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BACK TO THE CITY REGION? THE
FUTURE OF STRATEGIC TRANSPORT
PLANNING IN SCOTLAND

lain Docherty and David Begg

1. INTRODUCTION

Across Europe, city regions are consolidating tipeisition as the principal
drivers of economic growth and prosperity. The digwment of a dynamic
knowledge economy in which competitive advantageinislarge part
determined by the quality of communications, regeand development links
to higher educational institutions and access tibedklabour, reinforces the
value of core urban ardado compete effectively in these new international
markets, governments are working increasingly tiarensure that their city-
regions function as efficiently as possible, ofigrboth inward investors and
indigenous firms the ideal location from which feeoate. The city regions of
Barcelona, Montpellier and Munich are good exampbésthe kind of
dynamic economy that has been delivered by locakigoments defined at
the city regional scale.

In response to this reorientation of the new ecgn@round major city
regions, many countries are consolidating systemadministration at the
city region level, in order to ensure that thesg kéaces are planned as
effectively as possible. This trend is driven bg tlesire to integrate transport
planning, land use planning and economic developmpelicies, to achieve
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the best returns from public investment, and toichtloe zero sum game of
intra-regional competition for resouréeswhich damages the overall
competitiveness of the city region.

Currently, Scotland is bucking against the Europtand by ignoring the
potential of strong, coherent city regions as lgvef administration for
strategic economic planning. From being a pioneércity regional
arrangements in the 1970s, our system of local povent has become
increasingly fragmented, with complex sets of msithns responsible for the
governance of our city regions. The Regional Cdancégarded by many as
one of the most successful examples of city rediadministration, were
abolished just as other countries, such as postregdd South Africa, began
to use them as a model for the reform of their gavernmental systems.

Scotland's retreat from the city-regional approaels cemented by the local
government re-organisation of 1996, which abolistiedtwo-tier system put
in place in 1975. The replacement of the Regiondl Ristrict model with a

‘unitary' structure of partnership working betweaomerous single-tier

councils meant there were no longer strategic, @uedle bodies capable of
taking a holistic view of the distinctive transpopianning and economic
development needs of different city regions in &cat.

This article reviews the current arrangements foe tdministration of
transport planning in Scotland, and considers thteémgths and weaknesses.
It contends that only through the re-establishn@nstrong, coherent city
regional administrative structures will the trangpimvestment programme
required by the Scottish economy be implementgatastice.

The article then goes on to argue that this mightabhieved through the
establishment of a system of city regional chambesponsible for transport,
strategic land use planning and economic developpaity. The notion of

a 'chamber' implies that it is possible to achielrange without necessarily
creating a new tier of directly elected governmémgtead, the city regional
chambers would promote collaborative working betwieeal authorities and
special purpose bodies in their areas. Their meshijecould be drawn from
elected members from the unitary councils, spgmispose authorities such
as Structure Plan Committees, MSPs, and busingsgsentatives. The

Begg, I. (1999) 'Cities and Competitiveneshan Studies 36(5) 795-809.
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chambers would be statutorily responsible for ihaiaistration, delivery and
funding of their functions.

A relatively small number of these bodies, perhalggned with the Scottish
Parliament's regional list areas, could cover thelevof Scotland.

WHAT IS THE 'CITY REGION'?

The concept of the city region arose from the eigpee of urban growth in
the last century, and the inability of traditiomaunicipal structures and
boundaries to keep pace. As transport technologg arfrastructure

developed rapidly following innovations such as ttmenmuter railway and
private motoring, key urban economic and sociahti@hships began to be
played out at a larger scale. Coupled with improsets in living standards,
our overcrowded cities began to 'thin out' as pe@ommuted over greater
distances in order to enjoy better housing conastionade possible by rising
disposable incomes and higher car ownership. Theltref these trends,
which are still evident to a large extent todaythiat our urban transport
system is characterised less by a small numbeeryflarge radial flows, and
more by a complex web of radial and circumfereritipk.

This complex pattern of mobility is a representatid the modern ‘functional’
relationships between major cities and their hlatefs. As part of the
thinning process, the geographical extent of cithearket catchments for
labour, housing and leisure consumption has ineck#s the point that these
markets operate at the regional scale, with oure coities and their
surrounding towns and rural hinterlands formingctiomal 'city regions'.

The political importance of the city regional copteemerged when the
expansion of municipal boundaries could no longdlect the pace of the
physical and functional growth of the city. Untilet Second World War, our
major cities were largely able to extend their btanes to match their
growth. After 1945, however, the sheer pace of dedou development, and
the desire of the new prosperous suburban comresnith retain their
independence from problematic large cities, stogphedprocess in its tracks.

By the 1960s, the degree of fragmentation of log@vernment
responsibilities across numerous small, historigiicipalities in our major
urban regions was such that there was general gsusefor wholesale
reform. The coordination of service delivery forasegic services (such as
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transport) had become impossibly difficult, and theofusion of local
councils was widely regarded as wasteful and icieffit. The reorganisation
of local government at the city regional level motly afforded efficiency
savings through the coordination of policy develeptmand service delivery,
but also held out the promise of creating a morbBeoent structure of
administration that could reduce urban sprawl. osel but no less important
objective was to re-establish a more sensibleesettht hierarchy with the
cities at its head, sustained by the selectivestebution of resources to areas
of greatest need across the region as a whole.

THE POLITICS OF LOCAL GOVERNMENT REFORM
Pioneering the city regional concept in Scotland

Despite its enduring advantages, the city regiosuisof fashion in Scotland
as a result of more than 30 years of political ghizng. Indeed, the influence
of party politics and powerful local lobby groupsncbe seen to underlie each
of the last two reforms of local government stroetu

In reviewing a wide range of evidence on local dyits, including
commuting flows, labour market and housing markatadthe Wheatley
Royal Commission on Scottish Local Governmenncluded in 1969 that the
functional city region was the ideal geographicalit ufor sub-national
administrative and planning purposes. Noting thatthen current system of
four counties of cities, 33 counties, 19 large bsrgl73 small burghs and
198 district councils was counterproductive tocdfint and effective planning
and service delivery, Wheatley proposed a wholly rgystem of local
government in Scotland. The upper of the two tadrthis system was based
around Scotland's principal administrative and cemuial centres, with
strategic services such as transport and land lasmipg assigned to this
level at this scale in order to promote economigetigpment in each area of
the country.

The Regional Councils were designed to pursue pgmlicy objectives,
and this context guided the development and imphtatien of transport
policy throughout their lifespan. At the heart béftcity regional concept was

Report of the Royal Commission on Local GovernmmeStbtland1969),
H.M.S.O, Edinburgh.
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the realisation that post war policies of urbanaheentration had failed to
produce the level of economic growth envisagedSimotland as a whole, and
that the core cities were facing significant dezlifiRather than continuing
decentralisation, the Regional Councils, and thett8h Development
Agency, pursued strategies designed to refocusnezgton efforts on the
main cities as the commercial hearts of vibrant @gions, and to promote
equity in the distribution of new economic devel@macross Scotlafd

The regions framed their other strategic policiegluding transport, in
accord with this city regional strategic agendaorigamic strategies pioneered
the approach of redeveloping brown field siteshia tities rather than new
green field development in the urban fringe, andadcstrategies prioritised
the regeneration of existing communities. The ofleegional centres such as
Aberdeen, Dundee, Edinburgh, Glasgow and Inveragdke core of the city
regions was reinforced. These cities were prote(@sdar as possible) from
economic competition and decentralisation by setl& strategies which
defined a clear urban hierarchy. For example, ththian and Strathclyde
Regional Councils promoted strong policies on lie@i resisting
applications for large out-of-town shopping centoesthe grounds that these
would damage city centre trade, generate very anbat car traffic and be
difficult to access for people without a tafThe overall strategy was
therefore one of coordination, with policies desigrio develop the regions
through enhancing the links between the regiona aad its outlying areas.

Transport planning under the Regional Councils fitrtefrom economies of
scale in finance, planning and procurement, whichbéed them to deliver
large, ambitious projects in addition to importamdremental improvements.
Their transport policies were designed to be cfeeoherent with their other
strategic aims, including consolidating the rolehs core city as a means to
promote economic development and social inclugiathé region as a whole.

Strathclyde Regional Council, which benefited fradditional transport
planning powers resulting from its designation a®assenger Transport
Authority, pursued an aggressive improvement progna that developed a

Wannop, U.A. (1995 he regional imperative: regional planning and gowence
in Britain, Europe, and the United Statedessica Kingsley, London.

Dawson, J. (2001FThe Future of Retailing: Drivers of Changepaper to the Royal
Society of Edinburgh.



Back to the City Region?

substantial momentum of delivery. Making good useEaropean Union

money, Strathclyde delivered a number of strategéd schemes, including
the completion of the M8 through Glasgow, the M8@ &M77 links to the

M8, the A725 and A737 expressways in Lanarkshird &enfrewshire

respectively, and a concerted programme of upggaidiyrshire, including

the A71 expressway.

Strathclyde's public transport investment records vg@rhaps even more
impressive. It remained committed to developingldisal rail network, the
largest in the UK outside London. Development potgeincluded the
electrification of the lines to Ayr, Largs and Aodsan, the reopening and
electrification of the sub-surface Argyle Line thgh Glasgow city centre
and several other disused branch lines, and catistnuof new stations on
the existing network, of which many were in depdvareas with low car
ownership levels. In addition to its work on theae rail system, the
Regional Council also delivered the modernisatioh tbe Glasgow
Underground system, and successfully upgraded Bach&us Station to
award winning standards after purchasing it fromghvate sector.

Lothian Regional Council, although around one thivd size of Strathclyde
in population terms, also delivered a range of ifiant regional transport
initiatives. It funded and constructed the natibnafrategic Edinburgh City
Bypass, and also a range of rail-based park arainitiatives. Despite its
lack of PTA powers, Lothian also delivered the peiwing of the Bathgate
railway to passenger traffic as part of a widereregration programme for the
area, and financed electrification of the Northwiek branch to capitalise on
British Rail's electrification of the East Coast iMaLine south from
Edinburgh in the late 1980s. Lothian also pioneeradical bus priority
programmes, and promoted the concept of integtatedport before it was
taken up by national government.

The 1996 reorganisation of local government

The Wheatley settlement, itself diluted by powet@dal interests during its
passage through parliam®&ntsurvived only 21 years before the next

5 During its passage through parliament, the Loca&nment (Scotland) Act was
amended to increase the number of regions from9 &md the boundaries of many
districts (particularly in and around Glasgow), weakered following local political
campaigns.
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wholesale reform of local government in Scotland. justifying the
government's proposed reforms in 1992, the SegrefaState for Scotland,
lan Lang said:

RECOMMENDED LOCAL AUTHORITIES
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The arguments which led to a two-tier structureanger have the
same force where authorities are increasingly dpiet) their role
as enablers rather than direct service providerseofices; and
where the expectation [sic] of people as customefrsiocal

authorities, increasingly demand a system whereeslinof

responsibility are clear and comprehensible.

The reorganisation of local government that tooleafon 1 April 1996
replaced the two-tier city regional model with BRitary' authorities across
Scotland. Curiously, and despite government claimadvance of the reform
that the regions were too 'large’ to be efficiendt eepresentative, the Borders,
Fife, Highland and Dumfries and Galloway Regionmaimed intact, forming
large new unitary councils.

Across the central belt, and in Aberdeen and Duntiesvever, the new
unitary councils were largely based on the previougr tier Districts. This
‘horizontal' fragmentation was deliberate, desigtededuce the power of
large urban councils and to engineer an increassed of competition
between areas for population, tax revenues andigpimlestment This

process was later enhanced by the introduction ashpetitive bidding

processes for resources, by 'top-slicing' fundimgass, including those for
local transport spendifig

What did the 1996 reorganisation mean for transp@tanning?

As well as the horizontal fragmentation of localgmment into many more
territorial units, there was also a 'vertical' frentation of specific local

government functions to different 'tiers' under 1896 reforms. This means
that in practice, the notion of single tier locavgrnment is misleading. What
actually replaced the two-tier system was a systénunitary authorities

alongside complex multi-tiered and multi-agency kiig:

one of the paradoxes of the reform was that thaaliling of the
regional tier was accompanied by a widespread &agep that the new

Boyne, G. A. (1997). Public Choice Theory and L&a¥ernment Structure: An
Evaluation of Reorganisation in Scotland and Walesal Government Studies
23(3) 56-72.

Turok, I. and Hopkins, N. (1998), Competition andaA&lection in Scotland's
New Urban PolicyUrban Studies35(11) 2021-2061.
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network of smaller 'all-purpose’ unitary authostigould not eliminate the
need for some services to be administered on anagbasis

In contrast, the structure of unitary councils wagposely designed to
promote a 'marketised’ system of local governmatticularly in the central
belt, where the new structure created many relstigeall authorities,
competition between councils for population, jotas revenues and central
government grant was supposed to make local governhmore efficient and
more responsive to local needs. Coupled with tleided capacity of small
councils to finance large capital schemes, trafigpogrammes have become
more focused on incremental, local improvementsherathan strategic
projects. In short, the momentum of transport stitacture investment
generated by the Regional Councils has clearly ndghed since 1996,
because the complexity of the current fragmentedahof responsibility for
transport planning has led directly to problemsimplementing transport
improvements.

At the basic level, the 32 local councils act asdauthorities for the non-
trunk network, responsible for both maintaining amgbroving the existing
network and building new local roads. Despite thmals size and local focus
of councils in the central belt, each is expectdthugh not legally obliged)
to prepare a separate Local Transport Strategylinimgt policy and
budgetary priorities for improving the local transp network across all
modes. Councils also remain responsible for loeaktbpment plans. Under
the government's Community Planning initiatf/docal councils have begun
to cooperate more closely with related institutjomeluding neighbouring
councils, Communities Scotland, local enterprisenganies, health boards
and police and fire authorities, in developing tHecal plans and strategies,
althk(l)lugh the complexity of the institutional landse makes this a difficult
task™.

Docherty, I., Paddison, R. and Hart, T. (1995) Regionalising Scottish Local
Government - the case of Strathclyde PTAWwn & Country Planning64(9) 249-
251.

COSLA (2000)Community Planning in Scotland: An Evaluation of the
Pathfinder Projecs, Edinburgh.

Robertson, D. (2001) Community planning: right seehts, wrong approach,in
Scottish Affairs 34, 68-90.
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In addition to this geographical fragmentation afads and planning
responsibilities, there currently exists a patchwof strategic land use and
transport planning arrangements across the couwttly, different agencies
exercising different powers in their areas. Follogvithe 1996 reform,
Ministers decided that Scotland should be divide i17 'Structure Plan
areas? Of these, only the Argyll & Bute, Falkirk, Fifelighland, Moray and
Scottish Borders plan areas matched the boundaxysimigle local council. In
the remaining 11 structure plan areas, local cdsirzee obliged to work in
partnership to produce a structure plan for the@aaln some areas this
process is complicated by a large number of loa#iaities in the structure
plan area: the Glasgow and the Clyde Valley strecplan area incorporates
8 local authorities. In Strathclyde, the Local Guaweent Act (1996)
established a new Glasgow and Clyde Valley StracRian Joint Committee
drawing representation from nine councils in thaggbw conurbation, and a
second joint committee for the three Ayrshire cadlgncArgyll & Bute
Council become a standalone structure planningoasityhfor its area. In
Lothian, the four new unitary authorities sharedpmnsibility for structure
planning without the benefit of a dedicated secr&taand political
committee.

Also in 1996, Strathclyde Passenger Transport (S%®)reformed as a free-
standing Passenger Transport Executive (PTE), ubimgpecific powers of
planning and financing of the local rail networkoafled the region by the
1968 Transport Act. PTEs are special purpose aitid®designated for 'the
purpose of securing the provision of a properlyegnated and efficient
system of public passenger transport to meet tedmef (their) are¥. The
first PTE in Greater Glasgow was established in21®ne of seven PTEs in
the major provincial conurbations across thetUHdaving lost control of
local bus services at deregulation in 1986, theiinmask is now to plan,
develop and finance the commuter rail network @irthreas.

Each PTE is accountable to a Passenger Transpatiodty (PTA),
composed of elected councillors from the PTE are&trathclyde's case, the

Statutory Instrument 1995 No. 3002 (S.216& Designation of Structure Plan
Areas (Scotland) Order 1995

Transport Act 1968, Part Il, Section 9, H.M.S.Ondon.

The seven PTE areas are Greater Manchester, MadsySouth Yorkshire,
Strathclyde, Tyne and Wear, West Yorkshire and Wieands.
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Regional Council itself acted as PTA during itsséaice, bringing a degree
of coordination to roads and public transport policique in Britain.

Following the dissolution of Strathclyde RegionabuBcil, SPT was

reformed as a special purpose corporate body oR#gion's 12 successor
local authorities, although its boundary is sigrafitly smaller, excluding the
peripheral rural areas of Argyll, Ayrshire and Lekshire®. SPT's powers

remain unchanged, with its key roles being stratgd@nning of the public

transport network, the management of the localn®tivork, the maintenance
and operation of the Glasgow Underground, finansingally-necessary bus
services, and the administration of the Strathclylencessionary Fares
scheme. SPT's political authority is made up ofuado 33 councillors,

assigned from the member authorities accordinghé&r tpopulation share.
Unlike the Glasgow and Clyde Valley Structure PlJamt Committee, where
council representation is not proportionate to pajoen, this system better
reflects the centrality of Glasgow as the corehefwider city region.

SPT's administrative costs are met directly by ecisp government grant.
Subsidy for the local rail network is also paidedity by government.
Funding for new infrastructure projects must howes@me from the capital
allocations of SPT's member authorities, or frommpetitive bidding
structures such as the Scottish Executive's Palhnsport Fund. A major
problem for SPT is that since 1996, the governrhastnot set recommended
local government expenditure totals for public s@ort, with the function
integrated into a single 'non-housing' allocatiobhis rendered SPT
dependent on voluntary expenditure agreements batwiss member
authorities to pursue investment projects. Curyer8IPT is the only local
government body in Scotland with statutory respatises to provide
services but without revenue raising powers.

SPT (2001)About SPT — who we aréuttp://www.spt.co.uk/About/
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What has the outcome of reform been for transpodiigery?

Almost seven years after the last reorganisatiberet is now a general
consensus that the rate of transport developmer&cimtland has slowed
dramatically. In Strathclyde, only two new rail tstas have been opened
since 1996, compared with more than 20 in the pressseven year period. In
Lothian, the voluntary transport partnership hasntb it impossible to

maintain the momentum in delivering extended busrity, and development
of proposals for rapid transit in and around Ednghuhave become bogged
down by arguments over who should pay and wherb&d¢hefits will be most

apparent. The rate of construction of new roads &iss slowed, with the

Scottish Executive assuming more control over sehg@moritisation than

was evident under the Regional Councils. The newllsmcouncils have

found it more difficult to raise the finance for joa schemes, and local
accountability has been diminished as responsibitt complex projects

straddling the new unitary authority boundariesshsas the M74 Northern
Extension, has been taken over by the Scottishuixec

This lack of delivery since 1996 leads us to codelithat the current
arrangements, where the inter-linked functionsti@tsgic planning, transport
planning and economic development are all beingngd on different levels
by different agencies, are failing. The evidencggests that the level of
transparency in project prioritisation achieved emthe Regional Councils
has diminished, since the voluntary approach haspnoven sufficiently
strong to allow difficult decisions to be taken.rther, the sheer complexity
of the current partnership initiatives 'raises goas about their roles and
responsibilities, efficiency, accountability andeoall coherenc¥. As one
practitioner responsible for developing a transpmattnership commented
when interviewed,

individual authorities now compete with one anotleerdevelopment, and
display extreme caution when dealing with othekedtalders in a
partnershig’

A further weakness of the current system is thaténewhen joint priorities
can be agreed, the informal status of voluntarytngaships can be

Bailey, N., Docherty, I. and Turok, | (1999linburgh and Glasgow: Contrasts in
Competitiveness and Cohesipdniversity of Glasgow.

Personal communication
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problematic when it comes to delivering new tramspohemes. For example,
the proposals to implement congestion charging dinfirgh rely on
SESTRANS having the ability to distribute the rewengained across its
region so that each area benefits according téetred of its commuting into
Edinburgh city centre. However, as a voluntary pengthip, SESTRANS has
no formal financial structure, and cannot borrowneywto implement public
transport schemes against future revenues. PoEtacauntability also suffers
under such a system. In October 2002, the City dinliirgh Council
announced a plan to hold a referendum of its ciiz&® gauge support for
congestion charging in the city, only to face opams from West Lothian
Council, who claimed that the city could not take decision itself as the
outcome would profoundly affect surrounding auttiesi

This example illustrates perhaps the most imporfaittire of the current
voluntary system of transport planning, that thizubee of power lies with the
parochial interests of individual councils, whosaf snterest is often to
prevent a more strategic, integrated approachawasport planning overall.
Thus, the danger of voluntary joint partnershipudttures is that consensus
decision making at best produces 'lowest commowméarator' outcomes, or
at worst produces an environment of 'non decisiaking', as in Lothian at
present. As one senior local government officepoasible for the strategic
regeneration in his local authority commented,

I wish we had them [the Regional Councils] back.dtmost warfare
between the cities and the surrounding counciteérmain city regiorté.

Indeed, using retailing policy as an example, 8tigtle Regional Council
warned of just this situation in the run-up to theorganisation:

There is ample evidence from a number of conurhatazross the UK of
major retail proposals being supported by autrewitispiring to gain the
benefits of development and 'export' the impadte filvo mega-centre
proposals at Newhouse and Braehead were accomganledal benefits
while the analysis of trade draw demonstrated @it impact on
centres in adjoining authorities. ... A network oftary authorities will

Quotation from interview with senior local governmefficial responsible for
strategic regeneration in a leading local authority
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not be able to avoid such circumstance and therbation would lose the
benefits of an overall strategdy.

In the same way that local government fragmentdtas had a direct impact
on transport policy, Strathclyde's predictions haveved to be correct for
many aspects of strategic land use planning. Famele, since 1996, the
system of constraining development in the urbamg&ihas clearly broken
down, with substantial impacts for sustainable gpamt objectives. After

years of opposition from Strathclyde Regional Cdluribe large Braehead
retail and leisure development to the south westlagow was constructed
in the late 1990s, and continues to expand. Igmthiat competition between
local councils is set to intensify, Renfrewshire uBal successfully

campaigned for all of the Braehead to be includeite its boundary, rather
than being shared with Glasgow. This strategy wearly designed to pre-
empt the Executive's mooted review of businesssrptdicy, since councils

will benefit greatly if they are to be permittedritain (a proportion of) their
own business rate revenue. Similarly, Midlothiapparted the development
of a large retail, leisure and residential develeptjust inside its boundary
at Straiton, which has significantly affected costgm levels and the viability
of local businesses in adjoining areas of Edinbuiit simply, it is most

unlikely that the Braehead and Straiton developsesatuld have gone ahead
in their current form if the Regional Councils hatil been in existence,

because they both damage the competitiveness afdireregional centres.

But the proposals to redevelop the Ravenscraigasiteperhaps the most
striking example of inter-authority competition t®merge since 1996.
Whereas one of the first acts of Strathclyde Rei@ouncil in the 1970s
was to formally cancel Stonehouse New Town, Nordmdrkshire Council

and Scottish Enterprise Lanarkshire now proposectimstruction of a new
settlement at Ravenscraig, anchored by high oetail iland leisure facilities,

clearly in competition with Glasgow city centre.idtdifficult to imagine that

such a scheme would have satisfied the wider ecm@ocial and transport
policy objectives of the Regional Councils.

Strathclyde Regional Structure Plan, 1995
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4. THE SCOTTISH EXECUTIVE 'SATTITUDE TO FUTURE
REFORM

The Scottish Executive has recognised some of tbhelgms of complex
inter-agency working and has proposed reforms & way transport and
related policies are administered. As part of theetbpment of the Integrated
Transport Bill, the former Scottish Office launchaderiod of consultation
on the future structure of regional administratareangements for transport
planning in January 1989 The core questions in the consultation exercise
were designed to collate views on the success @fvifluntary regional
transport partnerships to date, and invite viewshow they should be
developed or reformed. 94 responses were receread [bcal government,
businesses, environmental groups and other indilédwr groups. The
published results revealed a significant divergemdeopinion on the
performance of the voluntary partnership model, dmav it should be
reformed:

There was overwhelming support from business antgt@mmental
respondents for statutory regional transport aitieer with significant
support for devolving central government respofigis for rail, trunk
roads, ferries and Highlands and Islands Airparthém.

The majority of local councils supported the exigtsystem of voluntary
partnership, which was perceived to protect thae as lead authorities
for their area. Many were clearly reticent to tfansheir powers to new
regional transport authorities.

There was, however, general acknowledgement thatuttrent system
was not functioning as well as had been hopedttzatdsome form of
regional strategy to deal with major cross-boundssyes and provide a
coherent framework for the development of counoilgh transport
strategies would be required.

In responding to the consultation, the Scottishdakige acknowledged 'the
difficulties faced by the emerging voluntary parsieps in addressing issues
where there are genuine differences of view betwaembers and where

Scottish Office (1999)ravel Choices for Scotland: Regional Transport
Partnerships and the National Transport Forum for 8ttand,
http://www.scotland.gov.uk/library/documents-w5/rtpkth
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win-win solutions are not readily available'. Thartirular problems of the
central belt, 'where a large number of local autiesrare grappling with the
inter-linked problems of congestion and accessjbivere also recognised.
However, despite support for the concept of stieemgd regional transport
bodies, and substantial evidence that the volurggsyem of inter-authority
partnership was struggling to deliver, the Exeautiecided that it would 'not
be takir:jg powers to create new statutory 'regidraisport bodies' across
Scotland™

Some have argued that the existing voluntary asnamegts should be
replaced by new Regional Transport Authorities,oliwould operate
independently of the existing local authoritiesydn¢heir own budgets and
be vested with specific statutory powers. The Etieeuecognises the
force of this argument, but, on balance, it belgeitevould in general be
counterproductive to impose a new layer of govemtrbetween the local
authorities and the Executive and Parliarffent

For strategic planning, the Scottish Executive ameed a comprehensive
review of the existing arrangements in November(Q20Gth a consultation

paper issued in June 2001. In announcing the reiesy Executive itself

pointed to the complexity of the current structpfan map, with its mixture

of small discrete units and larger multi-authopgrtnerships:

There have also been continuing concerns thatmegmarts of Scotland,
the current structure plan areas do not refleaectiand likely future
geographic realities. Some areas are perceived todosmall while the
process by which structure plans are prepared ppibeed is felt to be
too complex and time consumffig

Indeed, the then planning minister, Sam Galbravtmt further in expressing
dissatisfaction with the current patchwork arrangets, declaring that
maintaining the status quo was 'not an option'.

The review proposed three alternative structures:

Scottish Executive (2000he Integrated Transport Bill: The Executive's
Proposals para 31 http://www.scotland.gov.uk/library2/doc11/itb-00.asp

Scottish Executive (2000he Integrated Transport Bill: The Executive's
Proposals para 29 http://www.scotland.gov.uk/library2/doc11/itb-00.asp

Scottish Executive (200Review of Strategic Planning
http://www.scotland.gov.uk/library3/planning/rosp-0§pa
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Revised current structure plan areas — based fompbe on city regions

Larger scale planning areas — based for exampieeo@entral Belt or
the area of Highlands and Islands Enterprise

National Planning Framework

The response to the initial stages of the revieacgss, which involved a
series of meetings and symposia between the Execwthd planning

authorities, is notable because it is one of thengest expositions of the
advantages of city-regional administrative struesurto emerge from
government in recent years. Acknowledging the neteaethodology that

led Wheatley to recommend the establishment oRégional Councils, the
document notes that ‘it will be important to coesituture changes in travel
to work and housing market areas' in determining thost appropriate
geographical structure for future planning autlesit Perhaps more
importantly still, it singles out the city regiors &deing the most appropriate
scale for strategic planning:

we believe that only in city regions are there geely strategic planning
issues which require to be addressed across lattadrity boundaries.

The responses to the proposals demonstrated tbeg¢ thas 'a substantial
body of support for the city region concé&btimong stakeholders of the
planning process, since

there is a consensus that there are too manytiwétsa plans and
partnerships which lack the necessary clarity om theey all fit together.
But the better co-ordination of policy does notessarily imply the joint
delivery of services. Often clear leadership irvieerdelivery can
strengthen accountabilfy

Analysed as a package of reforms, the Executiv@pgsed changes to the
administration of transport and related strategincfions in Scotland is
clearly timid. There is recognition that the cutresystem has significant

Scottish Executive (200Review of Strategic Planning Consultation Paper:
Analysis of Responsehttp://www.scotland.gov.uk/consultations/planning/espc

05.asp

Scottish Executive (200Lpcal Economic Forums: National Guidelines — the
task http://www.scotland.gov.uk/enterprise/localeconomigios/lefguidelines-
04.asp
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weaknesses, and that a city regional dimensionlannpng remains highly
valuable. Yet there is no intention to reform theucture of the institutions
responsible for delivering these services on aestigegional basis.

There is little prospect that the Executive's tirajgproach will sufficiently

address the core need to plan transport at thenalglevel efficiently and

effectively. The current system of voluntary parsigp working between a
complex structure of local councils, special joadmmittees and ad hoc
inter-authority arrangements has not been effedtivelelivering coherent
transport, strategic planning and related polickesew, more coherent city-
regional structure is required.

5. TOWARDS A BETTER SYSTEM
Regional dynamics

One of the principal reasons a strong city regidoals is required to plan
transport and related functions effectively is ifereasing regionalisation of
the economy, housing markets and transport flowsis |important to
recognise that the research basis of Wheatleyifigation for the creation of
strategic regional authorities — that they besectéd the actual functional
expression of economic and social activityhas never been seriously
challenged. Indeed, in refusing to establish alammdependent commission
backed up by contemporary research in advance eofl896 reforms, the
government tacitly admitted that this ‘functioregument for city-regional
administration was as strong as ever.

Current evidence suggests that economic and sabiabmics remain
organised at the level of the city region, and ttegfional flows within the
city region, in terms of commuting, housing marketsl retail catchments are
becoming stronger still. For example, the labourksgin the south east of
Scotland shows increasingly strong inter-connesti@ommuting flows into
Edinburgh from Midlothian, East Lothian, West L@hiand Fife increased
significantly between the census counts of 1981 E@@fl. In 1981 51,000
people travelled into Edinburgh to work (22.8% bfthose employed in the
city). By 1991 this had risen to 71,500 (30.7%).

There is also evidence of similar trends in thetveessGlasgow's economy
continues to demonstrate sustained recovery. eesdme 10 year period to
1991, the number of people commuting into Glasgoweased by 20%. It is
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likely that the 2001 Census will reveal a contiioatof these trends,
particularly as the city is enjoying a sustaineghiavement in its economic
performance.

Established trends in the organisation of urbaregmance in many European
countries also bear out the continuing value ofty regional approach. In
Germany, the first regional transport authority \derkehrsverbundwas
formed in Hamburg in 1965, with each of the primtimetropolitan areas in
Germany now having its own. Each is focused araimedlocal bus system
and in most cases regional surface rail (S-Bahmycanunderground (U-
Bahn) networks.

The Verkehrsverbundelo not own infrastructure or other transport asset
rather they are regulatory and planning institigioglatively similar to PTEs
in Britain®®. Their typical organisational structure is alsmifir in some
respects to the PTEs: the core body is a politiGdsembly
(Gesellschaftsversammlungdrawn from elected representatives of the
regional government Lénde) and local municipalities within their
boundaries, there is an Executivgufsichtsral of professionals from the
member governments, and also a Board of Managef@asichaftsfuhrung
There may also be a number of advisory bodiBsirét), representing
interests such as transport operators and passégoaups.

In contrast with the current situation in the Ukhave the PTEs operate in an
environment where most public transport provisias been deregulated, the
core task of th&/erkehrsverbundeemains the co-ordination and integration
of public transport across modes. Their powerseatensive, and include
regulation of the local bus network including liserg, and setting service
standards, supervision of regional rail servicesluding setting service
levels, and licensing of regional operators, muitidal integration including
strategic network planning, timetabling, multi-mbdeketing and setting
fares levels, and marketing of the public transpgstem.

In France, the Mitterand regionalisation reforma 882 grouped the historic
départementgcounties) into 22 administrative regions. The n@enseils
Régionaux (Regional Councils) were made responsible for awegi
development planning including the strategic plagnand development of

Anable, JPublic Transport Planning in Berlin Imperial College Thesis.
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transport infrastructure in their areas, and engeiinto local rail service
agreements with SNCF (French National Railways).

Municipalities in and around the major French pneial cities also grouped
together to form ‘urban communities', Gommunautés Urbaine€C.Us.).
The C.U.s pool the powers and responsibilities loé their member
municipalities, and have become central to the ldgweent of transport
infrastructure, industrial property and water segsi in their areas. Several
have been instrumental in delivering ambitious mpewlic transport systems,
including the automatic métro in Lille and tramwaiys Montpellier and
Strasbourg. There are now 14 C.U.s in France, thithtwo most recent
designations in Marseille and Nantes, both in 198% C.U.s are notable
because they combine multi-authority working with seong, cohesive
administrative structure based around an electggbman which the central
city remains the regional focus.

Table 3 Communautés Urbainef France

Communauté Urbaine (C.U.)/  Number of communes Population of C.U.

Urban Area participating in C.U. (1999)
Lyon 55 1186605
Lille 86 1107044
Marseille 19 993144
Bordeaux 27 671875
Nantes 21 562726
Strasbourg 27 456551
Brest 8 221600
Dunkerque 18 212241
Le Mans 8 188852
Le Creusot/Monceau-Les-Mines 16 94501
Cherbourg 6 91717
Arras 21 90550
Alencon 19 52555

Total 351 6194618
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Source: Ministére de I'Intérieur http://www.dgcl.ineur.gouv.fr

More recently, Denmark, a country similar in siaeStcotland, has decided to
develop the city-regional concept for the plannindglivery and
administration of transport in its capital city, g@mhagen.

City regional organisation of Danish transport dafeom 1974, when
Copenhagen Transport (HT) was formed by amalgagnatia 12 municipal
and private companies that had previously provides services across the
city region. At the same time, HT assumed respdiigb for transport
planning, and began development of a common fastesy for the bus
network and local rail services which was complete@979. Although local
bus services were franchised in the 1990s, HT mdaresponsible for the
planning and regulation of the network, in a simigay to Transport for
London.

The most significant extension of the powers of ¢t regional institutions
came in July 2000, when HT became the transpoisidiv of Hovedstadens
Udviklingsrdd (HUR), a powerful new Greater Copenhagen Authority
(HUR). The powers of the new HUR city regional awity are broadly
similar to those of the Greater London AuthorityURI is responsible for
regional strategic planning, transport planningoremic development,
tourism and cultural policies, and cooperation wiiib neighbouring region
of southern Sweden as part of igesundregional collaboration initiative.

The HUR political council consists of 11 represém&s, nominated by the
Copenhagen, Frederiksborg, and Roskilde countiestee Copenhagen and
Frederiksberg city councils. These five local goweents fund the majority
of HUR's activities.

Our view is that these trends demonstrate thahétea for regional delivery
of strategic services including transport is a®rgjras ever. The current
structure of complex joint regional arrangementsh watchy coverage, non-
coincident boundaries and different membership stulpowers and

responsibilities, is too weak to plan and deliv@nsport improvements we
require. In short, as the Scottish Executive itsstknowledges, 'urban
Scotland functions (and will continue to functi@s) a series of city regiofis'

Scottish Executive (200Review of Strategic Planning
http://www.scotland.gov.uk/library3/planning/rosp-0&pa
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6. RECOMMENDATIONS

These increasingly strong regional connectionsplembiwith the clear failure
of the fragmented system of the local governmentipylace in 1996 to
deliver the type and level of transport investmeaguired, lead us to the
conclusion that some form of strong, coherent @tyional administration
should be recreated in Scotland. This reflectsdseslsewhere, both in the
UK, where the Greater London Authority has beguaddress the problems
created by a decade of fragmented governance tirtitgaand in continental
Europe where many countries continue to strengtieir city regional
structures of governance.

However, it is important that any restructuring daimplemented quickly

and without re-creating the frictional problemstloé reorganisation of staff
and institutions that were evident in 1996. It s these reasons that we
propose a staged approach to the developmentyefegitonal structures for

transport and strategic planning. Such a phasedapip also allows different

regions to develop their institutions at differergpeeds, according to local
needs and circumstances.

The model of city regional chambers we proposesctsl both the emergent
system of regional chambers in England, which isigteed to ensure the
accountability of new regional bodies such as thlgiéhal Development
Agencies (RDAs), and the successful experience hef Gommunautés

Urbainesin France. In the short term, the city regionambers would group

together and coordinate the activities of existmghorities, but the objective
would be that they would evolve to become statutoogies in their own

right, with clearly designated policy and revenwssing powers. The

development of city regional chambers in Scotlaodla therefore be phased
as follows:

Formal commitment to city regional planning for sitegic planning,
transport and enterprise

The first stage of re-establishing the city reglorapproach to the

organisation of transport planning and related fions is to secure a formal
commitment of the local authorities in each cityiom, backed by the

Scottish Executive, to collaborate on joint policia these areas. Existing
partnership agreements such as those creating SE$FRVESTRANS and

the joint structure plan teams should be seen asitéal stage, rather than a
limit to strategic city regional coordination.
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Boundary alignment of existing institutions

The second stage should be to reduce the levelragfmientation of
organisations by aligning the boundaries of thengpart partnerships,
structure plan areas, local enterprise companidsiarStrathclyde, SPT, so
that they cover the same territory. Although boundbe contentious, a
systematic review of the most appropriate boundafie each city region
should focus on the economic and social spherésfloence of each core
city:
In terms of boundary definition for the city reg&gthere are some
obvious challenges in defining where the 'regiofgach city extend to,
how much they overlap and how this relates to apatiteria such as
landform, movement corridors, and key strategiessit these should be
formed only after considerable thought as to whay represents the
spatial planning unit for each of the citf&s.

The definition of each city region should presentcherent administrative
boundary, and reflect regional identity. The fimaimber of city regions is
likely to be around five, with a possible structbesng:

Strathclyde

Highlands and Islands

North East (Tayside and Grampian)

Dumfries & Galloway

South East (former Borders, Central, Fife and LatHRegions).
In certain cases, where there is more than onenfiaiteption consistent with
our objectives, such as how to treat Fife, it Vit necessary for local
stakeholders to reach agreement on where theegtgmal boundaries should
be drawn. In addition, the alignment of the Schttizarliament's electoral
regions with the boundaries of the city regions Mcarovide an additional

opportunity to develop clearer links between theividies of local
government and those of the Scottish Parliamentjldithis be possible.

Scottish Executive (200Review of Strategic Planning
http://www.scotland.gov.uk/library3/planning/rosp-08pa
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Establishment of interim joint committee arrangemen

Following the alignment of boundaries, the localrcils and special purpose
bodies in each city region should establish intefjoint committee
arrangements to coordinate their activities. In yneases, this will build on
existing agreements, such as the Glasgow and Ghadley Structure Plan
Joint Committee’s joint perspectives concordatdransport and economic
development.

Formal establishment of city regional chamber

With collaboration agreements in place, the cigior's institutions should
move to establish a formal city regional chambettlieir area. Following the
English model, the chambers would have a small aidtrative secretariat
charged with exercising the pooled powers of ththaities in its area,
according to the established collaboration agre¢snehhe ‘political’ or
scrutiny membership of the chamber could be estaddi along similar lines
to those of the Germavierkehrsverbundereflecting the interests of the full
range of stakeholders in the region. Delegatesdcimglude councillors from
the region's constituent local authorities, MSP&| eepresentatives from the
private and voluntary sectors and trades urfonScottish Executive
departments and agencies should have observes.statu

Statutory incorporation of the city regional chambe

After an initial period of operation, the powerssponsibilities and budgets
of the city regional chambers should be formalibgdnaking the chambers
statutory institutions. This development will beicial to ensure that policies
are fully developed according to regional priostieeducing the capacity of
parochial local interests to hinder the implemeatabf measures benefiting
the regional community as a whole. Statutory statillsalso be necessary

For example, the North East Regional Assembly inldfth has 72 members
drawn from Local Authorities (47 seats), Member®afliament (1 seat), Members
of European Parliament (1 seat), Parish and Town @dsn(1 seat), Business (5
seats), Trade Unions (5 seats), Voluntary Sectorsgats), Learning and Skills
Councils (1 seat), Culture/Media/Sport (1 seat), Emwvinent (1 seat), Further
Education (1 seat), Health (1 seat), Higher Edumat{1 seat), Rural (1 seat), Faiths
(1 seat), Non- profit making organisations (1 seathnic minorities (1 seat).
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should the chambers seek to raise their own revému&ansport or other
infrastructure investment. At this stage, the charsbwould be broadly
analogous to the FrendBommunautés Urbaingsand it may be that they
would wish to move to a system of direct electionthe executive head of
the chamber.

Optional stage — evolution to City Regional Authtyi

In time, the city regional chambers could evolveHer to the status of full
City Regional Authorities, with a directly electddader and executive,
should this be desired. Under this structure, ezthregion in Scotland
would have its own authority charged with exergisan range of statutory
powers, similar to the Greater London Authority.thdlugh this system
represents something of a return to the status ante of the Wheatley
settlement (albeit with a different allocation obvwpers between 'tiers'), it
could represent the most streamlined and effiggatem to deliver strategic
transport and related policies in the years ahead.

IN CONCLUSION

Creating and sustaining an 'ideal' structure oéllgovernment is unlikely to
be easy. But the 1996 reorganisation of local gawent in Scotland
continues to demonstrate that designing a systertherbasis of political
expediency is unlikely to be successful. Fragmémaind the ad hoc mix of
cooperation and competition between localities @sand will not provide
the quality of transport infrastructure that isueqd.

Far from being less relevant today, the case foityaregional approach to
strategic transport planning in Scotland remainss@eng as ever. The
inability of the current fragmented system to maimtthe progress of the
Regional Councils highlights that the search fanptete consensus between
a large number of authorities can lead to confiictdetermining policy
objectives and delays in project implementationdelgd, the need to
reinvigorate decision making at the city-regionzdle is arguably becoming
even more important, given that the relentless grosd personal mobility
continues to lead to more dispersed patterns af@o@ and social activity,
as people are increasingly drawn to live, work simop in different places.

This paper has outlined one way in which the cursnucture could evolve
to overcome many current problems. Although anogtecess of reform so
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soon after 1996 will require commitment and momemtthe costs of not
intervening are likely to be much higher.

October 2002



