here is becausewe don't let it happen...once they start
selling to young kids and onceyou get 1 or 2 young kids on it, you get 5 or 6 on it.
Well, we're not having it, so we don't have it and it's our direct action. '('Jim',
resident; 21-60)

This is an extreme example of social closure where vigilantism is used to police local estates.
However, as shown in the previous chapter, `spaceinvaders' such as asylum seekers,students
and private housing tenants14have all beensubject to varying degreesof social closure in the

1' Another `spaceinvader' in the zone were travellers. However, there was as much fear this
of
particular group as animosity. The widespreadview was that they excluded themselvesand were not
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NDC zone, at times manifesting in overt violence, but always reinforcing their status as
`outsiders'. The objective, if not the means, of excluding drug users and dealers is perhaps
understandable, but what of other `outsider' groups? The arrival of NDC and its naming of
`community' could be seen to be reinforcing the creation of that divide by giving established
or well-connected residents a resource with which to define the terms of 'community'
membership and construct a barrier between themselves and those they do not consider
`proper' residents. As a result, it could exacerbate social divisions within the space rather than
building `community' and indirectly legitimise the exclusion of those groups and individuals
from networks of affinity and support. Again, because of this disconnection between
is
local
NDC
divided
on
partnerships to
placed
reality,
pressure
assumptions of unity and a
circumvent local divisions and to reach out to `outsider' groups to try to ensure they are
included in both the NDC process and integrated into the `community'.

This is the secondconsequenceof `naming' the `community'. NDC immediately defines
tensionsand conflict within the spaceas `problems' of the community that require
managementstrategies.In practice, this has meantthat NDC has had to try to reach out to
`outsider' groups and try to resolve thesevarious tensions,usually through liaising with
'S
advocacyand support groups. It also exposesthe disconnectionbetween hazy Government
ideasabout constructing `community' and the reality facing those agencieson the ground that
have to manageconflict betweencompeting groups and the strategiesadopted by individuals
from those groups to safely negotiatetheir 'community'. 16

7.4.3 Animating

the `community'

If the above were some unforeseenconsequencesof NDC's presence,an intentional
aspectof NDC's mission to imprint a `community' into malleable socially excluded terrain is
to `animate' `community' and instigate a senseof psychological attachmentto the locality on
the part of residents.As we have seen,this animation occurs firstly in a context of delineation
and branding of `community' and manifests in encouragingparticipation in decision-making,
local projects and the policing of behaviour of other residents.Ultimately, it seemsthat
governmenthopesthat these mechanismswill generateharmonious social relations whereby

interestedin being part of the `community' or engagingwith NDC, although such a perception was not
corroboratedor contradicted by anyone from the traveller sites.
15Two main examplesof this in Salford refugee and asylum seekerorganisation and a group
concernedwith the welfare of travellers. Both had beencontactedby NDC to addressissuesfacing
both groups and resolve tensions.
16For example,student respondentsinformed me of avoidancetactics that they are told, such as being
warned not to enter certain pubs or go into certain estatesafter dark. According to one respondent,
asylum seekersalso `stick together' despite national and ethnic differences becausethey are `on the
sameboat' in terms of coping with living in a strangeand sometimeshostile `community'.
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is
everyone `on the sameboat' and rowing in the samedirection or those that are not can be
compelled or stigmatised until they do. It hopes, I would argue, the outcome will be a stable,
unitary social formation characterised by three aspects:

1. Behavioural unity - sharedstandardsof conduct, policed by fellow residentsif
necessary
2.

Unity of values -community'

members all drawing from the same stock of

aspirationsand ideals
3. Unity of needs- all memberson `the sameboat' each with closely related
perceptionsof their needswhich are collectively challenged
Each of these facets of the `community' that NDC is designed to create are underpinned by a
set of demands on individual members as such a system can only operate if its members
respond `appropriately' to the expectations placed upon them. Indeed, government conceives
of participation in the organisation and practice of NDC as a necessary mechanism for
responsibilizing residents and regenerating moral order. In this section, I want to explore
some of these expectations and in light of my data, question whether they are appropriate and
the effects they might have on residents.

New Labour's selling point for NDC is that it has `communities at its heart' (NRU 2001; 11).17This meant that residents were expected to be active participants and perform a range of
functions in the `community', facilitated by the NDC process. As illustrated above, certain
individuals are expected to be arbiters of morality and conduct. In addition, residents are
expected to respond to the construction of their locale as a `community' and share that
'community'

with adjacent estates and territories and participate in the governance of that

zone. Furthermore, `participation'

entails supplying ideas, plans, criticisms and giving time to

meetings, reading documents and being available (if a `community' representative) and
accountable to other residents, some of whom can be frustrated or angry. A BBC Newsnight
report on a NDC zone in Birmingham illustrated this relationship in practice. The NDC board
member being filmed and interviewed was stopped in the street mid interview and confronted
by an upset female resident demanding that he do something about repairs to her house, to
which he could only apologize and admit to the reporter that he could not meet her demand.

In the follow up studio discussionto the report, panellist JonathonRosenberg,identified as a
`community development consultant', argued,

'7 Although, as one resident told me, initially NDC was supposedto be `community led', before a
subtle but crucial changein rhetoric.
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have
here
deprived
is
the
they
a
professional
middle
classes
and
say well
very
area,
failed perhaps to deliver the servicesthat they should have done so what we are
going to do is ask this very deprived community to suddenly take on all these
responsibilities and not evenpay them.if you think about it, it's rather barmy.
Suddenly,ordinaryfolk are responsiblefor everything, they get stopped in the street
fix
have
immediately
they
to
things. ' (BBC Newsnight 7/8/2003, bracketsadded)
and
This quote identifies two key points that we can useto explore NDC further. Firstly, he
suggeststhat a turn `to the community' in urban policy is informed by a view that welfare
systemsunder the auspicesof the `professionalmiddle classes' have failed to provide for
disadvantaged people. This is a view contested by residents of a Liverpool NDC who believe
the programme to be nothing more than the latest opportunity for professional dominance,
dubbing it `new deal for consultants'. (Jones 2001, cited in Wilks-Heeg 2003; 211)
Nonetheless, as Alcock (2004) has argued, the emphasis on local citizens participating in
NDC and other programmes partly rests on an attempt to balance the structure and agency
components of social policies and recognizing that citizens can improve governance by
supplying different forms of knowledge and expertise.

Beyond this analysis of the fashion for citizen participation, the quote hints at some problems
with this approach,throwing up some questionsabout how the `empowerment' advocatedby
NDC operatesin practice. That is, whilst it may be well intentioned in theory, in practice it
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tokenistic and even demoralizing without proper support. Ellison and Ellison (2006) also
point out that it may not be compatible with an `employment first' welfare state(p341). That
is, there my be a tension here betweenNew Labour's belief in paid employment as the key
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model of citizenship that could be skewedtowards not only the cash, but also the time rich.
In terms of my own study, as we saw in chapterfive, some individuals have felt empowered
by the NDC process,whilst others have been politicised by opposition to it. However, we also
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operation of `empowerment'. Ruth Lister has recently raised a question mark about the
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`good thing' without genuine attemptsto dispersepower and influence amongstresidents:
`At local community level, if empowermentis limited to strengthening the sef
confidenceand capacityfor action of someindividuals, it might not benefit the
community as a whole or might evenexacerbatecommunity divisions at the expense
of the most marginalized. '(2004; 174)

Concerns about the `usual suspects' who `capture' the decision-making process are common
in the participation literature (for example, Alcock 2004, Taylor 2002b, Hoban and Beresford
2001) with debates circulating about how to engage beyond this group and the potential
disempowering impact for those not involved for in decision making processes. Hoban and
Beresford raise a specific point about New Labour's courting of `social entrepreneurship' and
`dynamic local leaders' (2001; 314) and the idea that regeneration of areas is seen as an
opportunity for individuals to prosper:

'But we thought the whole point of the exerciseis to seekto arrest the decline of
poor neighbourhoods'. By 'neighbourhoods'do we not mean all of the people who
live within a particular and defined social environment? To emphasizeopportunities
...
for individual residents in poor neighbourhoodsmay only lead to new possibilities for
the few at the expense of the many. ' (2001; 316)

There is also, they argue, a dangerthat to talk about the importance of `leadership' may imply
`followership' and undermine the potential for residentsto 'reflect, analyse and actfor
themselves'(2001; 314). This echoesmy earlier point about the danger of sanctioning claims
on behaviour in that it might cement existing social divisions and operatethrough structures
dominate,
to
and
control,
allowing
certain
people
rather than the benign claimof power
making New Labour considersvital to createsocial order.
However, that is not to automatically say that `empowerment' is not a valid objective for
policy, what matters for some in the community developmentfield is how this objective is
undertaken.That is, the concernsabout pressureplaced on NDC residents derives from the
way that pressureis applied and the motivation that lies behind it, rather than encouraging
participation per se. Potentially, the focus on giving residentsopportunities to make decisions
and manageservicescould be a positive one, but only if it is a `journey of empowerment'
(Warren-Adamsoncited in Dinham 2005; 303) that takes account of the biographies of
individuals and allows them to have genuine control and influence on their own terms. The
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key objective here, according to Hoban and Beresford, would be for government to support
and enable local people 'to shape their own agenda for regeneration. '(200 1; 318) Hoban and
Beresford argue that genuine and sustainable social change in excluded neighbourhoods can
only occur when people have this opportunity. As long as government tries to control the
agenda, even if that agenda is committed to the ostensible empowerment of `communities' (ä
la NDC), it is likely to be another 'high profile and costly long-term failure. '(200 1; 318) In
addition, a corollary of having control in this manner is that it may secure opportunities for
those previously lacking in confidence or the social and economic resources necessary to
exercise their voice more coherently. That is, to acknowledge and allow for the skills and
capacities needed to be an effective participant. Unless such an approach is adopted, there is
the possibility that some citizens who are included and involved will have negative
experiences:

`...there is equal scopefor disempowermentand alienation as the complexities of
power and interest surrounding the decision-makingprocess are revealed to groups,
many of which will have little previous experienceof the [local] political realm. '
(Ellison and Ellison 2006; 342, bracketsadded)
At this point, we can examine a tension in the organization and governance of NDC in that it
can be characterised by what Furbey calls 'centralist localism' with a commitment to
`community' participation that occurs within a `firmly circumscribed regime' (Furbey 1999;
434) where expected outputs and bidding guidelines are framed by central government. '
Therefore, despite attempts to strengthen the 'voice from below', they remain 'strongly
mediated' (1999; 437). This would appear to reflect a wider tension in New Labour's `active
citizenship' rhetoric which, according to Marinetto, is yet to translate into an 'actual
redistribution ofpolitical

power' (2003; 118). He argues:

`For all its support of community involvement,the Labour government has a
predilection towards retaining strong central control over keypolicy areas. '(2003;
116)

Ellison and Ellison (2006) note that the central-local tension is a wider feature of the `new
localism' that has yet to be ironed out. They note a contradictory need for greater devolution
of control to local authorities, but firm central control'to prevent 'organisational chaos'
given the multitude of agenciesand targets in operation at the local level. (p340) This analysis
may be applicable to Salford if we consider the perceptionsabout the local authority
discussedin chapter five. Perhapsgreater central input is required to separateout local
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councils from non-statutory partnershipssuch as NDC, in order that greater control be
delegatedto residents.
However, Dinham (2005) has identified a tension in NDC partnerships that manifests in the
design and the manner of NDC's implementation. He argues that the aim of `community'
empowerment has not been complimented by the required development strategies to nurture
effective and rewarding local engagement. Not only is there a lack of capacity in these areas,
but the programme lacks a sufficient community development component to nurture local
networks (p310). Therefore, without this component, there is a disconnection between what
New Labour thinks NDC's can achieve in terms of animating local people and the obstacles
people face in meeting those expectations. This was also a finding of a newspaper
investigation into NDC by Alison West:

`The real problem was that the money came first and then the capacity building was
supposed to take place. It was the wrong way round - it was trying to make people
run before they could wall '(cited in Alcock 2004; 93)

Consequently,as we have seenin my study, there is a lack of engagementfrom most
residentsand a degreeof disillusionment or senseof powerlessnessabout NDC action. That
is, most people did not take the necessarystepstowards being empowered by the NDC
process.However, in this study, disillusionment did not derive from a lack of capacity to
engageand influence, it seemedto grow out of a sensethat NDC had its own agendadefined
by government,which raised suspicion about its consultation rhetoric. Ultimately, people I
spoketo did not feel that they had real influence on the process- that any meaningful
decisionscontinued to be taken by politicians and council planners.In Salford, this tension
was at its clearestover disputesabout housing demolition and the overall development
framework. As detailed in section 7.4.2, there was no detectablelocal appetite for housing
demolition, yet certain strategic decisions had beentaken by government to redevelop this
area,including demolishing some housesleading to somepotential difficulties:
At the same time you have got the aspirationsfrom New Deal being developed,say
around the physical work in the area and so you've got this initiative coming through
the ODPMabout it being `bottomup, you get the HMRF looking at housing issues...
and HMRF is very much about getting rid of terraced housing and it's top down. So
we've got a contradiction coming out of the one offrce. So where that is going to go I
don't know. What...I didn't want is the HMRF work being imposed in a New Deal
area and New Deal being blamedfor it. Youknow it had come out of New Deal and
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we don't know where that is going to go. '('Bill',

resident and community

representative, 21-60)

`Bill' notes that on the one hand there is

'New Deal being community led and developing a physical strategy including the
housing strategy according to the aspirations of the people of the area, [but] instead
we've got a team coming in which doesn't just represent Salford, it represents

Manchester as well that are making decisionsthat are then imposed.'('Bill',

resident

and community representative,21-60, bracketsadded)
Attempts were made to garner support for these plans with a mixed response (and substantial
resistance in some cases) from residents. It seems from the feelings expressed by some that
this may have damaged the credibility of NDC's commitment to local participation, serving to
remind residents how circumscribed their voices were. If we follow this line of argument,
then the disconnection is not about a lack of support for 'communities',

which can be

rectified, at least theoretically, through better techniques of consultation and engagement, it is
a harsher reality in which government seeks to retain control over important decisions and
assert that `it knows best'. Consequently, calls for programmes like NDC to offer a more
sensitive route to `empowerment' and the concomitant delegation of control and influence
seems incommensurate with its desire to design the trajectory of excluded spaces. Calls, from
those such as Dinham, for a return to `community development principles'

(2005; 310) may be

in danger of somewhat missing the point.

However, that is not to say that non-state(and sympathetic state) actors at the local level do
not have opportunities to enhancelocal networks of support and participation. It may not be
its
but
diversity
different
NDC's
the
central
government's
agenda,
given
on
ground part of
'intervention mixes' (NRU 2005; 11) - there may be scopeto offer opportunities to excluded
`communities' which perhapsrequire a subversionof the initial assumptionsof central
government.The challenge seemsto be to separateitself from the local authority, perhaps
through centrally defined parametersof partnership,but shift the emphasisaway from
centrally defined outputs, towards understandingand addressingthe realities of local
`communities' and those who work with them. This would appearto be a mammoth task,
particularly given the diversity of such spaces,but developmentstrategiesthat can exploit
available resourcescould offer opportunities to people should they wish them. Perhaps,given
the limited time available until NDC funding endsthere is a needhere to circumvent NDC
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and its participatory mechanisms,rather than hoping they can be quickly reformed with better
developmenttechniques.
At this point, I would like to re-assert'the empirical disconnection between what NDC aspires
to be and the reality of continued non-participation and a sense of disillusionment on the part
of residents in Salford. Across NDC areas as a whole, there are conflicting accounts of the
extent of resident engagement. The 2002 report on NDC elections found the picture of
higher
in
levels
reporting
of
participation
some
partnerships
participation rather mixed with
NDC elections and others lower than expected. (NRU 2002: 6)'8 Nevertheless, the latest
has
probably
ABI
that
the
proclaims
no
ever achieved as
programme
national evaluation of
is
best
barometer
281)
However,
'(NRU
2005;
this
the
of
probably
not
much engagement.
success given, as we have seen already, NDC does represent a step-change in commitment to
participation and cannot be fairly compared with past initiatives. Moreover, as Dinham
depth
it
is
level
involvement
does
tell
the
the
very
much,
since
character
and
not
us
argues,
of
identify
have
issues
involvement
(2005;
302).
He
that
the
that
goes
onto
of
a
range
matters
of
shaped the character and depth of participation, many of which I also found in my study as
discussed in chapter five. These included residents feeling dissatisfied with methods of
consultation, a lack of job or training opportunities and feeling `put off' by the format and
style of NDC meetings (2005; 306).

There are a further set of questionsrequiring discussionabout non-engagement(that go
beyond procedural problems associatedwith the process)and an associateddangerthat blame
is placed on residentsfor being passiveor lazy and being portrayed as not respondingto the
opportunities given to them. To begin, I would suggestthat NDC, or rather New Labour via
`ACE' is so driven by notions of reflexivity and `responsibility' that it neglectsto fully
understandthe context in which it placesthesedemandson residentsand holds a mistaken
belief that socially excluded people automatically can or want to be agentsof social
transformation.This is in addition to the fact that its commitment to participation is
circumscribed by central and local governmentpriorities. Consequently,the level of
participation and engagementthat it assumesor expects,in reality, does not really exist.
Given this disconnection,there are some important further considerationsof why the
governmentseemsto get it wrong. Firstly, it could be the casethat it has failed to theorise
fully the impact of its tensions on the ground - that there is a lack of awarenessof how a

18At the time of writing no statistics were available for NDC elections in Salford. Unlike other NDC
partnerships,this NDC does not hold open, balloted elections however. As stated in chapter five,
section 5.2.2, community representativesare electedthrough the community forum, which attendedby
a handful of residents.
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centralising tendency in decision-making may undermine its desire for active and engaged
citizens. This is a tendency that residents seemed to have detected in a manner
characteristically swift for those with most reason to be suspicious and distrusting of
government.

Secondly, it appears government fails to understand that it is a context that many residents in
this NDC do not recognize or respect as their `community', given the arbitrary delineation of
the zone. As Suttles (1972) argues, it is unlikely that administrative areas, such as the NDC
zone, will reflect the `cognitive maps' by which local people understand their locality (cited
in Fremeaux 2005; 271). For example, most respondents I spoke to related to one of two
distinct areas, or a sub-division (by housing estate) of each area. The attempt by Government
to impose NDC on this zone and shoehorn in various estates and call it a `community' goes
against the grain of the instinct of local people and undermines efforts to build attachment to
`community' and stimulate participation.

Thirdly, and of greater significance, it is a context of disadvantage,distrust and neglect that
distrust,
Several
have
this
time.
residents
expressed
one
over
many residents
experienced
local health worker stating, 'Residentsare very distrustful. They are used to projects lasting
12 monthsthen disappearing. '
The chair of the NDC partnership board admitted:
'There is distrust with whoever is seento come in and be doing something. You know
whether it's the council, NDC or anybody, the distrust is there... Things that have
happenedpreviously probably, but then again we cant be accountablefor the stuff
that has happened previously can we? '

NDC (shapedby `ACE') demandsthat residentsbe reflexive and `community' minded and
are capableof being or desire to be responsibleagentsof social change; but just how realistic
or morally appropriate is it to expect people who perceive to have been consistently
disadvantagedto `trust' government agenciesand play a transformative role in the processof
social change?Ultimately, I would argue,this burdening reflects a vacuous conception of
agencythat is ethically and practically suspect.It fails to appreciatethe embeddedrealities of
living in an excluded neighbourhood and the contribution of mistrust and neglect to that
everyday experienceand how that impinges on one's ability to participate. In other words,
NDC spacesare some of the most unlikely areasto have the `community' capacity that NDC
expectsand needs.In fact in Salford, NDC was imposed on an areaof people with. no

210
grassroots infrastructure' (`Carol', community worker) exacerbatedby a senseof neglect by
the local authority:
'... lots of the problems we've got in this area is the council we've got. We've had no
development, no works, we've got fences that are thirty years old... that f55 million
was given to this area because head government knows that for years and years,
consecutive years we have been deprived of funds. '(Jim, resident; 21-60)

One older female, resident in the areafor a long time, expressedthe impact of such a
backdropand the consequentdifficulty in performing this transformative role: "We have had
nothingfor so long that we don't know what to askfor" ('Anne', resident; 21-60)
A telling comment that refers not only to blunted ambition and an inability to conceive of the
possibilities that regenerationmay offer, but hints at a low senseof self worth, an emotion
that NDC does not seemto consider when demandingresident commitment and participation.
Moreover, it perhapsillustrates NDC's inability to conceive of the psychological impact of
living in such conditions and the difficulty for residentsin responding to competing
perceptionsof one's role and place in society. To reiterate Paul Hoggett's argument, perhaps
there is a failure to appreciate, `[the] impact of fear, envy and other emotions upon our
capacities to imagine, challenge, resist or lead. ' (Hoggett 2000: 12, brackets added)

Nonetheless,NDC expectsresidentsto becomepeople with a positive contribution to make to
`their community' and in so doing challenging welfare structuresand negative stereotyping of
`dump' estatespopulated by dependentand passiveindividuals. What this amountsto is the
social inclusion of disadvantagedresidentsunder this government being predicated on their
ability to reflexively challenge barriers that others have strewn in their path. This, I would
suggest,stretchesthe legitimacy of Giddens' `autotelic citizen' to breaking point becauseof a
failure to appreciatefully the obstaclesto the reflexive self-help that Giddens, New Labour
and the Third Way fetishize so much. It also risks being seenas a `victim-blaming' tendency
in the government's urban policy framework as local people are expectedto challenge their
own exclusion in the name of a social policy that is in `partnership' with `empowered' and
`dynamic' local citizens. Finally, it meansneglecting the backdrop of disadvantagethat
framesthe lack of engagementthat is in evidence in areaslike Salford.
The picture painted by these arguments(and the data) about New Labour and its demandsfor
how,
for
illustrates
one reasonor another, it fails to embedNDC in the realities
participation
of residents' lives, thereby placing demandsthat are unrealistic and to some degreeunfair. As
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a consequence of this disconnection, it raises the possibility that residents are portrayed as
somehow complicit in their own disadvantage. This has both practical and ethical
implications. Primarily, is it ethically just for pressure to be shifted from the state onto
residents to manage the behaviour of their neighbours and to supply the impetus for local
in
fashionable
is,
That
to
the
participate
policy technique of the
regeneration and governance?
day - citizen empowerment. According to Herbert (2005) the blame for this shift should be
laid at the door of neo-liberalism and the off-loading of the state's responsibilities onto
`communities'. He suggests however, that `community' is a `trapdoor' that will `collapse
(p853)
laden
expectations'.
political
when
with excessive

Beyond that, a `failure' of residents could have implications for future intervention
programmes and increase reliance by policymakers, not on better development strategies, but
on housing demolition and redevelopment to alter the social mix as the appropriate response
to the problem of concentrations of poverty. Indeed, one must question the impact of
redevelopment on socially excluded people given that such an agenda seems to contain a
subtext that says poor people are `failing' an area, with the solution being to attract middle
income, respectable taxpayers to `improve' the area.19

Furthermore,the disconnection revealsa practical issuefor NDC. It leads us to ask why, in
spite of the rhetoric, do residentsremain disengagedon the whole. If we reject the argument
that it is becauseof cultures of lazinessand passivity, then we can begin to explore the extent
and natureof NDC's model of empowerment.For example, we can question whether people
by
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and
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relating
other residentsof opportunities to influence. Finally, the disconnection can lead us to question
the level of understandingin New Labour's `ACE'. As illustrated throughout this thesis,
`ACE' contains a set of expectationsapplied to individual residentsof NDC areas.What
have
is
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that
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are
overall
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rather
misplaced,
seemsclear
argued,by their lack of understandingof the challengesthat hinder participation (and perhaps
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done
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larger vision of ordered `communities', where residentshave a stake in the game, but the rules
19One community worker expressedto me how shethought governmenthad introduced NDC with this
agendain mind because`the area doesn't pay for itself', hencethe need for (responsible) council tax
payers.
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are centrally fixed. Therefore, there is limited interest in enabling `journeys of empowerment'
that are genuinely self-enhancing.

7.5 Challenaine exclusion?
My discussion of NDC's appropriateness in tackling exclusion has focused on the
disconnection between its attempts to `build community' and `responsibilize' residents and
the realities uncovered by my fieldwork data. This, I have argued, has raised several
from
discussions
following
here,
of `community'
on
significant points, which

and agency, I

want to suggest combine to destabilize NDC's ability to challenge exclusion.

Firstly, in sanctioning the policing of conduct in the name of `community',

there is a risk that

in
divisions
become
the creation of insider/outsider
entrenched
and
operationalized
social
groups. This excludes certain groups or individuals from the `community'

and either renders

them to be controlled, subjected to abuse or violence or lacking a presence and voice in
decision-making and resource allocation. Secondly, in the contestation of resources and uses
of public space that NDC inevitably if not consciously invites, some groups will lose out as
they do not have a stake in the process, their voice is drowned out by other louder, established
voices, or their claims are de-legitimized by other groups with the power to define them as
disadvantage
jeopardises
As
their
this
the
of
or exclusion as the
challenging
such.
a result,
meeting of their needs is policed by others or refracted through structures of power and
influence that NDC inadvertently sanctions. Whereas this first point is a deliberate tactic in
line with New Labour's communitarian objective of allowing the many to remoralize the few
(as discussed in section 7.2.2), the second would appear to be an unforeseen consequence
for
difficulties
`communities'.
This
in
failure
to
the
of
creates
complexities
a
recognize
rooted
local partnerships in being mediators in competing claims on NDC, particularly when in a
fractured `community'. For example, `community' development consultant Jonathon
Rosenberg told BBC's Newsnight programme:

'Ifyou just turn up to a community,pick a bunch of people and dump £50 million on
them and then expect them to mediate their disputes,to work out how they are going
to spendthe money betweenthemselveswhen they have absolutely no experienceof
being
by
it
they
and
will
end
up
riven
organisation
at
all,
simply
wont
work
political
faction, which is in fact what has happenedto a lot of NDC programmes. '(BBC
Newsnight, 7/8/2003)

Furthermore,whilst no one can be in any doubt that in Salford, NDC has helped deliver some
its
indeed
for
(and
improved
the
that
surrounding areas),
services
zone
residentsof
new and
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when the delivery of resourcesis refractedthrough the contestationof `community', there are
definite questionsto be raised about the extent to which the `community' is a barrier to
meetingthe needsof all residentsin an holistic and substantialway. For example, it would be
a courageouspartnershipthat rode roughshodover the dominant `community' voices to build
fully accessibleyouth facilities in eachestate,or funded good quality accommodationfor
asylum seekerfamilies.
A third point that possibly de-stabilizesNDC's challenging of exclusion is the pressureplaced
on local people to drive the NDC process.If democratizing local governancethrough the
delegationof control to residentsis a key to social inclusion, how appropriate is that and how
in
is
is
in
it?
know
NDC
Firstly,
`community'
that
there
we
my
study
effective
achieving
apathy and non-participation. Therefore,the majority are not being included in that sense.
Moreover, although there are some individuals who are closely involved with NDC and do
feel a senseof empowerment,this could have the perverseeffect of exacerbatingthe divisions
highlighted above by placing power and control in a group of dominant `community' actors,
which doesnot trickle down to empowerthe rest. (Seesection 7.4.3) Both these points raise
questionsabout NDC's appropriatenessin tackling exclusion.
A further question about its inclusionary credentialsis provoked by suspicions about the
ethics of `empowering' people. Is it genuinepower (to set agendas,allocate resourcesetc), or
the mere incorporation and acquiescenceof residentsinto establishedmethods of governance
and decision-making?If it is the latter, then even if it was successfulin `empowering' the
majority on theseterms, logic follows that this would have little bearing on one's socially
excludedstatus.It would simply mean a legitimizing of the status quo. NDC's eagernessto
`animate' local residentsand put `communities at its heart' raises suspicions about the role of
participation and empowermentas part of an overall strategyto `socially include'.
Furthermore,this raisesthe spectreof NDC amounting to little more than a managerial
just
that
are
actually
coping strategies.This is as
complete
with
governance
practices
response
opposedto concentrating on reforming the wider inequalities that create excluded spaces.In
so doing, government absolvesitself from responsibility for tackling inequality and poverty
by pointing to its local regenerationprogrammesand their commitment to local involvement.
In this sense,NDC becomesanalogouswith Giddens' `autotelic self' n that it is seento be a
pragmatic measurethat acceptsthe context in which it finds itself and concentrateson
`renewal' through re-branding and building `capital'. NDC is designedto create `autotelic'
`communities' of residentsthat can cope with post-traditional risks and uncertainties. The
`empowerment' and `participation' of local citizens then becomesabout delegating
responsibility and retrenching the role of the state in public welfare systems.However, as
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Alcock (2004) warns, the fashion for citizen participation could be going too far in the
opposite direction with a `drift' towards bottom-up policy planning in danger of pathologising
the problems of poor neighbourhoods; problems, he argues are caused by wider structural
dynamics. Lupton agrees:

'Ultimately, we will not bring an end to theproblems of 'Poverty Street'... unlesswe
are also prepared to challenge seriously the inequalities in our economyand our
society that are the real causesof relative poverty and of social exclusion.'(2003;
220)

Similarly, for some,programmessuch as NDC should be complimented by wider action on
the wider causesof exclusion, not just the local level: `...the successof neighbourhood
divisions.
'
depends
to
address
regional
economic
on wider action
regenerationprogrammes
(Lister 2001; 432)

Benington and Donnison have voiced similar concerns:

,...a small areafocus of this kind can run the risk of diverting attention awayfrom
the wider political economicforces which causeand maintain the concentrations of
poverty and unemploymentin theseareas.'(1999; 65)
This was a critical theme picked up on by one of my respondents('Carol', community
worker) who queried whether NDC was a `stickingplaster' for a deeperproblem and
questionedwhether it was tackling the `root causesof exclusion'. According to this logic, the
techniquesof `empowering' residentsand `building community' through the prescription of
`ACE' is about avoiding radical changeby seekingto changelocal behaviour to be more
less
(social)
dependent,
and
welfare
rather than addressing
and
passive
possibly
responsible
the regional, national or international structuresthat createand perpetuatepoverty. Judged
againstthis criteria it is hard to argue that NDC offers much in terms of more profound
egalitarian, anti-poverty objectives and rendersits participation agendarather shallow.
This leadsus to a point where we have two critical angleson `ACE'. Firstly, there is a
question mark over the propriety of the aspirationsthat underpin `ACE' and the extent to
which they challengethe exclusion of areasand people. Secondly,this question mark
manifestsin a disconnection between the empirical reality of `communities' and assumptions
about a requisite unity of values, needsand conduct, with deviants reconstructedor rejected
by the `community' around them. As we have seen,this disconnection has implications for
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the ability of NDC's to build `communities' and tackle exclusion in the way government
foresees. At this point, it seems that we have come full circle. Whilst the goal of this thesis
was to examine NDC, it appears that the investigation has repeatedly thrown up the same
question - if it is so problematic in practice, why `ACE' at all? The next section may shed
some light on this question.

7.6 Why `ACE'?
My examination of NDC in this chapter worked on the premise that `ACE' as a
combination of analyses and aspirations underpinning NDC was problematic. Furthermore,
that this meant in crucial ways, NDC in practice suffered from a disconnection with the
reality in which it was embedded. I have argued that this disconnection has some negative
effects on certain groups in the 'community'

and for NDC partnerships on the ground who

must manage the tensions and complexities that `ACE' does not account for. Ultimately, the
detachment of `ACE' from reality raises serious questions about NDC's propriety in tackling
social exclusion, a point to which we will return later. However, given the arguments made
about the problematic nature of `ACE', it seems that there is a need to move the discussion
away from the effects of the disconnection and refocus on `ACE' and consider why, if it is so
problematic, it has been applied via NDC.

The fundamental purpose of this thesis has been to examine NDC as an embodiment of
`ACE' and a mechanism for engineering the `communities' New Labour would like to
construct. The bulk of this chapter has been devoted to identifying how `ACE' can have
for
implications
NDC partnerships and their residents and in light of the attention it
negative
has received, it seems appropriate to re-examine the reasons for its place in New Labour's
welfare reform agenda. As we saw in chapter two, `community' and responsibility are key
facets (along with opportunity) of New Labour's welfare policy discourse (White 2001). It is
the position of this thesis that one of the functions of NDC is to be a policy mechanism that
operationalizes all three of these concepts. However, it is also the position of this thesis that
the way they manifest in practice exposes some problems and tensions for residents and
reveals their initial conception to be problematic and lacking a grounding in reality. Having
established this, surely the question needs to be put: why are there inadequate understandings
of `community', agency and exclusion inscribed within NDC? Possibly it reflects a
calamitous lack of awareness of the realities of socially excluded terrain wherein NDC has
been foisted on disadvantaged areas creating problems for residents and staff charged with
`making it work', with little thought given to how notions of participation and consultations
will play out in practice.
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However, consideration is due here to the government's very deliberate attempt to avoid areas
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this thesis has identified some weaknessesin this approach,it has done so from a critical
plane that whilst important and valid, is probably different from that occupied by government
policymakers.
Nevertheless, if we accept this combination of conceptual aspiration and expedient
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`communities' reveals New Labour's desire to implement its project ('ACE')

on excluded

terrain. The level of self-awarenessshown here in applying `ACE' to specific areasand create
m As noted previously, this does pose questionsfor those areasdefined as conflict ridden and
troublesome.They seemto have beenwritten out of NDC's remit, which questionsthe application of
'ACE' further and intersectswith evaluations ofNDC's appropriatenessin tackling exclusion. That is,
it doesn't, unlessyou happento inhabit an apparently homogeneous`community'.

21Although the dubious commitment to geographically based regeneration projects remains undimmed.
Given the degree of disquiet about such an approach (see section 3.3.4), perhaps it will be the next
generation of policymakers who eventually `learn' this `lesson' and jettison the area-based poverty
initiative.
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a successfulregenerationexperienceinevitably leadsone to examine the intentionality behind
the project and how `successfulregeneration' is defined.
If we consider the tendency in New Labour towards animating and responsibilizing excluded
residents via `ACE', their focus on behaviour resonates with communitarian notions of
refurbishing the physical and social bedrock of `communities'. As Phillip Selznick explains:
'Personal responsibility is most likely to flourish when there is genuine opportunity to
participate in communal life. ' (cited in Deacon 2004; 918)

The normative aspectof NDC has beenreiteratedthroughout the thesis and it is clear that
New Labour does not hesitatein assertingits vision of how `communities' should be. One
explanationfor implementing `ACE' in `appropriate' areastherefore could be rooted in a
normative aspiration to `recreate communityengagement'and `foster moral dialogue' (Rose
2000; 1404) within excluded spaces.`Community' then becomesan instrument adoptedby
NDC to instil social order and recastthe terms of citizenship. As we have seenthis can entail
residentsbeing co-opted into strategiesof managementand surveillance. If this angle on
`ACE' is correct, then NDC is not about authentic `empowerment' of residents,it is actually a
mechanismfor inscribing - to reiterate Rose- '... the norms of self control more deeply into
the soul of each citizen... '(2000; 1409)
is not about recognizing and respondingto diversity and difference in
_`ACE'
`communities' because,

In addition,

`...this version of the politics of community seeks to foreclose the problems of
diversity by propagating a moral code justified by reference to values that purport to
be timeless, natural, obvious, and uncontestable. In operating at this moral pole... the

Third May sets itself in opposition to the very autonomy it purports to respect.'(Rose
2000; 1409)

Therefore, if we acceptthis argument, `ACE' is a regulatory mechanismwith prescriptions to
constructthe future trajectory for excluded areasand those who inhabit them in such a way
that they becomesites of discipline and surveillance. Moreover, it identifies certain spacesas
being more receptive to such strategiesthan others. This argument sharesthe same
Foucualdianground as the discussion of the policing of antisocial behaviour discussedin
section 7.4.1 and was mentioned in relation to Marinetto's (2003) argument about
`community' involvement in chapter three. In all theseexamples,the suggestionis that the
state is, in effect, delegating control to non-stateactors and entities, such as `communities' in
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the belief that order and individual conduct can be better maintained through the activation of
increasingly
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which
are
own
activities,
citizens,
inefficient. Therefore, concepts such as `empowerment' in a regeneration context are
inherently regulatory, evinced by the fact that they are heavily circumscribed by governmentdefined expectations about how agents should behave and should provide support for a model
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without
government,
conceived
of governance

The arguments of Rose, Marinetto et al are interesting analyses of governmental strategies
that offer some valid insights into how New Labour conceives of `community' and the way it
is mobilized to govern individual conduct. Moreover, there does indeed seem to be some
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behaviour of excluded `communities' and this aspect of NDC (embodied by its agency model)
has featured throughout the thesis. However, it also seems simplistic to dismiss NDC as just
being a disciplinary mechanism. I would add that if we are trying to ascertain `why `ACE",
then ultimately the answer does not lie in discussions of this kind, but remains, somewhat
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the problematizing of the models and the disconnection revealed by this thesis, it remains the
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right, participation, ownership, order and so on will be the inevitable result of NDC's
presence. That is, New Labour appears to believe these aspects of `community'

and agency
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Selected areas are rewarded with NDC funding because they are thought to deserve that
opportunity for renewal and ownership. This is where the assistance or treatment it is thought
will work best. In other words, New Labour's conceives of the regeneration process as
liberating rather than regulatory. Of course, we can assessthe liberating credentials from
look
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benefits it can offer residents.

7.7 Conclusion

Having describedmuch of my datasetin chaptersfive and six, this chapter beganwith
the task of discussingmy research`findings' and reflecting on NDC and its ability to tackle
the social exclusion of neighbourhoodsand citizens. The bulk of the subsequentdiscussion
force
behind
driving
NDC.
Firstly,
New
Labour's
`ACE'
based
the
conceptual
around
was
this took the form of a reiteration of the important points of departurebetween `ACE' and the

219
realities of excluded `communities', with each model unpacked and problematized
individually according to my data. Secondly, section 7.3 discussed why, if the Salford zone
was so contested, was it selected for the NDC treatment. It was here that the local influence
on the `winning' of NDC was first explored, as the role of local planners and politicians was
considered in constructing this zone as a suitable `community' as requested by NDC
guidelines. This discussion left us with two major areas to explore - on the one hand, why
policymakers at the centre had inscribed certain objectives into those guidelines in the first
place given that they seemed - from my study - to be misplaced. On the other hand, there was
a need to explore more deeply the implications of the disconnection between policy and
reality.

Section7.4 examinedthe effects and possible implications of the disconnection between
`ACE' and local reality. It did this under three headings:contesting behaviour, sanctioning
conflict and animating the `community'. Within eachof these discussions,the disconnection
inherent in `ACE' was drawn out as were someof subsequentproblems causedby the
disconnection.The narrative of thesediscussionstendedto be that because`ACE'
misunderstoodthe reality of residents' lives and of `communities', the actions of NDC and
the expectationson people were problematic and in some casesappearedto have negative
effects on residentsand their relationshipswith each other. Furthermore, this examination
raiseda range of ethical concernsabout, for example,demanding participation from local
people.That is, at certain points the discussionshifted from an empirical to a theoretical level
to considersome wider perspectiveson the disconnectionunder scrutiny.
The final section of the chapter was concernedwith determining why, if `ACE' was as flawed
as I was suggesting,doesNew Labour subscribeto it as a recipe for supporting excluded
`communities'. Firstly, it was contendedthat due to the self-aware and experimental nature of
the NDC programmes,where `ACE' is complimented by pragmatism in implementation, that
it was unlikely that NDC should be defined as a calamity. The fact is that New Labour
believesthat the `ACE' model is applicable, but particularly in areaswith certain pre-existing
ingredientssuch as unity of values and needsand largely, people feel they are on the same
boat (apart from the problem few). As this thesis has illustrated there are some crucial
problemsand tensionsat the heart of New Labour's equation that need exploring further, but
to questionthe initial reasonsfor NDC being applied may be off the point somewhat,since
governmentpatently has no idea about or interest in understandingsome of the complexities
of `communities': it is not on their policy radar. Their energies,it appears,are spent reifying
`community' as opposedto genuinely unpacking and understandingit.
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Nevertheless, in posing this question about New Labour's belief in `ACE', I was able to posit
some alternative explanations that offered critical slants that could inform my assessment of
NDC. Perhaps the astute application of NDC to consensual areas meant that New Labour
viewed it as a disciplinary and regulatory technique that could enforce its own normative
prescriptions. Indeed, it is possible to argue that New Labour's `ACE' contains elements of
this approach evinced by its normative commitments to prescribed forms of individual and
`community' behaviour. However, the final point of this discussion was my desire to resist
dismissing NDC as a purely regulatory mechanism since it seems clear that government
believes `ACE' to be a liberating project that offers residents a genuine opportunity to
transform their relationships with their `community'. It is here that this thesis has intervened
to demonstrate that New Labour's faith in NDC's liberating potential is rather misplaced. The
key outcome of this discussion therefore, seems to be, not that NDC is regulatory, or that it is
a `sticking plaster' necessarily, but that it misunderstands the nature of excluded
`communities' and those who reside in them. The final chapter will discuss this further and
conclude the thesis.
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Chapter Eight

Summaryand conclusions

8.1 Introduction

The intention of this chapter is to set out the conclusion and evidence that has
constitutedthe thesis and got us to this point. It will proceedby summarising the arguments
presentedin each chapter,drawing out the key points and claims and ensuring that the
narrative thread of the thesis is clear. It will conclude by suggestingthat the central claims of
the thesis comprise a substantialbut balancedcritical framework with which to understand
and examinethe NDC project and elementsof New Labour's welfare reform agenda.In
addition, it will consider the critique offered by the thesis and the possibilities that it creates
for an evaluation of NDC.
There are two key argumentsaround which my thesis has been based.Firstly, that to some
degreeNDC is shapedby a set of conceptsderived from the New Labour political renaissance
and its consequentreformulation of the welfare state.I have assertedthat the framework that
underpinsNDC can be traced back to three key principles underpinning the wider New
Labour `project' - community, opportunity and responsibility. These governing preceptshave
seepedinto the regenerationpolicy arenaas the governmenttries to refurbish some of the
poorest,excluded extremities of the social body through a combination of reconstructing
individual behaviour and the delivery of extra and better resources.
Secondly, it has been arguedthat this framework for refurbishment can be problematized on
the basisthat it lacks awarenessof or sensitivity to the complexities of the terrain that it seeks
to engage.Consequently,it has beensuggested(basedon a period of fieldwork) that this lack
in
of awareness/sensitivity, addition to somevery deliberate governing techniques,creates
potential or real tensions in the refurbishment project envisagedby New Labour.
8.2 The contributions

of each chanter

The thesis openedwith a discussion about the attention paid by policymakers to
concentrationsof poverty and disadvantageand identified the emergenceof a policy
discoursethat problematized poor spacesas requiring some form of government intervention.
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It was noted that from the initial concernwith the `slums', from that documentedby Stedman
Jones(1971) and in Orwell's Road to WiganPier, to New Labour's prioritising of tackling
`excludedneighbourhoods',there is a consistentnarrative about the stunting effects of living
in such areasand the concomitant needto `regenerate'or abolish them., Consequently,a
rangeof governmentpolicy responseshave attemptedto addressthe existenceof poor areas
possibly'out of both genuine concernfor the inhabitantsof such spacesand out of protection
for somesenseof self or class interest.New Labour, it could be argued subscribeto both
reasonsand has introduced a third. In keeping with its reputation for `prudent' economic
management,it has recastthe `problem' of poor areasas one of economic wastefulness.
When Tony Blair statesthat `weall have to pay the costs' of excluded estates,he appearsto
be referring to both a social cost in terms of the growth of deviant lifestyles in such areas
manifesting in a lack of `respect', as well as the economic cost of policing, higher welfare
bills and a loss of tax revenue.
The other major contribution of chapterone was the introduction of the researchapproachby
which NDC was examined.This strategysuggestedthat when compared to pertinent work
done by scholarsand researchers,it appearedin theory as if New Labour might have
misjudged or misunderstoodthe nature of `community' and how social agentsconstruct and
negotiatetheir social context including their relationship with welfare systems.Furthermore,
it was explained that this `discordant' literature would be the framework in which I would not
only problematizeNDC, but also construct my researchquestions.It would provide the
prospectiveresearchwith a critical lens to try to understandhow the dynamics and
experiencesof `communities' are shaped.
Whilst chapterone locatedNDC within a lineageof poverty programmesdriven by a policy
discoursepreoccupiedwith poor spaces,chaptertwo attemptedto trace its origins to the wider
New Labour welfare reform project. It is the position of this thesis that NDC reflects both a
construction of poor areasas a policy `problem' and the prescription applied in the course of
addressingthis `problem.' The objective of chaptertwo was to explore the genesisof this
prescription and theorise its relationship with broaderNew Labour conceptsand analyses.It
was assertedthat a substantial part of New Labour's governing project is about reforming
welfare systemsand reframing the relationship betweencitizen and state.

This policy approachcan be contrastedwith those associatedwith the New Right who posit that it is
the pathology of the poor that createssuch rundown areas,not the other way round.
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Whilst it was noted that Giddens' `post-traditional' society analysis is key to understanding
New Labour's reform of the welfare state,the core principles woven throughout much of the
reform agendawere identified as: community, opportunity and responsibility. New Labour's
social vision is underpinnedby thesethree conceptsthat act as both policy objectives and
organizing precepts.It was arguedthat New Labour seeksto both provide opportunities and
expandthe attendantresponsibilities of citizens on the basis of `community' membership.Not
only are we expectedto participate in economic and political life, but we also have a crucial
role to play in maintaining the moral fabric of the `community' - so must participate in the
public negotiation of behavioural standards,what Flint and Nixon have describedas a call for
positive action' focused on `thegovernanceof others'rather than simply a personal,passive
'desistancefrom incivility' (2006; 952). A responsiblecitizen should do more than look at
their own behaviour and should try to shapethe characterof others.
This processis also partly constitutive of what has becomeknown as `active' citizenship participation in the civic life of the `community' where members are involved in constructing
the public realm through volunteering, involvement in local politics and social
entrepreneurialismamongst other things. It also underpinsNew Labour's conception of the
`community' as one that contains a crucial dividing line between the decent majority and the
antisocial or deviant minority. To overcomethis division `decent' members needto take
responsibility for policing the behaviour of the deviants in their midst.
The identification of this welfare reform agendais crucial for understandingNDC. This thesis
has arguedthat the prescription for poor areasdevised by New Labour can be traced back to
thesebroader political and philosophical positions. As chaptertwo moved on to discussNDC,
it was assertedthat `community', responsibility and opportunity could be translated into
agency,`community' and exclusion comprising New Labour's `ACE'. This is a recipe that
divides its attention between regeneratingthe environment in which residents live (what
behaviour
be
the
changing
of those sameresidents
called
a
structural
component)
and
might
(an agencycomponent). Each of theseterms were theorised as models that included both
analysesand prescriptions for poor areasand their inhabitants and was broken down as
follows:

`Community' in the context of NDC was identified as the guiding principle for the
in
the sensethat NDC representsan attempt to mould a `community'
process
refurbishment
out of malleable socially excluded terrain entailing the allocation of responsibilities on
identity
for
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future trajectory of NDC areas- what New Labour would like the areasto becomepost-NDC
`treatment'.

Clearly, part of the `community' vision is a model of individual agency propounded by NDC.
This model relates to the wider importance attached by New Labour to responsibility and
manifests at the local level via NDC as a range of duties expected of residents in the course of
building the `community' envisaged by New Labour. Specific forms of participation are
expected in the course of `animating' the `community' to be active, responsible local citizens.
Again, New Labour's model of agency presumes that there is a majority of residents who are
ready and willing to participate in building the `community' and local decision-making and
service delivery. NDC's role is to provide the opportunities and avenues for this activity to
flourish, including the spread of `respect' and decent values.

The final ingredient inherent in NDC relatesto exclusion and is linked with the wider concern
for providing opportunities for citizens. Whereasthe models of agency and `community'
sharesome degreeof concern about changing behaviour and cultures of poor areas,the model
of exclusion representsthe needto refurbish the physical and political context of theseareas.
Having theorized the conceptual framework of NDC and establishedhow each model
manifestsas a set of aspirations for residentsand their `community', chapter three shifted the
focus of the discussion onto the discordant literature so central to the researchsupporting the
thesis.After exploring some of the critical assessmentsof New Labour and its rhetoric and
welfare reforms, the chapter proceededto focus on the three `ACE' models - agency,
`community' and exclusion. With referenceto a range of literature, I attempted to
problematizethe analysesand objectives inherent in each model and develop research
questionson which to basemy fieldwork.

Having subjectedeach model to substantialcritical scrutiny and exploring the discordant
literature, the next task was to set out the researchquestions.The initial questions designedto
shapethe researchstrategy were as follows:

"

To what extent is the NDC `community' a contestedspace?

"

To what extent is social exclusion experiencedheterogeneously?

"

What interest and involvement is there in NDC from local residents?

Thesewere constructedwith the intention of `testing' the discordant literature and illustrate a
methodological commitment to generatingdata about the complex and `negative' aspectsof
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`community' - precisely those aspectsunder-theorisedby decadesof community studies (as
discussedin chapterthree, section 3.3.1).
At this point in the thesis, the analysis of New Labour and the discordant literature provided
in chapterstwo and three were left to one side to concentrateon an exposition of my practical
designed
to compliment the theoretical engagementalready asserted.
strategy
research
Chapter four focused on reasserting the role of `big' research questions relating to resident's
designed
impact
its
NDC
to
the
two
explore
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and
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other
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and
accounts
the ground:

"

How doesNDC operate in practice?

0

Has NDC improved the lives of residents?

The addition of thesequestionsmeant a dual focus for the fieldwork on both `lay' accountsto
generatedata about experiencesof `community', exclusion and NDC, and on the activity of
NDC including its organizational structure and changesit has made or contributed to the
`community'. It was decided that this form of knowledge would be an important dimension in
consideringthe effect and propriety of NDC as a whole.
Having staked out positions in relation to methodology, epistemology and ontology and
having consideredethical debatesthe thesis proceeded- in chapter five - to offer a
description of the data generatedduring fieldwork. This began with a discussion of the
local
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'community'
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by some respondentsas interdependentand dysfunctional creating a passive dependency
culture amongstresidentsand an ingrained paternalismwithin the local council.
Evidencewas also recountedhere that suggestedlow levels of participation and limited
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to perceptionsof meetings as inhospitable and excluding places for local residents.Other
explanationswere offered ranging from lazinesson the part of residents,consultation fatigue
and generalhostility towards and a lack of faith in the NDC process.
A further section was included in chapter five to offer evidence of the developmentsNDC has
helped fund or organize since its arrival. These include an array of new or newly supported
servicesand a substantial effort to `build community' through a range of measuresto
strengthenthe culture of civic engagementand collective endeavour.From the list in
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programme)some local services,particularly in terms of education, health and young
people's provision. Its attemptsto tackle exclusion on a geographical basis at least allow it to
provide a core set of servicesthat will benefit the majority of residents, for example, new
health centres.
Chaptersix saw a shift in focus with an account provided of the data generatedwith and about
the residentsand local stakeholdersin the NDC area.This data was organized according to
anotherthree headings- that which related to the interest shown in NDC and the
`community' in general, data that related to the extent and nature of contestationwithin the
`community' and finally, data that explored the way in which exclusion is experiencedby a
rangeof residents.
To begin, it was re-iterated that local interest in NDC was rather limited and that involvement
in the `community' per se was mixed, with somerespondentsmentioning the importance of
their immediate street or block, but declaring little contact or affinity with the `community'
defined by NDC. Attendance at residentsand tenantsmeetings was found to be relatively
high, but distinctly gendered.Moreover, territorial division was found to influence the
priorities of associationsand provide a division that cut acrossthe NDC zone as a whole.
In terms of `community' and the extent of contestation,it was argued that social divisions
underminedthe pockets of `community' engagementthat do exist. Data was describedthat
illustrated conflicts between residentsneedsand values relating to local policing strategies
and redevelopmentplans. There was also evidenceto suggestthat the presenceof `outsider'
groups (what I termed `spaceinvaders' - students,asylum seekersand transient private
housing tenants)was the causeof contestationsof spaceand identity. Finally, evidence was
describedthat illustrated how some residentshave clashedover the use of physical space
within the `community', generally manifesting in a conflict between young people who
considerthemselvesreliant on public space,and older people who define such occupation as a
nuisanceto be controlled. It is the contention of this thesis that the combination of data
around contestationsand divisions producesa substantialcasefor questioning New Labour's
model of `community' as either being in existence,or the possibility of it being created.
The final body of data to be discussedwas that relating to exclusion and how residents
experienceit. In response,it was suggestedthat three distinct processeswere in operation that
shapedexperiencesof exclusion in differing ways. Firstly, evidence was offered to suggest
that needswere shapedby the interaction of poor local serviceswith social location or
division. Secondly, it was argued that within a defined spacesuch as this, that there are
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simply a range of needs exhibited by different individuals and groups to conduct their
everyday lives. Finally, a relational dimension to the configuration of needs was explored.
This entailed recounting evidence that showed how social relations could shape or reinforce
experiences of exclusion through the existence of territorialism and the maintenance of
insider/outsider boundaries.

The combination of data explored in chapter six was not suggested to be an all-encompassing
account of `community' experiences and dynamics, but nonetheless offer evidence of
contested and heterogeneous terrain that raised concerns about NDC's awareness and
sensitivity to the `community' it sought to regenerate. It appeared to underwrite a
disconnection between how New Labour conceived of excluded spaces and the `ACE'
prescription it had devised for refurbishing them and the realities of socially excluded
`communities'. This disconnection was discussed in chapter seven and distilled into several
key themes by which to reflect upon NDC. Firstly, it was asserted that given the contested
nature of the `community' under study, we have to question why it was selected as being
`suitable' for NDC funding. The response offered and restated here is that the area in Salford
was not selected by central government planners, but by local strategic decisions designed to
`win' funding to compliment local planning and regeneration aspirations. It was at the local
level that the decision was made to bid for NDC resources and the construction of this space
as a `community' occurred.

Secondly,the disconnection between `ACE' and reality was discussedin detail in chapter
sevenwith referenceto the implications of three key componentsof New Labour's NDC
project. Firstly, it was arguedthat the belief that it is the duty of government to facilitate the
assertionof `decent' values and the policing of deviancy within `communities' actually has a
disproportionateeffect on young people who are most likely to be constructed as deviant or
antisocial.
The secondareaof disconnection identified was in New Labour's apparentbelief in the
benign presenceof NDC partnerships.It was suggestedhere that NDC's presenceactually
functions to inadvertently create conflict as soon as it `names' the spaceas a `community'.
Consequently,claims are invited on territory that can manifest in social closure and on NDC
resourcesthat can result in in-fighting as has beenreportedly the casein a number of NDC
areas(Seefor example, Weaver 2002; Power and Wilmott 2005).

2Although of coursethe bid had to be acceptedby central government who had to be satisfied that
selectedareascontained the requisite local ingredients in terms of sharedvalues and aspirations.
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The final disconnectionto be discussedwas betweenthe belief that NDC can `animate' the
`community' and the reality of distrust and disengagementfrom the process.This was
examinedfrom a range of perspectivesand it was suggestedthat an over-weaning
commitment to citizen involvement without necessarysupport will be of limited value to
residentsand raisessome alarming ethical questions.
Finally, chapter sevenconcluded with a discussionof how best to understandNDC and the
intentionality behind its application. If calamity is ruled out, perhapsNDC is about imposing
a normative vision on excluded `communities'. Therefore, empowerment rhetoric is indeed
disingenuousbecauseNDC is predominantly about maintaining the status quo and creating
`communities' that are sites of discipline and surveillance. However, whilst the thesis
recognisedthat NDC does contain elementsof imposing a normative vision, it arguedthat
rather than being a sinister attempt to regulatepoor people and spaces,New Labour conceives
of NDC as liberating and giving people what they want. The problem is that when its
prescriptions- its liberating project - is revealedas flawed, NDC begins to look like a crude
attemptto impose its own vision and control excluded spaces.
In conclusion, it is the assertionof this thesis,that theseexamples of a disconnection between
the reality of living in excluded areaswith an NDC presence,and the imagined prescriptions
found within the `ACE' recipe reveal somevery important flaws in the NDC project for
refurbishing `communities'. Whilst much further researchneedsto be conductedto better
understandsome key dynamics and effects of NDC policies, it is the argument of the thesis
that they representa caseagainstNDC that must be balancedagainst the positive practical
developmentsit has helped initiate in Salford. It seemsclear that the thesis illustrates how, in
somekey areas,NDC is not an appropriate basis on which to tackle social exclusion. In fact,
NDC functions to reinforce or neglect the exclusion of some groups in the `community'.
However, the thesis has also consideredwhether NDC's can be reformed on the basis of this
analysisand has noted that such possibilities could exist at the local partnership level. Perhaps
there is a need,following Jessop(2003), to acceptthat all modes of governancehave a
tendencyto fail and that NDC partnershipsshould be encouragedto 'develop self-reflexive
meansof coping with thefailures, contradictions, dilemmas and paradoxes' (2003; 10) that
appearinscribed in the NDC project. However, it has also noted that such attempts at local
reform would be swimming against a tide of centralizing power wielded by New Labour.
Overall that is, the thesis highlights that New Labour's commitments to citizen involvement
and `bottom-up' policy planning actually representits own prescriptions for individual
behaviour and `communities' - unmatchedon the ground at this point. Furthermore, there
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appears to be reluctance at the central level to relinquish output driven target cultures and
control over resources. Politically, there is a need to work through this tendency towards
selfish government or the recent enthusiasm for `new localism' (Ellison & Ellison 2006) may
be exposed as nothing more than the iron fist of `old Labour' paternalism lurking within the
velvet glove of New Labour discourses of freedom and empowerment. From a policy
perspective, it appears that until such times as genuine and more realistic commitments to the
local level can be formulated, policy interventions in excluded spaces will continue to look
towards the `community' as a policy solution, but without supplying the requisite means or
capacity for addressing its problems and limitations. This may mean an exacerbation of local
conflicts in the absence of any genuine local power or control to shape agenda and open up
opportunities for local development projects to mediate and resolve contestations. It may also
mean that people who inhabit the spaces identified by the regeneration policy radar continue
to be subjects of policy who must respond to New Labour's imagined `community', rather
than developing future plans of their own.

There are two key points to this final critique therefore. Firstly, despite its attemptsto avoid
division and disorder by applying NDC to specified areasdisaggregatedto a level of 4000 or
so households,it still appearsthat governmentis neglecting the temporal and relational
dynamicsthat (re)createlocal entities. Secondly,this lack of understandingof residents' lives
meansNew Labour can be accusedof undermining the potential of citizens to determine their
own lives whilst expecting that they will participate in specified ways in their `communities'
and legitimize the government's regenerationprogramme.In light of this, it is perhaps
unsurprisingthat severalNDCs have been characterisedby resistanceand tensions (Weaver
2002) as residentsrespondto what is a frustratingly contradictory approachto regenerating
people and spaces.Ultimately, it demonstratesa lack of regard for human agency by pulling
residentsin two directions at once - placing demands,whilst failing in an understandingthat
would supply good enough opportunities. This `deal', it may be recalled, is New Labour's
article of faith, but in the context of NDC, it is one that is skewed away from the best interests
of residents.
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Appendix 2
Focus group interview schedule

MY INTRODUCTION
I would just like to begin by thanking everyonewho hasagreedto take part in this group
discussionand taken the time to comealong. It is much appreciated.I will just begin by
clarifying a few things and telling you a bit aboutmy backgroundand the details of my
research.

Firstly, my nameis Andrew and I am a researcherfrom the University of Leeds.This is my
assistantand friend........... They are heresimply to take notes and ensureI don't miss
anything.They will remain silent throughoutand is purely here to observeand help me write
up my report.

Before we do that, I have to remind you of your position. You are attendingthis meetingon a
voluntary basisand are, therefore,completely free to get up and leave at any time.
Everything that is said here is being tape-recordedto help me write my report later on and to
saveme writing everything down. When writing my report, everyonewill be completely
anonymousand no one will be referredto by name.

The reasonthat I want to conductthesegroup discussionsis that I am doing someresearch
into local people's experiencesand perceptionsof their community. The reasonI have chosen
this community is that it is close to where I live and forms part of the Government'sNew
Deal for Communitiesprogramme.If you haven't heardof it, the New Deal is about giving
governmentmoney to local communitiesto spendon regeneratingthe area.What I want to do
is find out if what the New Deal team is doing matchesthe needsand ideasof local people
and find out a bit more of your experiencesof living in this area.

So -I would like to stressthat I am interestedin your personalopinions and experiences.
There are no right or wrong answershere,just different opinions and perceptions.I would like
to cover a variety of topics, which might take 90 minutes or so. Hopefully, that should be long
enoughfor us to have a good discussionwhich will allow everyonea chanceto contribute.

Has anyonegot any questionsabout that?
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EXPLAIN TASK
Ok, so to begin, I would like to get everyoneto do a shorttask which will hopefully get the
discussiongoing.

Let me start by handing out thesesheetsof paper.

As you can see,there are a list of areasthat you can spendthe government's money on.
What I would like everyoneto do, is imaginethey are in chargeof spendingthat money and
rank from numbers 1 to 8 what they believeto be the order of priorities in the community and
how that money should be spent.One being the main priority and eight being the least
important priority.

I will give you a couple of minutesto think it over and fill in the boxes. Pleasebe selfish and
think aboutyour own experiencesand priorities when making your decisions,not thoseof a
friend or eventhe government!! Think aboutwhich of thesechoiceswould improve your
own life. Although you cannot keepthe money!! And try and keep it practical!!

Obviously, theseare quite generalcategories.So, if you want, you can give a specific
exampleof your choice. So, for example,sayyour numberone priority is leisure facilities.
This coversquite a large rangeof things. You might be thinking of somethingin particular
like a new pub, a new sportscentreor new library. Pleasewrite thesedown in the `specific
suggestions'column.

Also, if you believethereis somethingmissingfrom this list thatyou believeto bemore
importantthanthe 8 thingslisted,thenpleasespecifywhatthat is in the `suggestion'column
nextto `other'at the bottom.
I will alsohandout someblankpaper,in caseyou wantto makenotesor remindyourselfof
somethingduringthe discussions.
Has anyonegot any questionsbefore they completethis task?

DO TASK

INTRODUCTIONS - Icebreaker
Get everyoneto introducethemselves- nameand main priority and reasonfor that decision.
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FOLLOW UP QUESTIONS
Always go back to their lives and personalexperiences
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has
do
feel
How
you
anyone
any
experiences
of
community
organisations?
aboutthem?
Who is involved in those?

3.Dimensionsof exclusion and communityexperience(personalexperience)
Going through eachissueand discussingexperiences(emphasisingdiversity)
Need to addressareasof local life, not mentionedin the task like, say, pubs and social scene.
Who usesthem. Experiences..Also strategiesof resistanceand support in responseto
exclusioneither from servicesor from certainspaces?

Exclusion and stratification regardingother people/ groups
(abuse,crime, divisions) relating to voices,choices
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Appendix 3

Priorities for your area
If you were in chargeof funding for your community, how would you
it?
spend

From your personal point of view, pleaserank the following from 1-8 in
importance
important).
(1
being
If
most
you can pleasegive
order of
for
reasons your choices.

Leisure facilities

Jobcreation
Shoppingfacilities

Transportlinks

Childcarefacilities

Housing

Healthcare/ Social services

Physical improvements

Other?
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Appendix 5
List of key developments since 2001

Building communities

" Financialsupportto keepopen5 keylocalcommunityfacilities
" CommunityChest- grantsfor localcommunityandvoluntarygroups
" Rewardingparticipation - paymentof out of pocketexpensesfor community
representativesinvolved in NDC work.
" NDC `Oscars' evening held to celebratevolunteers

" Communitygroupsnetwork- opportunityfor groupsto meetandshareknowledge
" Age Concernadvocacyservice- support,information and advocacyfor residents over 60
yearsold

Children,young people and education
" Secondaryschool with attached(and incompleteasyet) resourcecentre
" Community Sportsand Activity Programme
" Multi-sports facility in one estatein the NDC zone
" `SummerFun' - leisure programmefor young peopleduring holidays
" Advisor for pregnantyoung women
" Young Volunteers- schemeto encouragevoluntary work
Health
" CHAP (including expert patient programme,healthy living project and carerssupport)
" Refurbishmentof facility for peoplewith mental health difficulties

(organisedandrun by local
" Foodco-operative
sellinglow costfreshfruit andvegetables
resident)
" Healthy living centres(still under construction,with one temporary centre established)

Environment
" Communalgardens(fenced off- local neighboursare key holders)
" Developmentframework - plans for housingdemolition and somerenovation and
redevelopmentof riverside
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" SportsVillage - under constructionbut will include football academy.New bowling green
completed
" In Bloom - grantsfor hangingbasketsand flower planting
" Alleygating - gateserectedin 23 alleywaysfor securitypurposes
Securi
" DedicatedNDC-zone sectorsergeantand `nuisancelink' officer
" CCTV aroundshopsand main roads
" Burglary reduction programme- new alarm systems,security lights and locks
" Crime prevention fund - resourcesfor erectionof anti-motorcycling gates,installation of knee
railings to preventvehicle crime

Transport

" Communityminibus- for hire to communityandvoluntarygroups
Business,employmentand skills
" Job shop in the community
" Skills for life centre- in partnershipwith a local FE college
" Grantsfor local businesses- for refurbishmentetc.
" CHANCE - low cost handy-personserviceto local peopleand businesses
" Salford innovation centre- to-be-built centrefor training and business
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