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CHAPTER ONE:

NEIGHBOURHOOD RENEWAL

INTRODUCTION

This report is designed to update some of the work in Poverty and Deprivation in West Cornwall in the 1990s which was published by the University of Bristol in 1996.  However, this current research is more limited in scope and examines these issues from the somewhat narrow confines of the National Strategy for Neighbourhood Renewal.  Readers who are interested in the broader issues of poverty and deprivation should therefore refer also to the 1996 report

In 1997, the Social Exclusion Unit (SEU) was established with a remit to:

“Develop integrated and sustainable approaches to the problems of the worst housing estates, including crime, drugs, unemployment, community breakdown and bad housing.”

In September 1998, as part of this strategy, the SEU published a report recommending the introduction of a National Strategy for Neighbourhood Renewal to address the problems faced by deprived neighbourhoods (SEU, 1998).  The report advocated a comprehensive and coordinated response to the complex problems faced by deprived neighbourhoods and recommended setting up 18 Policy Action Teams (PATs) to focus more closely on selected areas.  By bringing together Government officials with local residents, local professionals and academics, the SEU sought to combine local expertise with research evidence in addressing difficult problems.

The work of the 18 PATs was directed towards addressing five overarching themes:

· Getting people to work

· Getting the place to work

· Building a future for young people

· Better access to services

· Making Government work better

The remit of each PAT focused upon one of these themes and is summarised in Appendix I.

Drawing upon ongoing work and the initial recommendations of the PATs, the SEU published a proposed framework for the National Strategy for Neighbourhood Renewal (SEU, 2000).  This second report outlined the main principles underpinning the Neighbourhood Renewal initiative and is discussed in more detail below.

Following a major consultation based upon this document and ending in June 2000, the Government set out the main elements of its National Strategy Action Plan for Neighbourhood Renewal in January 2001 (SEU, 2001a).  Together with the subsequently published PAT Audit (SEU, 2001b), this document outlines the Government’s key commitments and targets for neighbourhood renewal.

For the 88 most deprived Local Authority districts, including Kerrier and Penwith, a £900 million Neighbourhood Renewal Fund will kick-start implementation of this National Strategy.  The Fund will be used by Local Strategic Partnerships to tackle deprivation and improve local services.

DEVELOPMENT OF THE NEIGHBOURHOOD RENEWAL STRATEGY

The Lessons of the Past
Since the 1960s, there have been many initiatives aimed at tackling the broader problems of poor neighbourhoods.  The first Urban Programme began in 1969 and was followed by Urban Development Corporations, Task Forces, Estates Action, City Challenge, Housing Action Areas, Renewal Areas, Housing Action Trusts and the Single Regeneration Budget (SRB), in subsequent decades.  As Figure 1.1 shows, Cornwall has received funding under most regeneration and regional development schemes operating since the Second World War:

Figure 1.1: Regeneration Schemes in South West England since 1945
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Source: Kain and Ravenhill (1999)
Whilst each approach had some successes, none entirely succeeded in ensuring that all aspects of neighbourhood improvement (eg in jobs, crime, education, health and housing) reinforced each other in a “virtuous circle of regeneration” (SEU, 1998:9).  Although systematic evaluation of the effectiveness of regeneration schemes is difficult, official studies are equivocal in their evaluation.  Many schemes have had a mixed impact with improvements in housing, employment and crime being patchy and short-lived after the completion of regeneration projects (DoE, 1994; Home Office, 1993). 

As a result, the condition of many deprived areas has either not improved or, in some cases, has actually worsened.  Despite measurement difficulties, it is clear that the most deprived areas of nearly 20 years ago are still amongst the most deprived areas in the country (Robson et al, 1995; 1998).  This is in spite of the fact that most of these areas received various targeted interventions over the years.  It is important to stress, however, that this does not mean that targeted policies have not been successful because areas might have been even more deprived without this kind of intervention.

Nonetheless, as the September 1998 report acknowledges, previous schemes have been “thin and ineffective” (SEU, 2000:7) with an over-reliance on small-scale, short-term regeneration projects which lack strategic co-ordination.  Although structural, economic changes are partly to blame for the increasing concentration of deprivation in some neighbourhoods, Government regeneration policies appear to have exacerbated these trends.  The September 1998 report identifies nine points (SEU, 1998:38-40):

· Mainstream policies not helping, or making it worse.  Regeneration spending forms only a very small part of total public spending.  Mainstream programmes rarely acknowledge and support the special needs of deprived communities.
· “Initiative-itis”.  Regeneration policies themselves have often fragmented into small and confusing initiatives that lead to duplication in applying and running separate schemes.
· Too many rules.  Regeneration programmes often have subtly different rules that make little sense to those on the ground. 
· Lack of local co-operation.  Administrative fragmentation at a local level has meant that routine joint planning, where local services come together to tackle similar problems, is rare.
· Too little investment in people.  Regeneration schemes have too often emphasized physical renewal (eg of housing stock) at the expense of creating better opportunities for people (eg in terms of jobs, education, healthcare, etc).
· Strategies not ‘joined up’.  Policy has often focused upon ‘turning around’ one neighbourhood in isolation from the surrounding area.  However, neighbouring communities depend on each other in many ways. 
· Poor links beyond the neighbourhood.  Communities thrive when there are well-established links with other areas.  Too often in the past, policy has unintentionally worsened the detachment and isolation of poor communities.
· Community commitment not harnessed.  There has been a tendency to ‘parachute in’ solutions from outside rather than engaging local communities and building local capacity to act independently.

· ‘What works’ neglected.  New initiatives often fail to build upon past successes because lessons from good practice have not been widely circulated.
Above all, as the September 1998 report argued, there has been a failure to address inter-related problems in a “joined up” way.  Problems have often “fallen through the cracks” between Whitehall departments or between central and local government.  At the neighbourhood level, there has been no one in charge of pulling together all the things that need to go right at the same time (SEU, 1998:9).

The Goals of Neighbourhood Renewal

The shortcomings of previous schemes have also resulted partly from a failure to address the underlying structural causes of neighbourhood decline.  Although deprivation is spatially concentrated, the narrow focus upon a minority of Local Authorities arguably deflects attention away from the widespread nature of poverty and inequality which have resulted from mainstream policies and processes of economic ‘restructuring’ in post-1945 Britain.

For example, estimates of the effects of current Government policies on poverty levels over the next five years show that, while the New Deal and the minimum wage will reduce poverty, these effects are far outweighed by the implications of macro-economic policy and the failure to up-rate social benefits in line with rising national output (Piachaud, 1998).  Local initiatives alone cannot provide solutions to problems where the causes are national or even international.  Governments have often seemed to have learnt little from previous failures and ignored “the strongly held view of those working in regeneration and anti-poverty, that resources should be allocated overwhelmingly according to need and not by competition” (Alcock et al, 1998).

The problem of the relative lack of effectiveness of area-based policies has been known and well-documented for over 25 years (Barnes and Lucas, 1975; Townsend, 1979; Robson et al, 1994; Glennerster et al, 1999).  Inequality and deprivation are national problems that require national solutions.  Local initiatives must be supported by the right kind of policies at regional and national levels (Kleinman, 1998).

The April 2000 report identified four principle causes of neighbourhood decline:

1. Economic ghetto-isation

2. The erosion of social capital

3. The failure of services

4. The absence of a clear strategy of joint action (in partnership with non-governmental agencies)

Of these, the absence of a clear strategy of joint action is viewed by Government as the key to addressing the more basic social and economic causes of neighbourhood deprivation.  Few would dispute the importance of strategic co-ordination and joint working in facilitating successful regeneration.  However, this emphasis upon technical and administrative solutions can obscure the importance of mainstream policy changes and increased public expenditure in achieving the type of basic structural changes necessary to effective neighbourhood renewal.

The National Strategy Action Plan (NSAP)

The initial consultative framework outlined four key themes in neighbourhood renewal:

· Reviving local economies

· Reviving communities

· Improving local services

· Encouraging leadership and joint working

Within these broad themes, the April 2000 report outlined a range of policy initiatives or ‘key ideas’ emerging from the work of the 18 PATs, as a basis for consultation with interested parties (see Appendix I).  This framework and process of consultation informed the development of the National Strategy Action Plan (NSAP) published in January 2001.  The NSAP outlines the Government’s strategy for achieving its overall objective that “within 10 to 20 years no-one should be seriously disadvantaged by where they live” (SEU, 2001a:24), although performance targets for this ambitious goal have yet to be established by central Government.  This objective is reflected in two long-term goals:

· To have lower worklessness; less crime; better health; better skills and better housing and physical environment in all the poorest neighbourhoods

· To narrow the gap on these measures between the most deprived neighbourhoods and the rest of the country

The NSAP contains three main elements:
1. New policies, funding and targets to tackle the problems of deprived neighbourhoods

2. Effective ‘drivers of change’ at local and community level

3. National leadership and support

Policies, Funding and Targets

Following the 2000 Spending Review and the work of the PATs, every Department with an impact on the key problems of deprived neighbourhoods has new policies, new funding and new targets as a focus for their efforts.  These focus primarily upon:

· Employment and economies

· Crime

· Education and skills

· Health

· Poor housing and physical environment (eg air quality, derelict land, etc)
These targets are part of the Public Service Agreements (PSAs) to which central Government Departments are committed (Appendix I).  In future, it is anticipated that these Agreements may also be developed at Local Authority level (SEU, 2001a)
.

Effective Drivers of Change

A central part of the Strategy is the creation of Local Strategic Partnerships (LSPs) which bring together Local Authorities and other public services as well as residents and private, voluntary and community sector organisations.  LSPs thus provide a new way for local areas to take ownership of these targets and to set their own ambitious targets for deprived neighbourhoods. 

LSPs will be the key to developing and implementing local strategies.  They will identify which neighbourhoods should be prioritised, find the root causes of neighbourhood decline, develop ideas on how organisations and individuals can improve things and implement agreed actions.  LSPs will also be able to set local targets for improving outcomes in deprived neighbourhoods.  They provide a means to allow partners to link existing local partnerships and plans, bringing strategic functions together.

LSPs will need to complement their strategic activity with a focus on specific neighbourhoods.  There is no single model for this kind of activity – in many areas, including Kerrier and Penwith, neighbourhood organisations and/or partnerships already exist that can make a contribution to the Local Neighbourhood Renewal Strategy.  In other areas, the Government is piloting the idea of Neighbourhood Management
.

However, encouraging community and voluntary sector participation in neighbourhood renewal requires additional funding specifically for this purpose.  The new Community Empowerment Fund (totalling at least £35 million) will provide around £400,000 over the next three years to each of the 88 NRF areas (including Kerrier and Penwith), to support community and voluntary sector involvement in LSPs.  This could fund activities such as resident meetings and surveys to gather views and feed back what happens, outreach to residents to encourage people to express their views and training and support to help residents participate in partnerships.

To support community groups and activities, the Government will also be introducing a fund of £50m, over three years, to set up local ‘Community Chests’ to provide small grants for community organisations in deprived areas.

National Leadership and Support

As noted above, the Government has identified the absence of leadership and poor joint working at national level as a major obstacle to past efforts at regeneration.  In September 2000, the Prime Minister announced the setting up of a Neighbourhood Renewal Unit in the DETR to spearhead the follow-up of the National Strategy.  This Unit will monitor the implementation and further development of the Strategy and be responsible for a number of the funding streams.

At regional level, the Unit will work closely with Neighbourhood Renewal Teams in Government Offices for the Regions (GOs).  These teams will be the main interface with LSPs, as well as ‘joining up’ regional activity, working closely with Regional Development Agencies (RDAs) and other regional players.

Local Neighbourhood Renewal Strategy
The Role of Local Strategic Partnerships (LSPs)
The Government is promoting LSPs as the key local vehicle for implementing and leading neighbourhood renewal.  As noted above, the absence of joint working at local level has been one of the key reasons for lack of progress in tackling neighbourhood deprivation.  Surprisingly, it has been no-one person’s job at local level to pull together all the different agencies with an impact on deprived neighbourhoods.  The trend for greater partnership working, fostered by many Departments, has been an attempt to improve matters but has sometimes resulted in too much time tied up in multiple small-scale partnerships, unconnected by an overarching local strategy.

LSPs aim to bring together public, private, voluntary and community sectors in a single overarching local co-ordination framework which:

· Enables priorities to be set and services to be aligned

· Brings those who deliver or commission different services together with those for whom the services are provided

· Ensures other local partnerships know how they fit into the wider picture, and allows local partners to move to simplify structures where appropriate

The LSPs’ key task is to prepare a Local Neighbourhood Renewal Strategy.  This should:

· Outline an agreed vision and plan for positive change in as many neighbourhoods as are in need of renewal

· Have the agreement and commitment of all the key people and institutions who have a stake in the neighbourhood, or an impact on it

· Outline a local strategic level framework for action that responds to neighbourhood needs and puts them in the context of the area as a whole.

LSPs would be expected to set targets for how things should change over time in their most disadvantaged neighbourhoods, especially in terms of the key outcomes of reducing worklessness and crime, and improving skills, health, housing and the physical environment.

Developing a Local Neighbourhood Renewal Strategy

The right approach to drawing up Local Neighbourhood Renewal Strategies differs greatly geographically.  However, the Government’s guidance to LSPs identifies five common stages in their development (SEU, 2001a: 47).  Figure 1.2 illustrates the key steps.

Figure 1.2: Developing Local Neighbourhood Renewal Strategies




NEIGHBOURHOOD RENEWAL AND RURAL COMMUNITIES

As noted above, the right approach to developing a Local Neighbourhood Renewal Strategy will differ greatly between places.  This is especially pertinent in the context of rural deprivation and regeneration.  Historically, regeneration schemes have been a policy response to urban and especially inner city decline and the solutions to problems of community deprivation have thus been informed by this urban focus. 

This legacy raises two key issues for rural regeneration partnerships: 

· Geographical dispersion.  Deprivation in rural areas tends to be ‘hidden’ rather than absent due to the geographical dispersion of rural communities.  This makes rural deprivation much more difficult to address through area or regionally-based initiatives.

· Different needs.  The key dimensions of deprivation in rural and urban areas may differ.  For example, poor access to jobs and services due to isolation, transport costs and inadequate public transport are far bigger issues for rural than urban communities (Countryside Agency, 2000).
Geographical Dispersion

The Government’s 1998 Index of Local Deprivation (ILD) placed five rural districts (including Kerrier and Penwith) amongst the 100 most deprived areas.  Using a wider range of measures, the revised 2000 ILD, which takes greater account of rural poverty than its predecessors, identified the 88 most deprived Local Authority Districts (LADs) eligible for NRF support.  These 88 LADs account for 82% of the 841 most deprived wards in England.  Although most of these wards are in urban areas, at least 16 of the 88 most deprived districts contain substantial rural areas, as Figure 1.3 shows:

Figure 1.3: The 88 Most Deprived LADs in England (2000 ILD)
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Source: SEU, 2001a: 13-14

Although the 2000 ILD does make greater allowance for the special characteristics of rural areas (DETR, 1998), the problem of spatial scale is especially pertinent in the rural context. 

There is no exact definition of what makes a neighbourhood.  Local perceptions of neighbourhoods may be defined by natural dividing lines such as roads and rivers, changes in housing design or tenure or the sense of community generated around centres such as schools, shops or transport links. 

To get an idea of what is going on at neighbourhood level, statistics from electoral wards are often used as a proxy measure (eg in the ILD statistics).  However, in rural communities, ward-level statistics are not precise enough to identify priority neighbourhoods partly because income disparities in rural areas are especially marked, with the very wealthy living ‘alongside’ the very poor (McLaughlin, 1986; Shucksmith, 1996).  Measuring rural deprivation therefore requires the development of indicators at a sub-ward level to identify priority areas.

Different Needs

The nature of deprivation in rural areas and small towns often differs from that of industrial conurbations and inner-city communities and this should inform subsequent policy responses.  Poor access to jobs and services due to isolation, transport costs and inadequate public transport are far bigger issues for rural than large-scale urban communities.  In addition to high levels of long-term registered unemployment, the seasonality of work together with low wages and low rates of economic activity, are also major problems for rural areas and small towns.  Figure 1.4 (below) illustrates the seasonal pattern of unemployment in Cornwall for the 1996-1999 period:

Figure 1.4: Seasonal Unemployment
 in Cornwall, 1996-1999

[image: image5.png]



Source: Claimant Count, ONS

In addition, whilst rural areas are generally characterised by lower levels of registered unemployment, there are pockets of high unemployment and other employment disadvantage in rural areas, particularly in isolated locations. 

Similarly, housing deprivation in rural areas is often manifested in increasingly unaffordable housing stock and not simply in its physical dilapidation.  The demand for owner-occupied housing in rural areas is often very high, partly due to new household formation and the tendency towards smaller households but also as a result of demand from relatively affluent incomers and second-home buyers.  However, the supply is often highly constrained and prices tend to be high, generating problems of affordability for those on low or middle incomes.  Furthermore, the proportion of social housing to rent is low in rural areas, not only because of right-to-buy sales but also because of historically lower rates of Local Authority and Housing Association provision.  This restricts further the choice available to those seeking affordable housing in rural areas.
Clearly, rural areas themselves differ considerably as a result of their unique histories and development.  There are marked differences between those living in remote rural areas and those nearer to conurbations.  Appendix II illustrates the geographical distribution of deprivation in rural areas, using ward-level ILD statistics for employment, income, education and health (see also Countryside Agency, 2001).  These analyses show that, within rural England as a whole, low incomes, educational deprivation, poor health and unemployment are greater in remoter rural areas (and areas that are particularly reliant on agriculture) than in more accessible ‘commuter’ areas.  The Southwest region and, especially, Cornwall, performs poorly on all four of these scales.

CONCLUSION

The Neighbourhood Renewal initiative seeks to provide a new means of tackling the complex and inter-related social and economic problems faced by deprived communities.  In contrast with past schemes which have frequently been blighted by an absence of overall strategic co-ordination and joint working, Neighbourhood Renewal seeks to provide ‘joined up’ policies and ways of working in order to tackle ‘joined up’ problems.  The issues facing deprived communities are complex and raise a number of issues that need to be addressed in order to identify the most appropriate and effective solutions.  These include (Glennester et al, 1998):

· How much is the increasing concentration of poverty due to a decline in the fortunes of existing area residents and how much to housing or transport factors which have increasingly driven the poorest people into fewer areas? 

· How much is decline due to structural factors such as the loss of traditional industries, how much to market forces such as housing supply and quality and how much to changes in housing policy, or decline in local services or area stigma? 

· Why do poor areas matter to the extent that people with choice refuse to live in them or invest in them and how far does this de-selection by people with choice make matters worse? 

· How do area concentrations of deprivation in themselves result in a diminution of the life chances of their residents?

· How do housing policy and housing management contribute to educational prospects?

· How much do transport links affect employment chances or the ability of families to provide healthy diets on low incomes?

· How does pre-school provision affect later delinquency or employment prospects in areas where jobs are, in any case, hard to come by?

A strategy of analysis that is sensitive to the unique history and economic and social development of Cornwall (even in comparison with other remote rural areas) is essential to addressing these questions.  ‘Off the peg’ solutions to problems of neighbourhood deprivation are thus unlikely to be effective in the Cornish context.  Mapping of the key indicators of local deprivation as identified by the SEU (ie employment, housing, health, education and crime) at a very small scale is a first step in exploring the inter-relationships between these different dimensions of social inequality.  However, other data sources and local knowledge, together with a detailed audit of community services, facilities and organisation, will be central to the development of an effective regeneration strategy in west Cornwall.

The key steps towards an developing an effective strategy for neighbourhood renewal are:
· Identifying and mapping the priority areas

· Identifying the significant problems and resources within each priority area 

· Ensuring that there is full consultation with the local communities

· Locating each area within its context - the most effective renewal strategy may involve targeting resources in adjacent areas rather than into the most deprived area itself (eg job creation, transport links, etc)

· Learning from the mistakes of past efforts in area regeneration
STEP 1: IDENTIFY PRIORITY NEIGHBOURHOODS


Are areas in 10% most deprived wards?


Are areas falling below floor targets?


Are these neighbourhoods areas that should be priorities for other reasons?





STEP 3: MAP RESOURCES GOING INTO PRIORITY NEIGHBOURHOODS


How much time and money do organisations (incl. community & voluntary groups) spend in the area?


What other assets exist? (eg. volunteers, buildings, services, networks)





STEP 4: AGREE ON WHAT MORE NEEDS TO BE DONE


Agree goals and make commitments, eg. to:


Set targets


Change the way existing services work


Introduce new services (eg. Neighbourhood Wardens)


Join up services (eg. co-location)


Expand existing services


Try Neighbourhood Management


Consider the most effective use of assets


Rationalise activity


Bid for new money





STEP 2: IDENTIFY PROBLEMS OF DEPRIVED NEIGHBOURHOODS


What are the baseline statistics?


What are the key problems in the areas?


How have they changed over time?


What are the causes?





STEP 5: IMPLEMENT AND MONITOR AGREED ACTION


Implement agreed changes


Monitor changes in outcomes and ways of working


Adopt strategy in response to risks and opportunities








� At the local level, 20 Local Authorities (although not Kerrier or Penwith), will pilot the idea of local PSAs in 2001–02.  If successful, authorities in the most deprived areas will – in order to receive further NRF support – need to demonstrate that local PSAs include a focus on tackling deprivation and contribute to delivering national targets (SEU, 2001a:84).


� This involves devolving power down to a single person or neighbourhood institution and involves making service level agreements, running local services and managing a devolved budget (SEU, 2001a).


� Figure 1.4 is based on Claimant Count data, however Labour Force Survey (LFS) data on unemployment in Cornwall also shows a similar seasonal; pattern.
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