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Abstract

Challenges facing local authorities for inner-city development and regeneration
have been identified as a multi-faceted impetus which requires a comprehensive
action plan. Government at both central and local level in the UK, with the help
of academics, experiments and evolves its approaches in imposing development

plans and revitalising urban neighbourhoods.

Creating this opportunity for local residents to be part of the planning procedure
has found its place amongst local authorities, which in turn increases the level of
regeneration achievements and capacity of institutions. However, Iran, as a
country with newly established councils, is trying to bypass failure and emulate
the success of other developed countries’ experiences by adapting the latest
planning theories, teaching its professionals Western-oriented theories and

practices.

Although the dissimilarity of the Iranian urban planning context with others
makes it unique and limits the extent of available choices of development and
regeneration experiments, however, studying, analysing and learning from other
countries’ knowledge can help to expand skills and make decisions wisely. This
research reviews the process of urban development and regeneration from
theoretical to practical aspects at national, regional and local level within the UK
and Iran by analysing their governance and institutional capacity. Institutional
capacity of planning governance of both case studies will be evaluated and
studied. Local residents, as the first and last elements subject to urban planning
decisions and projects, are the link that is looked at throughout the research.
Because of differences between two case studies, direct comparison is not
possible. Each case is critically studied within its context, which has helped to
draw lessons from their institutional. This is highlighted in the recommendations
for Iran, alongside increased coordination and transparency of planning

authorities.
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Chapter One
Introduction

1.1 The Research Problem

Iran, like many countries, has been using imported planning theories and
government structures to deal with modern urban development. This is valuable
in providing solutions for urban issues. However, the shortcomings of
development plans, government structure and practical approaches have raised
concerns, and put valuable inner-city areas on the edge of decline. The problem
exists in dimensions of governance which do not allow diversity and enrichment
of the institutional capacity system from the early stages of decision-making to
the later stages of providing services. The causes of the problem can vary, but the
focus of this research is on the nature of urban development planning. Based on
my personal academic and practical experience, the problem exists within the
structure of the planning process. It runs through from the very top level of
government, as the main body which approves the strategic framework, to the
lowest level of city management, the city council and other local organisations
that work closely at a neighbourhood level. The thesis is more concerned with
two main issues which are important for improving the planning system in Iran:
the nature of integration between actions of government agencies and of
individual people, and communication and collaboration between agencies

within the government bureaucratic system, and between agencies and the public.

1.2 Research Aims

Promoting the quality of wurban planning through collaborative
governance is the aim of this research. This will be achieved through looking at
different challenges and experiences for achieving sustainability in the social,
physical and managerial dimensions. The thesis has two parts. Firstly, there will
be a review of urban regeneration policies in the UK and the process of the
development of planning in Iran, focusing on the philosophy of regeneration
theories by using dimensions of governance on specific cases, governance
processes through which bias is mobilised, and governance culture. It will

continue in the second part by examining the collaborative planning and
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Chapter One
Introduction
dimensions of institutional capacity through the case study example of
Manchester, which is included as one of the most important and successful
examples of urban regeneration. The same framework will then be considered in

the circumstances of Iran and the case study city of Sari.

The aims of the following study are:

e To discover the weaknesses of local authorities’ planning and
management structures in theory and practice;

e To develop a conceptual understanding of the governance process of
networking, public consultation, discourses and practice;

e To discuss how the urban government mobilisation capacity is developed
in the UK and Iran;

e To investigate public participation methods in the city planning process;

e To learn from the UK’s experiences in regeneration;

e To highlight advances and develop lessons which are adaptable for the

Iranian context.

1.3 The Comparison of the Two Case Study Cities

Institutional adaptation implies a broad range of challenges. It starts with
the dynamic process of urban governance “where competencies and
responsibilities are continuously transformed or added to the tasks of local
authorities and their partners in urban management” (United Nations Centre for
Human Settlements (Habitat), 2003, p.2). It is committed to improving the
quality of the urban environment and management tools, and raising the
standards of life (Edwards and Turrent, 2000). These prevailing guidelines are
interpreted differently due to the conditions of each context, particularly for a
comparative study. There are disparities in the political, social and overall
economic statuses of the two countries, leading to dissimilarities in urban policy
and management. For example, the very recent commencement of city council

involvement in the urban management structure of Iran is a huge difference
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compared with the well-developed arrangement of local government in the UK.
Another example is the sociological institutionalism approach in urban planning
in the UK, which challenges even the contemporary local government structure,
and is aiming to climb up the ladder of citizens” empowerment (see Figure 2—3)
from consultation to participation; whilst Iranian urban planning is moving
towards more integrated and strategic policies and the building up of networks of
relations and institutions. The differences in the general policymaking method of
urban development plans between Iran and the UK — for instance, the important
role of consultancy companies and lack of flexible strategic framework in Iran —
makes applying lessons from the UK experience harder. However, identifying
major factors in urban development policy will help to understand the influences
which lead towards decline, and to illustrate residents’ desires. In other words,
collaborative planning covers various areas and its implication requires an

integrated approach.

Manchester, like many other UK cities, has undergone substantial
regeneration projects to recover from post-industrial decline. Hulme and East
Manchester are two examples of where urban regeneration and planning have
tried to make changes in the physical conditions, social, economic and
employment features, and in the neighbourhood environment quality of the area.
To do so, a variety of organisations work in partnership with each other in order
to fulfil the final goal, which is a new and community-oriented governance of the
area. Integration, teamworking, risk-taking, using the private sector, voluntary
groups and other forms of community representation are amongst the methods
used. Although the complexity of the slum areas requires a multi-agency
approach, the creation of connections between them, in order to minimise
contradictions in their differences and exploit the best use of their knowledge in
illuminating problems of rundown neighbourhoods, is the technique that is
implemented by local authorities, especially the city council in Manchester.
Central government is the other main role-player in this process by providing
guidelines, initiating a flexible framework and funding urban development

projects.
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In the case of Iran, Sari is a typical city in an era of fast growth and
considerable changes in its spatial environment. Extensive housing activities
within and around the urban boundary of Sari is the first impression of any new
arrival visiting the city. The agriculture-based economy of the city has caused
many private investors to invest in housing development in the peripheral areas,
and pay less attention to the city centre — where stricter planning regulations
apply. The city council planning policy has a negative impact on the central area,
causing social and physical degeneration at the economic heart of the city. The
attitude towards urban development plans needs to move from the single-issue
approach to a more integrated and multi-dimensional approach. However, the
question is how. The research questions highlight the fundamental issues in the

field of urban planning in Iran.

1.4  The Research Questions

The study begins with the concept questions and an emphasis on the
opening issues of the study which are relevant to urban regeneration, to the
dimensions of governance under the criteria of a collaborative and integrated
planning approach, and to the role of the people. The concept questions lead to
the research questions, which are developed from the literature review in
interaction with the case studies. This research looks for answers, from within the
research literature, regarding the relationship between local residents, local
authorities, regeneration plans and urban governance, and also to seek to

highlight any ambiguities concerning these areas within the literature.
The aim of the research is to answer the following question:
How can the quality of urban development planning in Iran be improved

by greater emphasis on building the institutional capacity for

collaborative and more participative governance?
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In order to answer the main question, the research has to construct the
literature review as a chronological and analytical study of urban planning
theories and governance in a transformative era. This will consequently raise
sub-questions which look for a detailed answer to the specific episodes of policy
and planning in the empirical examples. The sub-questions are:

e What are the conceptual frameworks of regeneration initiatives?

e What are the challenges of a collaborative approach, at the government
and community levels, in theory and practice?

e What are the key challenges and experiences of urban regeneration
governance in the UK and the selected case study?

e What are the key problems in the Iranian planning system, how does it
develop and what is its governance structure?

e How important is the role of a collaborative planning approach and how
do the regeneration authorities develop their institutional capacity in a
real case study from the UK?

e Where does the general public stand in the UK process?

e Does the term governance have any meaning in the Iranian planning
system in a specific case study?

e How do the institutions and public interact in the case study from Iran?

e Where does the general public stand in the Iran process?

e Is there any transferable lesson to enhance collaborative planning in Iran?

The research aim is to study, evaluate and analyse the current appropriate
and effective methods in institutional evolution and planning governance within
the two contexts, with special focus on collaboration amongst planning
authorities themselves and with the stakeholders within the process of decision-

making and practice.
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1.5  The Organisation of the Study

In order to fulfil the aims of the research, and find proper answers to the
questions, this study uses a qualitative research method in an institutionalism
approach criteria as the basis for gathering information and analytically

reviewing the urban planning process of the two case studies.

The research begins with the conceptual chapter (Chapter 2). This
explores a range of analytical models of planning, looking at different types of
rationality in the planning process and the relationship between planning and the
community. This identifies the collaborative planning as the most useful
approach for the study of planning and regeneration in Iran and the UK. This
conceptual framework forms the guidelines of research development, through the

literature review and case study information and data.

The methodology is then be described and analysed in Chapter 3. It is
based on two main categories of data. First is a literature-based study which is
derived from secondary sources and documents, allowing a review of
regeneration policies and practices in the last few decades to be described and
analysed within the dimensions of governance criteria. In this way, the literature
review will not only be a review of available written materials, but will be part of
the flow of the research analytical process, which studies, evaluates and
compares the planning theory literature of the two countries. Second is the data
collected during the fieldwork and by questionnaires, which has more focus on

the capacity of institutions at local level.

Unlike many other PhD theses, this research sees and uses government
and academic literature in the area of regeneration as part of a study which not
only fulfils function of a literature review, but enriches the comparison of the
theoretical part of the research. In other words, it is not only fieldwork which
plays a role in the structure and process of lesson learning in this research. The

author is aiming to look at both literature (secondary sources) and case study
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work (primary sources) of the two countries, and to gain a balanced development

of the theory and practice.

Conceptual
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Figure 1-1: The organisation of the research

After conceptualising the analytical tool of the research, in Chapters 4, 5
and 6, (which are mainly based on the literature review), the national trend of
urban development policy, with special focus on regeneration initiatives, will be
studied in the UK (Chapter 4) and in Iran (Chapters 5 and 6). This will give a
picture of central government policies and the impact of these strategies on local
planning procedures.

Manchester and Sari have been chosen as ‘instrumental’ case studies
providing typical example of regeneration and planning in non-capital cities in
the UK and Iran

Manchester is regarded as a good example of the UK practice of urban
regeneration. In Chapters 7 and 8 the details of Manchester’s regeneration project
in Hulme will be presented as an example of a successful 1990s council
integrated management process, followed by a review of the strategic

regeneration framework of East Manchester. In doing so, the institutional
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capacity of each case study will be evaluated under its three main categories of
knowledge resources, relational resources and mobilisation capacity. Chapter 9 is
all about Sari in Iran, which again is a detail local example of Iranian planning
system, its urban planning mechanism and the authorities in charge of urban
services, and the result of primary field work on the extent of participation from
the public’s point of view. Again this will be analysed using the three categories
of institutional capacity. Chapter 10, the concluding part, will highlight the main
points of the research and the lessons that can be drawn out from case study

experiences.
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Chapter Two
Conceptualising the Analytical Framework of the Research

2.1 Introduction

The aim of this chapter is to identify the general conceptual elements of
the research. It is necessary to utilise planning theories which shape the most
recent regeneration policies and practices. It is conceptual as it is derived from
academic and research ideology, which influences and directs planning
initiatives; yet it is general because there is no specific theory which underpins
regeneration frameworks from all aspects. It is valuable in itself as it expands the
researcher’s understanding of the theories behind regeneration plans, and at the
same time it provides a framework to study and analyse the literature review and
empirical material. lIdentifying and analysing these appropriate tools are the
foremost aims of this chapter. However, in a fast-changing world of theoretical

and spatial features, finding a thorough answer is difficult and almost impossible.

The research question focuses on the challenges institutions face in
developing inclusive and participatory planning governance; therefore, adapting
the most relevant contemporary research theory is useful. Having the research
question in mind, the literature review supports the key questions of this
research. Based on the context of the literature review, and in support of the aims

of the research, the case study discussions will answer these questions:

e What are the challenges of a collaborative approach, at the government
and community levels, in theory and practice?

e How important is the role of a collaborative planning approach and how
do the regeneration authorities develop their institutional capacity in a
real case study from the UK?

e Where does the general public stand in the UK process?

e Does the term governance have any meaning in the Iranian planning
system in a specific case study?

e Where does the general public stand in the Iran process?

11



Chapter Two

Conceptualising the Analytical Framework of the Research

This chapter starts by looking at some models of planning which are
related to social, economic and physical strategies that have influenced planners
for the last few decades. It then looks in detail at the institutionalist approach that
was developed by Healey and other scholars which will be used as the main

theory for analysing the case studies.

2.2  Background to the Urban Planning and Regeneration in the UK and

Iran

The aim of this section is to review the background of urban regeneration
policies in the two countries, in order to understand various urban initiatives and

extract the lessons learned.

The UK government has developed a comprehensive and integrated
policy and approach within the planning system, following nearly five decades of
revitalisation and regeneration practices in UK cities. The nature of urban
decline, which left many inner-city areas with unpopular old housing and
rundown industries, was accompanied by social, economic, cultural and
employment problems. This pushed the British government to develop a variety
of regeneration initiatives. VVarious regeneration agencies and organisations were
formed over time; their functions and major aims are discussed and critically
reviewed later on in Chapter 4. Central government has been the main engine for
providing frameworks and controlling general regeneration policies. However,
local authorities, who are at the heart of local decision-making processes, play
the practical role of developing plans and projects. These plans, to a large extent,
and especially after 1990, are prepared according to local needs and tailored for
local people. Regeneration authorities are the main arms of project
implementation, and they usually work in partnership with local agencies, the

private sector and local communities.

The portrait of Iranian planning contrasts with this because of the nature
of the urban problem and the stage at which the country stands. The extent of
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specialist regeneration policies and planning is not anywhere near the level of the
UK’s; partly because of the rapid population growth and inward migration which
leads to the construction of new buildings on green fields, and partly due to the
weakness of the culture of revitalisation, and the failure of the government to

recognise this as a priority.

2.3 Analytical Models of Planning

Planning relies upon a number of models® working together in very
different fields. The basic question of how power is exercised provides us with
an initial understanding of the opportunities available in order to incorporate an
explicit power strategy into planning (Albrechts, 2003). Studying the most recent
planning theories for their practical experience is a good start in putting forward

a selected model for addressing the research questions.

Although some of the past planning theories failed to address urban
issues in certain aspects (some of the relevant ones will be discussed in the
following paragraphs), many of them managed to deal with a specific situation at
a particular point in time. Generally speaking, planning policies are conceived
through time, based on the constitution of each country, whilst taking into
account social, economic and cultural constraints. Sandercock (1998a) believes
planning theories also have to be context-dependent. In a democratic society such
as the UK, it is more a matter of improving the decision-making processes and
management systems. In a centralised system such as the Iranian case, the degree
of improvement is far more in-depth and should happen at every level of
governance. This does not mean that different planning theories have to be used
for different contexts, but the context has to be considered and will affect the
way the theory is used. This will be discussed for the UK and Iran later in the

chapter.

! Planning models, which is a synonym for planning theories in this research, are derived from

different social contexts, economic conditions, political and ideological backgrounds.
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Within the relevant chapters (4, 5 and 6), the literature review will
explore various strategic planning policies, the main actors, settings, networks
and coalitions, and the cultural values of the UK and Iranian urban planning
context. This is the foundation of the following chapters which will look at the
case studies in detail to understand their institutional power. Before explaining
and analysing the selected theory of this research, it is beneficial to briefly

review and evaluate some of the relevant theories and models of planning.

The Rational Comprehensive Model: This post-Second World War model has an
underlying faith in rational methods in the characteristics of public life: rational
because it believes in setting goals and objectives, examining alternatives to
achieve these goals, forecasting the outcome of the actions in that specific
context, analysing consequences based on certain set of goals and selecting the
best approach with possible best result (Camhis, 1979). By doing so, it follows a
rational scientific method that tries to satisfy all the goals, general public interest
and future consequences. It believes in state intervention in the market and
spontaneous social processes without recommending proper societal conduct
(Sandercock, 1998a). In this model, planners try to coordinate more specialised
and narrowly defined activities, as well as relying on their professional
experience and knowledge. It offers logical and clear rules for the planners to
study both alternatives and consequences, and to propose professional legitimacy
with a “paradigm of rational resource allocation” (ibida, p.32). This is an
advantage from the academic or government point of view. It believes in giving
power to those who have knowledge about it. Therefore, planning authorities can
make decisions without needing to involve members of the public and other
stakeholders. However, in this method, planners do not necessarily investigate
different social classes. It is comprehensive in giving equal attention to the
options and evaluating them fairly. But as Sandercock (1998b) and Hudson
(1979) discuss, this theory’s focus is on having a coherent decision-making

approach.

The theory faces critiqgues due to the deficiency of democratic

opportunities in practice. The critics stress that the top-down system as well as
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the dilemmas inherent from instrumental rationality are still present. It can not be
an ideal conceptual theory for the research question and the Iranian planning
deficiency. It partly reflects the present scenario (in that it gives autonomy to the
professionals and official government authorities to make decisions in the form
of development plans), but lacks comprehensiveness and inclusiveness in terms
of identifying the problem or the management required for the particular case

(within the Iranian context).

The Advocacy Planning Model: In the article entitled ‘Advocacy and Pluralism’
written by Davidoff in 1965, it is suggested that the Rational Model of Planning
could not express dissenting opinion, and planners should suggest several plans
which have different values and interests. In the advocacy model, planners are
recommended to address the needs of poor and deprived neighbourhoods,
explore requirements and make their plan based on consideration of their

interests.

This model goes far enough to encourage planners to move from land-use
and physical planning to the social and economic planning, but it has its
deficiencies. One is in identifying the real poor, representing them and turning
decisions into a practical plan. Many critics point out the fact that planners are
not working with the really poor wards (Campbell and Fainstein, 2003; Heskin,
1980). A different criticism is that hearing the voice of the poor, or those who
have never been part of the process, is necessary, but does not make the plan and
planning process inclusive. The capacity of various stakeholders should be
promoted equally, which is not part of this theory. A third point is that in this
theory, planners are encouraged to become representatives of disadvantaged
people, rather than promoting the active involvement of the poor from the very
early stages of planning to practice. There are planners (Grabow and Heskin,
1973; Faludi, 1973; Clavel et al., 1980) who believe that this model is about
representing the poor in a planning process, rather than giving them a voice
(ibid).
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The Equity Planning Theory: The original idea of this theory is inspired from the
Advocacy model, and it aims to encourage more engagement by politicians and
further development of traditions. The aim is to make a stronger connection
between planners and government (at all levels that include politicians) to make
the best use of their research, knowledge, influence and opinion. It also aims to
distribute the benefits of planning, investment and revitalisation amongst all
social classes. These are some interesting attempts to make a stronger connection

between stakeholders, policies and the inclusiveness of the plans.

Its founders (including Norman Krumholz, 1982) seek to attribute power,
resources and opportunities to poorer areas and low classes (Huxley and
Yifrachel, 2000). There was stress on the role of planners as the main engine to
make positive contributions and force new and expert ideas into the planning
system. Creating this chance to communicate with people, especially from a poor
and hard-to-reach background, can be a step forward in making the plans locally
originated. The theory started to raise some questions regarding transparency,
urban inequality, the impact of urban policy and who gains and loses from plans
(Huxley and Yifrachel, 2000). Also, they illustrated both sides of the picture of a
planner, working even with politicians as long as they were willing and
supported them, and also represented indigent communities as a key factor in the
planning procedure. Unfortunately, it still suffers from some of the same
problems as the Advocacy Model. It is about including the poor and poor
neighbourhoods, not about the complete inclusion of all of society. Critics also
believe that it holds a state-centred policy (Fainstein, 2005). The theory is still far
from participatory planning as, to a large extent, it relies on planners and the
connection between government and people, and as with Advocacy Planning

does not actually give the people a voice.

These models involve giving advocacy to the poor. In the Iranian system
using this concept would partially work, if the planners were able to connect with
poor people and represent them impartially. This is obviously part of the Iranian
planning system problem. But in the case of Iran more changes are needed: the

expansion of the network of connection, citizens’ empowerment, direct
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involvement of all social classes and a reform in the bureaucratic system. These

are not the main points in these theories.

The Social Learning and Communicative Action Model: Alongside theories
targeting the connectivity of planning professionals with the poor communities
and collecting their knowledge and political skills, the above named model was
formed. After experiencing conflicts between experts and clients, one of the
ways forward was to create new and stronger relations between planners and

people’s experience.

Its origin (Hambermas’s (1979) neo-Marxist paradigm) is from
communicative action and the rationality of learning (Mitrovic, 1999) from
professional experts, social experience and errors which can help to improve
knowledge, and experience and communication with those who even have
traditional expertise. The added value of experiences and the learning of lessons
from them (whether experienced by individual or group) would certainly help to
enrich the knowledge base of the plans and make connections morally and
mutually with ordinary people as well as other stakeholders. The advantage of
this model is that there is an emphasis towards utilising experiential knowledge
rather than professional knowledge legitimacy and monopoly (ibid). By this, it
points to a very fundamental issue, which is that at this stage, government and
professionals are not the only groups who are considered capable and eligible to
make decisions and plans. Using local knowledge and experiences can help to
solve the problem, and this is part of the aim of this research in order to improve

the Iranian planning system.

Some planners, for instance Healey (1997; 1999), introduced interactive
and communicative activity by pointing to contextual knowledge and rational
planning. Planners who utilise this theory believe that they have the ability to
solve problems, by using and distributing their knowledge and opening up
debates, allowing the possibility of either successful or failed experiences;
however, the theory does not help to break down the problem of structural

inequalities. It has insufficient balance between knowledge, management and
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capacity. Therefore, although it provides solutions by making new connections
and using experiences, it cannot be an ideal theory with which to analyse the

Iranian planning system.

The Radical Planning Model: More than other models, this theory has criticised
social transformation as well as unequal distributions of power, resources and
opportunities (Beard, 2003). Its ambition is to work toward structural
transformation, essentially, by getting serious about questions such as: “what
would a non-sexist city be like?” and the toughest question: “what can planners

do about any of these inequalities?” (ibid, p.15).

As the questions suggest, the point is to make alterations in the planning
system by distributing power to the lower levels of social class and
communicating with society, giving the planners more autonomy to facilitate
public decision-making opportunity and management. The intention for planners
is to work with communities, have less of a relationship with the state, and to act
outside the bureaucracy. The aim is to enhance bottom-up programmes by
listening to people’s concerns and gaining their trust. The goal is to manage
conflicts using people’s own ability. The theory suggests that working with local
people increases their social power, lessens their dependency on global capital
and gradually releases them from relying wholly on central government power
(ibid). In this way community, to a large extent, can influence the decisions and
be actively involved (Friedman et al., 1987). It brings together the advocacy of
the poor from the Advocacy and Social Equity models and the use of the
knowledge of people from the Social Learning and Communicative Action
Model. A planner acts as a part of the community (like an ally), does not force
his/her idea on the community, and offers help and advice to people without

giving inflexible opinions (ibid).

Although under this theory’s concept transferring the decision-making
and management power to the local community through planners has strong
advantages, its credibility for different contexts, culture and capacity remains

uncertain. Its radical approach in weakening the position of formal government
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does not necessarily enhance the quality of urban management and planning. For
instance, Lyotard (1984) argued that the state is not the enemy and that maybe in
a small civil community there would be some contrasts and disagreements
between two multicultural communities. In my opinion, the problem with this
approach is similar to what a fully centralised planning system would have but in
the opposite direction. Having a balanced and respectful power distribution
amongst involved parties from government authorities to planners and local
people could be a better answer to the Iranian planning problem, which involves
reviewing the planning system, management and practice. This would guide the
argument to the next model which has tried to answer most of the questions

raised by research objectives.

Collaborative Planning and Institutionalist Approach: The ever-growing role of
national government in providing policy agenda “to meet the universal needs
(education, health and welfare) and support for economic sector (agriculture,
industry ...) ... left the local government to work out how to coordinate these
programmes” (Healey et al., 2003, p.60). This demands a model in planning
which is more socially-oriented, tends to use diverse knowledge, is less engaged
with the bureaucratic hierarchy and has the capacity to absorb various groups and
interests (Amin and Thrift, 1995).

This model has been at the forefront of some of UK government policies,
pointing to some key ideologies such as “integration”, “joined-up” policy, “place
focus” and “collaborative policy dialogue” (Innes and Booher, 2003). It is
particularly relevant because of what is talked about as the change from
government to governance, which has involved a variety of different institutions
in planning instead of centralised planning by government (Healey, 1997, p.205).
Although there are debates around the legitimacy of the deliberative
collaboration concept and consensus building, this is one of the most
contemporary planning theories which welcomes “an innovative governance” in
the decentralisation of power, “policy of talk”, “learning region”, “new

connections between government arenas” and between government and citizens

(Healey, 20064, p.301). Different aspects of this theory, with particular interest in
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the role of government, community and planning authorities, will be discussed in

the following pages to analyse its applicability for the Iranian case.

As stated in the research problem and question, the governance of urban
planning in Iran is in need of reconstruction. “Governance” here means the
process in which planning takes place, from the bureaucratic system, planning
authorities’ working relations, urban planning frameworks and policies to local

communities’ role and level of involvement, and the decision-making process.

Looking at examples of deliberative democratic practices (see Connelly,
2009) and consensus building (see Healey et al., 2003) shows how a change of
attitude towards enhancing the capacity of stakeholders (government, planners,
community, private sector, etc.) can make the difference and open the doors for
further and future decentralisation of power and public participation.

It seems from this review of theories that the planners’ position has
shifted from central decision-making to community-based participation. The
target is the same but the tools vary according to the context. This trend in the
development of Western planning theories and approaches is relevant to the
need, as stated in the research problem and question, for the reconstruction of the
governance of urban planning in Iran to make it operate more effectively at the
local level and make it more responsive to participation by the community. The
collaborative, institutionalist model of Healey, which works on three levels of
theory, management and practice, seems to be a particularly useful approach and
in the next pages it will be explained further. However, it is an approach which
was developed mainly in relation to planning in developed Western countries,
and particularly in the UK. The question of whether this approach can be used to
analyse and make suggestions for improvement to planning in a country such as

Iran will also be discussed.
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2.4 Dimensions of the Collaborative Planning and Institutional
Approach

In this section, the dimensions of collaborative planning will be discussed
to guide the research through a progressive but purposeful process, to understand
how the ideologies of urban planning and management evolved from giving full
power to the formal government to sharing decision-making power and
collaboratively action plan amongst government, the private sector, voluntary
groups and local people (stakeholders). This simply means the transition from
government to governance. Therefore, first of all, the nature of making
connections with various parties would be discussed. This helps to create the
benchmark for the character of more democratic institutional planning. In fact, it
explains how the concentration of power in the hands of government institutions
is redistributed between them as well as to other stakeholders in a mutual-

relational pattern.

Communicative Rationality

A\ 4

Institutionalist Approach

A 4

Collaborative Planning

\ 4
Deliberative Planning

A 4
Public Empowerment

Figure 2-1: The process of discussion

This will then lead the research discussion development to the next stage,
which is practical collaborative planning in a real experience. But the most
important part is how the new institutional capacity development and
connections work under certain criteria of knowledge resources, relational

resources and mobilisation resources. The other important point, discussed later,
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is how these theories can be put into practice to change the traditional top-down

planning system and make and use new connections and exchange knowledge

through deliberative planning dimensions. This will build up a logical

progressive discussion for the research and the angles that the research will use

for the following chapters’ discussion, and most importantly discuss the
applicability of these approaches for the case study contexts.

2.4.1 Communicative Rationality

A communicative approach to planning can be seen as an alternative to
the instrumental rationality of the rational comprehensive models described
above. Communicative rationality (life world rationality) has been influenced by
the ideas of Habermas (1984) on how planning should be. This inspired Healey
(1999) to discuss and develop her ideology, which is now one of the pillars of
collaborative planning. Communicative rationality believes in reasoned plans
within the day-to-day lives of individuals and communities (Healey, 2006a). It is
contained in “the worlds of taken for granted, meanings and understandings of
everyday living and interaction of emotions, traditions, myth, art, sexuality,
religion and culture” (Dixon and Sindall, 1994, p.303). Its inclusiveness of
people’s life is an approach which hardly been considered in the past. However,
the interpretation of emotional relations or cultural matters into practical plans is
a difficult and sensitive challenge that should be considered and managed by

planning authorities.

Paying equal attention to all of these aspects in a fairly distributed power
relation is still a point of uncertainty for an undemocratic society like Iran. The
two main pillars of the communicative rationality theory are based on “the
structures of economic order (the market place) and political order
(bureaucracy)” of everyday life (Healey, 2006a, p.50), and have roots in the
differences in people’s societal lives and the way in which we manage our world.
The theory believes in more than just “instrumental-technical reasoning, and

brings about two other aspects, which are moral and emotive-aesthetic reasoning,
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meaning what shapes and influences our world is more than science and political
impetus” (Healey, 2006a, p.51).

In a communicative planning process, everybody, whether an individual
or a group, is looking to create common ground and meet a common goal
through mutual consensus and positive discourse. It opens the way for a variety
of opportunities (Alexander, 2001) and moral values, which are not the outcome
of mathematical or material concepts. All three categories of material, moral and
emotional values (Healey, 2006a) are equally treated in an equal debate whilst
they explore each other’s context and concern, accept each other’s values, create

common principles, and ultimately reach an action plan.

Idealistically, the theory can make connections between those parts of the
society that were never connected in the past, under the category of planning. But
the enforcement of economic or political pressure, for instance, would not be
reduced, as these forces are stronger than the opinion of an ordinary member of
the community without strong background support or influential power. In other
words, its openness to negotiation and discourse can not be a perfect tool for a

society like Iran where the public are in need of fundamental empowerment.

Important points developed by this concept are facilitative discourse and
constructive dialogue for knowing, learning, communication and endeavour
(Healey, 2006a). Planners, politicians, authorities and people should improve
their communication skills, the quality of their activity, and be respectful to
different ideas. Despite the fact that the desirability of ‘“communicative
consensus” and the belief of “collective dialogue” prevails within this concept,
many scholars have questioned how this communicative consensus would form
in a diverse and even contradictory cultural and ideological situation (Healey,
2006b; Albrechts, 2003). Personally, I think there are uncertainties around some
of the main elements of communicative concept when it is trying to reach
common ground and consensus for urban planning issues, if it is going to be

practical in a fragmented society. Fragmentation here means differences in the

23



Chapter Two
Conceptualising the Analytical Framework of the Research
values and goals of individuals or organisations, or differences in the impact of

plans on each group or individual economically, socially or environmentally.

In a religiously influenced society like Iran, there are other influential
powers forcing their way into the planning decision-making process which do
not necessarily involve the municipality, the city council or even the landowner.
For instance, division of a plot of land occupied by Islamic court order (without
the landlord’s consent), would never follow a normal planning committee-based
or land-use planning procedure. It is an example of a deep difference between the
general public’s beliefs and moral identity and the dictatorship of government,
which makes it difficult to communicate logically and influence decisions.
Would it be possible to turn this dialogue into practical plans or carry out
“strategies of involving citizens that are directed ... by bureaucracy, rather than
... by politicians or citizens initiatives” (Fagence, 1977, p.118) undermine real

democracy?

2.4.2 Institutionalist Approach

The meaning of institutionalism depends on the discipline and the
structure of the theoretical approach, but in most cases institutionalism focuses
on the procedures and the organisations that make up the system. The emergence
of new approaches in governing urban planning brought a series of debates over
the governance system, involving what was referred to above as the change from
government to governance. In a more democratic planning context like the UK,
governance can be defined as the formal government (central, regional and local)
structure and bureaucracy, in partnership with various stakeholders including the
(beneficial) private sector and communities, as well as the process in which the
decision-making and practice takes place. However, it is completely different to
a top-down restricted context like Iran, where governance is a synonym for
government, as there is a regular pattern under rigid frameworks where
everything starts with government (central, provincial and local) and ends with

government.

24



Chapter Two
Conceptualising the Analytical Framework of the Research

“Within planning theory, this ‘sociological institutionalism’ has
developed as a way of locating policy actions and practices in
geographically specific governance contexts and connecting the
phenomenology of micro-practices to wider structural forces”

(Gonzalez and Healey, 2005, p.2057)

Various concepts, such as governance, capacity building, policy discourse
and networks are some of the main debates shaping institutionalist academic
literature and are more of interest for this research. Scientific reasoning reaches
the same level as everyday human experiences and emotions, and a bureaucratic
system is given the same space as an ordinary community (Healey, 2006a). This
is a holistic approach, ideally giving equal rights of being represented in a
democratic society to all stakeholders. These positive points build the next steps
of the evolution ladder of collaborative planning. An institutionalist approach
believes in “individual identities” that build the society, the “social relations” that
form the economy, and the knowledge that makes social history and values
(Healey, 2006a). Healey (2006) believes that “social life is thus both socially

constructed and actively made as we live our daily lives” (p.56).

This can be challenged, in my opinion, by the impact of the globalisation
economy, the most recent telecommunication and internet technologies, the
tendency towards a strongly centralised and dominating government, the
decreasing distance between international cultural connections, migration, and by
many more of this century’s scientific inventions. If we are the only
communicator of our neighbourhood lives (going back to the discussion above),
how is one planning theory from the other side of the world, which is developed
within a certain cultural and social context, used and developed, or adapted, for
another country with a different culture? Therefore, although the social aspects of
planning discourse are essential, they are not the absolute answer to the world’s

complications and communication problems.
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The other question of communicative planning is the relationship
between power and powerful interests or forces. Power relations and how they
interact with each other as well as the non-powerful parts of society form an
important debate in the planning process, as when power is shared between the
public, private and government sectors it is essential to figure out how they can
work alongside each other and create dynamic power to produce a shared

solution.

This theory is again built on Gidden’s belief about the impact of our
social relations in constructing power relations (Healey, 2006a). It can partly be
accepted that our connections, reactions, choices or knowledge can shape and
influence power. However, this raises many complex questions. Firstly, although
we make “powerful forces in our daily life” (Healey, 2006a, p.57), the word
“we” does not always mean ordinary people, as it can be made up of a certain
social class who are in a time in which society is being shaped. Also, individual
members of society cannot have the same ideologies or ideas throughout their
whole life, as many factors can gradually or suddenly alter these ideas; in a
certain situation they may act differently than normal. Secondly, sometimes
power is not a positive tool in the hands of an agency, or even the government,
and is not accepted by the general public. However, our knowledge and
modifying ability is very limited, meaning we cannot always actively shape
power. In the planning context, for powerful government agencies such as the
Iranian planning authorities, the local council elections are a good example of
forceful government power deciding the criteria for acceptable candidates, which
can have a direct impact on how the public will be represented and how decisions
would affect them. This simply means the extent of democratic decision-making
process and local empowerment is not really similar to what happens in
developed countries. The eligibility criteria for candidates are multi-faceted and

would not give the right to various ideologies and backgrounds to get involved.
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2.4.3 Collaborative Planning

This is a debate actively involved in urban planning policies, and the
collaborative planning aim is to direct “the effort of actively shaping urban and
regional dynamics to accommodate shared concerns about the local
environment” (Healey, 2006a, p.57). In a collaborative planning theory these
dynamics are in fact how the social relationship building process flows in our
daily life, within the work place and the household. From a socio-cultural aspect,
“webs of relations” work in a complex way; they form and re-form through time,
negotiation and opportunities (ibid). The UK’s most recent planning initiatives,
such as New Deal for Communities, have utilised collaboration as a tool to build
stronger relations with the community and use negotiation and the power of

discourse to direct institutional and social capacity.

As the discussions in this section revealed, the aim is to understand
aspects of communicative rationality in terms of its ideology and main structure,
and how the approach in planning within the governance system evolved. This
led us to the next level, the institutionalist approach, the dimensions of
governance and the relationship between the key traditional and new actors. This
part is about the magnitude of the collaborative decision-making process and the
practicality of collaboration against the main stakeholders’ criteria. The next step
is about how the theories of collaboration are put into practice within a
deliberative means of creating collaboration, democratic governance and
extension of networks. The last part aims to discuss briefly the different levels

and criteria of how public involvement is categorised.

This gradual movement within the communicative theory is, in fact, an
ongoing understanding of the evolution of recent planning theories and practice
from government’s full power and control on planning matters towards a
governance mechanism, and the distribution or intention to share the decision-
making and practical power amongst various stakeholders, which has happened
(maybe not fully but with extensive positive intentions) in the UK, and needs to
be identified, discussed and developed in Iran. This leads us to the next level,
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which is the governance mechanism and political network for the management of
institutions, agencies and those who are formally or informally involved in
decision-making and the practice of policies and projects shaping our
neighbourhoods (Healey, 2006a). This is the basis for the analysis and
comparative study of the Iranian and UK cases, and includes elements of

planning preparation, management and practice.

From a theoretical perspective, a collaborative planning approach in the
governance of a local area has three levels (Healey, 2003, p.93): the specific
case, the governance process and the governance culture (Table 2-1). The
dimension in which each episode takes place is in fact a need for change of the
social, political or even interest networks, which are pushing their way into

institutional traditions and patterns of working.

Whoever the role-player is in driving the request for change, the context
and how it is set are crucial. The institutional capacity, the nature of the
connection between actors, and also the deliberate new relational links can all be
part of the settings in a specific case. They vary in the UK and Iran. This can be
exemplified by the subject of plans: in Iran it is land-use planning, suggesting
building density, whilst in the UK it is mainly regeneration, social and economic
reconstruction within the specific neighbourhoods. The next level, after
identifying the cause of the scenario, is the governance process, which drives the
whole story forward. This happens through various approaches, which are partly
theoretical and partly a network of connections. What planning or regeneration
regulations offer, what the structure of local or national roles are, and how they
are suggested to be ready for practice, all fit into the theoretical category of the
governance system. But in practice the who and the how of the network of
political, social and institutional forces are as important as how discourses take
place mutually amongst members, and how they work together in a constructive
manner. The initial idea can come from central, local or regional government, an
interest group or local residents. However, the framework in which it becomes a

planning project is largely based on the governance process.
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This leads us to the third level within the governance system, which
shapes the method, the plan and the result: the cultural influence within
governance, including formal government offices, local communities, various
agencies and other informal effective forces. The diversity and extent of
connections between those actors vary in the two countries. In Iran it is limited to
a number of government (provincial and local) organisations, whilst in the UK it
covers a wider range of actors, from government to the private sector and
community representatives. All of those will be studied within the literature

review chapters (4, 5 and 6).

From the inside, the formal government organisation structure has a
tendency towards acceptance, being open to other ideas and being able to sit
around the table to discuss and exchange ideas is important. At a local level, and
from a general public point of view, acceptance of opposing ideas, or dialogue,
and respecting various values are important too. How this works between
residents, social networks and the formal government is the main part, and this is
partly based on the government system and partly on the communication

capacity.

Table 2—-1 is a general framework which facilitates an analytical approach
to the structure and progressive adaptation of UK regeneration initiatives and
Iranian development plans. The focus of each criterion is on part of the planning
process. This provides discussion of the research at the policy level with a simple
comparable tool for future discussion.
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Table 2-1: Dimensions of governance (Healey, 2003, p.93)

Level Dimensions
Actors — roles, strategies and interests
Arenas — institutional sites

Settings and interactive practices

Specific
episodes

Communicative repertoires

Networks and coalitions

Stakeholder selection process

Discourses — framing issues, problems, solutions etc
Practices — routines and repertoires for acting

Specification of laws, formal competencies and resource

Governance process
though which bias is
mobilised

flow principles

Dimensions of Governance

Range of accepted modes of governance
Range of embedded cultural value

Formal and informal structures for policing discourses and

Governance
culture

practices

2.4.4 Institutional Capacity for Collaborative Planning

Institutional capacity is an organisational structure which indicates the
move from government to governance. It is an approach which redistributes the
concentrated power of a dominating central government to the lower level, which
is local government, creating collaboration amongst organisations and
stakeholders horizontally through knowledge, relation and mobilisation criteria.
The literature from both case studies will be discussed through the above
framework. Having each regeneration policy and experience evaluated and
reviewed, using Table 2—1, will give the research an evaluation tool which is
partly descriptive and partly analytical. It will be used extensively in Chapters 4,

5 and 6. However, in order to maintain a comprehensive and clear understanding
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of the way spatial planning (UK) and land-use plans (Iran) work within their

government context, the second level will be developed based on Table 2—2.

The Dimensions of Institutional Capacity Building

Relational Resources Knowledge resources

Mobilisation

capacity

Table 2-2: Dimensions of institutional capacity building (Healey, 2006, p.93)

The range of knowledge resources to which participants

have access

The frames of references which shape conception,

opportunities and interventions

The extent to which the frames are shared between

stakeholders, integrating spheres of policy
The capacity to absorb new ideas
The range of stakeholders involved

The morphology of their social networks in terms of the

density of network interconnections and route
The extent of integration of various networks

The location of the power to act, between actors, and the

interaction with wider authoritative, allocative forces

The opportunity structure

The institutional areas used and developed by stakeholders
to take the advantages of opportunities

The repertoire of mobilisation, techniques and the presents
or absence of critical change at different stages

As the components of the table show, the three elements of knowledge,

relations and progressive mobilisation are the main debates to assess institutional

capacity. Since the middle of the 20th century, all three parts have been the focus

of debates amongst politicians, planners and academics. The urban governance

process has been redirected from being structured by “markets (the logic of

economic activity), hierarchies (the logic of established twentieth century welfare

state) or networks (the logic of webs of social relations) stretching in multiple

space/time” to “a project-driven practice” which re-establishes relations between

social, economic, political and spatial elements (Healey, 2006a, p.300).
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Despite all new ideas and the excitement towards new ways of governing

in the UK, some critics like Taylor (2000) believe that many local government
authorities still have not made fundamental changes in their ways of thinking and
acting. Within the flow of this research, this criticism will be examined and
analysed (Chapters 7 and 8). The framework creates a comprehensive
comparable context to follow a certain approach and at the same time analyse the

capacity in which the two cases are instituted.

For a more in-depth understanding of the whole process, and to critically
analyse the planning theory and practice of both cases, networks are put forward
to assess the nature of connection between agencies and involved parties, which
in the UK create partnerships deliberately and is beneficial for all. The trend in
Iran is usually to have a formal committee which does not bring any obligation
for partnership action. But it still seeks to find a momentum which would
increase the number of interested organisations and the reflection of any
discussion or decision on the routines of those involved in the process. Selecting
stakeholders, whether it is for consensus building or fulfilling certain government

requirements, is an important part of this research.

In terms of the credibility of decisions made for local people, being
inclusive and allowing various voices to be heard enriches the quality of project.
The kind of relations made amongst key members, such as city council,
consultants, local authorities, residents, and interest groups, are part of a
mobilisation bias which can transform the governance capacity to a more
innovative and active mechanism, which makes the level of collaboration in the
UK and Iranian planning different. However, the tone and the kind of result that
comes from open discussion and positive discourse is fundamental to the whole
idea. These discourses, as the review of empirical materials — especially in the
UK — reveals, can set the main priorities and goals, and can state how they can be
achieved. By exchanging ideas on a specific matter, the concept of changing the
traditional system and boosting economic, social and political capital are claimed

to be exercised in the UK (Chapter 8). How the discourses can become diverse
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and what the general definitions are of framing talks are shown in the next table
(Table 2-3).

Table 2-3: Discourses (Innes and Booher, 2003, p.39)

2 Reciprocity
(S]

L 2 3 Relationships

o £ = .

O s © Learning

@ Z 0

a Creativity

The purpose of creating connection, being inclusive to the locality, and
finding ways of making progress by exchanging ideas, is to reach to a practical
solution which has the capacity to deliver new ideas, carry out the project and

change the tradition of a singular planning approach.

In a globalised society, where information is spread in a matter of
minutes, cooperation amongst stakeholders and agencies can be an important part
of the decision-making process (Innes and Booher, 2003). Also, in this era,
“rapid[ly] changing conditions” and resolving complex issues needs ‘“adaptive
and creative” plans derived from local knowledge and a diversity of interests
(ibid, p.36). Table 2—3 is a framework for collaborative dialogue which can
resolve complex issues, establish new networks and enrich the course of dialogue
and creativity. “While collaborative dialogue has probably always existed
amongst small groups of equal trying to solve a problem, as a policy-making
process applied to complex and controversial public issues including many
stakeholders widely differing in knowledge and power, it remains in an
experimental stage” (ibid, p.36). However, in the case study section, this will be
looked at in more detail in order to study the extent of effectiveness and diversity
of consultation and authentic dialogue. Lack of culture of dialogue within the
Iranian planning system is a major disadvantage that using the above framework

would enrich the decisions.

In order to reach common ground and a shared plan within a discourse

environment, all of the members and attendees have to be interested and open-
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minded to other ideas, and negotiate expertly. Some scholars like Habermas
(1984) emphasise a sensible and comprehensible dialogue that requires a skilful
behaviour of reciprocity. It is important that those who sit around the table are
able to check what they say or discuss with their background supporters, present
themselves collectively, and are the true representatives of their group. Here
again, Habermas (1984) insists that a diversity of interests makes communicative

rationality an inclusive idea.

Within the forms of dialogue there are four main definitions which are
identified by Innes and Booher (2003): reciprocity, relationships, learning, and
creativity. Although all are sub-categories of the discourse environment, each is
different in its level of agreement and its relationships. Reciprocity, according to
Innes and Booher (2003), is a series of discussions which are built upon the
previous scenario in a cooperative way amongst members, and which will
eventually turn into a decision. In the unlikely event of a failed comprehensive
discourse in an urban planning scenario, the basic result of authentic dialogue is
building a new relationship, or strengthening existing ones, amongst
representatives, agencies and diverse interests. This can develop social capital
and public trust which is the cornerstone of any planning process. If the two
above steps are conquered by all role-players, the discussion moves on to the
next level. The members, local authorities and agencies could learn from each
other about the facts and different aspects of the subject, and also how others can
get involved in an effective way (ibid). The extent of learning and its long- and
short-term impact on the local strategy-making process is drawn in a simple
figure by Argyris and Schon (1978) (Figure 2-2).
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Figure 2-2: Social learning process (Innes and Booher, 2003, p.45)

The research, in both cases, studies the impact of the learning of
collaborative dialogues, and will be looked at in more detail, for instance whether
they have turned to a formal practical strategy or whether they have made their
way through the national planning process for a bottom-up decision. | personally
believe that learning from each other and past experiences can enhance the
quality of planning (planners and plan) in Iran. At the very last stage, talks and

ideas should be able to turn into creative and practical solutions.

There are still questions about how these initial discourses are from
different backgrounds, and how authority representatives can form practical
ideas. Have all participants been able to present their ideas? Has the traditional
bureaucratic system created boundaries for the incoming ideas of public
representatives, or are the presence of diverse interests in meetings a part of
government or statutory regulations (Richardson and Connelly, 2005)? In theory,
the involvement of those who have an interest in local planning, associated with
equal opportunity for dialogue, would lead to decisions that are beneficial for
most of the stakeholders. However, the structure of formal government at
national and local level when involved in urban planning matters, can, to a large
extent, shape the main role-players. The particular role of central and regional

government will be discussed later.
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2.4.5 Citizen Participation

In the mobilisation trajectory of case study figures, the relationship
between actors and individuals will be discussed. It leads us to the lesson-
learning and concluding part of the thesis which simply marks the level of
citizens’ power in a collaborative planning environment, based on the
institutional capacity of each case study. The ladder of citizens’ empowerment
drawn by Arnstein may be a general base for the measurement of public
participation; its simplicity makes the job of ranking public involvement a degree
easier. Arnstein (1969) developed an eight-point typology of the participation

process (Figure 2—3), as in each stage a particular power of participation is used.

The first two points of non-participation (manipulation and therapy) are
seen as a tool to educate participants and to distract them from issues of genuine
concern (Innes and Booher, 2003). The second stage, the degree of tokenism,
allows participants to have a voice in decision-making but does not guarantee
that their views will be fully taken into account. The last degree is where citizens
actually have the power of decision-making (ibid). Although some critics put the
accountability and rights at each level into question, however, this is a simple but
comprehensive framework for this research scope and purpose. This will be the
framework for the analysis of the degree of citizens’ participation in the planning
process in the two contexts. In Chapter 10, in order to compare the level of

participation in the planning systems, this ladder will be used.
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Figure 2-3: Arnstein’s ladder of public participation (Arnstein, 1969, p.216)

2.4.6 Deliberative Governance: an answer to the old problem

The purpose of reviewing the main characteristic of some of the most
relevant planning concepts was to find the most appropriate theory that can
provide an answer to the problems identified within Iranian urban development
planning theory and practice. As the critical review revealed, each theory has its
strong and weak points and have different outcomes within different political,
social and economic context. However, as the research question is clear the only
challenge would be how the researcher wants to adapt the theory according to its
case study context. Having said that, looking at other academic works in
implementing a framework in different contexts is useful. Therefore, this part
will exclusively focus on the use of the institutional capacity approach in creating
a deliberative governance within the two contexts of the developed and
developing world, that have fundamental differences in the level of democratic

planning and public participation.

I believe institutional capacity building could be the best answer to the

Iranian planning deficiency, simply because the problem exists at every level of
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the planning process, from the early knowledge preparation process to the notion
of inter-organisation involvement and management and most importantly public

involvement and consultation.

2.5 Using an Institutionalist and Collaborative Model in the UK and Iran

It was explained earlier that the theory of collaborative planning of
Healey (1997) was developed in the UK in a democratic context, changing to
governance with more bottom-up working relations. Is it a practical tool for a
top-down centralised system, dominated by political and religious forces, with
less interest in enhancing participatory planning, such as Iran?

However, the main positive point of using this theory is its flexibility to
be adaptable to the social context and government culture. The use of this theory
in two different contexts, one in Tyneside by Healey et al. (2003a, pp.60-87) and
another in Egypt by Connelly (2009), pp.185—-195), can help to justify its use as
an analytical tool for the empirical part of this research: the case studies in both
the UK and Iran.

Institutional Capacity Building in Grainger Town Project — Newcastle-Upon-
Tyne: In this example, the authors have utilised the institutional capacity building
concept to examine the development of deliberative governance in a project
involving the council (as the old traditional local leader) with local businesses,
regional agencies and national government agencies. The case is a regeneration
project within the city centre area, which seeks partnership amongst stakeholders
to create a “place-focus governance” (Healey et al., 2003a, p.67). Having all
actors identified, whether they have interest in the project or not, the article tries
to study the extent of their influence on the project and on each other. The article
points out how involved businesses and formal government and non-government
organisations underpinned the diversity of knowledge resources, to include most
of the available opinions locally and regionally, though there have also been

struggles within the council’s system in accepting the local community and
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businesses as equal partners. The text brings to attention the advantages and

challenges of the project in creating a deliberative-collaborative governance

under the three criteria of knowledge resources, relational resources and

mobilisation resources, showing how this partnership grew through the project

lifetime, what aspects were improved and whether it could embed a new practical
culture within the planning process in Newcastle.

This example has many similarities to the case study of regeneration in
Manchester in Chapters 7 and 8. Newcastle and Manchester are cities which are
very similar, so the theory can easily be applied to the case of Manchester. The
second example shows how this theory can also be used in a different way in an
undemocratic and centralised government context in Egypt which is more like

Iran.

Deliberative Governance in a Centralised System — Egypt: The next very
important example is Connelly’s (2009) article, which analyses the Egyptian
government initiative to enhance public consultation and perhaps participation
for a specific development project. The author starts with the critical review of
deliberative democratic theories and their applicability for a non-democratic
context. Then he discusses the challenges that a centralised government setting
could face if those theories were simply to be translated and implemented. He
looks at examples of internationally supported projects in Egypt as the empirical-
related work which draws out how an internationally accepted mode of planning
can be developed in a different context. He analyses the information provided by
interviewees from national level to the local project level. The discussion
highlights some main points which are also true of the Iranian context. First is
the centralised system of government from the national level. It obviously
neglects the initial requirements of democratic planning, which are: consultation,
being welcoming to opposition, and a culture of discourse. Second is the role of
private consultants who come from an academic background in preparing the
development plans and conducting the planning committees. They backed the
participatory planning idea, although they might never have had a practical

experience of it in the past. They are, in fact, part of the relational networks
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aiming to facilitate democratic planning. Third is the inflexibility and
unfamiliarity of local planning authorities, which have never lost their power to
override the selection of community representatives and local participants. They

simply resist any open discussion which could end up criticising them.

Fourth is the context and outcome of discourses and meeting. The
questionnaire style of meetings makes them data collection sessions rather than
authentic dialogue and participation. Fifth is the lack of diversity of the local
residents who took part in the meetings. These were largely men from certain age
groups, who could not represent the majority of the population. Having all the
above constraints in mind, in the concluding part, the author discusses the partial
but novel impact and outcome of the project.> This is how deliberative
governance appeared to enrich the process of planning and participation even in a
fully state-controlled context. Although it could not make permanent changes to
the government approach to be more democratic, it helped to create a taste of

modification and adaptation.

These two examples show that the institutionalist and collaborative

planning theory can be used in three ways:

1. To describe and analyse the ways that planning and regeneration systems

have changed to a more communicative approach

2. To identify and analyse problems and weaknesses in the existing systems

3. To suggest ways that the existing systems could be improved to be more

communicative and participatory.

The example from Newcastle demonstrates more of the first, because it is
a project where there has been more collaborative governance in the project and

the theory has been used to analyse this. What has happened already is not

2 This insight into using such a planning concept (institutional capacity building in this case) is

quite similar to what I will consider in the research recommendation chapter.
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perfect, and Healey (et al, 2003a) uses the theory to say where there are things
which could be improved, such as the participation of the public (number 1
above). The example from Egypt has more of the second and third ways of using
the theory (number 2 and 3 above), because the centralised government of Egypt
has more weaknesses and more changes are needed to make planning more
collaborative. This is much more like Iran, and this is the way the theory will be

used in the case study of Sari.

These two examples show how using institutionalist theory can be used
within two different contexts, Manchester (UK) and Sari (Iran), and can help to
identify the institutions’ capacity, aspects of collaborative planning and the
possibility of participatory decision-making, and can also aid the researcher in
drawing out transferable and applicable lessons to promote the quality of Iranian

urban development planning.

2.6 Conclusion

This chapter focused on how the concept of collaborative planning was
developed through years of theory and practical experiences. It will be the
guideline and direction of the next chapters of this thesis. As the context of the
chapter emphasised, participatory urban governance is a hot subject in planning
theory and practice in the UK, and it could possibly be an answer to the problem
of the undemocratic urban planning and management of Iran. The chapter
introduced and explained the structure, and meaning, of the transformation of
power and urban management within the context of planning from government to
governance, and how the institutionalist approach used this evolution to explain
and formulate its theory, the power-sharing structure, collaboration amongst
agencies and the role of formal government in managing affairs and using all the

potential at all levels of society.

This study’s focus will be on three categories of capital, based on

Healey’s definition within institutional capacity building processes, which are:
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“intellectual capital (knowledge resources), social capital (trust and social
understanding) and political capital (the capacity to act collectively)” (Healey,
2006a, p.63). These are divided into sub-sections in Table 2—-2. The above
framework can be used to draw up a good picture of a planning experience from
a UK regeneration project, and simultaneously in Sari as a typical example of

Iranian urban planning.
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3.1 Introduction

The previous chapter provided the research with a conceptual framework
and analytical theory, which will be used throughout the literature review and the
case study section. It is important that the methodology chapter is positioned
here, before even the literature review, as the next few chapters are based on
secondary documentation, and the literature-based documents are part of a
descriptive and also analytical process which will go through some of the
regeneration theories and practices, using dimensions of governance criteria as
the tool of defining and investigation. Later, in the fieldwork section, there are
two categories of data; secondary data collected from planning documents, and
primary data based on interviews and questionnaires. These categories will shape
the research chapters, and institutional capacity building criteria will be used to
analyse the information and strategies of regeneration planning and practice.
What makes this research unique is the way in which the review and analysis of
literature is linked to the study and the critical review of the case study sections,

following a process of top-to-bottom and bottom-to-top.
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Figure 3-1: Analytical arena of the research
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Therefore, the intention of the methodology chapter is to describe the

method which is used to look at the literature, and the one which will be
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implemented to use the fieldwork data. In doing so, it is indispensable to review
briefly the aims and objectives of the research, after studying its main concepts.
This will be followed by the research development concepts, and the methods for
literature review analysis, case study research, sources of information and the

collection of data.

3.2 Research Aims and the Relationship with the Research Problem

As suggested in the introduction, the aim of this research is to understand
the reasons for the deficiency in planning in the major cities in Iran, and to
suggest ways in which this could be improved. The thesis looks at British urban
planning and regeneration policies in order to try and find lessons which can be
applied to the improvement of the planning of cities in Iran. It is assumed that the
main reasons for the deficiencies in planning in Iran are problems of government;
the lack of effective governance structures and of public participation in Iranian
urban planning. This emphasis on the problems of governance capacity and
public participation has led to the use of institutionalist and collaborative
planning theories, as found in the work of Healey (1997; 1999), as the main
conceptual framework, which is explained in Chapter 2. These were developed in
order to analyse planning and urban policy in Britain and will be used in this
thesis to analyse British urban regeneration policies in order to identify lessons of
governance capacity and public involvement. The thesis will also use the same
conceptual frameworks to analyse existing planning and urban policies in Iran,

and their deficiencies, and to suggest how these can be improved.

In order to promote the quality and the potential capacity of Iranian urban
planning and regeneration institutions, the researcher has chosen collaborative
planning theory as an effective tool which could make a difference within the
present system. The idea of improving collaboration should be expanded
horizontally amongst authorities at all three (national, provincial and local)
levels, and vertically between institutions and stakeholders (including residents).
To fulfil this goal, whilst having the conceptual theoretical base of the research in

mind, the objectives of the research are:
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e To discover the weaknesses of local authorities’ planning and
management structures in theory and practice;

e To develop a conceptual understanding of the governance process of
networking, public consultation, discourses and practice;

e To discuss how the urban government mobilisation capacity is developed
in the UK and Iran;

e To investigate public participation methods in the city planning process;

e To learn from the UK’s experiences in regeneration;

e To highlight advances and develop lessons which are adaptable for the

Iranian context.

This is demonstrated in Figure 3—2 below. The examination of planning
and urban regeneration both in the UK and in Iran will be done on two levels:
general policies at a national level; and more detailed local case studies within

particular cities.

3.3 National Level Analysis

The sources used in this part of the research in Chapters 4, 5 and 6 are
mainly academic and government publications about general planning,
development and regeneration policies. Because of the differences in policy in
the UK and lIran, as discussed in the introduction, the analysis of Britain looks
mainly at area-based regeneration policies whereas the analysis of Iran looks

more at land-use planning and development policies.

For both Britain and Iran, these chapters provide a description of how
planning and regeneration policies have developed over time. They also make
use of analytical categories derived from a communicative planning theory, as set
out in Chapter 2, to provide an analysis of governance of urban policies. For both
Britain and Iran, the major policies are analysed using these categories. This is
set out in tables, and then this information is brought together to provide an

overall analysis of policies and how these have developed.



Chapter Three | 47
Methodology

Problems

The research question
How can the quality of urban development
planning in Sari be improved by greater emphasis
on building the institutional capacity in
collaborative and more participative governance?

Objectives

v

v

The quality of urban governance in the
arena of urban development and

Exploring the characteristics and
development processes of urban

regeneration planning is not fit for > planning in the UK and Iran, following
purpose. collaborative planning guidelines.

A\ 4 A\ 4
Lack of collaboration and public Reviewing and analysing the process of
participation has adverse effect on N the evolution of regeneration theories
regeneration plans. and plans in the UK and Iran.

A\ 4 A\ 4
There is a long-standing problem as the Looking at the details of regional and
management and ideology of planning N local knowledge resources, relational
has roots in the institutional capacity of resources and mobilisation capacity.
the local planning system.

A\ 4 A\ 4
Limitations within the process of a Analysing the preparation and
development plan, from very early N implementation processes of the

stages of data collection to
implementation level.

Manchester and Sari regeneration plans
from local authorities’ and stakeholders’
point of view.

Figure 3-2: The research problem and its objectives

3.4 Case Studies

The second part of the thesis looks at detailed case studies of cities in

Britain and Iran. The reason for the selection of the case study cities is looked at

below.

The case study research uses a wider range of types of information, and
of types of data collection and analysis, than the chapters on the national systems
of Britain and Iran. Data triangulation, defined as the use of multiple sources,
increases the credibility and validity of the research. Overall, the research
method used in the case study part of the research is mainly qualitative, as this is

the most appropriate kind of research to look at issues such as governance,
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partnership, and public participation. These issues are the focus of the
collaborative planning theory, which provides the conceptual framework for the
analysis of the case studies. The case studies do have some data collection
carried out using quantitative methods also, such as survey questionnaires,
especially in gathering information on public participation. The various methods

of data collection and analysis are described below.

Whilst looking in more detail at the lessons that might be learned from
the British case study, and at the deficiencies in the Iranian case study and how
improvements can be made, several concepts from the institutional/
communicative theory are used. These are institutional capacity building,

knowledge resources, relational resources and mobilisation capacity.

3.5  The Research Development Process

This requires a research strategy which primarily uses qualitative data
sources, but in the case study stage quantitative data becomes useful. Qualitative
research seems to have a more fluid exploratory character, which means research

designs can be completed before the research begins (Mason, 1996).

“Qualitative methods are used to better understand any phenomenon
about which little is yet known. They can also be used to gain new
perspective on thing about which much is already known or to gain more
in-depth information that may be difficult to convey qualitatively”

(Custer et al., 2000, p.18)

The qualitative research method suggests three rules, depending on the
situation of the researcher, the research topic, and the methods of data collection
and analysis (Preissle et al., 1993). The first rule suggests that the researcher
should be open to the research aims. The second rule states that the topic of
research is preliminary, and that it may change whilst the research is progressing.
It will be fully known after the research process has been explored. The third rule

suggests that data should be collected by maximising the structural variation of
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perspectives, and should include a multitude of different viewpoints. This could
be achieved by different methods of data collection, respondents and situation,
often identified as the triangulation process (Kleining and Witt, 2001). There are
four types of triangulation: methods triangulation, data triangulation,

triangulation through multiple analyses and theory triangulation (Patton, 1990).

The research concept in this study is based on the theoretical and
analytical development experiences of the two research aims: firstly, the
relationship between the concept of regeneration and partnership; secondly, the
lessons to be drawn out from the case studies. The first aim is initiated by the
relationship between these elements: the institutionalism approach, the integrated
regeneration theory, and the practice and the process of public participation. The
second aim is to underline those common objectives within the two countries
which support the adaptability of the urban regeneration experience from one
context to another. Therefore, the literature review tried to fulfil part of the first
aim, about the governance of regeneration theories and processes, and the case
study data examines how the UK and Iranian experiences work within
bureaucratic and social contexts. The objectives of the research are based on the
development of the processes of the study, the analysis and the synthesis of the
research aims. Therefore, the research methodology is affected by three issues:
firstly, the research aims, secondly, the research concept and thirdly, the research

questions: these are identified throughout the literature review.

Triangulation is required, in order to give direction to the research, and to
analyse the collected data in a framework for easier comparison. Therefore, a
variety of sources have been used to fulfil this aim. It was important to collect
relevant data and avoid confusion, and at the same time follow a clear
framework, in order to have enough information for future analysis. The sources
used in this research are mainly academic and government publications based on
general policies of regeneration. The research started from area regeneration
strategic frameworks in the UK, which discussed how the planning governance
worked within the specific episodes and how this evolved over time. Indeed, this

was an assessment of the aspects of collaborative planning. The same framework
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was implemented in order to review the progress of the Iranian development
plan. This triangulation helped to understand the impact of the different

influences on the local decision-making process.

In the second part of the research, which is based on empirical work, the
Results are analysed through three dimensions of institutional capacity building:
knowledge resources; relational resources; and the mobilisation capacity. Also in
the second part of the research are the lessons to be learned from the UK
experience in relation to that of Iran. In fact, data triangulation is defined as
multiple sources, representing distinct material, which increase the credibility
and validity of the research. The questions raised from the literature review
provide a focus on both the UK and Iranian contexts, with a more detailed
approach. Therefore, the overall research method in this study is based on a
qualitative approach in a theoretical base of collaborative planning. Data
collection could not be generated through qualitative methods; therefore, it is
designed through quantitative methods such as survey questionnaires. This
method was used to obtain the views of users in appointed project areas of the
cities, quality urban regeneration achievements and evaluation of public

participation.

Table 3-1: The relationship between subjects and methodology of chapters

Chapters Methodological | Main Subject Main Sources Main Focus of the
Theme Study
Chapter 1 Introducing the | Presenting the | Personal The development of
research subject | research experience, the research at the
problem, literature very early stages,
objectives and directing the research,
questions choosing the arena
Chapter 2 Conceptualising | Review of the | Literature Studying the
the theoretical main relevant | review evolutionary process of
base literature to urban governance
identify and theories, identifying
select the dimensions of
most useful institutional capacity
theory building
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Chapters Methodological | Main Subject Main Sources Main Focus of the
Theme Study
Chapter 3 Selection of Building Academic The relationship
research structure for literature between research
methods for the | the research questions and aims,
literature and approaches to
review and case review the literature
study and collect field-
related data, analytical
theory and methods
Chapter 4 Background Dimensions of | Academic and An evolutionary
study of governance of | government analysis of
regeneration some literature regeneration processes
theories in the regeneration in recent UK planning
UK theories and history, identification
practice of planning governance
in three levels of
specific episodes,
mobilisation bias and
governance culture
Chapter 5 Historical Identifying Academic and Foundation and
review of and describing | government evolution of Iranian
development Iranian urban literature urban management
planningin Iran | planning and planning
governance characteristics, subject
and economy of master and
comprehensive plans,
national, regional and
local government
character and relations
Chapter 6 City centre Analysing Academic and Studying and
regeneration dimensions of | government identifying the main
theories and governance in | documents characteristics or
practice in Iran theory and regeneration theories
practice and practice in recent
Iranian planning
process, looking at
their episodes and
specific scenarios,
mobilisation bias and
governance culture
Chapter 7 Fieldwork, stage | Introducing Local and Formation of
1 (Manchester) Manchester: national Manchester’s most
main recent documents, influential
regeneration academic regeneration plans,
initiatives literature impact of city

development and
management
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Chapters Methodological | Main Subject Main Sources Main Focus of the
Theme Study
Chapter 8 Fieldwork, stage | Dimensions of | Local Studying and analysing
2 (Manchester) institutional documents, relational resources,
capacity interviews, knowledge resources
building guestionnaires and mobilisation
capacity in Hulme and
East Manchester,
regeneration processes
from academic, local
authority’s and local
residents’ points of
view
Chapter 9 Fieldwork, (Sari) | City centre Local Analysing dimensions
regeneration documents, of institutional
plan study and | interviews, capacity, relationships
analysis of personal of the main decision-
institutional experience, making authorities
capacity questionnaires between themselves
and with ordinary
citizens, knowledge
resources extent,
mobilisation capacity
Chapter 10 | Comparison and | Direct Previous Having direct
analysis of the comparison of | chapters main comparison between
results; the two case points, research | two cases in theory,
recommend- studies based literature literature and practice,
ations on their highlighting main
context, problems,
drawing out recommending
general solutions to improve
lessons institutional capacity of
Iran
3.6  Case Study Selection

The reason for looking at a British case study in this research is due to the

long history and success of Britain’s regeneration experiences. One of the big

differences between the two countries is the extent of the roles and policies of

local government in Britain, their relations, approach to participation and concept

of dialogue. In Britain, the long-standing regeneration experience has developed

so that central government tends to transfer more power to local authorities and

stakeholders, so they can take control of management of their neighbourhood.

Local residents’ empowerment and collaborative governance is top of central

government’s agenda.
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The British case study which has been chosen is the city of Manchester,
which is one of the best examples of successful regeneration in Britain.
Manchester is a city with a famous industrial past, which suffered from a large
economic downturn. The loss of much of the city’s economic strength left major
industrial zones run down and in poor physical and social condition. The city has
been the centre of attention since the 1990s, with a focus on overcoming urban
degeneration and improving the quality of neighbourhoods. The availability of
resources for regeneration projects in the city, the economic and managerial
initiative, the risk taken by council members, and the success of the regeneration
programmes in Hulme and East Manchester are some of the reasons for

Manchester being selected as a case study in this research.

The Iranian case study is Sari, capital of the Mazandaran province in the
Northern region of Iran. Sari is categorised as a middle-sized city with a
population of just over 200,000. From a historic point of view, the city does not
contain any internationally or nationally well-known monumental buildings or
sites. However, it is important in terms of its administrative and tourist attraction

aspects.

The city has witnessed different planning policies which have had both
positive and negative impacts on it, but which reflect the problems of the
planning and governance of cities in Iran. The existing bureaucratic system in the
city is not communicative enough, in terms of personnel, finance and skilful
professionals, to give adequate service to the city. This inadequacy is doubled
when the role of other public authorities in the city management is considered.
Lack of integrated decision-making and collaboration amongst local government
authorities has fuelled the process of urban sprawl. The existing morphology of
networks of connection is the direct result of the deficiency of authorities’

dialogue and cooperation amongst central government offices.

In Iran, local government has only taken the first steps towards
empowering local people by allowing them to elect the city council. Lack of
belief in the notion of participatory decision-making and neighbourhood
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management is the main feature of urban governance. The process of urban
development in the inner-city area is not satisfactory, as every day parts of it are
subject to change, and these changes do not follow the guidelines of the
comprehensive plans. These changes also undermine the inner city’s value. This

research aims to improve this problem.

As it is the place in which I grew up and worked for many years, | am
familiar with Sari. | worked in the city in an architectural firm and liaised with
the city council. | was also a city councillor. This gave me the advantage of good
working relationship with the local key actors during these years and later this

helped with access to information and resources about the city.

3.7  Methods for the Case Study Research

A case study tries to illuminate a decision or set of decisions: why they
were taken, how they are implemented or with what result (Yin, 1993). In other
words, the case study is not solely either a data collection tactic or a design
feature, but a comprehensive research strategy. Case studies are not limited to
qualitative evidence; they can contain a mix of quantitative and qualitative
evidence (Kelle, 2001).

The research design generally aims to encompass all areas of study and to
highlight the subjects within the research concept. It also acts as a basis for
devising an analytical framework, and as a way of presenting data and the
information collected. The most important element of research design in this
study is the flow and process of finding an appropriate interpretation of the
relationship between the main areas of study, which support the process of the
research development, and the theoretical concept to conclusion. The research
design illustrated in the following diagram (Figure 3-3) represents three key
elements of the research. Firstly, the identification of the main topics and their
significance, followed by the structure of the thesis that is established through the
literature reviews and the case studies; also, identification of similarities and

differences between the two case studies. The second point is the theoretical
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conceptualisation of the research analysis. The third element is the analysis of
case studies based on the planning theory, which commenced in the literature

review chapters in order to answer the research questions.

The data generated from the case study is specific and local, supporting
the examination of the relationship between components of the research topic
and the lessons learned from the UK experience. The data covers several subjects
through a variety of methods of data collection. One set of data includes
identification of the administrative system, and the structure of local urban
management, the policies, the horizontal and vertical relationships, and the
approach in achieving quality urban management. The next set of data looks at
strategies for urban regeneration of inner-city areas, schemes, processes,
priorities and achievements. The third set identifies local groups and interests,
past and present opportunities of being heard by local government, problems,
initiatives, and ways of building bridges with local government, whilst, at the
same time, developing a method of comparison between each of the elements

and the other three parts of the research aim.
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Case Study Chart
Chronology Policy Formal
of the documents government
evolution of structure
plans
| .
v v v Y
. X - National
Sampling Documents Interview with
stakeholders and local government v v
users -
Regional Local
v
Governance process
v v v
Networks and Stakeholders selection process Discourses and dialogue
coalition l l
A\ 4
Diversity of Reciprocity Practices
interests Relationships
Interdependence of Learning
interests Creativity
The Dimensions of Institutional Capacity
Building
|
v v v
Knowledge resources Relational resources Mobilisation capacity
The Mobilisation
Trajectory
v
Citizen participation
|
v v L
Degree of citizens’ power Degree of tokenism Non-participation

Figure 3-3: Case study chart (Healey, 2003)

There is more than one case study in the research. The main concern is to
cover all aspects from general to very detailed issues. If the case studies become
multiple, it will enrich the result of the research (Yin, 1993). The process of data
collection is based on the research concept. The three main methods of data
collection are interviews, observation and sampling (ibid). Interviews are

conducted with local government authorities, other relevant institutions and
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urban planners, regarding the structure of urban planning, urban design and local
urban management. Selection of the case study evolved through a process of
pilot studies, from a larger list, and it was influenced by several criteria which set
various values related to the characteristics of the inner city, the urban
regeneration programme, and variations in the urban regeneration approach and

the local urban governance.

After evaluating the achievement of the case study according to the three
main research objectives, in the institutional capacity building criteria, the
positive and usable qualities will be used for the Iranian system. The research has

focused on three categories of governance criteria:

e Knowledge resources: focusing on policy documents and approaches to
regeneration, analysing and evaluating a range of references to extend the
capacity of discourses and learning;

e Relational resources: identifying the notion of collaboration and
interactions between agencies, based on documents and interviews:

— Phase 1: Exploratory
a. Reviewing development plans literature
b. The Government structure
— Phase 2: Interviewing
c. With stakeholders who are not directly involved but who are
connected to the project
d. With planners having a hand in the regeneration board
e. With involved partners on the board and staff of the local
authorities;

e Mobilisation capacity: evaluating the connection between knowledge and

the network of relations in practice, identifying the capacity of the

institutions in each case.

The purpose of this research method is to present more evidence through

several types of data generation, from the case studies described in the case study
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chart, in an attempt to gain confidence in the reliability and validity of the

research.

3.8 Sources of Information

The research has to use data from various sources, and integrated
methods for the overall research design, which will increase the strength, validity
and reliability of the argument that will be constructed (Mason, 1996). Validity

can be achieved by:

“— going through a process of exploring different parts of a process, or
phenomenon,

— answering different research questions with different methods and
sources,

— answering the same research questions but in different ways and from
different angles,

— analysing something in greater and lesser depth or breath and using
different methods accordingly,

— seeking to confirm one source and method with another.”

(ibid, p.52)

Data is generated from the general literature, based on the aims of the
research, through documenting local resources, which are local urban
management publications and websites, and through the physical attendance of
the area. The data generated through the case studies is very specific in terms of
their type and locality. This data is viewed as supporting sources for the
examination of the relationships between governance of planning and
institutional capacity, as well as the lessons that are learned from the UK
experience which can be applied to the Iranian context. The data covers several

subjects:
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e the identification of local urban management duties, administrative
system, policies, horizontal and vertical relationships, approaches of
quality urban regeneration;
e the structure of local management, their relationships and role in
providing services;
e identifying strategies for local people’s participation in urban
regeneration policies, their achievements, problems, the process of top-

down and bottom-up relationships, shortages and priorities.

For each element a series of data was collected through questionnaires
and interviews. For people who were living in or using the city centre, postal
questionnaires were used. At the urban practitioners’ or local government level,
interviews and observation (personal experiences) were the methods of data
collection. Each method was based on the research questions, and the specific
questions were derived from the literature review and the documentation of local
resources, through case study interviews and conducting questionnaires. At this
stage, in order to collect appropriate data, it was essential to make connections
with the local municipality, the city council, local organisations such as housing
and urban development organisations, and to have contact with and inner-city
stakeholders (residents, visitors, office employees, landowners). But it is
important to draw attention to the time consumption problem during the
collection of case study data. With expected variations in the resources, such as
published data, interviews, questionnaires and local published documents,

different processes need to be utilised, which takes time.

3.9 Local Documents

One of the modes of data collection has been to study the data published
by local sources, including local councils and research institutions. They were
mostly general in their subject matter, but specific in relation to local urban
generation policies. However, difficulties with this data were raised, as they were
produced for local authorities’ use, following an academic pattern. Also, there

were other complications, such as differences in presentation of data, in the



Chapter Three | 60

Methodology
literature and in the finding of an appropriate translation of the words used, in
local organisation systems, policies and organisational relationships, as well as
gaining access to the literature and published data from local organisations. As
there were a variety of planning documents, each with a different aim, a specific
approach was used to put all the information into a set of comparable
frameworks, in order to help surf through the large amount of data. For this
specific research, as well as referring to general central government documents,
the locally prepared plans and frameworks were studied and analysed. The
master and comprehensive plans and the old area’s regeneration plan of Sari are
the main local resources which have been discussed in the case study section, and
similar plans for Manchester. Other available resources such as local publications
and research conducted by local authorities were also used to enrich this

research.

3.10 Interviewing of Officers

Interviews are one of the most commonly recognised tools of qualitative
research methods. Qualitative interviewing is usually intended to refer to in-
depth, semi- and loosely structured forms of interviewing, which is called
“conversation with a purpose” (Mason, 1996). It needs a great deal of planning
(Yin, 1993). In this research it is one of the most important local resources for
recognition of the internal structure of local urban governance and planning
organisations. The difficulty of this method was to achieve purposeful
interviews: interviewing different people within different systems, posing queries
and so on. The questions raised in the interview had to be designed with the
purpose of data collection in mind, investigating the relationships between the

three dimensions of the institutionalism approach and person being interviewed.

Despite all my efforts, for more than six months, to interview officers,
coordinators or members of regeneration teams in Manchester City Council
(MCC), South Manchester Area Council, the NEM team and the office located in
Grey Mare Lane, Beswick, unfortunately, no one neither responded nor allowed

me to make an appointment to interview them, nor did they send me relevant
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documents that | needed for the research in terms of public consultation and the
process of preparation of the regeneration plan. Several emails were sent, many
telephone calls were made, and | even made a couple of personal visits to the
council offices in Manchester. Finally, the only person who gave me an hour’s
time for a quick interview was Ms Suzanne Price, based in Grey Mare Lane,
whose help | sincerely appreciate. However, this was not the case for the Sari
fieldwork. | managed to speak to many people who have important roles in the
planning process of the city. According to the local authority officers’ answers,
they had between 2 and 29 years’ experience in their profession. Some of them
had direct connections with people in their working environment and had to deal
with the public on a daily basis. Working as a mayor or a planning officer in the
city council requires being in touch with people for almost every second of one’s
working hours, but the main purpose of these interactions is only for planning
permission or other bureaucratic processes. The Interviewees had all been
involved in all or part of the master and comprehensive plan processes in the
past. In order to have more accurate results for this research, one officer in each
organisation, who has direct involvement in planning committees, was
interviewed by phone, and three consultants participated in the questionnaire.
The consultants were all involved with the city planning in some way. One of
them was part of a company which is in charge of the latest review of the old
area regeneration plan. Local people who participated in the fieldwork were
chosen randomly from different age groups and genders. However, as the area is
largely used as the commercial zone, around 60% of participants were men and
30% were between the ages of 20 and 35. This does not, however, compromise
the right of women to be heard, as | tried to include them in the remaining

percentage.
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Table 3-2: Details of those interviewed in Sari and Manchester in 2008

No | Name Organisation | Responsibility No. of years in
post

1 Mr Hejazi City Council | Mayor 3

2 Mr Farzaneh City Council | Planning chief 29

3 Mr Salehnia Councillor Public Affairs Committee 9

4 Mr Pakdaman HUDO Officer, Department of Urban 18
Design

5 Miss Alagolipour | ICHTO Officer, Planning Department 16

6 Mr Mousavi UDRO Officer, Urban Heritage 6
Department

7 Ms Price NEM Housing renewal officer 11

Although three types of questionnaires were made, each person was given
the opportunity to give the information requested in their own way. The people
who were interviewed were from the city council (the present mayor and one of
the city council’s public affairs officers), HUDO (Mazandaran Province),
ICHTO (in the planning department), UDRO (Mazandaran Province), and one of
Sari’s councillors. These organisations (as are described later) are the main ones
that play a major role in providing development and regeneration plans for the
city. Their selection was based on their role in preparing Sari’s related plans.
Appendix 6 includes the sample of questionnaires provided to be filled in by
government officers. A full list of interviewees is given in Table 3—2. The three
consultant firms that took part in the research fieldwork were Mazand Tarh,
Setavand and Ahon sazeh Gostar , which are all chartered companies and have
years of experience in the urban planning field. Their contribution to the project
was very important, as they represented another level of local governance with

decision-making power.

3.11 Surveying the Project Area Population

An important issue in the process of the case study is the collection and
evaluation of the views of local people on the regeneration plan for their area, the
degree of their involvement and supporting of schemes, the effectiveness of
urban revitalisation and the urban management system, as well as other policies
that have an impact on their local living environment. The data was obtained

through the process of administering the questionnaires, covering city centre
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users including residents. For members of the public who use the city centre in
their day-to-day life, a very brief and multiple-choice questionnaire with the
opportunity of a face-to-face talk was a good way of obtaining data. It is crucial
to understand that the postal questionnaire is not a popular method of acquiring
data in Iran, and that it needs more effort to process a door-to-door survey. In
designing the questionnaires, certain criteria were taken into consideration. These
included asking well-designed questions which remained adaptable and flexible,
had a good grasp of the issues, sent clear messages, remained impartial and were
easy to answer. Using the above guidelines, | interviewed more than 200 people
in total in the two case study areas, by asking them to fill in questionnaires
(Appendix 1); these are discussed in the relevant parts of the thesis (Chapters 8 &
9). The questionnaire included questions about the respondents’ general
knowledge about the local planning system, their interests and level of
engagement in this process, and their possible recommendations for future
improvement. In order to have the chance to talk to the local residents of
Beswick, and to get them to fill in the questionnaires, | spent several hours in a
very small shopping centre in the area and at local bus stops. | had a good
response from the public filling in the questionnaires in the area, which are
presented in Chapter 8. The same questionnaire was produced in Farsi and was
sent to Iran to be filled in by people who live in the inner part of the city, which
is affected by development and regeneration plans. 100 people, randomly chosen

from all age groups and genders, were asked to answer the questions.

It is important to mention that the style of presenting the questionnaires,
and interviews, was also influenced by the institutional capacity criteria, which
produces different results to the same questions, and discusses them under the
three categories of knowledge resources, relational resources and mobilisation
capacity. The answers of similar questions were analysed together, in a
descriptive or critical way, and some answers were presented in the form of
graphs. This prevented the results of the survey from being tedious and also
enriched that section’s discussion, and it allowed connections to be made with

the theoretical parts of the research.
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At the end of the pages of evaluatory discussion on the planning theory
and practice in the two case studies, the final chapter uses a very old but useful
Arnstein Ladder of citizen participation to mark the levels of citizens’
empowerment in the two countries. It helps to put the institutional capacity of
each context in the spotlight, and point out how the relational networks of the
planning authorities work, what needs improving, what the bases of knowledge
resources are, if there is a way of diversifying these resources, and finally what
parts of the governance structure require reorganisation in order to increase

mobilisation capacity.

3.12  Approaches to Analyse the Questionnaires and Interviews

As mentioned, the three categories of institutional capacity were used to
organise the analysis of questionnaires and interviews. The three sets of
questionnaires (with local people, key actors and the engineering consultants)
were the main primary data was used in the research. The result of the answers to
the questionnaire by residents was used under the knowledge resources category.
As the questionnaire was mainly multiple-choice, it was presented quantitatively

(see section 3.11).

Due to the limitation in the number of participated local authority officers
and private sector consultants, the researcher did not use particular sophisticated
analytical programme and they were mainly based on the overall understanding
and simple quantitative method. The answer to the gquestionnaires by these key
actors was mainly used for relational resources section of the analysis in chapter
9. Those answers that were more explanatory and expressing opinions were
presented qualitatively in a format which suits the context. Whilst there was not
much difference in the answers from each key actor (as it was expected), their
highlights (without interference of researchers personal opinion) were rephrased
and presented. For the third analysis category, capacity building, the interview

with engineering consultants was presented
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Chapter Four
Development of English Urban Regeneration Initiatives

4.1 Introduction

There is a long history of academic research on the problems experienced
by residents of deprived urban areas dating back to the late 19th century (Booth,
1889; 1892; quoted in Alcock, 1993). It was only in the 20th century that social
matters became a serious research area in urban study. It was not, however, until
the late 1960s, with the launch of the Urban Programme and Community
Development Projects, that the field of urban studies in Britain became a serious

academic issue.

“Surveying the literature over the 26 years since the CDPs (Community
Development Project) marked an introduction of a specifically urban
policy, one cannot fail to notice just how many academic careers have
been devoted to urban policy analysis and as a result, what volume of
academic writing has been produced”

(Wilks-Heeg, 1996, p.1263)

Since the 1970s there have been three key conceptual analyses in the
urban study area. The first tradition, which is Marxist-oriented, dominated the
urban studies in the 1970s (Healey, 1997). The second tradition, which emerged
in the 1980s, can be called regulationist governance studies (ibid). Regulationist
research mainly focused on the effects of the collapse of Fordism on the nature of
governance and the influence of non-governmental interests upon the governance
arena (Healey, 2006a). The third tradition has only emerged in urban studies
since the 1990s. It has been developed from social constructionist approaches by
using discourse analysis. Atkinson (1999; 2000) and Hastings (1999) are two
examples of those who worked on discourse analysis, on regeneration and
participation, and on transformation within regeneration partnerships. But what is
relevant to this research is the emergence of the institutionalist approach with
emphasis on collaboratively working in a participative environment. The
relationship between the three categories of knowledge, network of action and
mobilisation are the foundation of academic discussions within this theory. This,

66



Chapter Four

Development of English Urban Regeneration Initiatives

indeed, is what Healey and many other scholars have worked on. These ideas

formed the foundation of much of the analysis of regeneration initiatives since
the 1960s.

This chapter will look at some of the initiatives which have been
dominating the UK’s government planning action since the 1960s, and also at
some of the academic literature. It makes use in particular of the framework of
Healey’s institutionalism approach, which focuses on governance dimensions;
how the public, voluntary and private agencies collaboratively interact with each
other, and on the discourses and framing of problems in each of the regeneration
initiatives. A similar framework is then used in Chapter 5 for the discussion of

urban policies in Iran.

4.2 Urban Changes in the UK

Urban areas are, to some extent, active organisms which act upon a
variety of impetuses and change over time. Any internal or external transaction
or pressure can result in the growth or decline of the city, either specifically or
generally. Urban regeneration is a response, according to a specific moment in
time, a local authority policy and is “unique to a particular town or city” (Roberts
and Sykes, 2000, p.9). Urban problems are the main reason for urban

regeneration. These problems can be the result of the

“relationship between the physical conditions and the social response, the
continued need for physical replacement of many elements of the urban
fabric, the importance of economic success as a foundation for urban
prosperity and quality of life, the need to make the best possible use of
urban land and to avoid unnecessary sprawl”

(Roberts and Sykes, 2000, p.16)

Reconstruction of urban areas in the UK after both World Wars was

followed by massive outward migration of middle-income people, who were
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looking for less polluted neighbourhoods and more green areas to live in. This
had two impacts on the pattern of urban growth here in the UK. First, it led to the
expansion of cities and made the use of cars part of the residents’ everyday life.
Second, it left many inner-city urban areas vulnerable and unoccupied with

serious social, employment and spatial problems.

A basic review of housing trends in the UK since the 1920s reveals the
direct intervention of local authorities, mainly city councils, into the housing
management in inner-city areas, which was part of the reform that took place
within the characteristics of the responsibilities of government in a welfare state
(Healey, 1988) and as a main service provider. Central government has played a
huge role since, in designing and financing urban programmes; a process that
helped the housing crises and shortages during and after the World Wars.
However, this was combined with the decline of employment in heavy industries
in inner cities in the 1970s and 1980s, which led to the creation of areas of
poverty and poor housing. Although the intervention of local authorities in
housing caused a fast rate of building, improvement of physical standards, slum
clearance and increased housing amenity, the increasing out-migration of middle-
class people led to an increasing social division between the inner and outer
cities. The magnitude of out-migration was dependent on changes in incomes,
improved technology, etc. (Thomas and Bromley, 2000). By the end of the
1970s, approximately half of the cities’ population were living in the suburbs, in
well-proportioned semi-detached or terraced, two- or three-bedroom houses
(Burnett, 1986). One objective of recent regeneration policies has been to avoid
previous mistakes, by creating mixed house types, considering general facilities
and services around the site, and finally targeting the ambitions of

“neighbourhood spirit” and “social integration” (Burnett, 1989) in the cities.

Other causes of out-migration have been described as the connection
between infrastructure investment and transportation facilities on the fringe of
cities, losing population, insufficient investment and lack of safety and security
in the cities (Robson, 1988; Cohen, 1992). From the point of view of the quality

of the built environment, the inner cities were endangered by a range of physical,
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social, economic and cultural forms of deprivation. It is crucial to mention the

role of telecommunication and the internet in speeding up this trend, especially

for large retail services. On the other hand there have also been positive impacts,

for instance the moving of offices and retailers to the fringes of cities, and the

expansion and improvement of public and private transport facilities (Goodman,
1987).

Imposed changes in the pattern of urban development brought
fundamental changes to the process of planning within UK urban policy. It first
made central government the main stronghold of housing service provision,
gradually opened the doors to working with the private sector, and, more
recently, promoted partnership working in a new environment. The government,
at national and local level, were under a variety of pressures from critics within
the academic, political and social environment. In this context, and with the
exposition of the UK urban planning policy moving towards a more democratic
ideology, there was/is consensus on “the need for less government” (Healey,
2003) which would result in a more collaborative and participative approach.
This requires authentic relations amongst stakeholders, which the UK
government has been trying to expand and deepen. However, the scenario is

completely different on the other side of the world.

4.3  The Birth of the Concept of Urban Regeneration

In the 1940s-1950s, the government’s main concern, alongside the
general emphasis on growth, was the eradication of slums and the replacement of
these with new and modern buildings, in order to create better physical
environments. But growing dissatisfaction and criticism over moving people
away from their communities, and the creation of peripheral estates, resulted in a
series of adjustments and reconsideration of past policies towards a more social
and sustained urban renewal (Bloxham, 1995). In fact, this shift in policy had a
major impact on housing renewal policies in the 1970s, with a shift of emphasis

from slum clearance to the improvement of existing housing and
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neighbourhoods. In this decade, as Roberts and Sykes (2000) stated, there was
more emphasis on public participation and was accompanied by the growing role
of the private sector and local community groups. Despite the social tendency to
move out of the city and look for less polluted suburban areas, scholars backed
the idea of inner-city regeneration which predicted increasing public interest in

moving back to, and staying in, the inner cities.

In Britain, this led to the emergence of the term “urban regeneration” as a
term for those policy responses to urban decline (Moore and Richardson, 1989).
Broadly, urban regeneration is defined as a particular approach to city
revitalisation, focusing on inner-city problems and emphasising local physical
redevelopment, and is an investment in building and urban infrastructure (Boyle,
1988). At the same time, various urban initiatives such as housing policies,
economic development, community empowerment and cultural policies were
also classified as urban regeneration. The main feature of these changes in
Britain was the introduction of urban regeneration policies that were separate
from planning and housing policies. These have usually taken the form of area-

based regeneration initiatives.

4.4  Area-Based Regeneration

The introduction of area-based regeneration in the 1960s brought anti-
poverty strategies into regeneration policies in the UK. Based on the assumption
that these problems were concentrated in the isolated inner parts of cities, central
government introduced discrete packages of funding, separate from mainstream
programmes, targeting special urban areas (Roberts and Sykes, 2000). As the
phenomenon of declining urban areas, such as poverty, poor health or inadequate
housing, remained over the years, Area-Based Initiatives (ABIs) grew rapidly
and evolved throughout the years as one of the most effective government
programmes, and have repeatedly been adjusted and improved. ABIs have thus
evolved from the 1960s community-based schemes run by local government to
the neo-liberal market-based urban development schemes of the 1980s, which
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target more holistic partnership-oriented programmes (Hastings, 1999a). A
specific arena of urban problems was the rundown inner city, or poor residential
areas, and the government was the main role-player in dealing with the problems,

in the majority of cases.

Hill (2000) argues that this evolution had three phases. The first phase
came about between 1968 and 1979, typified by initiatives such as the Urban
Programme and the Community Development Project. The main focus of these
programmes was economic growth and social needs, and was funded entirely by
the state (ibid). The term “social pathological perspective” comes from the
analysis of poverty and deprivation underlined by these programmes (Wootton,
1959). In general words, poverty was believed to be a direct result of the personal
failings of the poor themselves to make use of the opportunities presented to
them (ibid). The slum areas, in which it was believed most of the problem
families were concentrated, were targeted to re-socialise the poor, to instil a work
ethic, and to teach the poor to manage their finances, children and lives better
(ibid). The problem was identified and the solution was provided by the
government, which was backed by a very mathematical and general approach to

urban problems.

Throughout the 1980s, the second phase had mostly focused on
deregulation and the markets, an approach typified by the Urban Development
Corporations (UDCs) (Roberts and Sykes, 2000). The government assumed that
lack of private-sector investment in the cities had inflated the causes of urban
poverty, and that local government bureaucracy had discouraged development
(Hill, 2000). Therefore, the structure of the strategies in this period’s
programmes was built on private investment, entrepreneurialism, and

regeneration through property development.

The 1990s was the new era (the third phase) for area-based regeneration
through the introduction of fresh initiatives such as City Challenge and Single
Regeneration Budget (SRB), which had a different interpretation of poverty.

Poverty was perceived as a multi-dimensional issue, manifesting through social,
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economic and environmental problems (Wilcox, 1994). Put simply, instead of
focusing solely on economic or environmental empowerment, a multi-faceted
response was suggested for a multi-faceted problem. At this stage, local
government was the key player, alongside the public, private and voluntary
sectors. It was accepted that local people’s participation and the community’s
involvement was a crucial factor for successful attainment of urban regeneration.
So, there have been increased efforts to extend the level, nature and ability of
residents’ participation (Wilcox, 1994). A brief review of some of the most
influential urban regeneration initiatives, and critically studying them in terms of
their contribution to institutional capacity building and implementing a holistic

approach, help us to understand the grassroots and the process of their evolution.

4.5  Urban Regeneration in the 1960s and 1970s

Discussion of inner-city problems in England was influenced in the 1960s
by experiences in the USA, the problem of ethnic monitories, and much socio-

economic deprivation in the cities. The main reasons were:

e Major social and economic shifts and changes in the spatial distribution
of population and industry away from large urban areas

e Decline of manufacturing, causing rapid and widespread problems of
unemployment and social and racial polarisation in the main industry-
based cities

e Increase of homelessness and lack of quality and affordable houses
(Stoker and Young, 1993).

There was also some American thought which considered that the
problems of the inner-city areas were generated “by the Cycle of Deprivation and
Culture of Poverty” (Cameron, 2004). The idea of the “Cycle of Deprivation”
suggested that children of poor families in inner-city neighbourhoods would
experience poor education and job opportunities, and therefore remain trapped in

poverty within these neighbourhoods. The idea of the “Culture of Poverty”
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suggested that in disadvantaged neighbourhoods, alternative social values would

develop which would discourage people from striving for success (Cameron and
Coaffee, 2004):

e Educational Priority Areas: Experimental schemes based on the concept
of positive discrimination, giving extra resources to inner-city schools to
compensate for the poor home background of inner-city children, which
aimed to break the cycle of deprivation by creating social mobility by
way of educational achievement for inner-city children;

e Urban Aid Grants: Small grants to finance innovative schemes,
playgroups, community newspapers etc., aimed primarily at challenging
the culture of poverty. This was the basis for the Urban Programme;

e Community Development Projects (CDPs): “Action research™ projects
based in 12 inner-city areas around the country, with an action team
providing community work services, again aimed at overcoming the
culture of poverty, and a research team drawing on this experience to

investigate the nature of inner-city problems.

In this period, international and national agencies highlighted
environmental concerns, irreparable damage to natural resources and role of the
urban planning, at city level, to provide a suitable living environment. Housing
was once again most likely to be at the core of urban planning by leading the
market and development. For the benefit of people on low incomes, the housing
grant policy returned to government programmes, whilst the Housing Act 1974
again stressed the rehabilitation of old and poor housing, and significantly the
Housing (Homeless Persons) Act 1977 made local authorities provide
accommodation for registered homeless people (Burnett, 1989). The Labour
government was more interested in the improvement and repair of houses, rather
than development, which gave homeowners and landlords greater power to live
in their existing dwellings (Cameron, 2004). This had an inevitable impact on
renovation plans and strengthened the work on neighbourhood problems, housing
design and built environment quality. The table below is a summary of the

general regeneration process since the 1960s.
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Table 4-1: The evolution of urban regeneration (Roberts and Sykes, 2000, p.14)

1950s 1960s 1970s 1980s 1990s
Recon- Revital- Renewal Redevelop-  Regeneration
struction isation ment
Major Recon- Continuation ~ Focus on in Many major  Move
strategy struction and  of 1950s situ renewal  development towards a
and extension of  theme: and schemes and more
orientation  older areas suburban and  neighbour- redevelop- comprehen-
of townsand  peripheral hood ment sive form of
cities often growth, schemes, flagship policy and
based on a some early development  projects, out  practice,
“suburban attempts to still at of town more
growth achieve periphery projects emphasis on
master plan”  rehabilitation integrated
treatments
Key actors  Nationaland Move Growing role  Emphasison  Partnerships
and stake- local towards a of private private the dominant
holders government,  greater sector and sector and approach
private balance decentral- special
sector between isation in agencies,
developers public and local growth of
and private government  partnerships
contractors sectors
Spatial Emphasison  Regional Regional and  In early Reintro-
level of local and site  level of local levels 1980s focus  duction of
activities levels activity initially, later on sites, later ~ strategic
emerged more local emphasison  perspective,
emphasis local level growth of
regional
activity
Economic Public sector ~ Continuing Resource Private- Greater
focus investment from 1950s constraints in ~ sector balance
with some with growing  public sector  dominated between
private- influence of  and growth with public,
sector private of private selective private and
involvement  investment investment public funds  voluntary
funding
Social Improve- Social and Community- Community  Emphasis on
content ment of welfare based action  self-help the role of
housingand  improvement and greater with very community
living empower- selective
standards ment state support
Physical Replacement  Some More Major More modest
emphasis of innerarea  continuation  extensive schemes of than 1980s,
and from 1950s renewal of replacement  heritage and
peripheral with parallel  older urban and new retention
development  rehabilitation areas development
of existing flagship
areas schemes
Environ- Landscaping  Selective Environ- Growth of Introduction
mental and some improve- mental concern for of broader
approach greening ments improve- wider idea of
ment with approachto  environ-
some environment  mental
innovations sustainability
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4.6 The Urban Programme

In the late 1960s, the British government adopted a new strategy in order
to meet the problems of poverty and deprivation in the cities, called the Urban
Programme (Roberts and Sykes, 2000). In fact, it was one of the first area-based
regeneration schemes. As Atkinson and Moon (1994) mention, until the late
1960s, it was believed that the problem of poverty could be eradicated by
providing housing redevelopment and creating a welfare state. Protests and press
focus about the condition of inner cities raised government awareness and made
it investigate the extent of the problems, and measure what should be done to

minimise city slums (Lawless, 1989; Higgins et al., 1983).

The above indicates that central government is the key player in
highlighting the problems within the arena of the city, and also in eradicating the
problems. Poverty was the top motivation in demands for communication and a
network of connections between central and local government. The Working
Group (a government agency) developed the scheme aiming to tackle “multi-
urban deprivation” as this would provide indirect assistance to minority ethnic
communities, given their concentration in inner-city areas (McKay and Cox,
1979). The fund was for those local authorities that could demonstrate their
“special social need” (Batley and Edwards, 1978) and those that were entirely
separate from central government. Individual local authorities could invite local
voluntary organisations to submit bids for projects. This meant that the Urban
Programme was mostly distributed based on quantity, rather than quality and
greater needs (Batley and Edwards, 1978). The formal structure of policymaking,
and acquiring finance for the plan, brought competitiveness and local bidding
into the planning process, which had two main effects: mobilising governance
discourse and practice capacity, by asking local authorities to get involved in
finding the major problems and their causes, and also allowing them to be
creative and realistic in their approach, by working on the scenario of poverty

within the individual context.
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Due to the speed of the programme, the Urban Programme was
administratively simple; however, it did not have a clear guide for local
authorities (McKay and Cox, 1979). No real attempts were made to create a
coherent urban strategy to guide the programme, leading some critics to dismiss
it as merely a fund-dispensing mechanism rather than a structured programme
(Higgins et al., 1983). As Batley and Edwards (1978) mentioned, in some cases
local authorities used this fund to fill the gap in mainline provision by providing
additional services like nursery education and pre-school playgroups. The
governance process in which the decisions were made was single-minded, partly
because of the strategy that the government adapted, and partly due to lack of
discourse framing. Community Development Projects, together with general
social work and general community projects received a large portion of the fund,
whilst the housing projects sounded too complicated to be funded (McKay and
Cox, 1979).

As there was no precise definition of the nature of poverty in the Urban
Programme, and as it was suffering from a lack of engagement for this reason,
this led to a further lack of clarity about the solutions, both in terms of the
programme’s aims and the means by which these aims ought to be achieved
(Batley and Edwards, 1978). By reviewing those projects funded by the
government, Batley and Edwards (1978) revealed the government’s
understanding of poverty and deprivation; firstly, the programme clearly
operated under the social pathology model of deprivation, which maintains that
the fault and failings of the poor is in themselves, and secondly, by choosing to
supplement existing local authority services, it is clear that central government
believed that the poverty problem could be cured by additional resources. The
existing structure of government and its working pattern was seen as an
acceptable mode that is able to work. The government, at a national level, set the
formal structure of policy, and local government had to suggest quick-fix
solutions for socially-effected economic disparity, which left some families with
a deep-seated poverty problem. The community got involved as part of the
process; however, not as the main part of governance mobilisation bias, but as

the target for reform.
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The Urban Programme did succeed in providing a quick-fix solution to

some of the more pressing social problems of the day, as Higgins et al. (1983)
have written. The Urban Programme attempted to “alleviate” but not “eradicate”
the symptoms (Higgins et al., 1983, p.85). This criticism was developed by the
Community Development Projects (CDPs), using Marxist ideology. This saw the
capitalist economy as the main cause of poverty, and therefore inner-city
problems could not be resolved simply by improving the socio-economic
conditions of local areas (Cameron, 2004). The following section will examine

CDPs in more detail.

Table 4-2 summarises its dimension in a framework for further

discussion and comparison of governance progress in the last decades.
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Table 4-2: Analysing levels of governance of Urban Programme initiative

Level
Episodes

Actors
Arenas

Ambiences and

interactive practices

Governance process

Discourses

Practices

Specification of laws

Governance culture

Accepted modes of

governance

Embedded values

Formal and informal

structures for policy

discourse and practices

4.7

Urban Programme
Poor inner-city areas, social and economic deprivation

Central government at the national level, local councils,

local voluntary organisations, education authorities
Integrating parts of the city, educating social groups

Place-dominated plan, quick and easy solutions

Central government backing, parenthood of
government, sectoral public and voluntary sector

consultation

Improvement of physical environment, improving

schools and cultural centres, nurseries, education

Encouraging social interactions and change of social

relations

Formal competitiveness and resource flow, local

authorities’ involvement

Centrally-based decisions, local authority as the service

provider

Single insight to the issue, clear framework or criteria
for bidding

Embedded beliefs in eradication of poverty and social
inequality

More autonomy given to local authorities in
recognising local problems, limited connections with
some voluntary groups and local residents, funded
solely by central government

The Community Development Projects

The impetus for the CDPs came from a working group of civil servants

based at the Home Office from 1968 until 1978, which funded twelve area

78



Chapter Four

Development of English Urban Regeneration Initiatives

projects (Higgins et al., 1983). Given the American idea called “war on poverty”,
this Working Group decided to develop a community development approach
which would be a more appropriate way to tackle the urban poverty problem
(ibid). Central government, again, discovered the problem and conducted a series
of projects to improve inner-urban areas. Improvement of the social and
economic disorder of the poorer neighbourhoods was seen as a priority, and
studies were carried out by central government and by the collaboration of
selected local authorities in order to find ways of improving them. This was the
proposal of a community-based programme at a smaller scale, with the same
funding structure as the Urban Programme (75% provision from central
government and 25% from local government) that was being piloted in the

twelve areas (Corkey and Craig, 1978).

The aims of the CDP, however, were different from those of the Urban
Programme, as it was required to find radical new solutions through action-
oriented research (Batley and Edwards, 1978; Bridges, 1975). Lees and Smith
(1975) have cited the Home Office quote regarding the CDP aims as follows:

“The CDP is a modest attempt at action research into the better
understanding and more comprehensive tackling of social needs,
especially in local communities within the older urban areas, through
closer coordination of central and local official and unofficial effort,

informed and stimulated by citizen initiative and involvement”
(p-3)

The main point of this initiative was to look at the causes of poverty from various
aspects and to set an interactive practice with local authorities, some non-

governmental organisations, and the residents of those areas.

As some scholars argued, the CDPs questioned the validity of an area-
based approach to regeneration, arguing that poverty was a widespread
phenomenon, and that the outcome of the unequal play of the market forces,
which preferred the interest of capital rather than labour, was unavoidable
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(Bridges, 1975). Although the network of relations was expanded through the
official bodies of the locality and amongst citizens, a limited number of projects
for certain areas could not have a long-term deep impact on decreasing UK urban
area poverty. Discourses were mainly between focal actors and the community as

a whole, which was not subject to extensive consultation or participation.

With these carefully operated projects, the government was hoping to
build up a body of knowledge that would facilitate a more effective targeting of
scarce resources to tackle the poverty problems (Higgins et al., 1983). The
administrative reform was also marginalised, as the CDPs posed no threat to
either the existing political infrastructure or to the administration of urban policy
(Mayo and Craig, 1975). The existing range of governance was the practical
mode of the series of regeneration initiatives. The embedded culture and
hierarchy of government was the only method which kept central government as
the main fund-provider, and as the leader of the projects, whilst local councils
and some of the other government organisations worked together to focus on the
project and the community. However, once again, the community was not at the

heart of the process, but it did secure special attention from local government.

The criteria for choosing the CDPs were flexible and there were no
restrictions on the size of the project area (ibid). It was also requested that the
Home Office establish a central Information and Intelligence Unit (1IU) to
manage the inter-project works (Mayo and Craig, 1975). As a result, the 11U gave
a greater degree of capacity, which enabled them to increase their value of works

and circulate their findings to wider groups (Corkey and Craig, 1978).
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Table 4-3: Analysis of levels of governance of Community Development Projects

Level

Episodes

Actors

Arenas

Ambiences and interactive

practices

Governance process

Discourses

Practices

Specification of Laws

Governance culture

Accepted modes of governance

Embedded values

Formal and informal
structures for policy discourse
and practices

Community Development Project
Centrally-dominated policy, local government,
social groups, citizens of certain targeted areas
Some 12 areas of appointed cities, specific areas
Sectoral urban problem intervention, targeted
areas, certain problems, specific solution

Not necessarily related to other parts of the city
or even being long-term

Wider connections with government (both
national and local), with some stakeholders
(private or public sector)

Being flexible and welcoming to new ideas,
better understanding of the problems

Giving greater power to local authorities in
framing issues and providing solutions

Central and local government funding
mechanism, social and basic economic recovery
principles

Dealing with the problem in that context only
Traditional top-to-bottom control, no flexibility in
action plan

Sectoral approach used in dealing with the
problem

No clear and constructive connection with areas,
and within the same area with different
neighbourhoods

Later on, CDPs formed their own union, the Political Economy

Collective, which analysed the findings, and in 1973 the inter-project report of

the CDPs, which looked at central government’s policies, critically suggested

that the problems of urban deprivation had been exaggerated and that the Home
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Office was making no effort to solve the problems of poverty (Lees and Smith,
1975). At this stage, the governance process did not change, but the guidance for
identifying problems did, and the extent of public consultation was slightly
extended. Table 4-3 is the summary of the dimensions of governance for the

Community Development Project initiative.

4.8  Policy Development in the 1970s

Although the radical message of the CDPs was not accepted by government, city
renewal policies did begin to get reviewed and moved from an “individual to
structural explanation” of the rundown areas and conflicts (Cameron, 2004). The
social pathology of the Urban Programme was questioned and reprogrammed in
1979 to give a clearer and broader definition for the scheme, which included
industrial, economic and environmental issues with economic development
priorities (Lawless, 1989; Robson, 1988). There was debate on the causes of the
economic decline in the cities, such as government employment policies, or big
firms’ plans to move out of cities to make more profit or reduce running costs
(Cameron, 2004). The general focus turned towards the enhancement of central
and local government capacity to pursue local economic development policies
giving local authorities more power to support small firms or create new industry
(ibid).

4.9  Urban Regeneration in the 1980s

With the election of a Conservative government in 1979, the government
inner-city programme, again, moved toward the private sector and the use of all
sorts of partnership structures. Some examples, such as Enterprise Zones, City
Grants or Urban Development Corporations, were ways of encouraging non-
governmental organisations and actors to play active roles in development plans
(Cameron, 2004). Therefore, central and local government preferred to act as the

policy provider or partner with less financial involvement (ibid).
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4.10  Urban Development Corporations (UDCs)

The initial idea behind UDCs was inspired by the organisations which
had worked for the implementation of the British New Towns programme since
1946, and it was empowered by the perception that a single-purpose, simple body
would be more efficient and successful than a multi-functional organisation, like
a local authority, especially in the metropolitan boroughs and those cities which
were identified as requiring special attention (Cameron and Coaffee, 2003).

The Urban Development Corporation represented a remarkable change in
the direction for inner-city regeneration; away from social- and community-
based projects and towards physical- and economic-oriented projects, that were
private sector-led rather than state-led (ibid). Their original remit was set out by
the 1980 Local Government Planning and Land Act (LGPLA), with the focus on
property-led regeneration. In fact, UDCs started as commercial organisations but
were forced to support local communities after 1988 (Hansard, 1980).

Created in the 1980 Act, the UDCs were single-purpose agencies charged
with the task of:

“pbringing land and building into effective use, encouraging the
development of existing and new industry and commerce, creating an
attractive environment and ensuring that housing and social facilities are
available to encourage people to live and work in the area”

(LGPLA Section 136 in Batley, 1989, p.16)

Twelve UDC projects were created, beginning with the London Docklands
Development Corporation (LDDC, 1981) and ending with the Sheffield UDC in
1988 (Batley, 1989). Each of them was designated by central government, and
their private-sector management was interested in property development (ibid).
They were given powers regarding land acquisition, including land belonging to
the government, the provision of grant aids to developers, the approval or
rejection of planning applications made to them and the ability to deem
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themselves granted planning permission (Lawless, 1988). This fundamental
change in the mode of governance resulted in the construction of major projects
which was previously either impossible or too time-consuming. This was, in
some respects, a positive mobilisation bias in using the private sector alongside
local authorities to improve housing conditions, economic activities and

environmental quality.

In practice, the UDCs had success in securing the physical regeneration
of their areas: the London Docklands Development Corporation is a good
example. In spite of all their achievements, UDCs have been criticised for failing
to sustain local people’s fortunes, and for the failure of “trickle-down” (Robson,
1988; Batley, 1989). Studies showed how local authorities had to build up a
network of connections, and work together with non-governmental organisations.
However, local residents were still the missing part of this action plan. The
decisions and main strategies were made based on economic criteria and physical
improvement, which lacked the interest of a variety of residents. The majority of
the projects did not start with public consultation and did not analyse their final
impact on the daily lives of local residents. Stoker (1989) simply describes that
the UDCs provided a “75% solution, providing urban renewal which benefited
the top three-quarters of the income distribution through the provision of
professional and skilled jobs and housing at the top end of the housing market.”

(p.163)

The UDCs had very little effect on the circumstances of the local people,
so they agreed to put some investment into job creation and houses for the
indigenous population (Lawless, 1989). In some areas the situation was even
worse, as the activities of the UDCs actually increased the rate of unemployment:
in Manchester, the escalating land values increased commercial and industrial
rents, forcing some existing businesses to relocate, downsize or close down

completely (Imrie and Thomas, 1993).

Thus, the second and third generation of UDCs, launched in 1988, tried to

include more local residents (Batley, 1989). In this way, knowledge resources of
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specific projects were cultivated, and decisions were made on a more interactive
basis with selected stakeholders. However, the question still remained about the
benefits of UDCs, their ability to secure sustainable, long-term regeneration and
their reliance on market-based solutions. Later on, in the late 1980s and early
1990s, the collapse of the property market exposed the UDCs’ vulnerability and
left the corporations dependent on government subsidies for their survival
(Deakin and Edwards, 1993). Table 4-4 summarises the dimensions of

governance of UDCs.

For many, UDCs were a successful experience which improved the
condition of its project area dramatically. However, as there was no other parallel
company working on neighbourhoods’ social or cultural matters, this massive
initiative was left with criticism over its singular approach and disconnection
with local people. In 1990, after the review of urban policy, and analysing the
failure of UDCs to precipitate a change in circumstances of people in deprived
areas, finding a new approach to solving the urban poverty problem was required
and the result was the introduction of City Challenge, launched in 1991
(Parkinson, 1993).
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Table 4-4: Dimensions of governance of Urban Development Corporations

Level

Episodes

Actors

Arenas

Ambiences and interactive

practices

Governance process

Discourses

Practices

Specification of laws

Governance culture

Accepted modes of governance

Embedded values

Formal and informal structures

for policy discourse and

practices

Urban Development Corporation
A new privately run company working with
local government

Network of local authorities, private sector,

central government other companies
Property development, economic investment,

Stakeholders and local council interaction

New insights into urban regeneration approach,
looking for economic improvement, broad
physical changes
Well-established

investors and central government

connections  with  private
Being firm and holistic in their approach

Using their power in conducting the projects and
in bureaucratic procedure

Being creative and thoughtful in physical and
economic development

Meeting the targets in a set period of time,
working closely with private investors

Less socially-oriented and -originated policies
Concentration of formal strategies for working
with others, working at national and regional

scale

4.11 Urban Regeneration in the 1990s

The perception of working merely with a commercial and property

development approach did not work perfectly in attempting to tackle and

overcome urban degeneration. It was also recognised that it was not only the

inner-city areas that were disadvantaged. There were places even in rural areas
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with a “particular housing tenure — council tenant” that were suffering from

poverty and deprivation (Cameron, 2004). The urban problems identified were

categorised as follows: economy and employment; social polarisation; training

and education; physical decay and environmental concerns; and crime and anti-

social behaviour (ibid). This time local government was again given a central

role in the form of partnerships with the private and voluntary sectors around
four assumptions (Stoker and Young, 1993):

e Urban problems required local solutions, and only local authorities had
the necessary local knowledge to tailor policies to meet the particular
condition of their localities;

e Tackling urban problems often required an integrated response from a
range of agencies and interests. Local authorities could act as a catalyst to
ensure effective networking among agencies;

e Developing an appropriate policy required strategic leadership and vision.
Local authorities could provide that leadership in a way that balances the
concern of different interests;

e Decisions about how to tackle urban problems had to be seen to be
accountable and legitimate. Local authorities could provide a forum for

ensuring the legitimacy of urban decision-making;

It was argued that the local government should be a place where local
voices can be heard, by balancing the collective needs and aspirations of
communities (“balance” here meant a widespread strategy without missing out
any part of society). Local government has its validity from community as well
as members of the government (Beecham et al., 1992). It was necessary to
carefully reflect on the strengths and weaknesses of past approaches. As a result,

some general thoughts were expressed as follows:

e Opportunity and welfare should be given to all citizens, not just the most
vulnerable people. “Trickle-down” theories were discredited from the

experience of the 1980s
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e There was a need for a broad approach; moving beyond merely urban
requirements, and getting close to other related fields such as economic,
social and cultural issues
e Sustainable development commitment, and respect for the environment
and quality of human life found a place at the top of the agenda
e A strategy of empowerment and coordination among political, social and
business elites were also needed (Stoker and Young, 1993).

The main new programme which used these ideas was City Challenge,
introduced in 1991 (Cameron, 2004).

4.12 City Challenge

City Challenge was a new and distinctive approach to regeneration, and
the first area-based initiative to make provision for the complexity of urban
deprivation, after the failure of previous regeneration schemes, in creating
changes across the broader spectrum of urban problems. Therefore, City
Challenge offered the official recognition that multi-faceted problems required a
multi-faceted approach (Colenutt and Cutten, 1994). While encompassing some
aspects of environmental, physical and infrastructural regeneration at the front
line, City Challenge also included economic — more specifically human resource
development — and social concerns (Davoudi and Healey, 1995). The arena in
which most of the activities took place was in the poor inner-city neighbourhoods
with multi-aspect problems. The approach in this initiative was comprehensive in

order to meet the multi-facade urban need.

The key pillars of City Challenge were its structure for local
management, including local authorities, businesses, voluntary and community
sectors in a partnership base, and the way in which it took a wide range of
perspectives of urban problems into account (Colenutt and Cutten, 1994). Local
councils were given real opportunities to participate in the regeneration process,

and this reinstated local government as a leading player in the process (ibid).
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Interestingly, City Challenge specified that local people should be the
managers, rather than the subjects, of the regeneration process. Based on the
interests of central government, people were encouraged to take greater
responsibility for their own welfare, which in turn improved the efficiency of
programmes (Atkinson and Moon, 1994). Empowerment of the local government
in initiating a plan tailored to local needs, by asking residents, private and
voluntary groups and other parts of the community, was the highlight of this
regeneration plan. The extent to which the initial aim was achieved, and whether
or not local consultation and opportunity to participate took place, are some of
the debates which remain around the City Challenge initiative. It did include a
wide range of people and representatives of organisations in identifying problems
and promoting a discourse culture. Also, in terms of planning management and
mobilisation, it gave greater decision-making and action power to local

government which was another amendment to the culture of governance.
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Table 4-5: Dimensions of governance of City Challenge

Level City Challenge

Episodes Disadvantaged urban areas, social, economic and
physically poor neighbourhoods (as designated by
central government)

Actors Network of local authorities, private sector, central

government, other companies

Arenas Property development, economic investment
Ambiences and interactive Stakeholders and local council interaction
practices

Governance process New insights into urban regeneration approach,

looking for economic improvement, broad

physical changes

Discourses Well-established connection with private investors

and central government
Practices Being firm and holistic in their approach
Specification of laws Using their power in conducting the projects and
in bureaucratic procedure
Governance culture Being creative and thoughtful in physical and

economic development

Accepted modes of Meeting the targets in a set period of time,
governance working closely with private investors

Embedded values Less socially-oriented and originated policies
Formal and informal Concentration of formal strategies for working

structures for policy discourse  with others, working at national and regional scale

and practices

Another significant change was in the funding system of the scheme,
which introduced a competitive bidding approach to the distribution of
regeneration funds (Mabbott, 1993; Parkinson, 1993). Previous schemes had
their funding allocated on the basis of need, but City Challenge invited the areas

to compete with each other for £37.5 million, introducing the idea of “winners”
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and “losers” in the allocation of resources (Imrie and Raco, 2003, p.43).
Robinson and Shaw (1994) and Edwards (1997), however, argued about the
disadvantages of competitive bidding and money being distributed to the best bid

rather than the most deprived area.

When it came to the nature of the residents’ involvement, as Davoudi and
Healey (1995) argued, the way in which the “technocratic” management
procedure was used served to bureaucratise the process and marginalise
community and voluntary interests. Although local interest groups and those who
had some stake in the project area were given the chance to play a part, those
with more power, stronger relations or even a stronger financial ability became
more active (Mabbott, 1993).

Furthermore, for the elected local councillors it was difficult to accept the
legitimacy of community representatives, as they saw themselves as the
representatives of their communities and were unwilling to share their power
with local people (Colenutt and Cutten, 1994). In reality, the scheme was
reflecting the interests of local authorities, rather than local people. In the
meantime, central government introduced another flagship project called the
Single Regeneration Budget (SRB), aiming to readdress centralisation and

residents’ participation.

4.13 Single Regeneration Budget

In 1994, the DoE formed a new approach in response to criticism and
improvements for disadvantaged localities, which failed to last. The competitive
bidding system remained as the method of funding, but any local authority could
apply for funding, not just those who had been invited (Ward and Allport, 1997).
The arena of planning activities was not chosen by central government, in the
hope of including every area in need of regeneration, particularly those with the
greatest needs. Interestingly, the setting of bidding objects was in the hands of
local government, which was a new feature (Cameron, 2004). The other
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differences to City Challenge were the flexibility of the funding process: the

level of funding could be varied over each year of the scheme according to local

needs, and also the timescale of projects up to seven years could be determined

(Ward and Allport, 1997). Learning lessons from the difficulties of UDCs and

City Challenge in focusing their economic policies on the needs of local people,

the government emphasised human resource-oriented economic development

instead of property development regeneration (Edwards, 1997; Hall and Nadim,
1999).

Unlike City Challenge, Government Offices for the Regions (GORS)
managed the SRB (Hall and Nadim, 1999). In fact, GORs intended to shift the
balance of power from central government to the locality, and allow partnerships
to have an increased degree of autonomy (Tilson et al., 1997). Having
connections with and working with regional level authorities cut short the
formality and working patterns of traditional central-local planning practice. This
arrangement added to the network of connections, and enriched the outcome of
this relationship. But in practice, the SRB gave rise to the same criticisms as City
Challenge, in terms of the central-local government relationship and the nature of
community participation. Many critics like Robinson and Shaw (1994) pointed to
the strong centralised dynamic of government and the re-establishment of the
leadership of local authorities, which in turn retained the government’s control of
the programme. Hall and Nadim (1999) identified three key centralising features
of the SRB:

e First, in order to gain the local government’s attention and funds, local
partnerships had to meet the central government’s requirements; Hall and
Pfeiffer (2000) described this as the market with only one purchaser;

e Second, despite all the policy frameworks, in reality, the GORs were the
regional agents of central government, which acted as little more than a
“sorting agency” for SRB bids (Edwards, 1997). Ministers were regarded
as the final decision-making authority with a powerful mandate (Hall and
Nadim, 1999);
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e And finally, the DoE did not make public the criteria for approving bids,

which meant that local partnerships had no idea whether their submitted
plans would be successful (Tilson et al., 1997).

Local authorities, regardless of efforts to eradicate the sense of exclusion
within the regeneration partnerships, failed to represent local communities and
the voluntary sector as equal partners when bids were being presented (Mawson
and Hall, 2000; Tilson et al., 1997). The governance process in the three sections
of discourse, practice and specification of law did not face major changes. Public
consultation did not become part of the process, as there was no strong

supporting legislation for it.

The commonest method of collecting stakeholders’ opinions was mainly
by distributing questionnaires, and in the early stages, public meetings (Mawson
and Hall, 2000). In terms of a policy action plan, SRB did not provide local
government with clear legal guidelines to implement and gain full partnership
with local residents, businesses and voluntary groups. The tight timescale for
presenting bids to the GORs did not leave time for even a simple consultation,

and residents’ involvement was given lower priority within partnership structures

(ibid).
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Table 4-6: Dimensions of governance of Single Regeneration Budget

Level Single Regeneration Budget

Episodes Wider range of areas with economic, social and physical
issues involved

Actors Central government ministers as final approval power,
regional offices for faster and more locally concentrated
actors, local councils, citizens in the form of private firms,
residents and other community and interest groups

Arenas Inner-city and problematic areas won bidding

Ambiences and

interactive practices

Governance process

Working in a new hierarchical pattern

Working with private sector, local residents to improve

the area
Discourses Limited range of public consultation
Practices All areas, including problematic ones, could join bid,

Specification of laws

Governance culture

Accepted modes of

governance
Embedded values

Formal and informal

structures for policy

flexible criteria for the best plan, simple and routine
public participation guidelines
Partnership structure

Being welcoming to the diverse opinions of citizens and

partners

Parenthood of central government but at different level

Prioritising action plan by local government

Central government had the final say in decisions and

funding
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discourse and practices

The legitimacy of plans improved by making local government
responsible for urban regeneration, but it failed to make citizens an active part of
the process. In other words, government, at different levels, remained in charge

of preparing, providing and implementing urban development plans. Table 4—6
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above illustrates the general picture of the SRB based on Healey’s governance

criteria.

4.14 Regeneration Policy after 1997

The review of recent regeneration initiatives revealed that, despite the
government’s interest in making use of residents’ partnership or participation, it
was never fully implemented due to lack of government support, clear guidelines
and time, and legal disputes within the process of the urban programme.
However, from the late 1990s, New Labour opened a new chapter for the
involvement of communities within the process of regeneration. Upon winning
the 1997 parliamentary election, the new government immediately instigated a
programme of reform designed to modernise projects and thinking about long-
term policy problems, and undertook an extensive programme of research and
consultation to develop policies in two areas: the problem of social exclusion in
deprived neighbourhoods, and the ‘urban renaissance’ of British cities. The
problem of social exclusion in neighbourhoods was examined by the Social
Exclusion Unit (SEU, 1998; 2001), and the idea of urban renaissance was
developed by the Urban Task Force, chaired by Richard Rodgers (Fairclough,
2000). These two aspects of New Labour regeneration policies are discussed

below.

4.15 Social Exclusion

The term was originally used in France in 1974 to refer to various
categories of people who were unprotected by social insurance, but at the time
labelled as “social problems” (Rodgers et al., 1995, p.1). In the 1980s, it became
the centre of debate about the new face of poverty, rooted in economic
restructuring and technological changes which caused societal damage. Under
the influence of social exclusion debates, the aims of and approaches to
eradicating urban poverty and improving citizens’ living environments, entered a

new phase. Poverty and its social consequences became the core of planning and
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political attention. This can be referred to as “social disintegration in the sense of
a progressive rupture of the leadership between the individual and society” (ibid,
p.2); a society with a complicated network of connections which interact with
each other. The government once again attracted the attention of political and
planning members, but under the context-related name and aim. The term “social

exclusion” has entered into political and social discourses since 1997 as a

“shorthand label for what can happen when individuals or areas suffer
from a combination of linked problems such as unemployment, poor
skills, low-income, poor housing, high crime environments, bad health
and family breakdown”

(SEU, 1998, p.1)

In terms of social affairs, it gives a comprehensive description of poverty,
consisting of all aspects of economic and social relations, and looks at the impact
on individuals’ political rights and citizenship within society (Townsend, 1993).
One of the best points about the nature of the social exclusion initiative was to
demonstrate an inclusive and comprehensive picture of the urban problem. It
wisely tried to find both the obvious and the hidden connections of economic and
employment disparity on the social life of the individual, the living environment
and other features of society. Therefore, it demanded various organisations and
levels of government to be actively involved in both decision-making and
practice, meaning that changes in governance networks and coalitions were
imposed. Silver (1995) argues that there are different bases for social exclusion

approaches and she introduces three main paradigms (Silver, 1995, p.7):

e “Solidarity”, which emphasises on the existence of a core of shared
values and a “moral community” in society;

e “Specialisation”, mostly about a liberal political environment that is built
on “individuals who are bearers of rights and obligations.”;

e  “Monopoly”, a “paradigm of different groups controlling resources and
insiders protecting their domains against outsiders, constructing barriers

... to goods and services”.
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Table 4-7: Dimensions of governance of Social Exclusion

Level

Episodes

Actors

Arenas

Ambiences and interactive
practices

Governance process

Discourses

Practices

Specification of laws

Governance culture

Accepted modes of

governance

Embedded values
Formal and informal
structures for policy

discourse and practices

Social Exclusion

Areas with poor health, poverty and other social

problems

Government (with new office of SEU) at central and
local level

Three pillars of economic (poverty, employment,
disadvantaged people), social (crime, education,
exclusion, crime) environment (physical

improvement)

Integration with different local and central
government offices, interacting with all, especially
the most excluded and hard-to-reach group of people
Large public and inter-office consultation

Collecting wide range of information about women,
youth, drugs, health, etc.

Extensive participation work between organisations,
specific government office (SEU)

Many initiatives made to get close to citizens,
especially in the most deprived areas

New ways of thinking by calling all levels of the
society, deliberative democracy

Positive discrimination for elderly, women and hard-
to-reach residents, extensive consultation, integrated
thinking

Being inclusive towards citizens

Considering different aspects, planning for them,

acting simultaneously and in an integrated manner

In fact, despite the multiple meanings of the term “social exclusion”, the

UK concept provides a framework standing on the three pillars of poverty,
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productive employment and social integration, to provide an intellectual response
to the new globalised economic situation, promoting active participation rather
than tips or benefits (Fairclough, 2000). There were two means by which the
government addressed social exclusion: through social welfare, and by the
reorganisation of the government system to address social exclusion more
clearly, as the government believed the multi-faceted nature of social exclusion
could not be dealt with by individual departments with little consideration of
links between them (SEU, 2004). It was through consultation and discourses that
the government framed the issues, and provided regeneration initiatives and new
courses for action. In both theory and practice, stakeholders were deliberately
chosen and arrangements were made to include marginalised groups of society,

and those who are traditionally not seen or heard.

In some respects it even introduced a new culture to governance, which
was a local government power-sharing ideology (which had never been
experienced before). Some people believe that the best means of reconnecting the
excluded with organisations is by promoting social inclusion and by preventing
material poverty (Annesley, 2001), whilst others like Fairclough (2000) argue
that the socially excluded are in some way responsible for their exclusion. They
believe that social exclusion is portrayed as a condition, not a process. According
to Prime Minister Blair’s speech, social exclusion is “passed down from
generation to generation”, supporting the theory of the cycle of deprivation and
the need for an in-depth solution (Fairclough, 2000, p.57).

In 1997, the Social Exclusion Unit (SEU) was established, based in the
Cabinet Office, by using coordination across departments (Cameron, 2004). This
was part of a larger project to modernise and reform the formal systems of
governance at central and local levels. One of the key issues to be addressed by
the Social Exclusion Unit was the problem of disadvantaged neighbourhoods
within cities, and this led to the publication of the National Strategy Action Plan
in 2001, which had more emphasis on the local governance system, partnership

theories and neighbourhood management.
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4.16 New Deal for Communities

The social problem of the disadvantaged areas was well known to the UK
government. Therefore, introducing neighbourhood-based regeneration became
Labour’s primary policy to deal with this problem, focusing on the most deprived
areas and targeting vulnerable groups (Cameron and Coaffee, 2003). This time,
again, some neighbourhoods were the priority for the government’s regeneration
initiatives. Paying attention to the parts of cities which were subject to a series of

problems and degeneration was the general idea behind government policy.

Allocating £3.5 billion to 39 separate neighbourhoods within 17
Pathfinder areas was the first step in delivering this promise, after identifying the
problems and producing the New Deal for Communities plan in 1998 (Ralph and
Peterman, 2003). Choosing these neighbourhoods was part of the government’s
(central and local) intention to set an extensive renewal strategy. The selected
stakeholders who became involved with this process gave autonomy to some
residents to play an active part. Two themes underlined this plan: the continued
use of partnerships to develop and implement regeneration efforts (Taylor, 2000),
and the increasing focus on area-based initiatives as the preferred mechanism
(Stewart and Purdue, 2001). This indicates that those within the governance
process were happy with the quality of the relationship and partnership networks
that existed previously. Also, due to the emphasis of the plans on social
problems, discourses could help to get to the bottom of problems and suggest

appropriate solutions.

Once a partnership was formed, it would then start to draw up a delivery
plan to address four key themes: tackling unemployment, crime, improving
health and educational achievement. Later on, the physical environment and
housing improvements were addressed (DETR, 1998a). Although the community
was at the heart of NDC partnerships, central government remained responsible
for maintaining each partnership via its regional offices located across England.
One of the significant features of the NDC programme was its high degree of
freedom in deciding what the best approach was in each area, which gave it
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diversity and allowed a different range of activities to take place (Ralph and

Peterman, 2003).

Table 4-8: Dimensions of governance of New Deal for Communities

Level

Episodes

Actors

Arenas

Ambiences and interactive

practices

Governance process

Discourses

Practices

Specification of Laws
Governance culture

Accepted modes of

governance

Embedded values

Formal and informal
structures for policy

discourse and practices

New Deal for Communities
Selected Pathfinder neighbourhoods with social
problems

Government at central, regional and local level,

management and involvement of communities
Working closely with community

Making decisions with the community; the coalition
planning process, consisting of local businesses,
residents, various authorities and the private sector
Local councils, as leaders of initiatives at the local
level, ran most of the committees, even those that
were located in the project area

Wide range of discourses helped regeneration
committees to frame the issue

Partnership working with local businesses as a
resource

Community as part of decision-making process
Plans prepared locally

Working at local level with local community in the
offices located in the area; accessible to everyone
Cultural and social issues had same weight as
physical and economic matters

Creating networking, enhancing the quality of

regeneration

Given the strong role of government offices at a regional level,

partnership working became a part of governance tradition and culture. NDC was

one of the most socially-oriented and locally-focused initiatives, which made
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social and cultural issues a part of regeneration policies and of the formal
structure of planning. In doing so, planning authorities had to widen their
relational resources with local people, communities, businesses or voluntary
groups, in order to enrich the plans’ knowledge resources, and to achieve their

goals in eradicating poverty, reducing crime and enhancing people’s societal life.

The NDC was beneficial to some areas, in terms of physical and social
transformation, but there were many deprived areas that were not included in this
programme. Even with this socially-oriented initiative, neighbourhoods could not
recover from their old economic, social or physical decline. This was partly
because many areas were left out of any regeneration programme, and partly due
to a deficiency in commitment and lack of a long-term solution. There has been
an ongoing challenge in relation to the government’s decision to adopt a highly
community-oriented approach and to spend the funds on the plans. Although
there was emphasis on encouraging other local and national agencies to have a
joined-up approach, it was hard to get them engaged with NDC partnerships.
Also, at a community level, the level of participation did not grow in many areas,
and to some extent remained the same. The above table (4-8) summarises NDCs
initiative against the governance dimension criteria. Apart from those people
who were in some way directly involved in the governance of NDC, the reaction
from members of the community was somewhat less positive (ODPM, 2004).
There are many who were never involved or represented, and excluded residents
remained excluded. Also, the government could not maintain regeneration as a

balanced project, due to the multi-dimensional problems of the cities.

4.17 Urban Renaissance

Urban Renaissance was the second major regeneration policy of New
Labour, putting the cities at the core of its agenda. The responsibility of the
development of this idea was with a government office called the Urban Task
Force, chaired by the architect Lord (Richard) Rogers, which resulted in a

massive reform in the approach to looking at urban regeneration and policy
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documents: Towards an Urban Renaissance (UTF, 1999). The main reference of
the following text will be this document. It is interesting, as it uses a different
approach in tackling urban poverty. It highlights the role of society, and divides
neighbourhoods into two distinct categories; improving the quality of the living
environment at a city scale to attract a variety of citizens to live in the city, whilst
enjoying the physical advantage of suburban-inspired urban design (ibid). This
also encourages the co-existence of people with different income levels next to
each other to create cohesion and harmony. After decades of negative political
and media discourse on inner-city life, this was a U-turn to transform and
regenerate the cities, public spaces and urban communities. “This contribution
aims to critically analyse the urban renaissance agenda from the prospective of
its long-term capacity to address the socio-spatial polarisation of British cities”
(Colomb, 2006, p.1).

The objectives of Urban Renaissance were to construct:

“new sustainable urban realms, founded upon the principles of social
mixing, sustainability, connectivity, higher densities, walkability, the high
quality streetscapes with the express aim of attracting the suburban
knowledge and service industrial demographic back to the city”

(Rodgers and Coaffee, 2005, p.323)

The arena in which this strategic plan was implemented, despite previous
experiences, was much wider and diverse than before, including poor as well as
affluent neighbourhoods. It was an exciting new ideology which required the
creation of new networks of connections between planners, designers, and social
or economic experts. In fact, all levels of society fell into the plans’ process,

which was more of an inclusive approach in comparison with past initiatives.

Urban Renaissance was a multi-dimensional policy with specific focus on
economic improvement, which was to eventually make the city competitive. The
dialects of good urban design, civility and citizenship can in turn encourage

civilised social behaviours derived from an Anglo-American theory about the
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link between the environment and human behaviours (Schneider and Kitchen,
2002). Rodgers believes “people make cities but cities make citizenship”
(Holden and Iveson, 2003, p.58). “Good public space and good design is
therefore both the outcome of a successful urban renaissance as well as a tool for
mobilising communities to deliver this urban renaissance” (Holden and Iveson,
2003, p.69). However, it was not long before the critics started to attack the slow
progress in implementing the plan, its costs and the contradictions between the
two key agendas: “a neighbourhood renewal” priority focusing on tackling social
exclusion in the poorest areas, and “design-led urban renaissance agenda
fostering the physical, aesthetic and economic regeneration of all cities” (Holden
and lveson, 2003; Cochrane, 2000; 2003; 2007; Hetherington, 2007).

Despite the criticism raised over its reorientation in regenerating only
certain parts of cities, Urban Renaissance could not fundamentally change the
local authorities’ culture of control and fully implement citizens’ participation.
According to Macleod and Ward (2002),

“active construction and promotion of a new urban idyll to reinvent
positive visions of urban life, aimed at counteracting the cultural
prevalence of the rural idyll and the myth of suburbia as the archetypal
utopia, is necessary for the urban renaissance discourse”

(p.158)

It has been an advantage to different interests and community groups to
communicate with each other and to be a part of the governance process to
enhance the physical quality of their neighbourhood. People in problematic areas
were encouraged, and assisted, to gain confidence and promote their skills and
ability to engage actively in their employment market, whilst economic
competitiveness and advancement of the city in general became part of the
initiative’s aim. Some authors, despite the media’s appreciation of the urban
idyll, believe that it only promoted certain socio-economic groups (Lees, 2003).
However, the government’s aim was to attract this category of society back into

the inner city, partly as a mechanism to tackle the concentration of poverty.
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One set of discourses, in order to mobilise regeneration governance, was

the revitalisation of disadvantaged areas, which was the aim of many government
initiatives and was limited to certain neighbourhoods during the investment in
projects, which could not eradicate the deeply-rooted urban problems of the poor.
Another discourse was the creation of sustainable cities and communities to
increase social integration and cultural communication in  mixed-tenure housing
estates. This can only be achieved if citizens of all social classes are given the
choice and variety of decent and attractive public services, schools, and physical

and spatial environments within the inner-city areas.

The concept of social mix is an engine of cohesion and sustainable
communities which will eventually wipe out the effects of decades of counter-
urbanisation and concentration of deprivation in urban cores (ODPM, 2003a).
Williams and Daly (2006) claim that the concept of mixing people with different
types of tenure, levels of income and social backgrounds did not necessarily lead
to more sustainable communities, and that there was little social interaction
between owners and renters. Even if tenure mix brings about physical proximity
between different socio-economic groups, it is less likely to create a real mix in

public spaces, schools, public services etc. (Amin et al, 2000).
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Table 4-9: Dimensions of governance of Urban Renaissance

Level

Episodes

Actors

Arenas

Ambiences and

interactive practices

Governance process

Discourses

Practices

Specification of laws

Governance culture

Accepted modes of

governance
Embedded values

Formal and informal

structures for policy

discourse and practices

Urban Renaissance

Enhancement of environment, economic, social,
physical and cultural aspects

Central government and local authorities, designers,
planning experts, private sector, residents

Both poor and affluent neighbourhoods, all parts of the
city and every citizen

Tackling problems of poor neighbourhoods as well as
enhancing quality of good neighbourhoods

Making connections with citizens, poor or middle-class
New insight, new approach, new framework for urban
development

Giving choice of houses and other services to everyone,
creating competitiveness in economy for the
neighbourhood, the city, the region, and at national and
international level

Use of all available resources for economic recovery of
the area

Inclusive, mixing ideas and interaction, including new
cultural interaction with citizens in mixed
neighbourhood

Improving the city in a balanced approach

Giving the chance to every social class to get involved

No major change in local authorities’ bureaucratic

system or the pattern of power sharing

The third criteria of the governance dimension table, which is about the

range of embedded cultural values. In theory, it is an ideal approach which can

supplement cultural diversity and reduce social problems. However, in reality,
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the construction of new estates in many regenerated neighbourhoods did not
automatically and immediately bring about social and tenure mixture. It opened a
new chapter in regeneration debates known as “inner-suburb” and raised
concerns and questions over the practicality of the social and physical impact of
these new and, to some extent, expensive houses on the neighbourhood, the
eradication of the culture of the poor, job opportunities, or even on the

relationships between children of different cultures.

A strong local community, as the outcome of the urban renaissance,
empowers and mobilises urban change, new sources of social interaction and the

focus of self-governance. But the question raised by many scholars is over

“the existence and boundaries of the local community, the mobilisation of
participation channels by organised interests, not necessarily the most
representative or the most in need, which is also a common finding in
studies of community participation”

(Colomb, 2006, p.11)

This also raised debates over the narrative of local citizen participation, which
recreated the problem of urban decline and deprivation, due to a lack of
mobilisation of communities and citizens who were empowered and proactive
(Imrie and Raco, 2003). However, critics of the Urban Task Force argue that it

neglected structural social economic factors.

4.18 Conclusion

The aim of this chapter was to review the process of urban regeneration
in Britain descriptively and critically. Using the institutionalist analytical
framework presented in Table 2—1 of the conceptual chapter, the detailed criteria
of this framework has been used to analyse major initiatives. This was presented

in Tables 4-2 to 4-9. In Table 4-10 below this analysis is summarised for each
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of these initiatives using the three main criteria of “specific episodes”,

“governance process” and “governance culture”.

As indicated in the “specific episodes” row of Table 4-10, area-based
policies to regenerate inner cities have been the dominant policy form since the
1960s, though these have differed in size. As the decades passed, area-based
policies evolved from a single approach, such as tackling only economic, social
or physical issues of the inner city, to a more integrated and inclusive approach,

which accepted the city as a complicated context.

The “governance process” row looks at the role of different actors in the
governance of the initiative. It considers the degree of centralisation of control by
central government, the role of local government and other public authorities,
and the extent to which non-government actors are involved. The general trend
has been towards there being a wider range of actors involved and a wider range
of partnerships between them. In some cases, the partnerships have been with a
particular sector, for example in the case of the partnerships between the Urban
Development Corporations and the private sector. One of the most important
developments in regeneration policies came in the 1990s with the City Challenge
initiative. This introduced a comprehensive and integrated approach to
regeneration in which public authorities, the private sector and the community

worked together to regenerate deprived areas.

The “government culture” row looks at how the government understood
the problems of deprived areas, and the extent to which there was willingness to
allow participation and give power to other agencies. Under the Labour
government after 1997 there was more emphasis on participation and democracy,
with neighbourhood regeneration emphasising the importance of public

participation in fighting social exclusion in deprived neighbourhoods.

The main feature has been the change from single-approach regeneration,
which was mainly physical or economic, to a more integrated and multi-sectoral

approach, trying to create balance between every aspect of the neighbourhood.
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This has resulted in the institutional capacity of regeneration initiatives.
Governance mobilisation capacity has been strengthened by networks of
connection, which gradually expanded vertically and horizontally. This in turn
enriched the knowledge resources and discourse ability of the government, and
society, in accepting new ideas. But the question remains about the distribution
of power in society, the role of democratically-elected members, and the problem

of changing embedded bureaucratic government cultures.
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Level and
dimensions

Specific
Episodes

Governance
process

Urban
Programme

Socially and
economically
deprived
inner-city
areas;
Selecting
project area
exclusively

Centrally-
dominated but
locally
managed
initiative;
Opening
government
doors to non-
governmental
groups and

Table 4-10: Comparison of governance dimensions of some UK urban regeneration initiatives

Community
Development
Project

12 selected
urban areas;
Limited budget;
Targeting
certain problems
of poverty

Central
government
intervention,
local bidding
power;
Specific
organisation to
observe the
project;
Discourse and

Urban
Development
Corporations
Private agency as
main part of the
governance
process;

Physical, economic
issues priority;
Interacting with
local people,
businesses and
councils;

Moving away from
community-based
projects to physical
and economic-
oriented projects

Extensive physical
change;
Transferring
extensive power to
non-governmental
company;

Making connection
with private sector;
Being holistic and
creating visible and

City Challenge

Multi-faceted
problems of city
need multi-
dimensional
solution and
management;
Appointed
disadvantaged
neighbourhoods;

Public consultation,

private and
voluntary
involvement,

council’s leadership

and local
government
representatives

Promotion of

discourse culture;

Strengthening

teamworking and

coalition
governance

Single
Regeneration
Budget
Improving
economic
prosperity by
improving
residents skills
and
knowledge;
Partnership
working but
with the
council’s
leadership and
central
government
observation
and funding

Long-term
plan;

Limited range
of public
consultation;
Adding
regional level
to the process
to shorten
bureaucracy

Social
Exclusion

Return to
social and
cultural issues;
Working
around triangle
of economy,
society and
environment

Specific
government
office for the
initiative;
Extensive
public
consultation;
Working with
most excluded
part of

New Deal for
Communities

Some appointed
poor areas
(Pathfinder);
Cooperation of
central and local
government and
stakeholders;
Cultural and
social
improvement

Giving more

power to citizens;
Sharing ideas and

public
consultation;
Public
engagement
within the whole
process;,
Council

Urban
Renaissance

City as a whole;
Paying attention
to poor and
middle to high
class;

Physical,
economic, social
and technological
improvement;
Choice creation
for everyone

Local government
still at the centre
of power;

Social mix and
balance;

Equal rights to
access to adequate
services,
environment or
employment,



Level and
dimensions

Governance
culture

Urban
Programme

networking;
Including
social,
educational,
welfare and
environment
regeneration
in plan
Bringing
social and
economic
issues into
plan alongside
physical
development
and housing
improvement;
Short-term
plan and
solution

Community
Development
Project

public
consultation;
Network of
relations with
local businesses
and residents
alongside some
local authorities
Improving
social, cultural
awareness;
More
collaborative
approach;
Sectoral insight
to the nature of
the problem

Urban
Development
Corporations

positive changes

Passing some local

government
responsibility to
private sector;
Adding regional
management to
regeneration
process;

Lack of equal
distribution of
economic and

physical change to

whole city

City Challenge

Changing decision-
making process
from centrally
enforced or full
government ideas to
more locally-made
decisions by
consultation and
public meetings

Single
Regeneration
Budget

Strong
government
leadership

Social
Exclusion

community;
Change of
planners’
attitude
towards
stakeholders

Integrated
thought;
Democratic
decision-
making

New Deal for
Communities

leadership as
well as
partnership

Accepting
community
consolation as a
part of planning

Urban
Renaissance

Balanced growth

Cultural change
and attitudes
towards
regeneration
which do not
necessarily belong
to poor;
Partnership
working
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51 Introduction

The following chapter of this research intends to explore the process of
planning since the modern urbanisation of Iran, and develop a better
understanding of the approaches and general policies employed for the
development and regeneration of the cities within the last few decades. Looking
at Table 2—1, the dimensions of governance as a framework is used to summarise
the general policy and practice of government; This makes both countries’
planning processes easy to understand, and compare, for the ultimate purpose of
learning lessons. The Iranian system starts with the period prior to the Islamic
revolution of 1979, which was the base of the future spatial structure of the
country. As economic aspects play an important role in the trend of urban
development in Iran, this chapter will look at this in more detail. This will be
followed by examining the transformation of policymaking and the planning and

administrative systems.

The chapter contains information and analytical data gathered from
secondary sources (available literature). Making the link between the UK and
Iran is an important task in this research, as there is a difference between the
general characteristics of the approaches to urban development and the priorities
in the two planning systems. This means that this chapter covers some debates
that may not be applicable in the UK. However, the same pattern of looking at
the literature, in terms of chronology, and an analytical table, is used. The chapter
begins with general background information, followed by the view of the
country’s evolution in economic, urban development, management and housing

policies. This information will then be used in Sari’s regeneration review.

5.2 Urban Changes in Iran

Since the beginning of the 20th century, the urban areas of Iran have gone

through a great social and economic transition. One of the main causes of this
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state of affairs is the economic changes of the country in this period. The country
has been facing rapid urbanisation and consequently high demand for urban land,
which in turn requires the supply of serviceable land for urban development
purposes, including housing production (Baken and Linden, 1992). The rising
cost of urban land may largely limit the supply of land available for development
by transforming its role in the market into an investment opportunity and
speculative commodity (Kitay, 1985). Consequently, in many cases, land is held
vacant by owners as a form of saving, or is exchanged in a speculative chain.
Generally speaking, from the perspective of low-income and disadvantaged
groups, the access to and the availability of affordable land has decreased,
especially on the urban fringes (Satterthwaite, 1983; Angel, 1983). Therefore,
low-income groups have resorted to illegal squatting on vacant urban land, in

order to provide shelter for themselves (Sarin, 1983).

Another reason supporting urban deterioration was/is the urban sprawl of
cities, as is the case in many developing countries. Urban sprawl has helped the
urban population and urban development grow out of control. Arguably, three
types of factors which may obstruct a policy of spatially balanced urban

development can be distinguished in Iran. These include:

e Demographic growth which is, at present, one of the major motivating
forces behind development. Even existing urban concentrations have
developed, and continue to develop, more as a result of natural growth
due to rural exodus, despite a lower birthrate in towns than in rural areas.

e The weakness of most medium-sized cities, in terms of a variety of
economic activities, availability of human resources, as well as
infrastructure services, concerning the recent policy of urban
development with certain medium-sized cities, particularly in order to
restructure marginal or isolated zones (Habibi and Magsoudi, 2002). But
this requires a diversified economic base and supporting infrastructure,
which most of these cities do not possess.

e The disparity of incomes, which is especially marked between one city

and another, and between rural and urban areas.
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Cities are also facing problems in their development. Some of the
important spatial problems affecting the expansion of Iranian cities are as follows
(Habibi, 1996):

e Limiting factors, including their geographical location and the nature of
the soil;

e A continuous encroachment on rich agricultural and orchard land;

e The apparent absence of a coherent and overall solution to the problems
of transport; these problems are more apparent in concentrated cities than
lower-density settlements.

Development plan documents impose restrictions on urban growth.
Although they have not achieved their goals completely, they still play an
important part in cities’ evolution. Arguably, as Madanipour (1998, p.177)
believes, government policy, which included the “investment of public money,
introduction of development policies, control of the planning system” and
dramatic changes accompanied by the modern lifestyle imported into the
country, caused rapid and to a large extent uncontrolled development of the cities
in Iran. The complexity of the nature of urban problems has put pressure on the
government and demanded systematised urban planning and regeneration. The
economic boom, in line with religious-led social policy, has been the main
driving force of rapid population growth and the hasty development of cities. The
urban population of the country rose from 5.9 million in 1956 to 9.7 million in
1966 (Mozayeni, 1974, p.227), and to 35 million in 1998 (SCI, 1998), which has
had an extreme impact on the internal and external structure of many Iranian
cities. The structure of institutions which formed and re-formed through time is
characterised by a powerful centralised system. Although the process of urban
development, national and city planning and urban regeneration is specific to this
country and is a young issue, the need for sustainable urban management and

planning is needed more than ever.
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However, in Iran, the process is characterised in a different way. In newly
industrialised countries like Iran, economic and political stability can lead to
comprehensively better economic growth, housing standards, education, health
and the standard of living in general (Little et al., 1993). However, in the case of
Iran, the above ideas are not valid, especially in the housing market, because of
self-sufficient and insular policies (Ghanbari Parsa and Madanipour, 1988). Even
post-1980s, changes to the international economy, which have liberalised trade
and extensively integrated national economies with the international economy,
have not had a major impact on the internal economy of Iran, as it has closed its

doors to others.

5.3  General Background to the Urbanisation of Iran

Iran, in southwest Asia, is located between the Caspian Sea in the north
and the Persian Gulf in the south, and it covers an area of 1.6 km? (SCI, 1991).
This climatic variation has been the main cause of different urban environments,

cultures and different ways of life throughout history (Kamiar, 1988).
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Urban settlement in Iran is a historical phenomenon. Hyper-urbanisation

or the rapid growth of urban areas, however, is a relatively new phenomenon,
experienced only within the last few decades. Despite the invasions and natural
forces that put the country under pressure, it consists of “a marked feeling for
form and scale, structural inventiveness, especially in vault and dome
construction, genius for decoration with a freedom and success not rivalled in
any other architecture” (Pope, 1965, p.266). Some of the distinctive
specifications of Iranian urban design were introversion, anthropomorphism and
simplicity (ibid). Islamic ideology changed the patterns, scale and the
architectural morphology, which combined the building style and urban

development with Islamic ideology of mahramiat.

Some villages did grow in size and expanded their economic relations
beyond their immediate local self-sufficiency. These locations, which were
especially favourable, took on administrative and service functions in addition to
economic ones (Kiani, 1986). This process is common throughout the world, but
it is particularly interesting within Iran, as Naged (1977, p.53) points out that
“first because of its precocious emergence in time, we are dealing here with
almost but not quite the oldest towns in the world, and also because of the strong
control imposed in the Iranian context by geographical environment.” There was
also, as English (1966) has noted, often a strong continuing link to the local
region, as a market and a focus of services, and this could exist alongside
important external trends and administrative relationships. Despite the long
tradition of city life in Iran, at the start of the twentieth century the country was
still an overwhelmingly rural society, with only a small fraction of the total
population living in cities (Khavidi, 1979). But after the 1940s, the pattern of
urbanisation increased rapidly, and after the Islamic revolution, the process of

urbanisation was enhanced even further.

This rapid urban growth from the 1940s onward has been strongly
influenced by (Toshtzar, 1985):
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e The exploitation of new resources (gas and oil) which established new
centres of activity;
e The change in trade patterns with other countries (growing importance of
the Persian Gulf and the converging of communication axes on Tehran);

e The explosion of modernity and new lifestyles within Tehran.

In terms of the population in Iran, urban settlements can be categorised
into three distinct types: towns with more than 100,000 inhabitants, small towns
of less than 25,000 inhabitants, and medium-sized towns of between 25,000 and
100,000 inhabitants (SCI, 1985). This categorisation is still applicable, however,
migration as well as a high birth rate has increased the number of many small
and medium-sized cities dramatically. Plans to manage urban sprawl and take
control of urbanisation became a top agenda item for the government from the
early 20th century, and these are explained below. In order to understand the
nature of urban policy in Iran, it is necessary to review quickly the history and
characteristics of the planning system. Two important periods can be identified
for the history of urban development in contemporary Iran: before and after 1979

(which are in fact pre- and post-Islamic revolution).

5.4 Dimensions of Modern Urbanisation

In brief, the ruling period of the Gajar dynasty (1794-1925) was the
beginning of economic dependency of Iran on other countries. During the period
of occupation (between the World Wars), economic growth declined and
industrial investment reduced because of military costs and internal problems
(Ferdowsian, 2002). The decline of industrial investment shifted the money to
other economic areas, mostly trade and land speculation (ibid). With the rise to
power of Reza Khan, the founder of the Pahlavy dynasty, in 1925, a new chapter
was opened in the social transformation of Iran. Reza Khan suppressed
autonomous regional forces and created a strong centralised state apparatus in the
capital. Major military bases, industries, trade centres, public buildings, and

extensive road network were built in major cities (ibid). Economically, the
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country was beginning a transformation to a dependent capitalism, with Tehran

functioning as the core extracting surpluses from the peripheries

(Shahrokhzadeh, 1997). Since the 1950s, Iran has increased its GNP (Gross

National Product) and per capita income, mainly by means of its oil industry
(Ferdowsian, 2002).

55  Economic Activities in the Cities and their Impact on Urban

Development

Economic growth is only one of the major elements which determine
changes in a modern society. The other is urbanisation, which does not
necessarily follow the pattern of economic growth, but is highly affected by it.
Although in Iran the proportion of the total population living in urban areas is
still comparatively low, the size of the primary cities is massive. According to
the population census in 1956, 31.4% of the Iranian population were living in
urban areas and 68.6% in rural areas (SCI, 1996). However, during the following
years, with political and economic changes and the concentration of development
programmes in urban areas, the distribution ratio changed to 61.3% of the total
population living in cities by 1996 (SCI, 1996). The present network of cities is
dominated by the capital, Tehran, which has been the subject of a certain amount
of concentration of public investment and efforts to provide facilities. The small-
and medium-sized cities remain largely service centre-oriented towards the rural
sector and under the direct or indirect influence of Tehran. The present medium-
sized cities are quite similar to the small towns, in terms of the quality of services
provided, and differ only in the size of their population (Amuzegar and Fekrat,
1971).

The dominant function of cities can be measured by labour force data.
The underlying assumption is that the cities’ occupational distribution is one of
the best indicators of the nature of the urban economy (Berry, 1972). There is no
detailed quantitative information available about the activities’ structure and

employment in urban places prior to 1956 (Amuzegar, 1993). The census of
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population and housing in 1956 provides the first set of such detailed data in
Iran. According to the results of this census, which are presented in Table 5-1,
about 57% of the total population in 1956 were engaged in primary activities

(agriculture, forestry, hunting, fishing, mining and quarrying).

Table 5-1: Employment structure in Iran (1956-1976) (SCI, 1976, p.35; 1982, p.94)

Activity 1956 1956 1966 1966 1976 1976

Division Nation Urban Nation Urban Nation Urban
(%0) (%0) (%0) (%) (%0) (%)

Agriculture,

forestry, 56.3 12.0 46.2 76 34.4 5.6

hunting,

fishing

Mining and 0.4 05 0.4 0.4 1.0 1.3

Quarrying

Manufacturing 14.0 26.3 18.5 21.7 19.2 21.7

Construction 5.6 9.9 7.4 10.3 13.6 13.7

Electricity,

gas, water, 0.2 05 07 1.6 0.7 13

sanitary

services

Commerce 6.0 145 8.0 16.0 1.7 13.2

Transport,

storage, 3.5 8.0 3.3 6.5 4.0 8.0

communication

Services 11.0 23.8 135 27.4 18.6 34.0

Other activities 3.0 45 2.0 2.5 0.8 1.2

The expansion of import substitution industrialisation in the country from
the late 1950s along with favourable internal material conditions (massive oil
revenues) created vast employment opportunities in Tehran and other major
urban areas (Graham, 1979). As a result, services, transport, storage,
communication and commercial activities also experienced considerable growth
of employment from 1956 to 1966 (ibid). The economy of the country was
characterised by the growth of somewhat labour-intensive industries. The process
of industrialisation, which started a decade earlier, accelerated during the 1970s,
as foreign capital was attracted to highly profitable industrial investment in the
country (Pahlavi, 2005).
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After the Islamic revolution, the establishment of organisations such as
Jihad-e-Sazandegi® and housing foundations meant the implementation of quick
and short-term development programmes in mainly rural areas occurred, to
prevent or reduce migration from these areas to the big cities (Sharbatoghli,
1991). In contrast to MHUD (Ministry of Housing and Urban Development),
which recommended the establishment of regional industry in the cities, to
absorb labour from rural areas, Jihad-e-Sazandegi proposed to bring small
industries directly to the countryside (Sharbatoghli, 1991). Although the post-
revolutionary economy embarked on a number of rural development
programmes, the urban areas still served as the centres of political, administrative
and economic power, and the spatial disparities of the two remained
(Madanipour, 1998). The demand for decent housing for everyone was one of the
reactions to the urban land speculation which had helped the economic boost of
the 1970s. By introducing the Urban Land Law (1980), superseding previous
laws, ownership of urban land became limited by the number and size of plots,
and the government took control of vacant non-agricultural land within and
outside the city to direct capital investment and industry (Ghanbari Parsa and
Madanipour, 1988).

Capital-intensive industrialisation in its spatial dimension has resulted in
an increasing concentration of economic activities and population over the past
few years in the capital, Tehran, and a few other major cities, leaving the rest of

the country based on a traditional economy (Hemmasi, 1980; Firouzi, 1976).

5.6 Mechanism of Urban Growth

Although the natural growth of urban population and rural-urban
migration are well known as the major factors causing the growth of urban

centres, there are some other minor contributory factors (Messkoub, 1986).

® An organisation formed after the Islamic Revolution which provided basic services such as

utilities and roads. It was subsequently taken over by the state, but has recently been dissolved
and its responsibilities taken over by other organisations.
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Unexpectedly, in Iran, migration does not appear to be the major factor in

urban growth, as the natural rate of growth is more effective than migration
(Messkoub, 1986). Opportunities which attract migrants are not evenly
distributed amongst the urban regions. Some places are more attractive to rural
migrants than others, and as a result, the pattern of the distribution of urban
population has tended to become geographically unbalanced. The way in which
Iranian cities are changing reveals a series of dynamic trends which may result in

a more even distribution of urbanisation throughout the country.

Government policies and regulations are important for urban growth, the
housing market and economic feasibility. The spatial structure of cities is one of
the bases for the location of services and houses, and can be divided into three
distinctive periods: the pre-Islamic period, the Islamic period, and the
contemporary era. These periods differ in terms of their dominant ideologies,
technologies and economic conditions; each of them has left their mark on the
present spatial structure of the cities, but to various degrees. What is relevant to
this thesis is that the last century’s alterations and impacts created a new form of
supply and demand. The international style of architecture and urban design in

recent years has been the most influential factor in the cities.

Up until the early 1930s, when new road projects began and new urban
legislation was introduced, the location of activities reflected the dominance of
commercial, defensive and social satisfaction factors. The proximity of some
land to the bazaar, local centres and the city’s cold water wells have produced
advantages for certain land plots (Clark and Costello, 1973). Because of the
economic and administrative weakness of central government prior to the 1930s,
the location of government offices had less effect on the location of activities
(ibid).

After the 1930s, population expansion, physical growth, road projects, the
importance of the state, more security and a decrease in the importance of social
stratification based on religious, tribal and occupational ties considerably

changed the location of activities (Falamaki, 1992). Firstly, the construction of
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roads and physical growth resulted in the concentration of business premises
alongside the newly-built roads, and consequently increased land prices in the
vicinity of these roads. Secondly, the bazaar lost a considerable amount of its
production function to industrial producers in Tehran and other cities, due to
imports and to the newly introduced banking system (ibid). The bazaar’s function
as a shopping centre was also threatened by shops alongside the streets which
developed in town centres. The reduction in the bazaar’s economic importance
was accompanied by a relative reduction of land prices in those areas (Planhol
and Brown, 1968). However, it did not last long, as at the present time not only is
the land by the bazaar expensive, but also all of the land beside roads.

Thirdly, the government’s growing presence at the urban level resulted in
it making decisions about particular locations, which had a considerable impact
on land prices, and thus on land-use patterns. Initially, government offices were
located near city centres, but after the 1950s, with the massive expansion in the
size of the state and in the number of functions undertaken, government
departments and related organisations and institutions became more conscious of
their locations and deliberately moved to the more affluent parts of the cities
(Falamaki, 1992). Large plots of land outside the cities went under construction,
and this created a new social class, who were mainly government employees and
were looking for a medium but modern architectural style of buildings (ibid).
This, in a way, was responsible for the urban development pattern, as it produced
a potential demand for business activities, and consequently a number of shops,

especially retailers, who preferred to acquire premises near them.

Fourthly, changes in the basis of social stratification decreased the
importance of neighbourhoods and led to the movement of more prosperous
households into newly built-up suburban areas. Finally, essentially,
industrialisation based on import substitution reinforced the process of the
concentration of activities, and led to a more rapid expansion of the urban
population in the largest cities, particularly the capital city, Tehran, and the
centres of Iran’s engineering industry, like Isfahan. This exerted pressure on

certain activities to move out of the centre, resulting in shifts in land-use, e.g.
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residential areas changed into commercial areas, producing mixed land usage,
embracing functions of a higher order such as shops, offices and hotels, as well
as usage by immigrants who took over the vacated houses creating multi-family

dwelling units, and sharing the rent (Darwent, 1965).

The creation of satellite towns for industrial decentralisation around
Tehran, like Gazvin and Saveh, or even around large provincial cities, were
reflected in the setting up of industrial areas which were completely separated
from the cities (Madanipour, 2006). This new dimension (for the time being) of
urbanisation, the deliberate policy of creating industrial satellite towns, or even
the increasingly marked trend towards establishing activities beyond the cities’
comprehensive plans’ 25-year growth boundaries, entail the creation of veritable
urban regions (MHUD, 1976). During the 1960s and early 1970s three major
laws enabled the government and local authorities to acquire the required land

for housing and urban planning and service programmes (Dehesh, 1994):

e The Land Appropriation Law of 1960, which granted compulsory
purchase power to the government and local authorities.

e The Urban Development and Redevelopment Law of 1968 allowed
municipalities to acquire land required for public services, redevelopment
schemes and street widening. It supported the provision of comprehensive
plans and determination of city boundaries.

e The Plan and Budget Law of 1972, which ensured reasonable land prices.

In the early aftermath of the revolution, a large number of pieces of land
in the cities and suburban areas were simply appropriated by people. In addition,
the government endeavoured to satisfy people on low incomes in the urban areas
by allocating land to landless people, which caused a big wave of migrants
towards the cities. It did not stop there, as the Revolutionary Housing Foundation
(founded in 1979), under the Islamic Revolutionary Housing Fund, allocated
125,000 plots of land to underprivileged families and helped them to become

homeowners (Dehesh, 1994). Though this encouraged the price of land and
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housing to decrease dramatically, it caused a massive number of migrations to

the cities from rural areas.

According to the Urban Land Law of 1982, the Urban Land Organisation
(ULO) was established to address issues relating to land ownership, supply,
allocation and preparation for housing in urban areas (Ghanbari Parsa and
Madanipour, 1988). Expansion of settlements inside and around the city
boundaries required services, electricity, water etc. To allocate and provide
public urban facilities, the Urban Land Development Organisation (ULDO)
(founded in 1979) became responsible for granting building permission for the
plots which were subject to the Deserted Urban Land Expropriation Law 1979
(ibid). According to this law, urban land is put into three categories; virgin,

derelict and developed land.

The government or the municipality has the right of compulsory purchase
of the third category for building public facilities and other urban planning
schemes. Land in this category that can meet certain criteria should be granted
permission for development, and the rest can be allocated for urban public
services according to the demand of the urban comprehensive and detailed plans.
However, the Urban Land Law was amended in 1984 as a result of pressure from
landlords (ibid). This helped to decrease the land supply, but because of the
financial problems of government organisations, they could not play an

important role in housing construction and supply.

Other public development agencies were, and are, also allowed to take
advantage of this land for official purposes. Housing cooperatives and developers
who accept working under the supervision of MHUD are allowed to apply for
land from ULO (Pakdaman, 2001). The most recent group of cooperatives/
developers have to follow the regulations of MHUD in terms of the quality and
quantity of buildings, the sale price, and the preparation process (Ghanbari Parsa
and Madanipour, 1988). The process involves the state, banks, and perhaps
private construction firms working together according to the city master plan. For

instance, banks can purchase designated land from ULO, select consultants who
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fit the MHUD criteria, commence building work, and after completion, sell it at
not more than 7% profit to eligible applicants (Pakdaman, 2001). However, there
are other factors such as regulations and taxation which have an impact on land

value in urban areas.

5.7 Initial Regulatory Forces of Land for Urban Services

The regulations concerning urban land go back to the 1930s, when the
Municipalities Law and the charter of municipal councils laid down provision for
the establishment of municipalities and city councils in cities (Niami, 1970). A
series of laws and regulations were passed by Parliament to enable municipalities
and other government departments to function properly. For example, in 1930 a
law was enacted to empower municipalities to acquire land to lay out and extend
streets, and introduced the provision of building permission issued by
municipalities (ibid). With the growth of the urban population in general, the
demand for urban land, which up to this time was relatively cheap and
unclaimed, or owned by mosques in religious endowment form (leasehold),
increased. In response to the demand, the government enacted laws on the
registration and ownership of land. The 1932 Land Law made provision for the
obligatory registration of urban land with the government, proof of ownership,

and dealing with unclaimed or disputed land (Hadizanor, 1977).

According to Islamic tradition, the occupancy of land, which must be
enclosed and cultivated for three years, together with a licence from the imam,
suffices for ownership (ibid). Iranian civil law, however, ignored the need for
such a licence and defined reclamation as activities such as cultivation, plantation

and conservation (ibid).

Between 1951 and 1959, the country experienced land appropriation by
speculators, who would register endowed and waste land and then would sell it to
investors, causing inflation (Madanipour, 1998). In 1953, in response to land

speculation, the government forbade further registration of disputed or waste
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land in an area 18km from the centre of Tehran, and certain other cities (MHUD,
1977). The land plots within these limits were appropriated by the government as
part of the capital stock for the Construction Bank, which was subsequently
established in 1955. The bank’s objectives were the provision of housing units
and a reduction in housing costs, and it built the first housing estate in Tehran in
1957 (Hadizanor, 1977). However, the government’s policies did not stop land
speculation, and land appropriation led to the introduction of further legislation
in 1956, stating the government’s right of ownership over land plots in an area
100km from the centre of Tehran (MHUD, 1977). Despite this legislation, the
relative boom of 1956-1960 intensified speculation in land (Madanipour, 1998).
In 1968, Parliament enacted the Urban Renovation Law, which for the first time
made provisions for a capital tax on land (Niami, 1970). According to this law, a
small part of the value of the land and buildings had to be paid annually to the
municipalities. The law also authorised municipalities to acquire land needed for
renovation and development through compulsory purchase (ibid). In fact the law
increased the financial potential of the municipalities and gave them more

authority.

The introduction of comprehensive urban plans during the Fourth
National Development Plan (1966-1970) also increased the price of land within
the plans’ boundaries and increased speculation of land outside them (Hadizanor,
1977). In addition, the comprehensive plans were clearly not prepared for the
financial boom of 1973, based on the sudden oil price increase, which
dramatically changed the magnitude of housing activities and attracted rural
migrants to the city (Falamaki, 1978). During a speech by a chief planner of the
Tehran comprehensive plan in 1971, he claimed the targeted population figures
used in the plan had not been able to take into account the massive rural-urban
migration in that period (Moaveni, 1971). The impact of a fast-growing industry
on the migration and growth of urban areas is comparable in part with the mass
rural-urban migration of the late 19th century in the UK. Cities accommodated a
relatively large number of working-class people and, in turn, the middle social

class of urban professionals, who were employed by the service sector and
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government. This trend occurred simultaneously with the out-migration of more

affluent people from inner cities to suburban areas.

The rent explosion caused speculation in land around the city boundaries,
and resulted in a mushrooming of housing activities outside cities’
comprehensive plan boundaries (Madanipour, 1998). The government’s reaction
to the situation was to revise the Landlord-Tenant Law to facilitate eviction, to
authorise municipalities to rent empty houses, to extend the city plan boundaries
and to limit housing credit (Moaveni, 1971). The policies were accompanied by a
tough programme of destroying illegally built houses outside the city plan
boundaries, which resulted in resistance by owners and eventually in rioting and

fatalities.

As a result of public pressure, the government passed the Forbidding of
Repetitive Land Transactions in Urban Areas Law in May 1975, as well as
imposing a land transfer tax on land transactions to curb speculation (Hafizi,
1981). According to Article 1 of the law, all undeveloped land located in areas
for public services of the cities could be transferred only once to somebody else,
and further transactions would not be possible unless that land were developed
(ibid). As a result of the implementation of this law, a major proportion of
investments, which had previously been spent on land transactions, was diverted
to building houses and apartments, which were then sold at very high prices.
Also, sometimes speculation continued by simply not registering the transaction.

As a result, not only did the price of land not decrease, the cost of housing rose.

The arguments advanced for the nationalisation of land in Iran after the
revolution of 1979 emerged from those based on broad ideological
considerations to those urging the use of nationalisation as an efficient tool to
benefit the majority and achieve immediate solutions to the problem of urban
land. Finally, in June 1979, the Revolutionary Council passed the Nationalisation
of Undeveloped Urban Land Law (Hafizi, 1981). This law included the

nationalisation of vacant and undeveloped plots inside the cities. However, the
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law and the supply of land at very low prices by the government were not
effective in reducing property prices (ibid).

The government transformed the country’s land policy, the structure of
land ownership and the land dynamic in general, by establishing ULDO in 1979.
The purpose of this organisation was to bring control of all land belonging to the
government under one organisation; it has since been replaced by the National
Land and Housing Organisation (NLHO). In the following table, the main land
policies and their area of action are summarised, indicating the government’s
efforts and aims to tackle land market inflation. Before 1985, ULDO was used to
distribute large-scale plots of land to individual households, which was
insufficient in providing services, and not only did it not address housing
shortages, but it was sometimes discredited because of land speculation.
Therefore, in 1985, MHUD initiated a new urban land development policy, with
the intention of greatly increasing the availability of developable land and
providing infrastructure called ‘“‘sustainable urban development” (Zebardast,

2002).

5.8  Urban Planning Evolution

Reza Shah (1925) was the first ruler who attempted to change the features
of cities, based on academic plans, when he introduced assorted government Acts
which encouraged rapid modernisation (Razaghi, 1988). These efforts were
mostly concentrated on physical changes in cities, including the widening of
roads, the construction of government offices, the use of the international
building style, and streets built in a grid pattern and squares. The first modern
planning law in Iran was concerned with buildings and street widening. It was
passed by parliament in 1933, reviewed in 1941 as the Street Widening Law, but
was abolished in 1968 when the Urban Development and Redevelopment Law
was introduced (Madanipour, 1998). As the title of the Street Widening Law
shows, it was basically enacted to ease the process of implementing the planning
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of new road networks in cities, especially where this affected the old urban
fabric.

Since then, the focus of the municipalities has been on growth management and
physical planning. These physical changes were implemented with the
consideration of new ideas, differing from the past socio-cultural function of
different parts of the cities, in a revolutionary way, to promote people’s culture
and lifestyle. The Shah’s quest for both modernisation and grandeur was
expressed in public buildings, reflecting the forms of “Achaemenid” and
“Sassanid” architecture (Dehesh, 1994, p.409). Inevitably, such a radical policy
led to the deterioration of many ancient and historical buildings, which could not
fit into rapidly modernising cities. Municipalities were given the responsibility of
imposing urban policies. In this period, urban policy was in fact used as a
practical mechanism for controlling and directing urban development, which
could not compete with the rapid growth of population and land speculation
(Clark, 1981). Massive injections of finance to the industrial and development
sectors of the economy and a different fiscal policy than in the past affected the
housing construction industry and caused the prices of land and housing to reach
the highest levels of that time, and speed up the growing squatter settlements.
The spread of satellite settlements around the cities turned out to be the major
characteristic of modernisation, and the major weakness of planning control on
the urban environment. According to international declarations, these informal
settlements are a reflection of poverty and lack of success in formal market
operations and governmental policies, and pose a serious threat to the unity and

sustainability of cities (Amuzegar, 1993).
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Table 5-2: Urban and rural populations and their annual growth rates (MHUD, 1995)

Year Total Annual Urban Annual Urban Rural Annual
Population growth population growth population population growth
(000s) rate (000s) rate as % of (000s) rate
(%) (%) total (%)
1966 25,789 3.1 9,794 51 38 15,995 2.1
1976 33,709 2.7 15,855 4.9 47 17,854 11
1986 49,445 3.9 26,844 5.4 54.3 22,600 2.4
1992 61,600 58

The common features of irregular and spontaneous settlements in the suburban

areas, predominantly of larger cities, are:

e “Hastily constructed housing often built by their eventual occupants,
mostly without a permit to construct, and outside existing formal
planning, leading to an irregular compound;

e Concentration of lower income groups or poor people with ...
physical segregation;

e A habitat with low quality of life and desperately low urban services
and infrastructure and high population density” (MHUD, 2004, p.35).

This movement was so fast that local councils could not provide the public

facilities and urban infrastructure to keep up with the needs of the new areas.

However, the National Development Plan (1951) was the first scientific
rational planning document in Iran. The first National Development Plan,
produced for the period 1951-1955, was only implemented for two years due to
the nationalisation of the oil industry and subsequent economic changes
(Ferdowsian, 2002).

The plan did focus on agriculture, housing, provision of water and
electricity (Razaghi, 1988). The main strategy of the second plan (1955-1962),
was also to encourage agricultural development and modernisation while
concentrating on transportation and communication (Razaghi, 1988). The third

plan’s duration was five years, from 1963 to 1967. At this stage, urban
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development and housing were seen as two independent and separate subjects in
the whole plan, with a limited share in the budget (Ferdowsian, 2002).

The establishment of the Town Planning High Council (TPHC) in 1972
had the aim of providing legal bases for planning procedures, and put forward a
clear definition of comprehensive plans, detailed plans and master plans
(Madanipour, 1998). These are coloured maps and regulation handbooks which
give certain details about the city development pattern. The difference is in the
level of detail they provide for building density, road widths, and the use of land.
The master plan, in its most general form, indicates the overall development
policy, whilst the comprehensive plan includes more specific guidelines
regarding housing density, the percentage of land occupancy or transport roots. A
detail plan is specific about certain neighbourhoods or projects, and it gives
details of how a project should be designed. Although, in the pre-revolutionary
period, the TPHC was the only main decision-making body which could approve
the comprehensive plans, after further reorganisation part of its authority was
divided between provincial authorities (Acioly, 2008). However, the decisions on
the decentralisation and distribution of planning activities, and also the
preparation of general regulations and criteria for urban planning, remained in
the hands of the TPHC.

The financial resources of the Fifth Plan (1973-1977) dramatically
increased due to the rise in the international oil price (ibid). But the main strategy
of the plan — influenced by the government’s national policy — was devoted to
defence, whilst the percentage share dedicated to the urban development and
housing sector was reduced (Madanipour, 1994). However, in this era, the city
was considered as an economic tool for the rapid modernisation movement,
ignoring its socio-cultural elements. The government tried to institutionalise all
such policies through amending a set of rules, and the municipalities’

empowerment, giving them more abilities and autonomous functions (ibid).

The first spatial plan was proposed in 1974 when the Ministry of Housing
and Urban Development (MHUD) was established (Ferdowsian, 2002). The plan
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set the spatial structure of the country, considering the resources and potential of

urban and rural areas, and at the same time it was based on, and aimed at, the

objectives of the national economic plan. It also considered the present and future

town and city plans and growth. Therefore, the urban plans were to be produced

in accordance with the national spatial plan, and it was the Planning and Budget

Organisation’s (PBO) responsibility to put institutional powers into practice
(Ferdowsian, 2002).

To reduce the pressure of migrants to Tehran, and the distribution of the
population to other regions, the pre-revolutionary government decided to
encourage this outward migration. Master plans were prepared for nine large
cities, for a 25-year period (Madanipour, 1998). The initial idea behind this plan
was to choose some big cities as the growth poles for future industrial expansion,
in the hope of increased employment opportunities. The small cities did not
receive comprehensive plans but short-term physical plans, which introduced

modern streets to their close-knit historic fabric (ibid).

Two significant urban policies before 1979 proposed in response to the
high number of migrants were, first, to establish new towns to meet the needs of
the fast-growing cities and, second, for the emergence of the metropolitan areas,
especially as an inevitable result of the fast growth of big cities, like Tehran
(Ferdowsian, 2002). They were an immense plan which always had funding
problems, compounded by infeasible locations and other technical inefficiencies
(Zebardast, 2002). The lack of a standard infrastructure, being far from work for
some residents and being less attractive, are some of other issues for the new
towns initiative (ibid). City planning often restricted the development of areas
within cities, and encouraged the new town policies. New towns are, indeed, a
compelling ideal in rapidly urbanising countries. Whether built on economic or
military criteria before the revolution, or controlling population growth after it,
the new towns’ aim is to target people on low incomes, protect farming land
around the cities and disperse the concentration of industry and the service sector
away from the larger cities. According to Ziari (2006), new towns are

constructed with respect to the following main goals:
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e “Control the rapid and disorderly growth of large cities by limiting the
size of their population;

e Absorption of 6 million surplus population of big cities;

e Overcome the urban housing problems to provide low-cost, affordable
housing;

e Distribute and relocate some of the conflicting industrial establishments
from big cities;

e Prevent the formation of informal settlements on the periphery of large
cities” (p.417)

This led to the appearance of many planned and unplanned
neighbourhoods surrounding big cities. Thus it was an important task to provide
adequate services and infrastructure for those neighbourhoods, for which the
local authority was responsible. However, the need for reorganising and
revitalising cities remains a necessity. This includes social and economic
development and adequate services to keep city centres animated and attractive
(Rafiei and Athari, 1995). Rigid and inflexible city planning, poorly managed
infrastructure within the cities, restrictions on land-use programmes and
insufficient investment in infrastructure resulted in the expansion of settlements

in peripheral areas and agricultural land (Zebardast, 2005).

Table 5—3 summarises the process of producing Iran’s urban development

plans, in chronological order.
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Table 5-3: Process of producing urban development plans (Karimi,1998, p.34; Pakdaman,
2001, p.41; President’s Deputy for Strategic Planning and Control, 2006; Rafiee, 2001)

Name of Programme Period | Main aims and objectives
- 1933 - Street Enlargement and Formation of Cities Law
- 1948- | - Laying out roundabouts and streets in Tehran and
1952 other major cities
- Building of official and governmental buildings in
city centres
First National 1953- | - Introduction of planning projects
Development Plan 1957
Second National 1958- | - Production of master plans in English for cities
Development Plan 1962 such as Sanandag, Isfahan and Bijar, according to
Truman Act
- Production of guide plan by Sepah Solh
Third National 1963- | - Presentation of guidelines for producing master
Development Plan 1967 plans
- Foundation of Ministry of Housing and Building
(MHB) as well as High Committee of Architecture
and Urban Design (HCAUD), for observation
purposes on planning procedures
- Preparation of master plan for Tehran by Iranian
and foreign consultancies
Fourth National 1968- - Approval of 20 master plans which had been
Development Plan 1972 commenced in the previous Development Plan
- Introduction of the new idea of appealing public
participation
- Creation of MHB regional and local offices
Fifth National 1973- | - Start-up of studying and gathering information for
Development Plan 1977 cities with more than 25,000 population according
to 1963 census
- Creation of connections between master plans and
the National Social and Economic Development
Plan
Islamic Revolutionand | 1979- - Introduction of the idea of cities’ catchment’s areas
the First Five-Year 1986, - Land Preparation Programme
Development Plan 1989- - Raising of debates about finding suitable land and
1994 allocation
- New Towns Initiative
- Work on regional potential and its use in master
plans
Second Five-Year 1995- | - New Towns Master Plan and construction
Development Plan 2000 - Production of regional plans for some parts of the

country

- Provision of county plan and the making of links
between the master plans and regions

- Production of Iran’s National Guide Plan

- Reconstruction of the country’s Urban Planning
Framework

- Review and reorganisation of plan guidelines - city
council elections and introduction of
decentralisation of power

- Preparation of Villages’ Reorganisation Plan
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Name of Programme Period | Main aims and objectives
Third Five-Year 2001- - Decentralisation of administrative functions and
Development Plan 2005 transfer of public service and infrastructure

responsibilities to province and city level

- Preservation of historic buildings, sites and
monuments

- Emphasis on privatisation of housing development

5.9  Development of Urban Planning and Regeneration

The concept of development planning was considered in Iran’s

constitution in 1980, after the revolution. As a significant spatial strategy, the

Islamic Constitution emphasises equality in regional development:

“there should be no discrimination with regard to benefits to be gained

from the use of natural resources, the utilisation of funds at the provincial

level, and the distribution of economic activities amongst the provinces
and various regions of the country. This is so that every region will have

capital and opportunity within its reach to fulfil its needs and develop its

skill”

The constitution begins with an emphasis on the people’s participation
and consultation, particularly in determining their political, social, cultural and
economic destiny (Articles 3 and 7). In theory, the strongest of these councils is
the High Provincial Council, in a way that each province has its own

representative. The council has the right to make plans within the limits of its

(Constitution of the Islamic Republic of Iran, Article 48;
quoted in Pakdaman, 2001)

duties (Article 102), and is superior to the governors and all other provincial

government officials (Article 103) (Ferdowsian, 2002). This means that the

constitution has given the planners enough power to institute a fairly progressive,

decentralised and participatory type of spatial or territorial planning, whilst local

councils are acting as the benchmark of any approach (ibid).
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The PBO submitted a document to the Economic Council in 1982,
outlining the planning system by paying more attention to regional planning
(ibid). The system recognised explicitly that an ideal and realistic plan for any
region is preferred to be prepared in the region itself by local planners and
professionals. Therefore, there could be more encouragement for local authorities
and people to participate more effectively in the planning process and local
issues (Ehteshami, 1995). The proposal starts by recommending to central
government a qualified and registered consultant working at the local level
(village, town and city), and within the local institutions, heading toward the
higher levels of provincial government. The provincial planning and political
authorities analyse the information and the proposals, using central government’s
sectoral and regional guidelines, and prepare a provincial plan and a list of major

sectoral projects, which are then submitted to the PBO and related ministers.

The framework, information flow, low-level budget allocation and
implementation, as well as plan-making, are highly centralised. In other words,
spatial programmes and activities only concern the preplanning studies at the
regional and local levels at the point of preparation of the basic design for spatial

planning.

5.10 Strategies for the Housing Sector

In terms of employment, by 2001, about 13.8% of employment was in
this sector, especially among unskilled and young people, and this was
highlighted in the Third FYDP (2001-2005) (MHUD, 2004b, p.15). It is one of
the acute problems of the rapidly developing urban areas in Iran. The government
has made some substantial reforms in replacing oil income by, for example,
proposing tax incentives and lowering intervention in providing housing at a

national level (Nikooseresht, 2001).
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As the report of MHUD to the World Bank (2004c) states, despite the
government’s commitment to set a series of structural fiscal reforms, the aims

were not met because:

e there is a continued dependency on oil revenues;

e inflation is worsening the housing market situation and affordability of
housing;

e people’s personal income level varies and it has a direct effect on the
economy;

e the instability of the country’s macro-economy creates instability in the
supply of housing in the private sector;

o finally, the government suffers from a weak base and does not provide

efficient subsidies for the programmes.

In terms of housing management, the Ministry of Housing and
Development was established in 1964, became the Ministry of Housing and
Urban Development (MHUD). There are some other agencies operating under
the supervision of the ministry or independently in each individual city. These
include the Regional Department of MHUD, the Urban Land Organisation, the
municipalities, the Housing Bank, the Workers Welfare Bank, and the Housing
Cooperative. Before discussing the potential role of these institutions, it is
important to mention that, although after 1979 there have been some changes in
the organisations involved in public housing, MHUD is still the main

government agency concerned with housing in Iran.

According to Clause 1 of the law that established the ministry in 1964,
the preparation, implementation and coordination of all plans for building
projects within the ministry and other government institutions, regulating
measures, standards and technical specifications for all projects, were assigned to
the ministry (MHUD, 1976). In the law that changed the name of the ministry to
the Ministry of Housing and Urban Development in 1974, the same
responsibilities were passed to the ministry, as well as the supervision of all the
housing and urban development activities of the private sector, and the
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supervision of all the construction companies active in the construction of

residential units (ibid).

After the revolution in 1979, the Housing Foundation (1979) was
established for the purpose of providing low-income housing. It was an important
scheme which was used mainly for the provision of land with construction loans
and building materials, and for the provision of low-cost apartment units. The
Urban Land Organisation (ULO) was a new organisation established in 1982,
which took possession of unutilised urban land under the Land Nationalisation
Law and distributed it among homeless urban families for the purpose of housing
construction (Ferdowsian, 2002). Each city has a Department of Housing and
Urban Development, which is the agent of MHUD within that city, and it has the
responsibility of preparing layouts and surveys, as well as the physical
improvement of land (ibid). Providing basic community facilities and
environmental infrastructure, issuing planning permission, and supervising
ongoing housing projects in relation to the urban development plan, are among
the duties of the municipalities. The Housing Bank, which emerged from the
consolidation of the Mortgage Bank of Iran and some sixteen savings and loan
companies in 1979, provides construction loans and credit (Madanipour, 1998).
In addition, the Workers Welfare Bank, which operates under the general
supervision of the Ministry of Labour and Social Affairs, and several recently
established private banks, have their own finance programmes for all government
workers under the regulation of the ministry and private builders of multi-family
units. Housing cooperatives, on the other hand, are, in fact, the intermediary
between their members and public agencies. They acquire land, materials and
loans from the relevant organisations and direct them to their members. Housing

cooperatives are also involved in the process of project management.

The government, in its Third FYDP (2001-2005), introduced four key

strategies as guidelines for economic activities in this sector (Katouzian, 2005).
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Increasing the flow and security of long-term national and foreign
investment and using the newest techniques to employ professionals and
building technology;

e Providing financial help for the mass production of small houses;

e Reform of taxation and improving housing insurance;

e Lessening government control over the local authorities’ housing policies

and urban land management, and supporting housing cooperatives.

To achieve this, the government said it would institute significant reforms of
institutional arrangements, supply of land, housing finance and subsidies as well
as private-sector intervention. Also, imposing reform within the institutional
arrangements mechanism has streamlined decision-making. This started with
improving the coordination mechanism amongst different bodies involved, such
as MHUD, MPO and the Central Bank of Iran (CBI). However, local authorities
and communal associations were assisted in carrying out their full
responsibilities by building to their capacity through supportive investments
(Katouzian, 2005).

There have been alterations recently, such as decreasing the average
dwelling size, offering a good rate of interest to mass housing projects, and
supporting investors in the form of housing associations. The third FYDP stated
that, mass production of housing would be supported by allocating larger
mortgages to developers in the housing and construction sectors. Even for small
municipalities, housing levies and taxes cover a high percentage of their annual
budget (Katouzian, 1981). Arguably, the housing sector is seen as the engine for
economic growth, consumption of materials and housing related production, and
most importantly, job creation for a large number of people at all levels
(Katouzian, 2005).

5.11 Housing Policy Impact on Urban Development

As Acioly (2008) summarises,
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“the realisation of housing, and not only housing, requires fundamentally
the organisation, policy, strategy and final delivery of fundamental inputs
such as infrastructure, land, finance, construction and building materials
and labour, all articulated and governed by an enabling institutional and
legal frameworks that recognises property rights, security of tenure and

the right to adequate housing”.
(p.2)

The housing sector depends very much upon long-term developments and
policies, as well as short-term macroeconomic policies and performances. A
country like Iran, with a developmental instability and highly fluctuating
macroeconomic performance, is more likely to experience significant constraints
and setbacks in the housing market (Dehesh, 1994).

As the urban population was growing faster than expected, the housing
industry could not meet their needs. At the end of the Fifth National Plan
(1973-1977) and for the Sixth National Plan (1978-1982), the government
targeted the housing shortage by setting a new target of building 1,000,000
housing units in urban and rural areas, by the private sector making a large
contribution (ibid). Banks also had various methods of working and lending
money for the housing process. However, to a large extent, the houses were out
of reach of people on low incomes. The reasons for this can be exemplified as
relatively high interest rates with a short period for repayment, and a high deposit
required, which kept many people from having access to the banks’ facilities.
The development of an Islamic banking system had a huge impact on the housing
market, as it made it difficult for people to obtain long-term loans and save for
deposits, whilst the country experienced, and still is experiencing, a periodic
economic recession, and sometimes a depression, every four or five years
(Amuzegar, 1993). However, at the end of the plan, only half the target had been
met, and this made the situation in the housing market worse, especially for low-

cost housing (Ghanbari Parsa and Madanipour, 1988).
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Whilst the government put its efforts into supplying housing for middle-

class citizens, the private sector was catering for groups with access to credit, and
this left the majority of lower-class people in difficulty and caused squatter
settlements to grow fast. Urban development and the housing market in the
1970s, and during the period of the Fifth Plan, got even better in terms of
accommodating a large number of migrants, all thanks to the rising price of oil in
the international market. Dehesh (1994) has summarised the indications of

failure of the housing market in five general groups:

1. “investment lags behind rising demand;

2. unbalanced investment favours more expensive residential units;

3. land speculation and the high price of the land leads to price-access
problems in housing;

4. undeveloped financial intermediaries inhibited progress in housing;

5. bottlenecks, shortages and ever-rising prices of construction materials”
(p.418).

Lack of coordination between the three major players in housing
production, the state, the markets and the self-help sector, caused economic
confusion in the housing market, which was largely the outcome of the lack of a
clear understanding of the comprehensive housing policy, the economy and
appropriate control over housing construction, specifically in urban areas
(Madanipour, 1998). Housing policies were/are included in National
Development Plans, but they have been given different priorities at different
times, and this has made the situation unstable. Also, the frequent contradictory
decisions made by the Revolutionary Court and High Court caused delay and
confusion in the urban planning system, with people obtaining housing
construction permission and then breaching it (ibid). MHUD were put in charge
of land belonging to all government agencies, except the municipalities and their
affiliated agencies (Dehesh, 1994). Although the municipalities could consider
their land for public service provision, any changes to the original purpose of the
land had to be approved by the MHUD provincial office (Ghanbari Parsa and

Madanipour, 1988). Since the demand for urban-based activities was increasing,
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the urban economy in this period witnessed a dramatic rise in property prices and
shortages of construction materials.

During the First (1989-1994) and Second (1995-2000) Five-Year
Development Plans (FYDP) the government’s priority was away from housing;
most of the responsibility of the housing provision was transferred to the private
sector, and it is still the major investor in the housing industry. Constructing
high-rise buildings to save land and develop new towns, under the supervision of
the High Council of Architecture and Urban Development (HCAUD), to
accommodate the ever-increasing numbers of migrants to the cities, and to lessen
the pressure on the large cities in terms of development and services, became the
priority, according to officials, and began a new era in the history of the cities
and urban development in Iran. Even though the government’s desire was to
reallocate the population and reduce migration to cities, by facilitating the
provision of land for residential purposes, in practice the Urban Land Law
suffered from legal challenges from other organisations and the lack of a well-
defined and comprehensive housing finance programme. Most importantly,
issues affecting different social classes have not been addressed fully, and the

affordability of land and housing is still under question.

The way in which central and local government has worked in this
context has had a major impact on the development trend as a whole. Even
though the Iranian government is not the main provider of housing, and has less
impact on residential building construction for the general public, the adoption of
a new strategy by the UN, articulated as “Enabling Shelter Strategies” in 2000,
was a fundamental shift in the housing industry (Acioly, 2008). In fact,
governments are encouraged to facilitate deployment of various resources for
other sectors to meet market need. Facilitating means changes in the
government’s overall policy, namely “decentralisation” (giving more autonomy
to municipalities to make decisions in local housing demands), “participation”
(seeking the full engagement of the public by empowering them) and
“partnership” (working in partnership in different roles, such as facilitator or
coordinator) (MHUD, 2004a, p.3). The next part will be a review of local
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management mechanism and the approaches that were used to deal with urban

issues.

5.12 Local Government Functions

One of the challenges that the government faces is “translating economic
and social objectives into physical reality in major investments [such as] building
cities, towns [and] housing” which varies from city to city, and from
neighbourhood to neighbourhood (Shankland, 1968, p.1). Before the early 20th
century, most public buildings, such as schools, mosques or public baths, were
constructed and managed by wealthy individuals, whilst the government’s
activities were mainly limited to the provision of security, military buildings,
bridges or other infrastructure (Marefat, 1997).

The first Municipal Law was enacted in 1913, and organised street
cleaning, controlled the fair distribution of bread, meat and other provisions, with
reasonable prices for all citizens, and was ratified by the first parliament
(Mozayeni, 1974). The law included the necessity of the establishment of city
and regional councils elected by the general public. Amongst a variety of duties
considered for the city councils, some of the important ones were: appointing the
mayor as the administrator of the city, making changes to the city map and
providing updated information (Marefat, 1997). This law was repealed after four
years and all city and regional duties were given to the Ministry of the Interior
(MOl — central government’s provincial administrator) (ibid). The Street
Widening Law of 1933 was the main law that gave municipalities the legal
authority to widen the traditional narrow paths of the cities, to create small-scale,
but Haussmann-style, streets. In 1949, the situation reached such a point that the
Law of Independence of Municipalities was passed and provided the basis for
Iranian municipalities’ legislation until around a decade ago, when President

Mohammad Khatami endorsed city council elections in 1998.
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In terms of the master plan for towns and cities, it was in the Third

National Plan that steps were taken to begin the new form of plans

simultaneously with the establishment of the Ministry of Development (Marefat,

2003). The High Council for City Planning worked as the secretariat of the

Ministry of Development, consisting of eleven members, including seven

members of the cabinet who were the most applicable to urban affairs (Habibi,
1996).

The High Council was responsible for the preparation of master plans and
regulations, and set up standards for their implementation, as well as giving final
approval of the plans. In order to prepare the plans for seventeen cities, including
Sari, a budget was allocated, and consultants were appointed and contracted,
whilst studies were carried out for other major cities to find their priorities for the
period of the Fourth National Plan (Habibi, 1997). Also it was realised that the
municipalities needed improvements in their personnel, finance and
administration. Interestingly, in the Fourth National Plan, in the domain of urban
development, the emphasis was on the completion of unfinished plans, focusing
on regional development requirements, master plans for other cities, guide plans
for small towns, and detailed programmes for selected projects (Mozayeni,
1974). However, this was not an easy task, as the planning authorities suffered
from a lack of fundamental ability and contradictions in planning and
management. This evolutionary trend was disrupted by the Islamic revolution of
1979. This led to a major reorientation in all aspects of the structure of the
country’s strategy. The major change in the regulatory framework since the

establishment of Iran’s post-1979 Constitution has been:

1. The creation of elected local councils in 1998, along with the creation of
a Deputy Ministerial Office of Council Affairs at MO,

2. Forming a Provincial Planning and Development Council;

3. Setting the framework for regional planning by the Provincial
Development Budget; and

4. The creation of a Department of Municipal Affairs within MOI
(Tajbakhsh, 2003a).
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However, in real life this was not put into practice as expected. The MPO office,
under the deputy provincial governor, was supposed to create coordination at a
regional level, and give local authorities decision-making power. However, they
have increased their autonomy to undertake financial allocations and been
resisted via several means (Alavitabar, 2000):

e “In approving the mayors of smaller cities despite the city councils’
authority to appoint someone, the provincial governor gives his
recommendation to ensure there is no conflict between local government
and MOI.

e To some extent, the provincial governor and his deputy have control over
the municipalities’ development budget.

e They have overall supervision of the municipalities’ associated

organisations and companies, by approving their members” (p.48).

To improve coordination amongst junior ministers, several authorities
have been created, including the Department of Municipal Affairs, located in the
provincial office, supervising municipalities’ and Metropolitan CitieS
Associations affairs (Saidnia, 1999). The municipality’s cooperatives, at the
provincial level, are another body undertaking economic activities. The general
idea behind the establishment of these cooperatives was to give local councils
more economic autonomy and independence and fewer bureaucratic obstacles.
Although in some cities, it is a very dynamic office, bringing financial help to the
municipalities, their action, income and investment has not improved the
municipalities general finance capability. The Rural Municipal Association,
managed by MOUI’s office at a provincial level, is a newly formed association
with the same aims but for rural areas (Alavitabar, 2000). In spite of all these
efforts, the partnership or cooperation is still young, and there is less mutual
regulatory obligation to create coordination at a national level. City council

services are categorised in four main topics (Tavassoli and Bonyadi, 1993):

e Public Health, including street cleaning, collection and disposal of waste;
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e Local Transportation, for example buses and taxis.

Table 5-4: Local government functions (Pakdaman, 2001)

Function Type Role of Local  Description
Government

Administrative/regulatory S Only functions falling under municipalities’

functions responsibility

Economic development S Can invest independently

Public utilities

Water supply N

Sewerage and drainage N

Electricity N

Telephone N

Gas N

Economic development S Can invest independently

Social services

Primary education N

Health S Only local public sanitation, not personal
health or clinic

Social welfare N

Housing S Must carry out plans designed by HUDO

Transportation

Highways and roads S Only local road widening, maintenance and
naming

Street lighting P

Mass transportation P Buses and taxis

Social waste collection and P

disposal

Parks and recreation P

Markets and abattoirs P

Cemeteries P

Fire protection S Must execute plans developed by MOI

Law enforcement N

Key: P: Primary, S: Secondary, N: Not responsible

A more detailed analysis of what local government does is shown above.
Most of the cities use the private sector to supply services, which requires fewer
personnel and less paperwork. The less specialised the activity, the more feasible

it is for the private sector.
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5.13 Urban Development Plan Process

Urban development plans in Iran include the master plan, the
comprehensive plan, the guide plan, the renewal plan, the regeneration plan for
historic areas, and the master plan for new towns. Contract Type 12 is the official
distinctive guideline in preparing development plans, consisting of several
chapters explaining the whole procedure. Within the three stages of identifying,
analysing and planning, the aim is to study the project area comprehensively.
The guide has given an extensive explanation of the land-use planning system,
but not of the socio-economic aspects. This means that social, economic or
physical impetuses can influence the city’s development direction. Failure of the
guide in the past, during the life of the master and comprehensive plans, has not
raised any awareness on the government’s part to revise this method, and it is
still the same for all cities. As has been mentioned before, Iran’s HCAUD, which
includes representatives from eleven ministries, is the main body responsible for
decision-making, introducing regulations, and producing and allocating funds for
these plans (Rafiee, 2001). The general process of city planning practice consists

of various phases:

Phase One: When it is identified that the city needs a plan, the municipal office
or other relevant government agencies submit a request for an urban development
plan to the provincial office of MHUD, which is responsible for assessing the
city’s enquiry within the overall aims of the province (Kazemian, 1991, p.77).
The result of the assessment is sent to the relevant ministry in the case of an
urban development project, or to the Housing and Urban Development
Organisation (HUDO) in the case of a land-use or master plan. Once HUDO
approves the project, the council needs to allocate the budget, on the basis of
national and provincial planning priorities, and send it for competitive bidding to
private consultants. The chosen consultancy then will sign a contract with the
municipal office, and should provide the plan within the government’s

framework and city’s specification to the HUDO provincial office for approval.
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Phase Two: The approved plan is then sent for technical evaluation to one of
three committees (land-use, economic or social groups) of the provincial city
planning council (ibid). Once the pla