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GROUP REPRESENTATION IN THE PLURAL SOCIETY -

THE CASE OF THE POVERTY LOBBY.

by

MICHAEL ANTHONY McCARTHY

Abstract

This thesis presents an account and analysis of the emergence and
development of family poverty as a political issue in the period 1965-79.
It begins with an examination of the role of social scientists in
‘rediscovering' poverty in the late 1950s and details the creation of the
Child Poverty Action Group in 1965 as one response to the problem. With
the emergence of CPAG the thesis takes as its principal theme the
question 'what are the strategies open to a small group wishing to
influence events'.

In attempting to examine and assess CPAGs own response to this question
the the sis, divides into three broad areas covering, respectively, the
group's relationships with the Labour Party, Conservative Party and,

more recently the Trade Union Movement. These relationships are to

some extent assessed against the popular dichotomisation of interest groups
as 'insiders' or 'outsiders' in their relationship with Government. In
employing this particular framework of analysis close consideration is
given to the non-sanction-based activities of CPAG and to the likely
effectiveness of similar groups representing 'suppliant' publics.

The latter part of the thesis is almost wholly concerned with CPAGs
strategy for liaison with the trade union movement and it examines the
efficacy of such liaison both against the backcloth of contemporary
political events such as the Social Contract and in relation to the trade
unions traditional emphasis on 'wages first, benefits second'. In
considering this relationship the thesis develops a broader, 'macro'
interest in the implications of trade union-interest group liaison and
assesses the possibility for the further incorporation of the trade union
movement at the critical centres of power and its future role as a
spokesman group on social welfare issues.

The final chapters of this thesis examine this relationship in closer detail
through an account and assessment of the Child Benefits Campaign

1975-78 looking, in particular, at the Cdbinet 'leak', the role played by
the TUC-Labour Party Liaison Committee. In the conclusion, an attempt
is made to draw together the events and the trends of the last fifteen years
and to reassess the responses to the question posed at the outset. In
particular, a discussion of the failure of the poverty 'lobby' to incorporate
their 'clients' into the campaign takes place and some consideration is
given to future developments and alternative options for influence.



Declaration of Registration

While registered as a candidate for the degreefor which this submission
is made, the author has not been a registered candidate for another
award of the C.N. A. A. or of any other body or university during the
research programme. The material presented in this submission has
not been used either in whole or in part by the author in any previous
form..



II

Interviews %

The author would like to express his gratitude to the following individuals
who kindly granted interviews on the dates below. Where applicable, the
title or status of the interviewee at the time of interview has been included.

Nicholas Bosanquet, Member of Labour Party Social Policy Sub-Committee
22.2.79.

Jonathan Bradshaw, CPAG Executive Committee Member - 2. 11. 78.

Bob Brown MP, Minister of Social Security Feb-Oct 1974 - 20. 2. 79.

Ken Hickman, Principal Secretary DHSS and Secretary of the Multi-
purpose Claim Form Committee - 20. 2. 79.

Henry Hodge, Deputy Director CPAG 28. 7. 77. 15. 6. 77. ;|
Marigold Johnson, Trade Union Liaison Officer CPAG - 27. 7. 77. yj
Tony Lynes, Secretary CPAG 1966-69, Policy Adviser on Social Security

DHSS 1974-79 - 14. 6. 77, 31. 5. 79.

Ruth Lister, Asst. Director CPAG (Director from April 1979) 28. 7. 77, 19. 2. 7%l
Trevor Mawer, Asst. Secretary Social Insurance Dept. TUC, 31.5. 79.
David Piachaud, Policy Adviser Prime Ministers Policy Unit 1974-79

and Member Labour Party Social Policy Sub-Committee 14. 6. 77.

Mel Read, Chairperson Women's National Advisory Committee ASTMS

14.12.78. and 11. 10. 79. M
Jane Streather, Asst. Director CPAG 1972-75 (Director National Council

for One Parent Families) 25. 1. 80 Jg
Peter Townsend, Chairman CPAG 27. 7. 77.
Jo Tunnard, Director Citizens Rights Office, CPAG 27. 7. 77. Jj
Malcolm. Wicks, CPAG Executive Committee Member 26. 6. 77. 'Jj

Additional background material came from interviews with:

Rose Schapiro, National Organiser - National Abortion Campaign 29. 10. 76.
Alastair Service, Chairman Family Planning Association and former
Parliamentary Lobbyist for ALRA 29. 10. 76.

The Author would like to express his gratitude to Frank Field, Director

of CPAG from 1969-1979, who kindly granted innumberable lengthy

interviews and made available the substantial resources and facilities of 1
CPAG without which much of the research for this study would not have

been possible (Main Interviews - 15.6. 77, 25.7.77, 25.4.78, 20.2.79.

28.4.79). I am also indebted, generally, to all CPAG Staff, many of whom

found time to answer my questions and assist me in the location of

information.

My thanks are also due to John Stancer and Jeremy Richardson for their
guidance and comments on the text and to Moira Wardle for typing the
final draft. -1



Contents

Page No.
L. Chapter 1 - Poverty and the Plural Society - An Introduction
5. Finance and Member ship
12. CPAG and the Pluralist Order
25. CPAG - Insider or Outsider?
33. Differential Access and the Obstacles to Reform
40. Campaigning for the Poor and the Poorest.
44. Chapter 2 r ,The Origins and Emergence of Child Poverty
Action Group
47. Nati'on'al Assistance and Problem Definition
57. Expectations Unfulfilled.
61. The Emergence of a Pressure Group for the Poor
69. The Appointment of Tony Lynes
74. The Failure of the Review
76. Labour’s Social Priorities Reconsidered - The Cabinet Struggle
84. From Suppliant to Critic - Reaction to the Cabinet Debate.
95. Chapter 3 - Internalising the Issue - The Cabinet and Claw-back
100. The Opposition to 'Claw -Bhck~
106. The Wage-Stop
115. Clawback- The Administrative Debacle
117. Growth and Welfare Expenditure
122. The Lancaster House Conference
126. Consultation and Consultative Status.
129. The Review of Public Expenditure 1968.
134. Chapter 4 - Transition
139. Politicising an Issue
151 Representativity and the Consultation Process
155. The Shelter 'Take-Over’
160. Publicity, Propaganda and Politics - A New Strategy
169. Sustaining the Family Allowance Campaign
174. Chapter 5 - 'The Poor Get Poorer Under Labour’ - CPAG-
LabouTr Party Relations"
182. The Labour Party Social Policy Sub-Committee
192. Apparent CPAG 'Support' on the Labour Party Social Policy
Sub-Committee
198. Poverty and Labour - The 'Poor Get Poorer' Approach
204. Jenkins' Last Budget
210 The Reaction and Outcome - The Exposure of Party Myth
v221. Chapter 6 - Rethink - Dealing with the Conservatives
223. Post-Election Expectations
232. The Introduction of Family Income Supplement
239. The October Mini-Budget
244. The Internal Appraisal of Style
250. The Objections to FIS
255. The Need for a New Strategy.
264. Chapter 7 - Getting,Poverty Back on the Political Agenda -
An ATfliance with th~e Labour 'Movement'
269. The Counter Argument - Field's Rejoinder
275. CPAG and the Labour Party Conference
281 CPAG Influence upon Social Policy Resolutions
286. Trade Unions and Welfarism - An Historical Overview
293. The Trade Unions and Family Allowances
303. CPAG and the Unions - The Early Initiatives.

) " m* iy e >%*: v o «-""1:1d" . A '’m



Chapter 8 - Socialising the Unions

Labour's Rethink

The TUC - Labour Party Liaison Committee
A Social Contract for Families

Chapter 9 - Liaison with the Trade Unions.1972-75
Trade Unions and Low Pay

CPAG and the Labour Movement - The.'Role of BroAch&s
The Appointment of a Trade Union Liaison Officer
Liaison with the TIdC

The Groups Lobbying Activities

Chapter 10 - The Child Benefit Campaign
Reaching the Statute Book*-"

The Abandonment of Child Benefits

The Cabinet Leak

The Reaction to Abandonment

'Child Benefits Now' - The Campaign
Mobilising Mass Support

Strengthening the Compromise

The Commencement of the Compromise Scheme
Child Benefits - a Postscript.

Trade Unionists and Rational Self-Interest

Conclusion

Poverty as a Political Issue

Poverty and Promotional Groups

Poverty, Policy and the 'Language of Technocracy'

Selective Incentives and the Development of a Poverty Lobby
or Movement.

An Alternative Strategy for Influence?

Postscript.

Bibliography



CHAPTER 1

Poverty and the Plural Society - An Introduction

It has been argued that.............. ,Ithe real source of innovations in public
policy is new information, new ideas, and new interpretations of old
problems "M and that.. "Given the high level of uncertainty

that characterises governmental decision-making, policy-makers depend
heavily on the steady flow of policy-responses. Those who contribute to this
flow exercise real influence". (2) This view may be seen as particularly
relevant to the field of social policy where the limited availability and use
of effective social and economic indicators, the impingement of economic

and fiscal policy also, and the complexity of individual and group interests

have conspired to produce a tradition of fragmentation and immobilism.

The ability of those who contribute to the 'flow of policy responses' to
exercise 'real influence', however, depends upon a range of factors other
than the primary ability to communicate ideas and information. The value
of those ideas and information is important, as is the willingness of policy-
makers to accept external inputs. Also crucial are the climate of public
opinion, the relative strengths and weaknesses of the client groups conveying
and resisting ideas, the attachment of Government to notions of consensus,
the dynamics of departmental pluralism and, of course, the nature of the
issues at stake;, Where issues are seen to affect or concern relatively small
or poorly-defined publics, and where they are regarded as contentious or
controversial those contesting them may encounter serious difficulties in

effecting policy innovation or change.

This study examines one such issue, that of family poverty, and attempts

L. Banting, K. Poverty, Politics and Policy MacMillan 1979 p. §
2. ibid



to offer some insight into how the issue progressed in status from relative
obscurity to the centre of the political stage during two periods - the mid-
sixties and the mid-seventies. The study seeks, in particular, to examine
and assess how a small promotional group may influence events and
documents both the group's progress and that of the issue against the

backcloth of political events and change in the period 1965-1978.

Efforts to win both public and governmental support for a strategy to end
family poverty were hindered from the outset, as Chapter 2 shows, by both
the general belief that poverty had been largely eliminated by post-war
advances in the provision of social welfare and by the absence of a 'pressure-
group for the poor'. The campaign to eradicate family poverty, with the
statutory provision of some sort of 'family allowance' as its chief aim, had
originated with the establishment of the feminist 1917C ommittee which took
its name from the year of its formation. In the following year, 1918, the
National Union of Societies for Equal Citizenship, a suffragette body with
Eleanor Rathbone as one of its guiding lights, was instrumental in the
reconstitution of the 1917 Committee as the Family Endowment Society. 3)
The latter also took as its chief target the need to bring about some state

provision for families with children.

It is the irony of the modern campaign, with which this study is primarily
concerned, that the recent and most entrenched obstacles to reform and
change in family policy and provision have largely been either the legacy or
oversight of the 1945 Family Allowances Act for which the Family
Endowment Society had so energetically campaigned. The Act had, for

example, excluded the family's first child from the benefits of state

3. Land, H. The Introduction of Family Allowances. An Act of
Historic Justice in Hall, P., Land, H., Parker, R. and Webb, A.
A Change, Choice and Conflict in Social Policy. Heinemann 1978
pp 164-66



provision. A further problem for latter day campaigners was the failure
of the 1945 Labour Government to provide for any regular or systematic
review of family allowance levels with the result that only on two occasions

in the period 1945-64 was the issue of benefit 'erosionl raised. 4)

To compound this situation, the provision of family allowances had been
popularly and somewhat narrowly associated with the need to reverse
Britain's falling birth rate so that when the rate rose once more support

for the scheme seriously waned. Indeed, the public opinion survey of 1944,
Britain and Her Birth Rate(s) had already revealed that Family Allowances
as an 'attack on poverty' had only a secondary or tertiary importance for
most people. In addition, the exclusion of the first child from the schemewas
interpreted as an indication that family allowances were really designed

for large rather than small families.

A major theme of this study is the apparent fragmentation of social policy
and its isolation from economic and fiscal policy. This, too, may be seen
to have had its origins in the 1945 Act. Family Allowances were introduced
in isolation from other social security reforms, an indication of the
differing objectives that different groups saw them fulfilling, and were,
rather vaguely, to be supplemented at some later, unknown date with free
school meals and milk. Neither were measures over which the Minister of
National Insurance exercised any control falling, as they did, within the

Education budget. 6) Control and accountability were further obscured by a

4. ibid pp 227-30
5. Mass Observation, Britain and Her Birth Rate Curwin Press 1945
See also Report of the Royal Commission on the Population

Cmnd769 571949
6. Land p. 223 - .0On 28th March 1946 the Minister of Education

announced that with the commencement of family allowance payments

school milk would be free for all children. School meals were to
be free to all from April 1947, though they have never been made
free to all children.

” A



lack of discussion and consensus about the future of the scheme. For others,
significantly, the primary aim of the scheme was not even to alleviate family

poverty but, instead, to curb inflation or maintain work incentives.

Any plans for a post-war campaign €o secure regular reviews of the new
family allowance scheme were effectively ended with the death of Eleanor
Rathbone and the subsequent demise of the Family Endowment Society in
1946. Their passing left a vacuum in welfare politics which was not filled
until the emergence of the Child Poverty Action Group;with which this study
is concerned, in 1965. Not only did interest in family allowances and the
cycle of family poverty itself subside but other issues were forced onto the
political agenda, most notably pensions, to occupy the attention of
Government to the exclusion of others. The task for any future family
allowance campaigner was therefore twofold - to make up for lost ground
and time and to dislodge entrenched interests in favour of their own issue.

Both tasks are described in the early chapters of this study.

The influence of social scientists in documenting the problems which had
either ensued from or which had not been met by the 1945 Act and in defining
a new conceptual approach to the understanding of both the nature and extent
of poverty in a society which generally believed itself free of the problem,
was to become the most crucial force for policy innovation. Their role as
'policy watchers' in filling gaps in the Government's knowledge of family
poverty created a climate of debate which sparked the emergence of a
plethora of groups, such as CPAG and Shelter, concerned to politicise
their findings and promote the policy alternatives they had advanced. The
role of the social scientists was not to end there, however. Until 1965 their
role had largely remained one of problem definition and the specification of
alternatives. Significantly, as it became clear that their own definition of

priorities was not matched by Government these 'policy-watchers' were



moved to adopt more political and organised means of communicating their
views and the need for change. The principal outcome in the field of family

poverty was the formation of the Child Poverty Action Group in 1965.

Finance and Membership

The quasi-academic character of CPAG has been, perhaps, the most
persistent and striking feature of its development until the present day.
Of the thirteen founder members in October 1965, for example, five were
academics - all of them working in the fields of sociology or social
administration. The remaining eight reflected both an individual and
organisational interest in the subjects of family poverty and child welfare.
They included three staff from the Family Service Units (including CPAGs
first secretary, Fred Philp), 2 Children’s Officers, one welfare rights
worker, the Assistant General Secretary of the Social Services Department
of the National Association for Mental Health and the Warden of Toynbee

Hall where the formative meetings of CPAG were held.

Between them, the founder members were able to contribute both experience
and expertise in the field of poverty and were able to provide the impetus for
policy initiation and debate which gave the group its enduring educative
character. Their shared social democratic background served, further, to
set a gradualist, Fabian tone to the group’s work. As CPAG has developed
and grown much of this work has passed to a full-time staff but the

enduring feature of the group is the extent to which its journal Poverty and
its Poverty Pamphlets still provide two of the country's leading forums for
the expression of informed, generally academic or professorial, opinion

about social policy. Some semblance of continuity has thus been maintained.

Continuity has also been achieved through the make-up of the group's

Executive, as the accompanying tables show, in that a sizeable caucus of



founder and early members may still be found on the Executive today, some
15 years after the group's inception, and in the general 'carry-over' of
members from year to year. As is shown throughout this study, this
development has produced both a broad organisational stability and a
relatively consistent and consensual policy line. The most striking feature
of the Executive is the apparent wealth of expertise. The Committee has
long been a coalition of leading academics, politicians, social workers,
welfare rights advisers and co-optees from groups which share broadly
similar aims or sympathies. Over the years the executive has, for
example, included Professors Peter Townsend, Brian Abel-Smith and
Tony Atkinson, the sociologist W. G. Runciman (currently the group's
Treasurer), Alan Walker of the Disability Alliance, Stuart Weir,Deputy
Editor of New Society, Chris Pond Director of the Low Pay Unit and

Paul Ormerod of NIESR.

It is interesting to note, further, that membership of the CPAG Executive
or full-time employment within the group have also provided useful
springboards for individual careers in journalism and what might be called
the 'voluntary lobby'. Stuart Weir and Jane Streather, both former
Assistant Directors of CPAG, have, for example, moved respectively

to positions as Deputy Editor of New Society and to the Directorship of the
National Council for One Parent Families after leaving the group.

Tony Lynes, CPAGs ' first full-time secretary left the group in 1969

to become, some time later, a ministerial policy adviser on social
security. Jo Tunnard, formerly Director of the group's Citizens Rights
Office left to become Director of the Family Rights Group and Frank Field
CPAGs longest serving Director, left the group in 1979 to become Labour

MP for Birkenhead.

Although detailed information about rank and file expertise, experience
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and occupational background is not available, there is no reason to suppose
that the membership itself does not provide an equally valuable resource.
The limited information that could be culled from membership cards,
correspondence and interviews with staff reveals that MPs, -social vvprkers,
academics, students, journalists and welfare rights activists are all well
represented in a total membership that has risen from 454 in December 1966
to approximately 2, 800 in 1979. It is important to add that the group has
not, until 1980, embarked upon a determined drive to acquire members

and boost its subscription income. This appears to stem from a
combination of factors. Firstly, the lack of staff to devise and co-ordinate
such a membership drive. It could be argued, for example, that the burden
of co-ordination and administration would require the employment of extra
staff whose remuneration might well outweigh the extra income received.
Secondly, CPAG has traditionally viewed itself as a small campaigning
group and not as a broadly-based ’causellike Friends of the Earth, CND

or Shelter. Thirdly, and crucially, the group has been quite successful
until 1979/80 in acquiring grants and donations from institutions like the
City Parochial Trust, the Rowntree Trust and the Government’s own
Voluntary Services Unit which, between 1973-76, provided CPAG with

some £30, 000 of grant aid. The Rowntree Trust has been particularly
generous to the group, allocating both the monies to set up the group’s
Citizens Rights Office and its Legal Department and providing £1, 000 for

it to press the issue of poverty during the 1970 General Election Campaign.
More recently, the group has come to depend more heavily on the goodwill
of the City Parochial Trust and has had to dip increasingly into the reserves
of its own Appeal Fund as Rowntrees have announced their intention to
spread their grants more evenly and thinly. The City Parochial grant,
however, is scheduled to end in 1982 and its depletion could mark a serious
financial watershed for the group which may bring greater urgency to a

recruitment campaign. In 1981 alone the City Parochial Trust has committed



£15, 000 to the group. Other grant aid, however, will amount only to

£5, 000 - a rather small figure when set against the group’s annual salary
bill of £90, 000. Donations in 1980 amounted to £7, 500 and income from
investments, legal aid, and the group’s annual raffle brought in a further
£6, 500. However, the pattern of financing points firmly away from grant
aid and investment to a combination of subscription income, fees for the
group's services, lectures, articles etc. and sales of its literature.
Together, these earned £94, 000 for the group in 1980 - £34, 000 from
subscriptions, £28, 000 from the sale of literature and the remaining
£30, 000 from fees. For a relatively small group such income may appear
impressive - total income for 1980 was £128, 300 - but looks much less

so when set alongside expenditure commitments of £159, 950 for the year
1980/81. The deficit of £31, 000 has been, and must increasingly be, made
up from reserves - a prospect that has brought a good deal of concern
and, with it, the possibility of cuts in research and welfare rights staff.
Furthermore, as this study shows, the group’s activities are now so
manifestly 'political' that in future its status as a registered charity,

and with it the very valuable tax relief that that status brings, could be
placed in jeopardy thereby depriving the group of other monies. Whatever
the long term financial prospects for CPAG, in the short term more
emphasis will be placed on the need to boost subscription income by

expanding the membership.

In reality, CPAG membership is likely to be considerably higher than the
official figure of 2, 800 quoted by the group, This figure represents member
ship of 'national' CPAG and does not include those individuals who choose
to join the group at branch level only. Although the variation in the figures i
not overwhelming it is significant, especially when one considers that there
are now 72 local CPAG branches. Of these, 51 are located in the provinces,

11 in Greater London, 4 in Wales, 3 in Scotland and 3 in Northern Ireland.
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The most active branches have tended to be those in the larger connubations
- Merseyside, Manchester, York, Hull, Newcastle, Bristol, Haringay,
Oxford, Leicester, Sheffield and Nottingham. The first branch was formed
on Merseyside in May 1967 by a group of lecturers, social workers,
teachers and local businessmen and was promptly followed in the winter of
the same year by Oxford, Scotland and Manchester and then by Sheffield,

Birmingham, Norwich, Swansea and Northern Ireland.

Many of the branches, as Chapter 8 briefly shows, have been closely involved
in welfare rights campaigns, poverty surveys, in the provision of advice

and in representation at appeals tribunals. Their contribution to the campaign
against poverty remains essentially local, however, if not autonomous, and
is perhaps worthy of separate study. For reasons of relevance and
conciseness it has not been possible to undertake a closer examination of
their activities except in so far as they bear directly upon the work of the
parent group. Reference to the branches throughout this study, therefore,
serves only to contrast with, substantiate or elaborate upon the work done

by ’nationall CPAG.

For similar reasons study of the essentially non-political work of the
group's Citizens Rights Office (CRO) and its Legal Department have also
been set aside with emphasis placed, instead, on an analysis and assessment
of the group's 'political' activity. The CRO was established in 1970 with a
grant of £15, 000 from the Rowntree Trust and largely resulted from the
group's disillusionment with the legal aid available to claimants. ~ 1In 1972

a further grant of £5, 000 per annum was forthcoming for 3 years from the
Rowntree Trust to enable the CRO to continue its work. The Office is staffed

by both legal and lay staff and has, for ten years, been largely cast in the

7. Report and Application for Funds to the Joseph Rowntree Charitable
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role of an 'advocate for the poor'. It is interesting to note that the CRO
does not take great pains to advertise its existence to the public at large
but generally finds itself dealing with cases referred to it by social
workers, Citizens Advice Bureaux, Probation Officers and a range of other

advisers to whom it effectively acts as a ’consultant™®.

In addition, the CRO also runs a week-long course six times a year........
. ’attended by social workers, probation officers, housing aid centre
and law centre workers, welfare rights officers and others who are often
asked to deal with welfare benefit problems, but whose professional
/0\
training does not equip them to do so”.
About seventy-five per cent of all enquiries dealt with by the CRO concern

social security benefits and the overwhelming majority of those focus on

Supplementary Benefit. ©)

While the CRO has largely been concerned with....c.c....... experimenting
into ways of encouraging poor families to use the skills of a lawyer”.......
the legal department "has been attempting to call public attention to
the lack of legal services for the poor”. Together, the CRO and the
Legal Department have sought to meet the ’legal needs’ of CPAG which
were identified in the early seventies as (a) research on issues having a
legal element and advising the group on legal matters; (b) preparing
briefing documents and specific kinds of legal material for dissemination;
(c) the preparation of material for Parliament such as Parliamentary
Questions and Backbench briefing notes; (d) Co-ordination, co-operation
and liaison with lawyers and other groups active in the welfare rights field;

(e) the promotion of a test-case strategy and the representation of

8. CPAGs Advisory Work (not dated) p. 1

9. fnterviewRvrtli Henry Hodge, Deputy Director and Solicitor of
CPAG 28.7.77.

10. CPAGs Advisory Work p. 2
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claimants at appeals tribunals and (f) the propagation of welfare rights

ideas.

While the work of the staff in the CRO and Legal Department is as important
and considerable as that of CPAG staff the fact remains that the latter are
characterised by their 'pressure-group activityl - a concern with propaganda
lobbying, consultation, the preparation of policy, liaison with other voluntary
groups and the political parties and trade union research departments. If
one regards the CRO and Legal Department as integral but independent

parts of CPAG, the work of the other staff who make up CPAG 'proper’

takes as its target the influencing of policy through interaction with
Government, parties and other groups and it is with this branch of activity

and interest that this study is primarily concerned.

CPAG and the Pluralist Order

The value in studying a group like CPAG is considerable and this study

takes as its overall theme a question which CPAG has wrestled with since
its inception - ’what are the strategies open to a small group wishing to
influence events'? This question itself poses a further series of questions
concerning the nature of the group - is it promotional or defensive, is it

a cause-group or a sectional group? How is the group organised, how
resourceful is it, does it have a useful network of contacts, is it part of

or outside the recognised policy community in its field?

Important questions must also arise in any analysis of the group's 'clients'
and of the nature of the issues it confronts, Do the group's 'clients', for
example, form part of a recognised and well-defined 'public'; do they possess
a useful level of political consciousness; do they or could they exert political

influence or latent power?

11. ibid

.2;
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Are the issues which affect or determine the life-chances of this public
recognised as important political issues, calling for effective political
action, by policymakers and/or by other ’publics’? To what extent will the
resolution of these issues and the tackling of the problems that underpin
them threaten other interests in society? Do such interests prosper socially,
culturally or politically from the disadvantages experienced by this client

group ?

Recent trends in the ordering of interest groups politics in Britain indicate
that small, impoverished, sometimes poorly-established, groups often
articulating interests related to fundamental social issues such as poverty,
mental health, homelessness, and unemployment are invariably disadvantaged
vis a vis economic, industrial and professional groups in terms of political
access. Often, like CPAG, they seek to represent publics whose interests

or welfare are difficult to define, let alone secure, and which rarely exert

(12)

influence upon the stability of government or the adversary politics of

the party system. For the most part they are the type of issues which
Schattschneider spoke of as being 'organised out’ of politics. (13) The reasons
why this should be so are not always clear or consistent. Generally, they
are likely to be a combination of poor organisation and value-laden
preferences which are at variance with the prevailing norms and values of

the group process.

At least one observer has equated the poor political impact of such interest

12. See Holland, S. The Socialist Challenge Quartet 1978 pp 13-16 !ﬁ
13. He notes..ccoenne .I’All"legriTatrve proceSure is loaded with devices
for controlling the flow of explosive materials into the governmental !
apparatus. All forms of organisation have a bias in favour of the
exploitation of some kinds of conflict and the suppression of others
because organisation is the mobilisation of bias. Some issues are
organised into politics while others are organised out". Schattschneider
The Semi Sovereign People: A Realists View of Democracy in
America Holt, Rinehart, ~WilnsFon~Tlew York 1960 p. 69 \
3
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groups with their apparent lack of voting power. Enoch Powell, for
instance, has criticised a political system that has produced the welfare
state for failing to provide serious and sustained cognisance of issues like
mental health, child poverty, prison reform and homelessness. It is
Powell’s view, and it is one which is closely examined in this thesis, that
the importance or relevance of issues is not established through moral or
social criteria but through party calculation of precise electoral advantage.
His comment on the fortunes of the mentally ill that........... "no significant
voting power is involved (because) the voting power of mental
affliction is in the bottom range”,(l4)may be judged, as this study shows,
to be as relevant to the poor also. The electoral significance of expenditure
strategies to alleviate poverty has figured particularly prominently in the
sensitivity of Labour Governments to the problem and has culminated in
something of a credibility gap, as the later chapters of this study show,

between the radical symbolism ofLabour in opposition and the policies it

adopts within the constraints of office.

As a result of Government or party inertia and as a consequence of their

own ’shortcomings’, groups of the CPAG type, representing politically weak
client publics, may be obliged to articulate their interests through one of

the ’group establishment' or, as ¥yn Grant terms them, ’Insider groups'. (15)

To a large extent the shortcomings of such interests reflects their ’cause-

14. Powell, E. Six Essays on the Welfare State Granada TV 23.1.77.

15. Grant argues that ’Insiders’ are characterised in one of two ways
(1) They may be established by Government or with Governmental
encouragement or (2) they may have a permanent staff................. "who
have a vested interest in maintaining and developing their existing
network of contacts with the civil service”. Grant says that........ H
”The most important distinguishing characteristic of insider-groups

is their tendency to adopt a ’strategy of responsibility”.

Grant, W. Insider Groups, Outsider Groups and Interest Group
Strategies in Britain unpublished paper, Univer srty~oF Warvaclc 1977 %
P-'5 ;T
See also Peters, B. G. ’Insiders and Outsiders’ Administration and 1
Society Vol 9 No. 2 1977 J
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group’ status'” and may be organisational, financial, educational or

articulatory. Each may impose a severe constraint upon the group's

ability to achieve its goals. (17)

The inequality experienced by such groups is essentially twofold. On the
one hand non-established or 'outsiderl groups may be obliged and
encouraged to seek the 'patronage' and resource support of the established

or ’Insider’ groups, in what Richardson and Jordan have termed the 'policy

(18)

community', to enhance their chances of goal achievement. As Truman

NOtesS. .oovemennen. ”the weaker the means of direct action available to a................
group, the more ready has it been to work through such mediating institutions
............... unaided by the wider powers of some more inclusive group, they

. . . . » (19) .
cannot achieve their objectives”. Crucially, Truman asks..........
?’But why must this institution be the Government?” and he suggests,
instead, that the church, trade unions, employers organisations and

professional associations may readily acquire this role.

The importance of an 'alliance' with the trade union movement for social

16. As Stewart notes ..o "the cause group represents only a point
of view about the way in which government and Parliament should
act, in many cases a point of view very far from being generally
accepted. But even when its viewpoint is accepted the group cannot
expect to be automatically consulted. It is not necessary to the
conduct of affairs”. Stewart, J. D. British Pressure Groups
Clarendon 1958.

17. Truman has argued that the extent to which a group achieves
effective access to the institutions of Government is the result of
a complex of interdependent factors, which may be simplified into
3 broad categories (1) factors relating to a group's strategic
position in the society; (2) factors associated with the internal
characteristics of the group and (3) factors peculiar to the
governmental institutions themselves.

4N a3

li

Truman, D. The Governmental Process Alfred Knopf, New York1966 !

18. Richardson, jT"nH~Tordan, (J. Governing Under Pressure
Martin Robertson 1979 pp 43-44

19. Truman op cit p. 105

20. ibid

3



cause groups like CPAG has been accentuated as other avenues of
influence have closed and as the idea of a 'social contract' has gathered
support. CPAGs efforts to forge an alliance with the trade unions and to
promote an interest in welfare rights among rank and file workers are
discussed in the last three chapters of this study. It is important at this
point, however, to acknowledge the growing interest of the trade union
movement in non-workplace issues and its development of a firm 'societal'
role. This role has important implications for conventional pluralist

theory.

In offering the view noted above, Truman was, in part, echoing ideas
expressed earlier by Durlcheim and John R. Commons. The latter had even
gone so far as to argue that............ "the preservation of the economic system
against a totalitarian world and against its own internal disruption, consists
mainly in the collective bargaining between organised capital and organised
labour, as against Government by the traditional parties. Other
organisations, whether farmers, merchants, bankers or the professions,
must conform their policies and methods to this major economic issue of

capital and labour".

The idea of a neo-corporate i.e. a governmental system organised around

representation and administration through industrial-occupational groups

(22)

rather than through territorial divisions. ties in conveniently with

21. Commons, J. R. The Economics of Collective Action MacMillan
New York 1951 p. 272T *

22. See Middlemass, K. Politics in Industrial Society Andre Deutsch
1980 ed. Ch. 13-15
Schmitter has defined corporatism as........... "a system of interest

representation in which the constituent units are organised into a
united number of singular compulsory, non-competitive, hierarch-
ically differentiated categories, recognised or licensed (if not
created) by the state and granted a deliberate representational
monopoly within their respective categories in exchange for
observing certain controls on their selection of leaders and
articulation of demands and supports".

Schmitter, P. C. Corporatism and Public Policy in Authoritarian
Portugal. Sage London T9T5%p.“9



Durkheim’s belief in the sociologically natural causes and the psychologically
desirable effects of a network of occupationally organised groups, and both
he and Commons envisaged an important and extensive role for groups to

play in the adjustment and fulfilment of organised preferences.

Where Truman, by implication differs is in his belief that this 'insider’
network or 'established-group stratum’ could also adopt the role of monitor
and patron of those ’emerging’ interests requiring a helping hand to secure
government attention. For Truman, the group process reflected the
equilibrate nature of social and economic forces in society at a given point
in time. For Commons, the group process constituted a social and
occupational ’parliament’ with a quasi-messianistic role to play in ensuring
the stability and continuance of society. Indeed, Commons found this view
so compelling that he could conclude prophetically in 1951 that............ “both
political science and economic science are beginning to recognise a

L . . . 23
transition from territorial governments to economic governments”.( )

In adopting this view Commons was offering an economic refinement of the
theory of group equilibrium propounded by Arthur Bentley at the turn of
the century and reformulated by Truman in the fifties. In Bentley's work
we find a quasi-Darwinism, an emphasis on the pragmatic and an attempt

(

to project a social outlook on to the cosmos. 24) It was Bentley’s view that,
seen in isolation, groups are in conflict and some will dominate others
because of their superior resources or their occupational advantage.
However, an overview of the process of group politics reveals that

domination and subordination may be less pronounced than at first assumed.

Instead, both may be cyclical experiences for most groups, so that at a

23. Commons p. 262
24, Bentley, A. F. The Process of Government (1908) reproduced ed.
Odegard, P. Bellknap Press, Harvardl 967



given point in time some groups will be in the ascendancy and some in
decline in terms of their influence. As circumstances change and new
issues arise the situation of such groups also begins to alter so that

groups at the periphery of the critical centres of power move into temporary
ascendancy. Bentley’s methodology, and the orthodox tradition of pluralism
that has followed from him., was based, therefore, upon concepts of

symmetry, balance and equilibrium. (25)

"Where writers like Commons, Olson, Connolly and Bachrach and Baratz

in the USA, and Smith, Middlemass, Miliband and Cawson in the UK have
broken with this tradition in varying degree is in their insistence in the
existence of a fixed, permanent, ’established' stratum of groups embedded
at the core of the so called equilibrate order where all other groups/issues
around them remain characterised by Bentley's notion of flux and
mutability. These may be viewed as the 'Insider Groups' of which Grant
talks or those groups which have come to make up the 'policy communities'
and 'policy networks' to which Richardson, Jordan, Gustaffson and Heclo

(26)

variously refer. Each of these representations of the group process are

discussed in detail in this study.

Bentley himself had argued that there is no basic difference between the

‘representativeness’ of interest groups and the structural organisation of

25. Mackenzie notes of Bentley's analysis that............. "he is rhetorically
emphatic about the figure of groups tending to establish a balance.
They never reach the point of equilibrium, because the environment
is never stable: but the idea of equilibrium helps to make more
intelligible what is happening in the 'process of politics'............. for
Bentley. ’Order is bound to result, because order is now and
order has been, where order is needed, though all the prophets be

confounded'........... " Mackenzie, W.J. H Pressure Groups: The
Conceptual Framework Political Studies Vol 3 No. 3 Oct. 1955 p. 251
26. See for example. Richar'dsbn7~JTJ. ancTGustafsson, G. Concepts

of Rationality and the Policy Process. European Journal of
Political Research 7 (1979) pp 415-36



(27)

the Government. All social phenomena are in some way connected to
Government and government can be seen as little more than an organisation
of interests combined into a single coherent system. Bentley's functional
theory of the state is that all interests and all potential or, as Truman
terms them, 'latent' interests are part of the governing process, since
each interest is represented in proportion to its pressure. What Bentley
did not forsee was the development of a highly complex, technologically,
interdependent economy and society in which basic social values might be

subordinated to the demands of post-industrialisation and in which certain

issues and publics might become increasingly organised out of politics as the
powerful, resourceful groups increasingly organised themselves in. This
is an important observation and raises a theme which will remain recurrent

throughout this study.

Truman touched upon the 'spectre of Thrasymachus’ in his own reformulation
of Bentley concluding, rather uncomfortably, that his own analysis of the
representativeness and fairness of the pluralist system might be flawed by

its deference towards the economically strong and well organised and its
tendency to overlook the inarticulate, the mal-organised and the impoverished.
Perhaps what both Bentley and Truman, unlike Commons and his followers,
failed to develop was that the more complex society became on the economic-
industrial level the more the state would need to incorporate groups active

in these spheres, the more the state would seek to secure new forms of

legitimacy like functional representation, the more the so-called

27. Commenting upon Bentley’s analysis Mackenzie has concluded that
................ "Government is the resultant and is wholly the resultant of
group pressures in this sense and so is 'law in the broadest sense’
which is 'one form of statement of the equilibrium of interests, the

3§
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balancing of groups'. Government 'in the narrowest sense' is defined”

as 'a differentiated, representative group, or set up of groups
(organ or set of of organs) performing specified governing functions
for the underlying groups of the population".
Mackenzie p. 249

28. See Odegard, P. A Group Basis of Politics: A Name for an Ancient
Myth. Western Political Quarterly Vol II September 1958.

S,
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equilibrium of groups could be rationalised and reduced to a form of elite

(29) "

accommodation.

Ultimately they could have foreseen a situation in which government might
develop a series of exclusive 'partnerships' with corporate groups
dominating various 'issue areas' to create powerful and recognisable

policy communities. Those groups wishing to gain influence through entrance
to such 'communities' are faced with two primary choices. Either they opt
to gain influence through their own independent action, in which case they
might contribute directly to the "overcrowding" and "immobilism" that

many writers have seen as a feature of the contemporary policymaking
process. Alternatively, they may themselves contribute to the process of
rationalisation and elite accommodation by working through major groups

already entrenched in the policymaking process.

Trevor Smith has attempted to document both these trends - that of elite
accommodation and that towards immobilism and takes the creation of the
NEDC as the most recent catalyst in this process of incorporation. He
notes of the tripartite consultative framework established in the early 60s
that. ... "the new agencies were an authoritative acknowledgement of
the erstwhile de facto situation among interest groups that a two-tier
system of representation existed. Membership of NEDC indicated the

granting of a superior franchise: it was an exercise in elite accommodation".

29. Elizabeth Vallance, for example, argues that it is misleading to
view such trends in terms of a conspiracy against certain groups
.................. "it is simply the quite practical response to the
requirement of support mobilisation".
Vallance, E. Three Languages of Change: Democracy, Technocracy
and Direct Action in Benewicjc, R. and Smith, T. eds. Direct
Action and Democratic Politics George Allen & Unwin 1972~pT95

30. Smith, T. Trends and Tendencies in the Re6r.dering of the
Representation of Interests in Britain A paper delive~red""to the
197676Htical Stuctles As socTatlon Conference at Nottingham.



He also talks of the sixties as witnessing............... M tropical growth in
interest groups catering for the under-enfranchised elements in society:
these included the Consumers Association, Shelter, the Child Poverty
Action Group, the Claimants and Unemployed Worker’s Union, and many

others seeking to influence the contents of the public agenda”. G

Smith suggests, arguably, that the creation of the National Consumer
Council in 1975 illustrated the success of this 'consumer movement' of the
sixties and concludes that the Council.............. "goes some way to
enfranchising consumers in the court politics of the neo-corporate state
"since the Secretary of State for Prices and Consumer Protection has
chosen to "indirectly elect" representatives from such organisations as
CPAG, Shelter, Age Concern, the National Council for Social Service,
Citizens Advice Bureaux and the Claimants Union. Yet it must be said
that these 'representatives' do not sit as formal delegates of their respective
groups, the council itself has only advisory powers and the early optimism
of establishing a powerful and articulate 'consumer movement' has not

been justified.

Crucially, of course, many of these groups are in competition for scarce
resources and their emergence may only have served to further the trend
towards policy 'overcrowding'. Ultimately, if 'consumers' are to influence
events it may make greater strategic sense to range themselves with rather
than against their more resourceful and powerful producer-counterparts.
Indeed, a major section of this study is devoted to a discussion of the Child
Poverty Action Group's attempts to do just that, by liaising with and working

through the trade union movement.

31. ibid: See also Seyd, P. Shelter: The National Campaign for the
Homeless. Political Quarterly No. 46 (4) 1975 pp 418-31
32. Syson, L. & Brooke, R. TThe Voice of the Consumer'in Lapping, B.

and Radice, G. More Power to the People. Longmans 1968



22.

Smith argues that such trends show............ "the drift of Government
thinking towards a corporatist system of interest representation". (33)
He argues that the 'drift' reveals the intention, in the first place, of

L 34
Governments to. "shore up the legitimacy of central control".
The need to do so may stem from what Volker Ronge sees as the
"administrative dilemma" of modern pluralist-capitalist systems, that is,
the growing necessity to act qualitatively and concretely without achieving

(

corresponding support. 33) Ronge assumes a specific interdependence between
the political and the economic subsystem in the sense that the inter-
dependence is determined economicaDyby the capitalist mode of production and
politically by the pluralist ordering of interests. His view is that not only

is the political system controlling or trying to control its social

environment, but that that environment and especially the economy, in

return, is controlling or restricting the political system.

The Government's growing responsibility for managing economic crises,

controlling and alleviating the effects of unemployment and for financing and

administering a complex welfare system has required the generation of new
. . (3b)

types of support dependent upon consensus and participation. 1 The need

to act qualitatively and confidently may be seen to have obliged the state to

enter partnership with an elite strata of private interest groups offering

advice, expertise, information and guarantees of support or non-impedance.

33. Smith p. 8

34. ibid

35. Ronge, V. 'The Politicisation of Administration in Advanced
Capitalist Societies'

36. See Rokkan, S. 'Numerical Democracy and. Corporate Pluralism

in Dahl, R. A. Political Oppositions in Western Democracies Yale
University Press New Haven~T9'6ifr

37. Andrain Comments that.......... "pluralism represents a society of
privileged groups; not one where several different groups have
relative equality. Consistent with this finding, pluralistic
governments often seem controlled not by a balance of diverse
groups but rather by a few powerful groups. Not all groups have
the resources to participate in the group equilibrium".
Andrain, C. F. Political Life and Social Change Wadsworth Press
California 1970 p7TT4 "

[T



23.

The old abstract, general mechanisms of support have thus become
obsolete in a post-industrial society; non-elected interest groups have

come to occupy the role of 'semi-executive agents'.

It is Ronges' view that the test of a good policy is no longer in its legal-
bureaucratic process of conversion but in its functional qualities. Political
consent, he asserts, can no longer be presupposed as was the case in the
liberal model, policies now depend increasingly on social participation.
Inevitably, the issue of who does participate arises. Governments may
welcome and facilitate the participation of some publics and seek to
discourage or impede the involvement of others, particularly where they
represent issues or grievances regarded by the Government as politically

(38}

'inconvenient'. As Schattschneider has commented.............. "In politics

as in everything else it makes a great difference whose game we play. The

rules of the game determine the requirements for success". (39)

Schattschneider saw politics as the domination and subordination of
conflicts. A pluralist democracy will secure its survival by managing
conflict through the establishment of priorities among a multiplicity of
potential conflicts. Indeed, it was Schattschneider's view that there is no
more certain way of destroying the meaning of politics then to treat all
issues as if they were free and equal. Politics may only become meaningful
when Governments establish priorities. Increasingly, as will be shown in
Chapters 2 and 3, post-war British Governments have either chosen, or
have been obliged, to place economic growth at the top of the political agenda

with the result that welfare reform has been subordinated to the vagaries

38. David Ricci notes "certain important interests are persistently ;
weak, continually ineffective and repeatedly disregarded in the
process of political bargaining. Consumers are in this category,
since they lack powerful organisations, as do migrant farm labourers”
white collar workers, the poor and the multitudes with an interest in i|j
peace". Ricci, D.lyl, .Community Power and Democratic Theory: K

The Logic of Political AndiysTs. Random House Hew“Tork 1971 p. 79 f]
39. SchattschneTHer p. 47" If



of increased national productivity.

Schattschneider and, more recently, Wootton and Richardson and Jordan,
have raised the problem of immobilism, of too many groups 'getting in

on the act'. They each have suggested that the system may only work by
being selective. ... "It gets results by being selective and biased; if
everybody got into the act the unique advantages of this form of organisation
would be destroyed, for it is possible that if all interests could be

mobilised the result would be a stalemate* 1 (41

Indeed, Wootton has spoken of the accommodation of too many interests as

leading to “pluralist stagnation”, a situation of impasse. (42) The result,

then, is that........ “probably about 90% of the people cannot get into
the pressure system the system is skewed, loaded and unbalanced
(43)

in favour of a fraction of a minority”.
If the view is accepted that it is the Executive, the Bureaucracy and the
various 'policy communities' which largely determine the procedural norms

(44)

and values of the policymaking process and that this is largely dominated

by economic factors and economic/occupational associations then it is

reasonable to conclude that............. “whoever decides what the game is
. . » (45)

about decides also who can get into the game”.

40. Haniff, G. M. Politics, Development and Social Policy: A
Cross-National Analysis European Journal of Political Research
Number 4 1976. pp. 361-76
Thomas Dye notes, in particular, that "most comparative

cross-national policy studies indicate that wealth and welfare
policies, regardless of political systems, are closely associated
with levels of economic development”.

Dye, T. R. Policy Analysis University of Alabama Press -
Alabama 19T5* p."51

41. Schattschneider p. 34

42. See Wootton, G. PressurePolitics inContemporary Britain
D. G. Heath 1978 Ch. 10

43, Schattschneider p. 35

44. Latham, E. The GroupBasis ofPolitics. Notes for atheory

American Political Science Review No. 46 June 1952 pp 376-97
45. Schattschneider p. 102



A major task of groups such as the Child Poverty Action Group, then, is
to undermine the exclusivity of the game’ either by breaking into it
themselves, through a reformulation of the ’rules of the game’ through the
injection of new values or by forging co-operation with established 'players'
of the game. It is clear that the existing pluralist order in Britain is

.. (46) , ,
already under attack by those excluded from it. The ’attack’ may take
various forms depending on the goals and the values of the protagonists.
Some, such as the Claimants Unions, have chosen to reject the current
order altogether and have devoted their energies to its replacement. Others
like CPAG, have chosen to remain critical but to largely work from within.
Either way, 'outsiders', by choice or by necessity, they share a common
cause in their representation of publics organised out of the mainstream of
politics. As Ronge notes...........

"the chief values of pluralist democracy - maintenance of the political
and social system in principle, acceptance of the 'rules of the game' in
social interactions, use of limited and legal power only, negotiation and
compromise as dominant and accepted methods of political action - are
increasingly questioned and even violated by social groups because of

their discontent with the concrete outcome of those rules and their belief
of being structurally underprivileged”. (47)

CPAG - Insider or Outsider?

The Child Poverty Action Group seeks to represent one such social group -
the poor - whom most observers would see as structurally underprivileged.
As part of a strategy to overcome this underprivilege CPAG has, over the
last 15 years, employed most of the conventional tactics open to interest
groups - Parliamentary lobbying, the raising of Parliamentary Questions

and Adjournment Debates, media campaigns, petitions, detailed policy

46. Andrain asks........ "why should groups accept 'the rules of the
game' when these rules seem biased against their interests? To
the powerless, the rules appear to be ways to maintain the
privileges of the advantaged groups. If changes do not occur to
meet the demands of the relatively powerless, then conflicts over
material interests may transform into deeper value conflicts”,p. 115
47. Ronge p.
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submissions to central government departments. Two stragies employed
by the group stand out above the rest, however, and offer further insight
into the insider/outsider model of group politics put forward by Grant. The
first of those is CPAGs relationship with the Labour Party and the second

is that with the trade union movement.

The insider-outsider dichotomy favoured by Grant as an explanation of the
influence of the group process upon Government provides a useful frame-
work within which the role play and activity of CPAG may be considered.
In exploring the use of Grant’s model as an analytical tool it may also be
possible to adapt or add to it. Grant speaks of two types of 'outsider' or
non-established group - those which are outsiders 'by choice' and those
which are outsiders ’by necessity’. While the findings of Bill Jordan make
clear that the Claimants Unions have deliberately chosen and upheld their
outsider status, ) the identity of the Child Poverty Action Group is less

clear and may well exhibit some hybridity.

Grant says, for example, that ”Those groups which are outsider
groups by choice are careful not to become too closely entangled with the
politico-administrative system because they wish to challenge accepted
authority and institutions. Rather than becoming part of the existing system,
they wish to replace it or alter it in some fundamental way". 49 While it
will become clear from this study that CPAG has frequently advocated
sweeping reform, of social and economic policy often, in the process,
resorting to highly political attacks upon vested interest, the group has

never seriously raised or considered wholesale replacement of the existing

order. Instead, it has favoured a strategy of reform which has, to some

48. Jordan, B. Paupers: The Making of the New Claiming Class
Routledge Kegan Paul T9Y3 PP 20-21
49. Grant p. 9



27.

extent, become interlinked with its own desire to 'enter the gamel.

CPAGs apparent 'hybridity' may be explored further if one considers the
group's response to what Grant sees as the two principal strategies open
to 'outsiders'; those of bringing about fundamental change.................... "by
attempting to change public attitudes towards certain problems" and the
adoption of...ccceeeenenn "more militant strategies such as demonstrations
aimed at administratives agencies". While it will be shown that the
educative role implicit in the first strategy has been strongly favoured by
CPAG, the conflict-confrontational alternative has been largely eschewed

and has, instead, become the hallmark of the Claimants Unions.

This is not the only area in which CPAG may be secen to have a hybrid role.
At no point in his typology does Grant suggest that the distinctions between
outsider and insider groups are rigid. Indeed, he implies that outsider
groups 'by necessity', at least, will view the attainment of insider status

(51)

as an important strategic goal. Yet Grant withholds some of the more
obvious permutations which the social scientist might expect to develop from
the original dichotomy. It is here that study of the Child Poverty Action
Group becomes especially fruitful,Grant largely confines his classification
to the relationship between groups and government and ignores the equally

revealing relationships between interest groups themselves and between

interest groups and opposition parties.

Taking the latter relationship first, it is important to note that many of
those who later came to found and work for or through the Child Poverty

Action Group had already long been active in the policymaking structure

of the Labour Party, most notably the party's Social Policy Sub-Committee.

50. ibid
51. ibid p. 10

41
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"While the representatives of interest groups, other than the TUC, may

not be officially co-opted on to such committees it will be shown in fi
Chapter 5 that CPAG staff and members have long constituted an active

caucus within the Social Policy Sub-Committee and that the group's ideas

have enjoyed a continuing currency. In some sense, then, CPAG has

enjoyed a modified insider status within the Labour Party though not, as

will be seen, within Labour Governments. Indeed, the group's failure y
to develop that status when the party came to power or, perhaps, its

rather naive belief that it could do so, may have had some influence upon

the type of role CPAG developed for itself between 1965-69.

Secondly, we may note CPAGs relationship with the trade union movement
which is discussed, in its various stages, throughout chapters 7-10. It is
here that the relationship between groups themselves, rather than between
groups and government, is explored. Significantly, it is a relationship

that could be viewed as that between an outsider group in the shape of CPAG
and'on insider group in the form of the TUC and, to a lesser extent,
individual trade unions. If the earlier view of Goldthorpe that structures
social and political inequality are inherently resistant to change is accepted
it may be argued that the members of the 'established' or 'insider' strata
have the motivation and, in general, the resources to sustain their position
and transmit the advantages it brings to others that they favour i. e. those
groups obliged or determined to articulate their own preferences via the

alimentary systems of the insider groups in the hope of achieving 'back door'

. . 52

access to a government which has otherwise chosen to overlook them. (52)
52. There are considerable dangers here as Ricci has noted............... "the S
danger in such relationships, which become symbiotic between 1]

private interest groups and public agencies, is that established groups;
acquire some of the power of the state and can use it to discipline

their own members and prevent the rise of groups with opposing ]
interests and alternative policies", p. 79 3



Crucially, of course, questions arise as to how and why CPAG found itself
having to seek liaison with what it viewed as 'insiders’ after 1974 and why

it was not able to develop insider status itself. The answer may partly lie

in the nature of poverty as an issue and in the ability of groups to force

it onto the political agenda and, secondly, in the role played by the poor
themselves in contemporary British politics. Ultimately, however, the

fate of poverty as a political priority and of the poor as a structurally
underprivileged group will be determined by the demands and influence of

other publics and issues. It icould be argued, for example, that the interests

of both the trade union movement and the business community in the sphere

of taxation policy may well conflict with that of 'claimant' groups whose
material welfare is inextricably bound up with the level of tax revenue flowing
into government. A reversal or stemming of the flow may easily develop a
justification on the part of Governments for effecting 'cuts' in welfare
expenditure that were in evidence between 1970-73 and throughout 1979. v
Ultimately, the ability of a group to influence policy comes down to its
resources, its skills, its representativity and its capacity to apply sanctions i

(53)

against an unsympathetic or intransigent administration.

The leaders of the business/industrial spheres of group politics* in particular, fs

enjoy the benefits that accrue from frequent political access and insider

status. Miliband and Guttsman in the U. K., Aron“Leruez andMeynaud in n
France and Galbraith and Wright Mills in the U. S. A. have all demonstrated
that business groups enjoy much greater advantages within the state system ‘
than any other form of group because of the composition and ideological |
inclinations of the state eclite. These groups also exercise and enjoy a

2

considerable superiority outside the governmental system as well, as a

53. The so called 'prerequisites for success' have been discussed by .
Kimber, R. and Richardson, J.J. eds. in Campaigning for the Il
Environment Routledge & Kegan Paul 1974 pp 212T225 and by Finer »$£*
in Anonymous Empire Pall Mall 2nd ed. 1966 >3
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result of the very powerful pressures they can generate through other
groups. The considerable influence traditionally wielded by the Roads
Campaign Council and the British Roads Federation within government, as
well as within organisations such as trade associations, chambers of
commerce, individual firms and transport action groups, in which they have

v
constituent members, is a striking illustration of this manifest superiority. (54p;
Curiously, pluralist writers have underplayed the pervasiveness of
business pressure which, according to Miliband, is often applied without the

(55)

overt use of sanctions, campaigns and lobbying - a style of influence that
would be impossible for groups like the poor and unemployed to emulate. It
is generated, instead, by the private control of concentrated industrial,
commercial and financial resources and may be employed both to influence
decisions favouring the interests of such groups or, less perceptibly, it

may be used to block or delay decisions which might prove inimical to those

interests. Similarly, returning to the growing influence of organised labour,

it has been suggested that............... ”Government by consent has come to
mean specifically government with the consent of the TUC”. More
critically, it has been commented that............ ”At a time when power of

all kinds is increasingly held to social account trade unions continue to

regard themselves as accountable to only their own members, according to

. . (57)
rules of their own devising”.

54. See ROADS (Annual Report of theBritish RoadFederation) 1973-75
for ah illustration of the BRFs involvement with and leadership
of other groups in the field.
A thorough going analysis of the influence of the ’Roads lobby' is
offered by Hamer, M. in Wheels within Wheels Friends of the Earth :
See also Plowden, W. The Motor Car and Politics in Britain /1974
Pelican 1973 Chapter 18

55. Miliband, R. The State inCapitalist SocietyQuartet 197 3ed.
pp 131-39 ~ ~—~
56. The Guardian 1. 9. 75.

57. ibid
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The dangers of powerful interest groups, often representing, relatively
small publics, entrenching themselves at the critical centres of power are
considerable. The location of power is increasingly shifted from the
legislature to the executive and the bureaucracy; the representative claims
and responsiveness of group leaders to their own members may diminish as
they become more institutionalised; furthermore, the intensity of group
competition and the standards of political morality and social priority may
decline as some issues are not given definition or adequate recognition

because of the system’s prevailing bias towards certain interest groupings.

Indeed, the phenomenon of group institutionalisation has been described as
.............. ”a remarkable contracting out of general political responsibility. ...
interested groups are becoming less and less inclined to hold a general
opinion or attitude and to seek to persuade public opinion to support it as they
grow more and more determined (and organised) to secure the best terms

for themselves within the framework of a government’s (any government)

policy”.

There is a danger, then, of powerful publics arrogating too much power to
themselves and usurping the functions of the legislature. Private interest
groups have now largely superseded the Common's former function of
supplying information and expertise to both the bureaucracy and the general
public. Interests and publics formerly represented by Parliament are now
more and more the focus and prerogative of structured group demands with
the result that the representative and informative functions of Parliament
have been seen as virtually defunct............ ”The primary function of the
politician - the adjustment and reconciliation of different interests and

ideas - is abruptly terminated at the point where it is most important: the

58. Fairlie, H. The Life of Politics Methuen 1968 p. 231.



adjustment and reconciliation of the industrial and commercial interests -

capital, management and labour - on which the prosperity and future of

(59)
the country depend”.

It is against this trend towards what some writers have described as
corporatism I that the tropical growth in consumer groups”, detailed by
Smith, has taken place. Their emergence and subsequent attempts to break
into the ’insider’ stratum poses the dilemma of increasing immobilism in
the policy-making process. However, their general failure to do so so far
lends growing support to the belief that British policymaking is, and will

continue to be, dominated by a system of elite pluralism.

The emergence of this order has been assisted and consolidated by the
emergence of what may be termed 'technocracy' and by the dramatic
shift in the location of power to the executive and administration in the
post-war period. Inevitably, as was noted earlier, the extent to and way
in which political influence may be achieved is largely determined by a
group’s capacity to adapt its organisation and its values to a bargaining
framework constructed by these institutions. It may be argued that the
group which does (or can) adapt its style and preferences to suit the
rules and values imposed by the policymaking process and which does (or
can) reflect prevailing norms and values has a much greater chance of

achieving its goals than does a group unwilling or unable to meet these

requirements. (60)
59. ibid
60. It is interesting to note, for example, that the BRF deliberately

decentralised its structure after 1974 in response to local
government reorganisation and what it saw as the emergence of
new and effective tiers of decision making within the new
Metropolitan County and District Councils.

See ROADS 1974 and 1975
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Significantly, many of the publics which resort to direct action do so for
one of two key reasons (a) they are unable to gain consultative access to S
government and direct action remains the only feasible alternative for [
influence or (b) they are unwilling to compromise their principles/interests
by submission to a bargaining process that favours incrementalism and M
demands acquiescence and ’trade-off*. It may well be that some groups |
prefer not to involve themselves in the consultative/bargaining process for
fear that, once involved, the superior institutional resources of the oty
bureaucracy, the executive and other interest groups will be brought to &
bear thus adversely affecting the effective placement of their own
preferences. As Theodore Lowi has noted............. IAdministration is a
means of routinising coercion; Government is a means of legitimising it”. 61} M
%

With these factors in mind, Robert Benewiclc has concluded that.............. Is
’although it is a sad commentary, it is often through forms of direct
action that the moral basis of politics is kept before the government and

// o\ N
the public”. Direct action now characterises political activity on such

fundamental issues as homelessness, poverty, abortion, environmental

e
degradation, unemployment, apartheid and factory closure. The relationship
between effort expended and success achieved in these areas is adversely -
disproportionate. The inevitable question is why? J

rA

Differential Access allg El}_e___pj)stacles to Reform A

The structural changes which are thought to have consolidated the ’corporatism?0
'
trend and which have partially or wholly excluded the interests of smaller

-\l
/1 o\
groups have already been noted. 'It now remains to briefly identify the []H
M
61. Lowi, T. Decision-making Versus Policymaking: Towards an
Antidote for Technocracy. Public Administration Review 1970
pp 314-25
62. Benewick and Smith p. 13
63. See for example McCarthy, M. A. Organising the Independent

Centre Political Quarterly June-September 1978 pp 293-303
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other reasons why these groups remain largely unsuccessful. Most
striking, is the overwhelming differential access to resources enjoyed by
various interest groups. The term ’resources' may be seen to cover
finance, expertise, contacts, leadership skills and familiarity with the

‘rules of the game"'.

More fundamental than any of these, however, is the problem of self-
identification; the ability or willingness of those with shared interests or
values to actually perceive that they constitute a group, potential or other-
wise. ft is similarly difficult to 'frame' issues for popular or
governmental 'consumption' when dealing with those like poverty which can
be both vague and specific and absolute and relative at the same time.
Overcoming both obstacles are crucial to a group's development and its
propensity for success. Both are only superficially acknowledged by

modern pluralist writers.

In addition, problems of this sort are further compounded by the nature of
many social or moral issues which militate against the mobilisation of

support and the building of a permanent, coherent membership. Apart from,

the clear social barriers to mobilisation caused by the stigma attached
64. Graeme Moodie and Gerald Studdert-Kennedy include control over
or the possession of access to decisionmakers as........... "a

possible resource", bearing in mind the frequently substantial
power of confidants, secretaries, acquaintances etc. Indeed they
regard access to decision-makers as so important in the U.K. that
................ "For lack of it, a group may be driven to disaffection from
the political system, and if control of significant resources is
allied to the denial of access, the situation is ripe for rebellion.
Moodie, G. and Studdert-Kennedy, G. Opinions, Publics and
Pressure Groups George Allen and Unwin 1970 p. 66

65. ScKein notes.’. . .."The size of the group is thus limited by the
possibilities of mutual interaction and mutual awareness. These
aggregates of people do not perceive themselves to be a group

even if they are aware of each other " Schein, E.
Organisational Psychology Prentice Hall New York 1965 p. 67
66. Michael Hill notes of*welfare claimants, for example.........

"Individuals with such grievances rarely meet each other or they
meet in contexts such as the offices of the Supplementary Benefits
Commission, where they are inhibited by a sense of shame and
degradation from comparing notes with each other". Hill, M. The
State, Administration and the Individual Fontana 1976 p 221. ~



to certain issues, many problems affect individuals for a short time only

- unemployment and homelessness may be useful examples - and the rapid
turnover m membership that may occur within a group as individual
problems are resolved may prove disruptive and demoralising for activists.
The Claimants and Unemployed Workers Unions, for example, have found
it difficult to sustain their activities and their representative base because
of the highly transient or 'intermittent' nature of their memberships.

The Campaign for the Homeless and Roofless (CHAR) has had similar
difficulties in maintaining its organisational strength and the sustained

involvement of homeless people.

On the other hand, social stigma has been an important constraining factor
in the Campaign for Homosexual Equality's efforts to mobilise interest and
support among both homosexuals and heterosexuals. Stigma, combined with
the media’s Iscroungerphobia', has also hindered the mobilisation of the
poor in particular and welfare claimants in general. Even allowing for a
reasonable degree of expertise, resources and articulation some publics
will inevitably regard themselves as the victims of the prevailing biases
within the political system and their sense of social deprivation and
structural underprivilege may lead them to conclude that they have only

/1 Q
two alternative responses open to them - passivity leading to alienation

or direct action which may well lead to their denunciation as ’deviants'

employing 'illicit' political tactics.

There is a third alternative, of course, - one which may well require little

67. Rose, H. 'Up Against the Welfare State' in Miliband, R. and
Saville, J. eds Socialist Register 1973 (London) Merlin 1974

68. Hill notes .uThe apathy of the poor and politically weak is,

after all, a source of protection against being hurt in an unequal

struggle. Perhaps they really know, better than the idealists who

seek to politicise them, how difficult it is to achieve change", p. 27
69. Benewick & Smith Ch. 18 and 19.



or no participation from these publics themselves. That is the intervention
of middle-class activists on their behalf - activists possessing the skills
and organisational requirements for political influence that their 'clients’
lack. The Child Poverty Action Group is one such group of activists
whose traditional role has been to articulate both the statistics of poverty
and the sense of deprivation experienced by the poor. In 1965, when the
group was established in response to academic evidence of a startling
increase in child poverty, most observers might have been forgiven for
expecting the group to have an early influence in social policy matters.
After all, a so called 'reformist' Labour government had just come to power,
many of the group's leading members and supporters were influential in
the party during opposition and the abolition of poverty had figured

prominently at the hustings during the 1964 General Election.

Yet the Child Poverty Action Group has encountered a number of serious
obstacles to its progress over the last 15 years. Some of these, as was
noted earlier, have been the direct shortcomings of the post-war legislation,
some have been of its own making and have resulted from its own political
misjudgement, from its uneasy and constraining relationship with the Labour
Party and from its own lack of representativity and effective sanctions.

They include what some have seen as a poorly judged 'election campaign' in
1970 when the group alienated support within the Labour Party and rather
fragmented and more recent attempts to secure influence by liaison with

bodies such as the TUC.

70. Alinsky notes ... "These types of........... people, ususally by
virtue of education, background and personal manners, have
much more in common with the representatives of the formal

agencies than do the rank and file............... " He notes, furthermore,
that officials themselves......c.. "feel much more at home with
these people and find them more articulate and more able to talk
in terms and values that (they).......... are comfortable with".

Alinsky, S. Reveille for Radicals Random House, New York 1969-
p. 66.
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Other obstacles have not been of the group's making and have seriously

impeded its efforts to bring about an effective strategy to alleviate poverty. }S
Notable among these were the effects of the deflationary package of measures }EJ]
presented by the Labour Government in July 1966, the apparent reversal of
Labour's priorities during the Wilson Governments, the failure of Labour's Y
review of social services, the Conservative public expenditure cuts of

1970-73 and the debacle over family allowance increases in 1967—8(71) and

the introduction of child benefits 1975-77. Perhaps the most striking {]
Achilles heel of CPAG in its role as a 'pressure group for the poor' is the "
remarkably low level of regular, formal contact it enjoys with departmental &
civil servants - a fact which has further required that the emphasis of this Im

study be upon group-party and group-trade union relations. Given the structural;
underprivilege of the poor, the type of role CPAG claims for itself and the

pledges made by successive governments since 1964 in the field of social

>3
policy, a study of the activities, aims and the changing political strategy of
CPAG would seem to provide a useful opportunity to consider some of the
trends in the reordering of groups and interests, briefly discussed earlier,
in a more specific context. 'A
i

The early chapters of this study show the 'rediscoveryl of poverty in the
«
late 1950s and early 1960s and explore the emergence of CPAG as one response

to that 'rediscovery'. They show, in particular, the relatively low status

of poverty as a political issue in this period and assess the role played by

71. Not the least effective, and often the most imperceptible, of these
'obstacles' is the effort expended by 'counter-interests' to prevent
the issue of poverty securing sustained attention or effective action.
This phenomenon of 'non-decision-making' has been most fully
documented in Bachrach, P. and Baratz, M. S. Power and Poverty:
Theory and Practice Oxford University Press. New York 1970.
Summing up their Hypothesis Charles Andrain has noted that.........
.."Those exercising effective power use their power in part to
prevent certain issues from being raised in the first place. That
is, some power wielders mobilise their resources to prevent the
formulation of decisions running counter to their interests", p. 115



social scientists in the documentation and, to a certain extent, the
politicisation of the issue. Chapter three discusses perhaps the two most
significant early campaigns of CPAG - those to abolish the wage-stop and
to bring about an increase in family allowances through the operation of

a system of tax clawback - and show the limits of the group's influence as
these matters became internalised within Cabinet and Cabinet Committee.
Chapter three also raises the broader problem of how CPAG policy and
strategy developed against the backcloth of political events in the mid to
late sixties and, in particular, of how the group responded to the apparent

reversal of Labour's priorities after the latter's accession to power.

Chapter four commences with an assessment of CPAG under the leadership
of Tony Lynes and a discussion of the implications and outcome of his
departure in 1969, a considerable watershed for the group. It also attempts
to locate the phased politicisation of poverty as an issue within the model

(72) The remainder

of 'issue-attention cycles' advanced by Anthony Downs.
of this chapter is concerned with the organisational changes brought about
by the resignation of Tony Lynes and with the origins and rationale of a

new strategy for CPAG under the leadership of Frank Field and

Peter Townsend.

Chapter five is exclusively concerned with CPAGs relationship with the
Labour Party both in opposition and in office and details the group's
involvement in the Party's Social Policy Sub-Committee. It concludes with
a discussion of a second important watershed for the group, its 1970 'Poor
Get Poorer Under Labour' General Election campaign and illustrates the

growing independence and aggressiveness of CPAGs viewpoint under its

72. Downs, A. The Political Economy of Improving our Environment.
Downs, Kneese, Ogden and Perloff: The Political Economy of
Environmental Control Berkley 1972 and Lowns, Kl 'Up and ~Down
with Ecology - The Issue Attention Cycle' Public Interest No. 28
pp.38-50
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new leadership. Chapter six is similarly concerned with group-party
relations and considers CPAGs response to Conservative social and §
economic policies in the period 1970-74 focussing, in particular, on its

reaction to the introduction of Family Income Supplement. It also

o

examines the rethink on policy taking place within CPAG in the period
1972-74 and discusses the origins of the groups decision to work with the
trade union movement and Labour's rank and file in the wake of its failure "%

to influence Conservative policy.

Chapter seven is accordingly concerned with CPAGs efforts to force poverty
back on to the political agenda with the aid of what it then viewed as an
'insider group* of growing influence - the trade union movement. Some
consideration of the trade union movement's record on and interest in
social policy is undertaken here with particular attention devoted to the
interrelationship of social welfare and wage bargaining. Chapter seven
therefore questions the efficacy of CPAGs new strategy against the trade
union movement's historical subscription to the principle of wages first and

allowances second.

Chapter eight examines and assesses CPAGs strategy for influencing the
trade unions and winning their support on what may have appeared to be
non-work issues. It considers the group's efforts to effect a 'benefit-
exchange* with the unions and to place social welfare issues at the forefront
of TUC - Government dia.kogue in the period of the social contract.

Chapter nine continues this theme in greater detail and examines, in
particular, the role of CPAGs branches and its newly appointed trade union £
liaison officer in furthering its hopes for the establishment of a 'poverty

lobby' through structured liaison with the trade union movement. Chapter ten |
is an attempt to illustrate the reality of CPAG-trade union liaison in a

specific context and takes as its subject the child benefits campaign of s
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1975-78. Finally, in the conclusion, we return to the themes raised in
this introduction examining, in particular, the effectiveness of CPAG
as a pressure group for the poor in the context of reform and change in

the reordering of interest group politics in the sixties and seventies.

Campaigning for the Poor and the Poorest
It is, however, with the publication of an important new analysis of poverty
that this study and the activities of CPAG begin.

In December 1965 Brian Abel-Smith and Peter Townsend wrote that............
.................. ” Two assumptions have governed much economic thinking in Britain
since the war. The first is that we have ’abolished* poverty. The second is
that we are a much more equal society; that the differences between the
living standards of the rich and poor are much smaller than they used to be.
These assumptions are of great practical as well as theoretical importance.
They form the background to much of the discussion of social and economic
policy. But are they true?”(73)

This was the principal question the authors sought to answer in their *f

1
comparative study of the nature and extent of poverty in the years 1953 and T
1960. The significance of their study lay in its fresh interpretation and 9]

rather disturbing analysis of existing data from the Ministry of Labour's
Family Expenditure Surveys for 1953-54 and 1960, and it did much to under-
mine conventional wisdom about the extent of poverty in Britain. As much of

their work was devoted to exploding the contemporary myths regarding the

el

incidence of poverty among children it is appropriate that present interest

is confined to that section of the population.

Between 1953-60 the proportion of children increased by approximately
0. 5% in both the total population and in the samples used in the two Ministry
of Labour surveys. The proportion of children in households with "low

levels of living” increased by 1%. However, as the authors noted, such

%_‘ I LS Qi ——

73. Abel-Smith, B. & Townsend, P. The Poor and the Poorest occasional!
papers on social administration No. 17 Bell and Co. December 1965 |j
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apparently insignificant changes concealed much larger increases in
family size. In the 1953-60 period the total population increased by about
4%. Yet the number of families with four dependent children increased by
about 20%, those with five children by about 26% and those with six or

more children by 45%

Compounding this increase in family size was their equally important
observation that the economic position of such families was in relative
decline between 1953 and 1960. Although the general level of incomes of
the country rose by just over 50% in money terms, the family allowance
for the second child remained at its 1953 level of 40p, while that for a third
or subsequent child increased a mere 25% from 40p to 50p. The combined
effects of inflation and rising consumer expectations led the authors to
comment. ... "No doubt the failure of family allowances to keep pace
with the living standards of the community contributed to the higher
proportion of households found to have low levels of living in 1960 than in
1953-54".

In 1960 alone there were nearly one million individuals who received
pensions or other state benefits and whose incomes still remained below

the assistance rates plus rent.

Their analysis revealed that not only were a substantial minority of the
population, in addition to those receiving National Assistance, living at or
below National Assistance standards, but also that a substantial minority
were not receiving National Assistance yet appeared to qualify for it. For
perhaps the first time then, the phenomenon of low or non-take-up of
benefits was clearly and coherently exposed. The author’s own reaction

therefore was hardly surprising ."The legitimacy of the system of

74. ibid
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National Assistance is therefore called in question".

The most significant finding made by Abel-Smith and Townsend was the
extent of poverty among children. It had been generally assumed by
politicians and academics alike that the problem of poverty was largely
confined to the aged sections of the population. Abel-Smith and Townsend
discovered, however, that there were more people who were not aged than
there were aged among the poor households of 1960. They estimated that
there were about 2. 25 million children in low-income households in 1960.
....................... "Thus quantitatively the problem of poverty among children is
more than two-thirds of the size of poverty among the aged. This fact has
not been given due emphasis in the policies of the political parties. It is also
worth observing that there were substantially more children in poverty than
adults of working age. There is a simple, if relatively expensive, remedy

for the problem of poverty among children - to substantially increasefamily
allowances, particularly for the large family". (75)

The Poor and the Poorest concluded with the revelation that some 5-6% of
the population were in low income households because wages, even where
supplemented by family allowances, were insufficient to raise them above

the minimum, level. An additional 4% lived in households receiving
insufficient social insurance benefits, usually pensions. A further 4-5% of
the population were in low income households because of their non-entitlement
to full National Assistance grants.

The authors ended their analysis with a challenge to Government........c.....
"Moveover, the fact that nearly a third of the poor were <children suggests
the need for a readjustment of priorities in plans for extensions and

developments".

There were, then, two inextricably related factors in the Abel-Smith -

Townsend strategy for alleviating poverty. Firstly, they had identified the

| ol

a



apparent need for Government action in increasing both the level and the
application of family allowances. Secondly, they established a clear causal
relationship between poverty and low pay, made all the more evident in a
period of general prosperity and rising expectations. The sense of
deprivation felt by this stratum of the workforce was, therefore, likely to
be that more acute in the "affluent fifties and early sixties than in the forties
when the exigencies of both war and post-war reconstruction ensured that

most of the population experienced deprivation in some form, or another.

The resolution of both these ’problems' were to become axiomatic to
CPAGs efforts to eliminate poverty and their continued existence, as this
study now goes on to show, has remained a significant factor in sustaining

the group’s raison d’etre.



CHAPTER 2

The Origins and Emergence of Child Poverty Action Group
Abel-Smith’s and Townsend’s emphasis on the extraction and interpretation
of extant government data on poverty is wholly consistent with the
development of informed opinion preceding the publication of their 1965
study. h Academics and Labour politicians®often meeting under the
'umbrella’ of the party's social policy sub-committee, had been slowly
converging on the issue of poverty since the late fifties. In its 1950
manifesto the party had claimed to have eliminated destitution and the
following year had echoed this self-congratulation in a further manifesto
....................... "Now we have a National Health Service scheme which is the
admiration of the post-war world. Then, we had the workhouse and the
poor law for the old people. Now we have a national insurance system
covering the whole population with greatly improved pensions and a

humane National Assistance Scheme". (2)

Initially, the Labour Party's claims appeared to have some substance.

The third social survey of York, conducted by Rowntree and Lavers, appeared
the same year and revealed, certainly in that locality, that the proportion

of the working class population living in poverty had fallen from 31. 1% in

3
1936 to 2. 77% in 1950. @) In 1936 the two chief causes of poverty had been

1. Abel-Smith, B. and Townsend, P. The Poor and the Poorest
Occasional papers on Social Administration No. IT "December 1965.
Bell & Company.

2. Quoted in Craig, F. W. British General Election Manifestoes
1918-66. Political Reference Publications 1970 pp7°132 and 149
3. Rowntree, B. S..and Layers, G. R..Poverty..and the Welfare

State: A. Third Social Survey of York Dealing only with Economic
Problems”® Longman 1951 (SK. 4. For a’sliort commentary on their
work see' MacFarlane, L. J. Issues in British Politics Since 1945.
Longman 1975. pp 54-55.



unemployment of the chief wage earner (28. 6%) and low wages (32. 8%), by
1950 the former did not even figure as a cause and the latter accounted for
only 1% of those in poverty. The two new chief causes were old age (68. 1%)
and sickness (21. 3%).(4) However, the York survey did stress that while
poverty in absolute terms may have appeared to diminish, poverty as a
relative concept had not. There remained an increasing number of families
only marginally above the levels used to define the survey poverty line.
While giving some support to Labour's claims the York survey did,
therefore, make important qualifications of its findings, though politicians

and press alike chose to interpret them rather selectively.

It is clear that although a 'new society* had emerged in the post-war period
many saw it as the end of an evolutionary process, not the beginning. While
many Labour politicians had viewed the creation of the Welfare State as the
centre piece of a new social order others saw it as the fulfilment of short
term expediency. As Birch notes. .."To some extreme Conservatives and
Liberals, the Labour legislation had been simply an ad hoc response to a
period of short-term difficulty, and they believed that it would not be needed
with the return of affluence under normal economic conditions, the crutches
discarded when the British people had learned once more how to walk on

(5)

their own feet!’.

In 1957 Peter Townsend had been among the first to question the complacency
of Labour's manifestoes and to dispute the popular notion that real poverty
had been largely eliminated. His study of the aged in Bethnal Green,

AAAAAAAAAAAAAAAAAA S / A\
Family Life of Old People, revealed that one third of his sample of old

4. See T alLle 3.1 'Poverty in York 1936 and 1950' in MacFarlane op.
cit p. 55 .

5. Birch, R. The Shaping, of the Welfare State. Longman 1974 p. 65

6. Townsend, P. The Family' Life of Old. People: An Enquiry in East

London. Routleclge. 1977. pp 163-4
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people had a personal income below the National Assistance Board’s
subsistence minimum and that between a fifth and a quarter of all old
people were not receiving the assistance to which they were entitled. By
the mid-fifties the realities of post-war poverty had become of increasing
concern to labour ideologues. The influence of ’Labour academics’ like
Richard Titmuss, Peter Townsend and Brian Abel-Smith through the
party's social policy-making committees had forced a re-interpretation
of the optimistic mood of 1950-51. Labour's 1955 election manifesto, for
example, had claimed that the 1945-51 Government had not actually
eabolished’ poverty but that it had, instead.............. "begun to abolish the
fear of old age, sickness and disablement which haunted working-class

(N

life before the war".

The role of academics in assisting what Stringer and Richardson have

termed "problem definition" ®)

and in helping to get the poverty issue onto
the political agenda was particularly crucial during this period when both
the major parties appeared unclear and ambivalent as to the nature and
extent of poverty. Nowhere was this more important than in the publication
of The Poor and the Poorest by Abel-Smith and Townsend in 1965. The work
of such academics in raising the issue of poverty within the Labour Party
and in providing information about the problem, largely generated by their

own research, helped initiate an intra-party debate that persuaded Labour

to incorporate ’an attack on poverty' onto its own political agenda.

In 1959, influenced by Townsend's survey of Bethnal Green, the party

hastened to make the problem of poverty among the aged a key election

7. Craig op. cit p. 179

8. Stringer, J. and Richardson, J.J. 'Managing the Political Agenda:
Problem Definition and Policy-making in Britain. 'Parliamentary
Affairs Winter 1980. ¢
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ISSUEC o "the living standards of more than half of our old-age
pensioners are a national disgrace. About a million are driven by poverty

to seek National Assistance and another 500, 000 would be entitled to

receive it but are too proud to do so. " ®)

The party’s leader, Hugh Gaitskell, raised expectations further when he
declared...cccovenennnne. "the real challenge to us is whether we’re going once
and for all to abolish poverty in old age. The Labour Party is the only

party that can do that".

National Assistance and Problem Definition

Events immediately preceding the 1964 General Election raised further
hopes that social reform was inevitable. The years 1962-63 witnessed a
concerted attempt by some academics to advance the frontiers of research
by persuading the National Assistance Board to improve its irregular and
meagre statistical output on the nature and extent of poverty. Throughout

these years a largely LSE-based ’ginger-group’ numbering Titmuss,

il

o

Townsend, Tony Lynes, David Donnison, Michael Young and Dorothy Wedderburn

within its ranks, most of them committed Labour supporters, continuously
pressed the NAB Chairman, Lord Ilford, to increase the Board’s output of

data so that a coherent,, national picture of poverty could be drawn up.

Hugh Heclo has referred to such groups as "policy-watchers" and he notes

that it is through their scrutiny of, and interaction with, Government.............

"that public policy issues tend to be refined, evidence debated, and

alternative options worked out.....ccee. n (12)

9. MacFarlane p. 56

10. Butler, D. and Rose, R. The British General Election of 1959
Nuffield Election Studies. MacMillan 1960 p’™5"5

11. Interview with Professor Peter Townsend, Chairman of CPAG
18. 12. 79.

12. Heclo, H. ’Issue Networks and the Executive Establishment’ m

Ifj
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In essence, their 'campaignl was aimed at making a complete picture of
a jigsaw of which each held only a small piece. It was hoped that this
sustained lobbying would persuade the Board to release a wealth of data
as yet unseen by academics and would, subsequently, enable most
academics to test their own suspicions of the Government’s failure or

reluctance to perceive the full implications of that data. (13)

This lack of freely available information from Government was an important
obstacle to problem definition. Until an improved and increased flow of
information took place any critique of Government policy on poverty was
weakened by resort to generalisation. The limiting of information, a »
serious blow to the ’policy-watcher’, can be a useful tactic in controlling
the political debate and keeping the Government’s agenda to manageable
proportions. Stringer and Richardson note, for example, that...........
“from the point of view of the politicians and Civil Servants yet another
issue forcing itself onto the political agenda may appear as an unwelcome
intrusion into an already overburdened system which has not the capacity

to respond positively. Far better, perhaps, to so arrange things that it is

very difficult for anyone to claim that there is a problem in the first place”. (14)

13. Indeed Lynes, increasingly cast in the role of the ’group’s’ Secretary,
had complained in a letter to Douglas Houghton, Opposition Spokesman
on Social Services, on the 13. 2. 63. that........... ’discussion of the
Board's work is seriously hampered by a lack of detailed information”.
Commenting on’this type of dilemma, Stringer and Richardson'have
noted ...

when criticising governments for their failure adequately to define
a problem or for deliberately attempting to manage its definition, we
labour under the difficulty in many instances of lack of knowledge.
When knowledge is confined in this way, how much easier it is for
Governments to control the emergence of issues, to define or redefine
problems out of existence, with a view only to short-term expediency.
A more open system, we might hope, would expose just what the
Government is up to”. Op cit p. 36

14. Stringer and Richardson pp. 23-24



Two leading sociologists, Dorothy Wedderburn and Peter Townsend, had
already shown in 1962 that the NAB was gathering and collating information,
but was offering rather selective and incomplete conclusions. (13) Using

the findings of the Ministry of Labour's Household Expenditure Surveys,
Townsend found that in 1953-54 about 8% of the population, nearly 4 million
people, were living at a standard no higher than the average family on
National Assistance. His preliminary comparisons for 1960 showed that the
numbers had nearly doubled. Some 7;j million people were now to be found
in households with incomes at or below the average amount allowed to
similar families on National Assistance......... "As many as two million
had less than the 'basic' National Assistance scale on which, it has been

officially stated, nobody is expected to live. " (16)

Using the same Expenditure Surveys, Wedderburn found similar anomalies
and she concluded that there were twice as many people living at or below
National Assistance level than there were receiving assistance. Confirming
both the findings of the 1951 York Survey and Townsend's Bethnal Green study,
Wedderburn revealed that one third of most old people who appeared eligible
for National Assistance in 1959-60 were not receiving it and that one-eighth

of all old age pensioners were living on incomes below National Assistance

level.

It was left to Tony Lynes, research assistant to Professor Richard Titmuss,
to collate these findings and pose the questions Why had the Welfare State's
attack on poverty failed? and, most disturbing, why had poverty apparently

increased? Superficially, the correlation between non-take-up of

15. Wedderburn and Townsend had presented their findings separately
under a common title Poverty in Britain Today (though Wedderburn's
was sub-titled 'The Economic Circumstances of Old People) to the
1962 Conference of the British Sociological Association held at
Brighton.

16. See Lynes, A. 'Poverty in the Welfare State' Aspect August 1963 p. 8§
17. ibid p. 9



assistance and the socio-psychological overtones of stigma provided a ready

answer for apologists of the Beveridge plan.

However, this could hardly detract from the failure of institutions to

fulfil their prescribed roles in the welfare system. 4 prime target for

Lynes, therefore, was the agency charged with the responsibility of
measuring and alleviating poverty - the National Assistance Board. A
principal criticism of the Board concerned its ineffectual efforts in the

public relations field. Lynes, inter al, felt that it had failed to present

itself to the claimant as either sympathetic or helpful. Instead it had become
....................... “extremely conscious of its.role as guardian of the public purse”. no)
Its publicity tended to be so discrete as to be inaudible; its impact upon

the press was invariably confined to accusations of it being a paymaster to

scroungers’ and the idle.

Its position of vulnerability and resulting ineffectuality was aptly described
by Howard Glennerster.......... "It seems afraid to raise its voice too much
in case too many people hear”. (19) The kind of publicity the Board was
likely to attract from a popular press given to sensationalism and
exaggeration as pre-requisites of commercial success was unlikely to
encourage it to advertise its services too widely or with more enthusiasm.

In short, the NAB felt it was, proverbially, ’on a hiding to nothing'.

However, there may have been a more rational, administrative explanation

18. ibid

19. Glennerster, H. National Assistance: Service or Charity? (Young
Fabian Pamphlet) FaSian~Society 1762.

20. For an analysis of the phenomenon of Iscroungerphobia’ see Golding, P.
and Middleton, S.. ."Why is the Press so Obsessed with Welfare
Scroungers’? New Society 26 October 1978. It is interesting that the
authors note that David’t)onnison, Chairman of the SBC......ccceceein. “has
repeatedly claimed that anti-claimant stories in the press contribute
to stigma and the low take-up of benefits”, (p. 195) They further
observe that............... "The potency of the myth is discovered by its
victims. The rhetoric and ideology of news in the British press

about the Welfare State is more often openly hostile to a broad-based
welfare and social security system”, (p. 19r)
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for the Board's apparent reticence. Michael Hill has argued that NA3
officials were obliged to reconcile two conflicting objectives. (2D On the one
hand they had a clear duty to meet need and to promote the welfare of
claimants. On the other hand, they also had a clear duty, often pointed out
to them by the press, to protect public funds from abuse and fraudulent
applications. As R. G. S. Brown has commented.......ccc........ "This implied
reasonable conscientiousness in verifying the applicant’s statements
....................... The way of life of some of these cases was not at first sight
likely to command a great deal of sympathy from a hard-working white-
collar worker. The investigating officer could be under some social

pressure from his fellow officers not to be taken for a ride.

The role and attitude of the NAB and its officials was influenced by a
further example of conflicting interest. Michael Hill has shown that the
alternative to leaving some measure of discretion to officials is to
enforce a stricter definition of entitlement, which may result in some
needy cases not being met, or to define it so liberally that there is a real
danger of over-expenditure and waste. The result, says Brown, was that
the NAB was reluctant to publicise the full range of exceptions that could

be made to the normal rates because it would then become very difficult

to deny extra, discretionary payments to cases that were not exceptional. (23)

Inevitably, the NAB may have seen the hybridity of its role as a limiting

factor in the development of a more generous, sympathetic and better-

advertised approach to the claimant.

Tony Lynes also pointed to another 'handicap' from which the Board

suffered. Its officers received very little specialised training for a job

21 Hill, M.. 'The Exercise of Discretion in the National Assistance
Board' Public Administration 19,69.PP» 75-90

22. Brown, R. G. S. The Management of Welfare. Fontana 1975 pp. 94-95

23. ibid p. 96



demanding much tact and patience. Of its staff's capacity to discharge their
duties effectively, sympathetically and without undue prejudice Lynes
observed...coveeennnne. "some have recently attended courses in human
relations, but most still rely largely on skills and attitudes passed on by
their predecessors, whose apprenticeship was served under the old Poor
Law. A person who, on his first application for assistance, happens to

(24)

meet a tactless officer may be permanently deterred from applying again."

It is useful to consider here a view that will be discussed at some length
later. Hilary Rose, a social administrator, has suggested that difficulties
of the sort described by Lynes endure because of the conditions of
employment experienced by welfare staff and the perceived disparity
between their low earned income and the 'unearned assistance dispensed
to claimants. She charges that staff are often paid little above, and
sometimes considerably below, the benefit levels of some of the claimants
with whom they deal. In some cases, then, the victim of the dehumanising |4
ritual of the claiming and dispensing of benefits may not be the claimant
but the dispenser. She notes............ "The low-paid bureaucrat behind the
desk of the Social Security Office or the Housing Department stands at the

abyss of poverty he confronts daily, held back only by his respectability". (25)

Perhaps the most serious criticism levelled at the NAB was its highly

discriminatory practice of applying the "wage-stop ruling"~”" against

24. Lynes op cit p. 9

25. Rose, H. Rights, Participation and Conflict Poverty Pamphlet
No. 5 (CPAG) p. 13.

26. It should be noted that the introduction of the wage-stop actually

pre-dates both the Conservative Governments of 1951-64 and what
might be termed the modern welfare state which has largely
developed since 1945. Laurie Elks has noted that............... "the
rule has existed since the beginning of Unemployment Assistance
in 1935 and can be traced back to the Poor Law Commissioners of
1834 and their rule of ’less eligibility'. At all times, the principle
has remained that no man should be able to escape, through resort
to the assistance of .the. state, from the hard facts of poverty at
work”. Elks, L. The Wage Stop. Poverty Pamphlet 17 CPAG. The
Labour Government inherited the ruling 1964 and gave it further

life by incorgoratlinsg it in Schedule 2, paragraph 5, of the 1966
ocial Se

Ministry of curity Act. m



53.

unemployed claimants so that they would not receive more out of work than
they could earn in full-time employment. For many, a disturbing feature
of the wage-stop was its tendency to keep a large number of families below
the prescribed minimum National Assistance rates laid down in statute by
Parliament, because the chief wage-earner had earned less than most rates

in full-time employment.

Writing in 1963 Lynes pointed oUt...cccveerennnen. "The heavy unemployment of
last Winter drew attention to the ’wage-stop’ rule under which the
allowance paid by the NAB to an unemployed person is not allowed to
exceed his normal earnings. The number of cases in which, under this
rule, families receiving less than the normal rates of Assistance rose to
25, 000 - one in eight of the 200, 000 unemployed persons on National

/0Ql
Assistance". Most disturbing, he felt, were the effects the ruling had
on the most vulnerable sections of the population................. "After the
recent increase in the Assistance rates, the numbers affected by the wage-
stop rose still more. It is the the families with several children that
suffer under this rule, and it is little comfort to know that these families
and their children, are below the National Assistance level even when the

father is in full-time work". (29)

In addition to the shortcomings of the Board itself, Townsend, Lynes and
Wedderburn had each demonstrated the need to account for the phenomenon
of ’relative poverty’ in any future discourse on the incidence of poverty. ...
..."the realisation that what any society understands by poverty must
depend on the living standards of the population as a whole.....ccoceieeee. In

retrospect it is surprising that for so many years we were content to

27. See Elks op cit and Lynes, A. 'The Wage Stop' Poverty (Journal
of CPAG) No. 2 Spring 1967 pp. 4-6

28. Lynes op cit p. 9

29. ibid see also ’20, 000 Lost Rebates - The Wage Stop’ Poverty

No. 6 Spring 1968 pp. 6-7



leave the poorest groups among the aged, the sick and the unemployed

at a static level of income while most other people were growing ricller .(30)

This emphasis on the ’relative' nature of poverty was important for a
number of reasons, not the least of which was the implication that the
tendency of post-war governments to view poverty as a once and for all,
absolute social problem constituted an inaccurate definition of the problem..
Stringer and Richardson suggest that such inaccuracy may derive,
unintentionally.......c........ "from the lack of reliable or readily accessible
data on what is actually happening in a given policy area". G An important
object of academic research in this period was to correct that inaccuracy
and to emphasise the long-term., dynamic nature of poverty as a social
problem - a problem that could not be tackled in the 'mopping-up' fashion
popularly prescribed in the early fifties. The corollary of this emphasis
on relative poverty, of course, was the possibility that poverty may not
have been tackled in the early fifties because academics themselves, whose
research is an important source of information for Government, had not

properly grasped the real nature of the problem.

Lynes’solution to the problems he and his colleagues had identified was a
five-point plan to lift most of the poor above the NAB-defined poverty line.
Principally, he advocated a rise in National Assistance rates and, where
the NAB was shown to pay less than the rates approved by Parliament,
investigation of the maladministration or 'misadministration'. Secondly,
he saw improved National Insurance benefits related to individual earnings
and an Income Guarantee to supplement the low incomes of pensioners as

a right.

30. Lynes, p. 10 and Banting, K. Poverty, Politics and Poverty
MacMillan 1979 ,p..70 and Townsend, P.~'The Meaning of Poverty'
British Journal of Sociology No. 13 1962 p. 210-27

31. Stringer & Richardson p. 33



To assist families with more than one child he proposed an increase in
family allowances to an average of £1. 40 per child and the abolition of
child tax allowances, which had largely favoured higher income tax payers.
This, he estimated, would cost about £290 million a year but would be
offset by the abolition of tax allowances which would net £350 million, more
than enough to fund his scheme. However, the interests of other groups in
society combined with the possible electoral impact such a sweeping change

in fiscal policy would have upon party fortunes, ensured that, at this stage

at least, this would remain a pipe dream. (32)

Of contemporary significance were his suggestions for periodic adjustments
of all social security payments to ensure that they reflect rising living
standards, a proposal favoured by both the Labour and Liberal parties.

Finally, Lynes called for......... "a determined attempt to raise wages in

33
low-paid occupations. 11( ) This, he felt, would partly help to offset the

punitive structure of the wage-stop.

32. Unaware of some of the limitations and influences at work upon
Government efforts to establish priorities and formulate policy,
the alternatives put forward by academics working in the field
may appear one-dimensional, unrealistic and perhaps naive.
Conversely, Governments may deliberately obscure the influences
at work to keep unwelcome issues off the agenda. R. G. S. Brown
notes, for example, that............ "Government-sponsored
research can never wholly answer the criticism (however undeserve
that it can be steered away from politically inconvenient issues.
There is also a fundamental point that internal research cannot,
by definition, be expected to cover problems of which those who
commission it are themselves unaware. Per Contra, the policy
recommendations of academics who carry out independent research
on social problems may lack realism or balance........... the
outcome of which is in turn influenced by the policy preferences of
the researchers." Brown op cit p. 197

33. The NAB was set up under the provisions of the 1948 National
Assistance Act to provide payments to people over 16 not at school
or in work whose income was below the level considered necessary
to meet that person's requirements. The Social Security Act of 1966
reformulated National Assistance as Supplementary Benefit and the
NAB was reconstituted as.the SBC. Baugh, W. E. Introduction to
the Social Services 3rd edition MacMillan 1977. p. & and pp. 35-56



It is difficult to assess the full impact of this rather short-lived tirade

against the NAB. It is tempting to argue that the anomalies and injustice
exposed by Lynes and others may have directly contributed to the abolition
of the NAB and its replacement by the Supplementary Benefits Commission,
which one of these "policy-watchers", David Donnison has later come to
chair. Certainly, since its inception, the SBC has attempted to overcome
the more obvious shortcomings of its predecessor and has been a much

more accessible body to interested groups than the NAB ever was. (33)

However, the most tangible outcome of this period was the shared
experience of this academic coterie in translating their professional
interest into political objection - an experience that was drawn upon and
reapplied shortly afterwards when the need for a more permanent and
structured pressure group was acknowledged. (34) It is possible to detect
among the activities of these policy-watchers the foundations for the
development of a more sophisticated 'policy community’ at a later stage.
Heclo observes of the policy-watchers that..........c....... "what they all have

in common is the detailed understanding of specialised issues that comes
from sustained attention to a given policy debate". (33) Ultimately, however,
if policy-makers continue to resist or largely ignore information in-puts,
or'feedback', from policy-watchers an alternative course of action open to

the latter will be the organisation of themselves or others into a structured

33. The NAB was set up under the provisions of the 1948 National
Assistance Act to provide payments to people over 16 not at school
or in work whose income was below the level considered
necessary to meet that person's requirements. The Social Security
Act of 1966 reformulated National Assistance as Supplementary
Benefit and the NAB was reconstituted as the SBC. Baugh, W. E.
Introduction to the Social Services 3rd edition MacMillan 1977.
p7T9~and* pp/35-56 » ~

34. Peter Townsend is himself sympathetic to this view and feels that
CPAG may have had its roots in this academic 'ginger group' and
in the individual research and lobbying work done by Tony Lynes
at Skepper House. Interview 19. 12. 79.

35. Heclo op cit p. 99
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interest group determined to enter and compete within the recognised

(36)

policy community. It is to this next stage of development that we now

turn.

Expectations unfulfilled

The Labour Party’s apparent acceptance of the ’rediscovery’ of poverty

in the late 50s may have given some encouragement to those expecting
early and resolute action on the issue when, and if, the party came to
power. Yet, it was clear well before the 1964 General Election that the
party was moving in other directions and was likely to establish expenditure
priorities which might preclude an early solution to the problem. R. Birch
has suggested that the Labour initiative had been exhausted even before the
outbreak of the Korean War and that the Party's leaders...coveevennene. ”would
clearly, be more sympathetic to demands for more freedom both in the
economy and in the social services, provided society still met its basic
needs, and they would..........e. be more inclined to rely upon material
improvement as the surest way to raise the general standards of the

peopie"’T. (37)

The assumption of full employment won a policy goal accepted by all

parties since the 1944 White Paper and was enhanced by almost complete
social security. Resulting from this, there followed in the mid-fifties,
alongside the 'rediscovery' of poverty, a debate about............... "the wisdom
of retaining unmodified a costly barrier againstr.a basic poverty which seemed

/oo0\

to be receding. " The belief in the Conservative party ... "that

both national and individual enterprise were being sapped by a heavy burden
of taxation, and the attack on universality, marked a retreat from the

idealistic view of the Welfare State.....cccooennnn. " (39)7which some Labour leaders,

36. See Gustafsson, G. and Richardson, J.J. 'Concepts of Rationality

and the Policy Process' European Journal of Political Research
No. 7 1979 pp. 415-36
37 Birch op citp. 66
38.* ibid p. 71
39. ibid
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also, seem to have been prepared to join.

In retrospect, the optimism expressed at the hustings in 1959 for Labour's
plans to eradicate poverty seems misplaced. Paul Foot has noted that the
radical, reforming tone of Labour in opposition in the mid-to-late fifties
may have been rather superficial at leadership level and that by the 1964
Election had been shifted to an emphasis on 'efficiency', 'dynamism' and
the ability to produce and compete. 4 One student of the party,

David Coates, notes for example, that during the 1964 election..............
"The'problem' which the party placed before the electorate was not that
of capitalism against socialism, but one ofa sluggish and fitful economy'
which had fallen behind its international competitors, which was inefficient,
whose management was drawn from too socially restricted a background,
and which had failed to invest with sufficient vigour in the new scientific
and technological industries.....cccoeeeunnen. and the 'solution' which they offered,
inevitably, was the election of a Labour Government 'to energise and
modernise our industries' and 'to make Britain up-to-date, vigorous,

42
and capable of playing her full part in world affairs". (42)

It is Coates' view that Labour went to the hustings in 1964................. "behind
a rhetoric of 'science' and 'modernisation' that served both to unite the
party in the wake of Gaitskell's death, and to express in a highly ambiguous
fashion the Wilson leadership's overriding priorities of economic growth,

. S (43)
a strong currency, and an interventionist state".

Increasingly, Harold Wilson's emphasis on the 'white heat of the technological

revolution' came to displace the 1959 theme of closing the gap between rich

40. See Coates, D. TheLabour Party andthe Struggle for Socialism.
Cambridge Uniyer*sTty Press 1975'ch,7T & 6’

41. Foot, P. The Politics ofHaroldWilson,Penguin(Harmondsworth)
1968 pp. 146 -8

42, Coates op cit p. 97

43" ibid pp 97-98
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(44)
and poor. Wilson’s highly administrative style of politics and his

preoccupation with the theme of economic growth as the prerequisite for
. . (45) . . Co
social action had convinced many Labour activists that an initiative m

the Welfare field must come, perforce, from outside the party leadership.

This preoccupation with growth may well have been a genuine attempt at
agenda management. Clearly, Harold Wilson saw a sound logic in using
economic growth as a platform for a social transformation of society. If
growth was genuinely seen as the panacea for society’s ills, it was
reasonable for* that issue to dominate the political agenda to the exclusion
. . ... (46)
of others provided, of course, that expectations of growth were realistic.
It is clear, however, that Labour had not investigated the problem of
o (47) .
achieving growth as thoroughly as may have been assumed. Accordingly
the framework and focus of policy-debate in opposition assumed a wrong
emphasis. The party’s efforts at problem definition, and its scaling of
priorities, may well have been inconsistent with predictions of an
economic recession taking place after the post-Korean war boom. The
strategy it brought with it into office may therefore have been inappropriate

in the economic climate of 1964. (48)

As David Coates has pointed out....cccceeeeennnen. "in the 1950s, as in the 1930s, the

44. Foot op cit pp. 146-48

45. Wilson, H. The New Britain Penguin (Harmondsworth) 1964 p. 23
and Foot pp. T3577"9

46. A further advantage of talking in specific terms of achieving growth

as the prerequisite for wider action was that a popularly understood
‘target’ could be held up as a gauge or 'indicator’ of the success of
Government action. The use of policy indicators”, or manageable
target figures, can assist public comprehension of government policy
and, if achieved, win important (electoral) kudos. As Stringer and
Richardson note ”When Ministers commit themselves to specific
targets it is likely that ways will be found of managing indicators
in order to show that the policy has ’succeeded”, op cit p. 32

47. Pryke, R. ’The Predictable Crisis’ New Left Review No. 39
Sept-Oct. 1966 p. 3

48. For a discussion of "inaccurate problem definition” see Stringer
& Richardson op cit pp. 33-36



Labour Party had spent its period in Opposition discussing the wrong

problems i. e. not discussing the problems which an incoming Labour
Government would face. They entered office equipped to run a high-growth
economy, anticipating that the barriers to growth would be technological
and scientific. They in fact inherited a low-growth economy, where the

barrier to growth was primarily a financial and a competitive one”. (49)

Commenting on Harold Wilson’s stage management of party priorities in

the eighteen months preceding the 1964 General Election, Christopher Price,
a Labour M. P. noted that.......ccce.... "this progress from, false teeth to
technology, from soft hearts to hard heads, as has been evident from

recent Labour Party Conferences, has set up very real tensions among

the ordinary party members”. The ideological commitment of 1951 had
given way to the intense pragmatism of 1964. Social reform, once an

exalted icon embedded at the core of the party's socialist doctrines, was
now subordinated to the vagaries of Labour’s plans for sustained economic

growth.

Price went on to note............ ’the issue has been to an extent softened so
far by the fact that the Labour Party is led by a Prime Minister who is
firmly respectable on both counts; having resigned office to protect a free
Health Service in 1951, he was almost solely responsible for launching and
developing the modernising technical stance on which the 1964 election was
won. Since then, however, the flood of political technologists into the party,
the inevitable constant emphasis on efficiency and productivity in the

ministerial and party pronouncements, could endanger the delicate balance

between head and heart which is essential to the party if it is to survive. » (1)
49. Coates p. 101
50. Price, C. The Welfare State:Reform, and Development' in Whitaker, B

ed. A, Radical Future. Jonathan Cape 1967 p. 137
51. ibid



The dangers of intra-party split as the party leadership suspended its
interest in traditional goals and values in favour of an emphasis on

(52) What was

’scientific socialism' and modernity were quite clear.
equally clear was that the initiative for social reform had now passed out
of the party's hands....cceeeenenee. "policy statements there have been in plenty -
but by and large the job of pointing out the gaps in the Welfare State and
planning the future of social policy has been bequeathed to left-wing

academics like Professors Titmuss and Townsend". (53)

The tone for academic-inspired change had already been set by Lynes in
1963, effectively demonstrating that the problem of poverty was a dynamic
one, endemic to any developed society. He, too, had lamented the inertia
which appeared to 'dog' the iSSUC€.cccorinenene "The fact that, after 15 years of
more or less full employment and social security for all, the poor are still
with us has forced us to the realisation that poverty must be continually

re-defined, as the standards of the community rise". (54)

The Emergence of a Pressure Group for the Poor

In 1965, in the wake of Labour inaction and growing academic frustration,
an attempt was made, somewhat inadvertently, to cohere the disparate
contributions to the poverty debate into a programme for action. In March
of that year, Brian Abel-Smith was invited to address a meeting of the
Social and Economic Affairs Committee of the Society of Friends on "a

number of aspects of poverty" at Toynbee Hall. (35) The impact of his talk

52. See Harold Wilson's address to.the party conference in 1963 in
Labour Party AnnualConference Report 1963 pp. 134-40

53. Price p* 137 ~ o~

54. Lynes p. 15

55. The two earliestmeetings of the Group, heldrespectively on
March 5th and March 13th, are noted in an unaddressed memorandum,
written by Fred Philp of the Family Service Unit. Philp subsequently
became Chairman of the Group, which was renamed the Family
Poverty Group before becoming the Child Poverty Action Group.



was such that a follow-up was arranged.....ceceennene. "to consider what action
ought to be taken to increase public awareness of poverty and to;drawup

a programme of action which would prevent and relieve it. " (56)

On the 5th April the group’ reconvened as the Advisory Council for the
Alleviation of Poverty. The first task it set for itself, the appointment of
someone "who would write to the press whenever an occasion arose
to bring home to the public the existence of poverty and to correct
misapprehensions about the poor". set the style of the group as
essentially 'Fabian’ and educative. (57) In addition, it was clear that the
group was to continue where individual academics had left off. The need
for an explanatory leaflet for social workers explaining how the.NAB
worked and how it often failed to meet the needs of certain families was a
major priority. So, too, was the alleviation of poverty through the
establishment of higher wages. The group was concerned, therefore, to
T€COENISC . iiniaienianiene "the need to devise a plan for meeting the problem of
poverty more generally, bearing in mind that quite possibly the majority
of families whose income is less than National Assistance level are not
in fact sick or unemployed, but are families where the wage earner has a

very low wage and a large family.

A positive outcome of the meeting was the drafting of the Group's first

memorandum on poverty which was dispatched in June to Douglas Houghton,

56. Field, F. 'A Pre ssure Group for the Poor' in Bull, D. ed. Family
Ppverty 2nd Edition Duckworth 1972 p. 14.6 — —
Minutes of the Family Service Unit 5th April 1965. 'Report of the
Meeting on Poverty'. THe mTnutes reveal that there had been some
discussion of the style and status of the proposed group and it was
generally agreed that, having taken on this title, representation
might be made to the Government asking for financial help for a
body which would investigate the problem of poverty and make

recommendations on the subject to Government Departments.
58. ibid



Chancellor of the Duchy of Lancaster, who had recently been appointed

by Harold Wilson as the new 'overlord' of the Social Services. On assuming
office, the party's leadership had attempted to meet criticism of the declining'
priority of social reform by translating a number of its manifesto
commitments into legislative action. Old Age Pensions were increased,
National Insurance and National Assistance Rates were improved,

prescription charges were abolished early in 1965 and a Redundancy

Payments Act was passed later the same year.

In addition, the Government had announced in November 1964 that a major
review of the Social Security system would be undertaken under the guidance
of Douglas Houghton. Houghton's task was to examine the problems of
the five groups disproportionately represented among the poor. (1) The
long-term, unemployed; (2) the chronically sick and disabled; (3) Fatherless
families; (4) The elderly; (5) Low-paid wage-earners and their families.
The review was to last four years, yet it failed to produce any substantive
written outcome or to establish guidelines for future social policy. Its
accouncement also managed to surprise and confuse many observers who
were under the impression that Labour's social policies had already been

thrashed out and reshaped in the alimentary system of the party's

59 Harold Wilson described Houghton as. ........ " pensions expert
and chairman of all the Cabinet Committees concerned with the
Social Services". Wilson, H. The Labour Government 1964-70
- A Personal Record. Pelican 1964~p. 84.” A’mucli less
enthusiastic assessment of Houghton's 'expertise' may be found
in Crossman, R. The Diaries of a Cabinet Minister Vol. 1
Hamish Hamilton and Jonathan 'CapeT9'76 pp.’"410-11

60. Houghton was to have the task................. "of co-ordinating the
work of the Social Services to ensure that no longer do we have
the scandal of poverty in the midst of great potential abundance
or of an unbalanced social service sector". Foot op cit p. 157
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(61)

committees some years earlier.

The basis of the memorandum submitted in June 1965 to Houghton was
Tony Lynes’ article A Policy for Family Incomes” published in the
Listener in March 1965. Lynes had documented the inter-relationship
between incomes policy and taxation and their effect upon families, the
inequities produced by the wage-stop, the effects of perinatal mortality,
nutrition and diet and sizes of family related to educational achievement.
His principal recommendation for the alleviation of distress was an

increase in family allowances.

By the time Douglas Houghton received the memorandum on June 30th 1965,
the group had renamed itself the Family Poverty Group, under the

Chairmanship of Fred Philp of the Family Service Unit. It proposed two

61. In 1963 the Labour Party's Study Group on Social Security and
Old Age, headed by Douglas Houghton and Richard Crossman,
produced a working document entitled New Frontiers for Social

Security. The Study Group numbered among its ranks Richard Titmuss,

Peter Townsend, Brian Abel-Smith and Tony Lynes. Its aims were
threefold; (1) to improve and extend National Insurance and provide
subsistence benefit as a right without recourse to the NAB; (2) to
build a new structure of graded benefits related to individual
savings and needs; (3) to finance the improved benefits by replacing
flat-rate contributions with wage-related contributions. The report
was introduced to the Party's 1963 Conference, amid considerable
enthusiasm, by Peggy Herbison who became Minister of Pensions

and National Insurance in 1964. See Marsh, D. C. 'The Future of the
Welfare State: Whither or Wither ?' in Winkler, H. R. ed. Twentieth

Century Britain - National Power and Social Welfare. New
ViewpointsT ~ T E T p p " ~

The schemes to assist the chronically sick and the widowed, the
proposals to increase and extend benefits and the inclusion of a
progressive scheme for retirement pensions had created optimism
among the party's supporters. It came as some surprise then
when, in November 1964, James Callaghan announced plans for the
new review. Most observers, Peter Townsend among them, had
considered this already achieved before the ps.rty took office.
Townsend speaks of the announcement as an "outrage” which took
the party's policymakers by surprise despite their recognition of
the problems that Labour was forced to contend with in the early
days of office. Interview with Peter Townsend 19th December 1979*
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main reforms - the abolition of child tax allowances and the replacement
of the existing family allowance by a tax free family allowance of 50p for
the first child and £1. 25 for subsequent children. Secondly, the group
proposed an alternative system based on the extension of tax allowances

to those below the tax threshhold by adaptation of the P. A. Y. E. machinery.
Tax adjustment payments could be added to the weekly wage packet and

/1 o\
recovered from the Inland Revenue by the employer.

Broadly, the aims could be summarised as, firstly, to achieve an increase
in the income of poorer families with dependent children both when the
head of the household is employed and unemployed; and, secondly, to
accomplish this without encouraging increases in family size and without
creating a disincentive to work. By mid-July a reply from Houghton was
still not forthcoming and the second part of the group's strategy now came
into force. At a meeting on the 15th July the Family Poverty Group agreed
to Write to ..cceiienenns "a group of selected influential people sending them a
copy of the memorandum, drawing their attention to the problem and asking
if they would support an appeal to the Government to take action to

alleviate it by signing an endorsed letter to the Prime Minister. v (63)

Securing the 'patronage' of well known figures at the inception or during

the course of a campaign is a well-tried, orthodox tactic for interest groups
seeking to attract attention to an issue. The association of well-known
individuals may attract an aura of prestige and respectability to the group
which may serve to give impetus to the group's efforts in both the
parliamentary and public relations fields. Apart from the "as sociational"

value of such individuals to a nascent group, they may also possess certain

62. Family Service Units: The Alleviation of Poverty. Memorandum to
the Chancellor of the Duchy of Lancaster from the Family Poverty
Group 30th June 1965.

63. Minutes of the Family Poverty Group 15th July 1965.
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skills, expertise, knowledge and, perhaps, useful contacts which the

group may seek to exploit. In the case of the Family Poverty Group,

the letter attracted the signatures, among others, of Baroness Wootton

of Abinger, Sir John Maud, Arthur Morton, Director of the NSPCC, leading
members of the Family Service Unit and some 24 eminent professors,

many in the social policy field.

In the interim a further development had taken place. The members present

at a meeting on October 29th decided that the group should remain in

existence after the appeal to the Prime Minister had been sent and should iffi]
:"-«d
m
be formally constituted to enable it to raise money and acquire a permanent
J|
staff.inn ”to give publicity to the problem of family poverty”. Change
M
also extended to the name of the group, with the Family Poverty Group
receding in favour of the more emotive-sounding Child Poverty Action
Group.
The continued existence of the group received strong support for a number
of reasons. Douglas Houghton’s stance on the issue of family poverty was
64. The value of ’patronage’ and the skills and resources acquired by
relatively nascent groups through the association or co-option of
this type of individual has been documented by Kimber and Jiil
Richardson in their study of the Wing Airport Resistance Association’s
Campaign against the siting of a third London airport at Cublington.
Kimber, R. and Richardson, J.J. Campaigning for the Environment .
Routledge Kegan Paul 1974. Chapter 6. For a more specific
discussion of this phenomenon see McCarthy, M. A. The Politics
of.Influence - An Analysis of the Methodology of an Environmental
Pressure Group, unpublished. M. A. Thesis, University "of Keele M
1976. pp. 83-100 *§;
65. The choice of the word ’child’ had been influenced by Dr. Harriet Wilson;
a founder member of the Group, who had taken the view that........
"when considering poverty one must focus on children because they
are the most affected. And even the most bigotted person will 4

usually agree that the needs of children should be viewed in a
different way from most, of the parents”, .Summary of Oral, Evidence

by CPAG to Members of the Committee on Voluntary Organisations
9th December 1975. '

*%
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/11N
clearly ambivalent; Labour’s plans to reform social security still

appeared to be in a state of flux despite claims in its 1966 manifesto that
in 1964 ..., our plans for a far-reaching reconstruction of social
security were well-advanced when we took office. ” Harold Wilson's
emphasis on sustained economic growth as the pre-requisite of social reform
had indicated that the alleviation of poverty had been relegated from the
party’s list of key priorities. Adoption of the comprehensive national
superannuation scheme outlined by Richard Crossman and Peggy Herbison
at the 1963 party conference also appeared remote. Piecemeal repair

/1 Q\
rather than radical change characterised Labour efforts in the field.
For these recasons the protraction of the group’s ’watchdog' function and a
strengthening of its role as the unofficial *social conscience’ of the party
became inevitable. Contact with the prospective signatories to the appeal
to the Prime Minister was firmly established in November. Each received

a copy of the original memorandum to Houghton and were asked to sign the

attached letter of appeal eventually sent to Wilson on December 22nd.

Fred Philp, the CPAG Chairman, WTrote€......... "The signatories of this
66. Lena Jeger MP, an active supporter of CPAG in the Commons,
WIOtC iviererieereneeanes ”"Douglas Houghton has been working on the new

concept of social security for Labour. In some ways it is surprising
that this is taking so long because during the locust opposition years
a sub-committee of the National Executive (with experts like
Professors Titmuss, Peter Townsend and Brian Abel-Smith) worked
on the plans and some thought that a blueprint had been produced.
Whether it is the Economists or the officials who sent Houghton
back to square, one remains an unanswered question. But it was
certainly with the backing of detailed research that the last Labour
Election Manifesto was allowed to say.....een. ’we stress that,
wit|y.the exception of the early introduction of the income guarantee!
the key-factor in determining the speed at which new and better
"levels of benefit can be introduced, -will be the rate at which the

British economy can advance”. ’Labour and the Poor’ New Statesman
31st December 1965. . — . -
67 Craig op cit pp. 266-86
68. As Jeger notes. ’these increases in standard rates of ¢
benefit, welcome though they are to the recipients......c...... do not

constitute the massive assault on poverty which socialism is about
and which can only come from a deliberate redistribution of wealth”.
Jeger op cit.



letter would probably not all agree on the precise details of a scheme for

reform.; we are agreed, however, that action should be taken to achieve a
radical improvement in the standard of living of families in poverty and we
wish to bring this memorandum to your attention. We ask that the present
arrangements for family allowances and the allowances for children be
reconsidered and revised, and that bigger direct allowances be paid in

respect of children in the poorest families.

Timing was a critical factor. The new emotive name of the group and its
connotations with the approaching Christmas season were seen as a

powerful combination for attracting sympathetic publicity. To coincide with
Wilson's receipt of the memorandum the group called a press conference

on the 22nd December to herald the publication of Abel-Smith and Townsend's
The Poor and.t-he Poorest.(70) Its emphasis on the rediscovery of child
poverty, in particular, ensured that the name Child Poverty Action Group
would remain in the public eye over Christmas. 71 The following day a
second conference, chaired by Lady Wootton, and coinciding with the
screening of two major documentaries on poverty on television, was called
to publicise the aims and activities of the group itself and invite support. A
week later, Townsend helped maintain interest in CPAG by adding a rejoinder

to an article on poverty in the New Statesman by the Labour MP Lena Jeger

and asked more interested to subscribe to the group and pledge their support.

The publication of The Poor and the Poorest by two of the leading academics

69. A. F. Philp to Harold Wilson,..Prime Minister 22. 12. 65.
70. See Banting, K. Poverty, Politics and Policy MacMillan 1979 p. 72.
71. See for example ’Many BritTsh*CiTilHren Living in Hardship and

Poverty' (The Times) 'Wilson told:.Aid Poor Children' (Daily Mirror)
'Poverty PTea to Wilson' (Daily Expre ss),and 'Poverty Brlngs a~
Christmas Story to Mr. ..Wiison'..(Guardian). All December 24th 1965 -
see also the reviews of The Poor and tfie Poorest in The Economist
1. 1. 66 and Tribune 31st m W eTnBATT" - —
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of the day was perhaps the catalytic factor in focussing attention on the
problem of poverty. The combined effect of the group’s memorandum and
the assessment of poverty offered by Abel-Smith and Townsend was
instrumental in bringing the issue back, at least temporarily, into the

forefront of political debate. (72)

Yet they failed to evoke any positive
response from the Labour Government for another 18 months. Wilson
replied to CPAG’s initiative on January 24th 1966....c.cceceeenn. "I can make

NO PIrOMISES .cmvrreereerennnn. as with so many desirable activities it is, of course,
necessary for priorities to be established within the available resources -
and one of the purposes of our review of the Social Services is to establish

(73)

the proper priorities as between one social need and another”.

At least one Labour MP was moved to remind his leader of the party's
historic socialist commitment to eradicating poverty and inequality.
Christopher Price, MP for Birmingham Perry Bar, warned.............
"only a social policy which received a constant high priority beyond the
nicely calculated limits of exact electoral advantage will preserve for the
party that soul which is. ... the mainspring of work and effort for the

strongest and loyalist of its supporters.,”(74)

The Appointment of Tony Lynes

Since it was clear that the Labour Government was in no particular hurry
to complete its much-vaunted review of the Social Services, CPAG were
obliged to accept the fact that any new initiative or impetus on the issue
must come from them. A year earlier, Fred Philp, the group's chairman,
had spoken of the likelihood of this development. Anticipating a more

permanent structure for the group he had argued that.............. "If it is to

72. See also Abel-Smith, B. 'Below the Affluent Society' Guardian
2nd February 1966 and 'National Insurance and the NationaiPFlan'
New Society 3rd February 1966

73. Harold Wilson to A. F. Philp 24th January 1966.

74. Price op cit. p. 138
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be effective, the group needs to be the major concern of one person”. His
analysis set the tone quite aptly for the appointment of Tony Lynes on

August 1st 1966.

At this stage in the group’s development, and given the current impasse

on the poverty issue, Lynes was a most appropriate choice as secretary.
The group required a change of direction, a greater degree of politicisation
and it needed the sustained and energetic involvement of someone working
full-time. In particular, it required 'inside knowledge’ of the workings of
Government Departments and guidance as to which access points it should
direct its efforts and, given its limited range of resources, how influence

might be most effectively achieved.

Lynesl background was ideally suited to these purposes. For some time he
had been a leading member of the Titmuss social administration "group'at
the London School of Economics. He had effectively orchestrated academic
efforts to elicit a greater statistical output from the NAB and was a member
of the Labour Party’s social policy sub-committee; as a result he was on
close terms with leading party figures like Crossman, Houghton,

Peggy Herbison and Kenneth Robinson, the Minister of Health. In 1965 he
was among a group of 'experts' seconded to the Civil Service by the party
as ministerial policy advisers; in Lynes’ case the secondment was to the
Ministry of Pensions where the Minister, Peggy Herbison, is said to have

/ ¥y \
seen his role as that of an......ccceeeeeenne.. "irritant to stimulate ideas".

Lynes had also contributed to Crossman's New Frontiers of Social Security
and before arriving at the Ministry of Pensions full-time he had held a

part-time advisory post which he combined with his teaching at the LSE.

75. Minutes of the Family Poverty Group 21Ist May 1965.
76. Guardian” Sth July 1976
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The role of full-time civil servant was not one that he thoroughly relished

and his thoughts had turned to the prospect of resignation when

Peter Townsend, a longstanding colleague, informed him that CPAG were

looking for a secretary to take charge of the group. The prospect of a

post that offered the opportunity to write and research freely and to convey
the findings of that research to Government was particularly attractive to

Lynes. (77>

Tony Lynesl efforts in achieving an influence for the group were aided by
events elsewhere. In the first place the General Election of March 1966
produced an overall majority of 97 for the Labour Government and was
notable for its influx of new and generally young Labour members. The
prospect of a potentially reformist second Wilson administration seemed
further enhanced by the realisation of one of Wilson’s election 'ploys’
..................... the announcement by Margaret Herbison, the Minister of
Pensions and National Insurance, that National Assistance was to be

abolished and replaced by Supplementary Benefit, as of right.”(78)

In August 1966, in keeping with his pre-election promise, Harold Wilson
created the new Ministry of Social Security with Herbison at the helm, so
that Lynes' former chief was now head of a new department which appeared,
superficially at least, to have a reforming brief. There was every reason
to suppose, from CPAG’s viewpoint, that Lynes would continue to enjoy

access to the Minister.

However, some members of the group remained sceptical of both Labour's

record to date and of its plans for the future. Peter Townsend, for example,

77. Interview with Tony Lynes, policy adviser to the Secretary of State
for Social Services 14th June 1977.
78. Wilson op cit p. 281
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was concerned that Labour had failed to close the gap between Britain's gross
expenditure on social cash benefits and that of other OECD countries. 79
A recent survey of 62 countries with family allowance systems, by the U. S.
Government, had revealed that 50 of them paid some allowance for the first
child. Townsend was particularly concerned that Labour had not taken any
initiatives to include Britain among them. He contended that Labour had

still to measure up to the......ceeeene "two big problems of poverty", among

the old and among families with children. Though welcoming Herbison's
appointment Townsend remained unconvinced that Labour's new initiatives
were anything more than old ideas re-worked. Assessing Herbison's first
address to the Commons, he added "I do not believe that alternative
sources of finance to economic growth, are being exploited. The Minister
ended her speech this morning by saying that further substantial
improvements in social security depended on productivity. She called
conference to give her the wherewithal. But quite apart from, the

relatively poor provision for Social Security made in the National Plan

there are two other sources open; aggregate and individual income
redistribution. There are ways of redistributing Government expenditure.
There are also possibilities of redistributing income by adjusting the tax

and social security systems........... economic difficulties provide
insufficient excuse for not taking immediate action to improve the living

standards of the poorest sections of the population, " 81)

On August 5th 1966 the CPAG Chairman, Fred Philp, took the opportunity
to take Herbison to task over the continued abuses suffered by many

claimants subject to the 'wage-stop'. Aware that the Minister was taking

79. Poverty No. 11966 p. 6.
80. [PuT— ™
81. ibid p. 9
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stock of her new task and was keen to establish early priorities, Philp
pressed the group’s anxieties home....ccoeeennee. "The new Ministry will have
many urgent tasks to face, but none more urgent than that of bringing

relief to the very large number of wage-carners’ families now living below
the minimum National Assistance level.....oeeene. This rule condemns

thousands of families to 'statutory poverty’ during sickness or unemployment
e e It is a severe disappointment to find this bitterly resented relic

of the Poor Law preserved in the new scheme of supplementary allowances

which are to replace National Assistance. .. According to the estimates

you yourself have quoted, there may be 300, 000 of these families, and this

could mean over a million children”. (821

By late December it seemed that CPAG had made some progress.

Tony Lynes was invited by Richard Hayward, Chairman of the new
Supplementary Benefits Commission, to discuss with him CPAG's proposals
for a revision of the Supplementary Benefit system. Shortly after, Hayward
wrote to the group suggesting that such meetings could in future, take place
on a regular basis. One channel of influence, at least, appeared to be open.
The day after this meeting, parliamentary interest was enlivened by an
adjournment debate on child poverty moved by David Owen, whom Lynes
has described as....... . ."the most skilful and sympathetic parliamentary

representative of CPAG in the sixties”. (83

The creation of the SBC and the abolition of the NAB, together with the

(84)

commissions new insistence upon the payment of benefit as a ’right' as

entirely consistent with CPAG demands expressed since its inception as the

82. A. F. Philp to Margaret Herbison, Minister of Social Security
5th August 1966.
83. Interview with Tony Lynes 14th June 1977.
84. For an explanation of an individuals ’right', to .benefit see CPAG .-

Rights. Guide I - Unemployed Worker.s and Strikers.Guide.to.Social
Security. dt*"AGr -..Ilig.hts .Guide ff - Structen-t.s,Rights - Spciaf Security,
Other Bem7Fitl3~n87 Housing'ancTT/ynes, AG WelTare"KigB'ts Pabian
Tract no. 395



Advisory Council on the Alleviation of Poverty. An additional filip to the
group's morale came with the appointment of Richard Titmuss, to whom
Lynes had been a Research Officer, to the board of the SBC. Here, it was
felt, was the appointment to a position of considerable influence of someone

who, both professionally and politically, shared the goals of CPAG.

The Failure of the Review

By early 1967, however, the Government's review of social services had
been under way for two years without any apparent progress. Consequently,

a third memorandum, this time to the Chancellor of the Exchequor,

followed with the group making it clear that it would not shrink from
denouncing the inertia of a government with whom it was widely held to have
close ties .nieenenne. "One thing must be made clear. If this year's Budget

does not give really substantial help to the 200, 000 families below the official
poverty line, the Government will face a storm of criticism from its

supporters as well as its opponents. " (85)

Perhaps Labour's apparent inertia lay in the nature of poverty as an
electoral issue. As a reformist party with major social priorities Labour
has often found itself in a dilemma. Its traditional socialist values suggest
that it should look to the poor and the disadvantaged in society and take
positive action to improve their lot. In office, however, Labour has too
readily succumbed to counter pressures from those sections of the
electorate whose interests it perceives as antipathetic to particular forms
of public expenditure. Indeed, David Coates suggests that the evidence for
this is now so overwhelming that. .....

"Labour Party policies cannot, and will not, culminate in the creation of a
genuinely Socialist society. ... on the contrary, the Labour Party and its

claims are a major blockage in the struggle to create the kind of party and
the kind of labour movement that the struggle for Socialism requires..........

85. Poverty No. 2 Spring 1967 p. 2
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there is now very little hope that Labour Governments can deliver

substantial and sustained packages of social reform............ Far from
embodying in its political practice the actual interests of its predominantly

working class electorate, the Labour Party when in power seems fated to
come ever more into conflict with groups of workers who are forced to

defend their living standards job control and even job security against the ,Q/\
policies of the very labour politicians that they helped to elect"mto”"c” fxce. ”

Douglas Houghton commented upon this dilemma some time later at a

CPAG ’teach in’. The emphasis of his explanations of legislative inertia was
very much upon the political difficulties involved in mobilising electoral
support for welfare action......cccceeeeenene. ”It is most significant that Governments
for ten years have been able to neglect family allowances without any

political repercussions. Why? Because it is the most unpopular social

benefit to a very large number of people”. 37)

Yet CPAG, more than most groups, had recognised this fact, partly because

middle-class intellectuals may experience a parallel dilemma in choosing

. : (88)
to hypothesise rather than to act on issues and partly, of course, because

many of the group were themselves Labour Party members. Recognising the
problems involved, CPAG’s attack upon the Party’s record assumed an
increasingly critical tone. Labour had not only failed to intervene in aid of
the poor, it had allowed the position of the poor to deteriorate.............

”Nothing has yet been done, however, and the situation has become steadily
worse. The erosion of Family Allowances by rising prices has continued.
The rise in unemployment has added greatly to the numbers in poverty. The
Ministry of Social Security Act has not only presented the wage-stop rule,
under which many thousands of unemployed and disabled men and their
families are deliberately kept in poverty; it has given statutory approval to
the practice of applying the wage-stop to the sick. There is, moreover,

increasing evidence of a failure to inform families of available sources of
aid. 7 (89)

86. Coates, D. The Labour Party and the Struggle for Socialism
Cambridge Univer~sTtyT?ress 1.965' pp. YT *~vprefaceT"see™also
Jordan, W. Freedom and the Welfare State Routledge & Kegan Paul
1976 chapter 16 and 14 ~

87. Poverty No. 2 p. 7 and also Banting op cit pp. 74-82

88. For a discussion of the constraints upon the political activism of
'liberals’ and 'middle-class intellectuals' see Alinsky, S. Reveille
for Radicals Random House New York 1969 pp. 134-35

89. UPAG Memorandum to the Chancellor of the Exchequor Spring 1967 p. 1
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In mid-July the SBC made some minor concessions governing the
administration of the wage-stop, but an ensuing intra-Cabinet crisis over
the future direction of Social Security policy and the consequent resignation
of Peggy Herbison as Minister confirmed that the concessions would only

be palliatives.

Labour's Social Priorities Reconsidered - The Cabinet Struggle

Peggy Herbisonls resignation as Minister of Social Security may be seen

as both the culmination of a revisionist process in Labour's thinking on
Social Security and as a catalyst for reinforcing that process. It is important,
therefore, that the circumstances of her decision be considered in some
detail. The change in Labour Party thinking on the issue in the years after
1963 has already been outlined and it was against this new mood that
Herbison was obliged to stage a rearguard action. In attempting to assess
this mood, James Kincaid has noted that.................. "tentatively under Gaitskell,
then decisively under Wilson, it became Labour policy that extra resources
for welfare would be found, not by redistributive taxation, but out of the
proceeds of economic growth. Many loyal Labour Party supporters are

under the impression that the failure of Mr. Wilson's government to

reverse the trend to greater social inequality is to be explained by economic
difficulties since 1964. What should be more widely appreciated is the prior
and fundamental devaluation of social equality in the political philosophy of

the party leader ship. "

It was from this so called 'devaluation of social equality' that Herbison's
difficulties largely stemmed and her non-cabinet rank did little to enhance

her situation. Those difficulties were compounded further by the excessive

90. Kincaid, J. 'Social Policy and the Labour Government' International
Socialism April-May 1970 pp. 21-32. Sece also Coates op cit pfx*8~9"9S
and chapter 5.



departmental pluralism that characterised the Wilson Governments, the

second in particular, as the threat of devaluation and public expenditure

cuts loomed.

The events leading up to her resignation began at the first full meeting of
the new Labour Cabinet called together on October 28th 1964 to discuss the
Queen's speech. Despite his own commitment at the Ministry of Housing,
Richard Crossman made it clear that he, among others, was prepared to
sacrifice, or at least defer, his own departmental priorities whilst Labour
fulfilled its election pledges to the poor, the old, and the infirm. Yet he
made it equally clear that the Chancellor, James Callaghan, was intransigent
on the matter and was determined to stage some sort of economic recovery
before social priorities could be met. The impasse has been drily
summarised by Kincaid....coooeereeenne. "Welfare reform, had become the sugar

on the pill of economic rationalisation, the bleeding heart worn prominently

on the technocrats' sleeve." On

A year later the clash between expenditure and recovery was more marked.
Callaghan and Houghton had already, on the advice of the 'Economic
Ministries', compelled Herbison to abandon her 'big all-in scheme' of
national superannuation and, because of that, she was forced to concede her
proposals for the introduction of a new pension scheme and introduce,
instead, short-term measures like earnings-related sickness and
unemployment benefits. With her priorities already under attack and her
plans in disarray, Herbison was invited, to attend a Cabinet meeting,
chaired by George Brown - Deputy Prime Minister and head of the
Department of Economic Affairs - on October 20th 1965. On this occasion

she was, as Crossman puts it, "pleading" to be allowed an extra £7 million

91 Kincaid pp. 21-2
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(92)

so that she might extend the scheme to widows also. It was, however,

to be yet another principled rearguard action against the tide of 'economic

necessity".

Indeed, Herbison's own 'overlord', Douglas Houghton, was the first to
attack her calculations and question her political timing. Both
Anthony Crosland, Minister of State for Economic Affairs and John Diamond,

Chief Secretary to the Treasury, weighed in against her also. Administratively”]

her position was quite untenable. As Crossman recalls. ... "In 53
Cabinet Peggy was in a weak position because she was pre-empting money ~{j
and anybody who does that makes all his other spending colleagues jealous". ©3)-1
Barbara Castle encountered similar difficulties during her experiences in Viff
Cabinet as a'spending minister® and has since concluded that the popular
image of Cabinet as a rational and strategic policy-making forum obscures #l
the reality of excessive departmental pluralism, of ministerial in-fighting it
and competition for a larger slice of the 'cake’. (94) '§8
S
Yet, as Jeremy Richardson and Grant Jordan note, departmental pluralism !
of this type may be seen as an inevitable outcome of the British policy- Tt]f
making process .. "At the very minimum, ministers tend not to be III;
impartial in judging between the claims of departments for resources. rif
Increased allocation for his (or her) Department indicates political power
and abilities, establishes a personal reputation and impresses client All
groups™. (93)
W

Herbison was thus disadvantaged on three counts. Firstly, she was

"eap

92. Crossman Vol. I pp. 361-2

93. ibid p. 362

94. Castle, B. 'Mandarin Power' Sunday Times 10th June 1973. i
95. Richardson, J.J. and Jordan, G. Governing Under Pressure Martin

Robertson 1979 p. 27



requesting extra resources which were either seen as not available or,
ultimately, as having to be 'transferred' from other departmental budgets.
Secondly, her opportunities to sustain and reinforce her arguments were
notably hampered by her junior ministerial status; her appearances in
Cabinet were thus intermittent. Finally, unlike some of the larger or more
prestigious departments dealing with industry, commerce and the professions,
Herbison's own 'client-groups' were largely weak, unorganised and, to
’some extent, alienated from the mainstream of British politics. This theme

will be discussed shortly.

On October 27th, however, much to the irritation of Douglas Houghton, the
Social Services Committee of the Cabinet agreed to allow Herbison to spend
the £7 million at her own discretion as it was proven that this amount was
actually already allocated within her Department's budget. (97) On the 28th
Houghton was obliged to report the decision, against his own view, to the
full Cabinet and approval was secured. However, by December Ist
Herbison was again under pressure. Her proposals for wage-related
benefits had gone before Cabinet on November 25th but Ministers had failed
to reach agreement and once more had referred the issue to the Social
Services Committee. It was clear on this occasion that Herbisons proposals

would not be safeguarded by a budgetary fait accompli.

The 'Economic Ministers' had some time earlier forced the Minister for
Pensions and National Insurance to agree to a two-stage reform of Social
Security. Firstly, the plan for short-term benefits, like those already
impI?meI}ted on sickness and unemployment, would be implemented and

this would be followed, as economic recovery got under way, by the

96. For a discussion of 'clientelism' see Richardson and Jordan op
cit pp. 55-57
97. Crossman p. 365
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implementation of the National Superannuation Scheme, The problem now
was that the ’Economists' had miscalculated. They had favoured the short-
term measures first because they were considered essential to the mobility
of labour and as an antidote to mass unemployment. By December, however,
their fears of mass unemployment had proven groundless and the priority
given to short-term benefits now appeared inept. The commitment, however,
could not be reneged upon and Crossman, among others, was seriously
worried about the effects of Herbison's proposals for integrating civil
servants into the scheme as they would contribute a great deal but receive
virtually nothing in return because they rarely suffered redundancy or

unemployment.

A week later Crossman, too, felt obliged to desert Herbison’s cause
commenting that.:............. "The final discussion and decision on wage-related
sickness and unemployment benefits didn't take long. Cabinet accepted the
SocialServices Committee recommendation and I found myself reluctantly
voting against Peggy Herbison. I do hate being on the same side as the
Treasury but on this occasion John Diamond was right; and, anyway,
Departmentally I needed to do it". (99) This latter justification was clearly

the most salient one.

On the 14th December Peggy Herbison was again summoned to a meeting of
the full cabinet in order that she might put the case for a reform of Social
Security and again, according to Crossman ... "Douglas Houghton and
James Callaghan got into a sinister combination trying to wreck it".

Herbison had done some thorough research, however, and produced by all

98. The situation was further aggravated by the fact that the Government
was attempting to introduce this scheme at a time when it was also
turning down civil service wage claims in order to preserve its
income policy. Crossman p. 397.

99. ibid p. 403

100 ibid pp. 410-11



accounts a masterful scheme which not only won support but praise also.

So at this point she had twice met with entrenched opposition to her plans
from Houghton and Callaghan and had, on both occasions, successfully §f
outmanoeuvred them - a fact that failed to stand her in good stead when

she required their support in later skirmishes.

Labour went on to increase their parliamentary majority in the General
Election of March 1966 and, for a time, Herbison's hand seemed strengthened
1 %

by the announcement in the Queen's Speech that the party was to introduce a

new superannuation scheme to be administered by her in the new role of

Minister of Social Security. (101)The creation of the new ministry was H
cosmetic and Herbison's title merely token. By June the 'surgeons' of the f.'j
Economic Ministries had so carved up Herbison's proposals that Crossman -
was moved to comment........e.. "Even our big Social Security measures 3
are disappointing. All we have got is Peggy Herbison's little Social -ifl‘

vI'
Security Bill, by which we change the name of the National Assistance Board .fl

and don't do much more. We have had to scrap the incomes guarantee and

we have had to postpone national superannuation.

In February 1967, with the economic situation deteriorating rapidly and the
cldmour for devaluation increasing, any further plans Herbison proposed

were weighed directly against Treasury proposals for cutbacks in public

expenditure. Harold Wilson reveals that in the Autumn of 1966 he and
®
101. Wilson p. 537 uj
102. Crossman p. 533 and Kincaid pp. 27-31 J
103. Peter Townsend has concluded that, since the 1950s, the most important;;
instrument for planning social policy has been 'public expenditure -M
planning'. Describing this process he notes......c.... "Despite "Ip
protestations from some government departments, like the DHSS, fif

that their planning is 'meeds' conscious, the fact is that the exigencies M
of the economy, as decided by the Treasury, have led to the adoption ja

of public expenditure control as the dominant form of planning -p
approved by the cabinet and imposed by Whitehall". Social Planning [
and the Treasury' in Bosanquet, N. and Townsend, P. eds. Labour f]

and Equality Heinemann 1980 pp. 8-9 I|!



82.

James Callaghan had drawn up and approved the expenditure estimates for
the financial year 1967-68. "104” Economic necessity dictated that although
an increase in pensions could be approved it would have to be far below
the level desired by Peggy Herbison. For the Minster of Social Security
this could only be viewed as yet another stage in the steady undermining of
her position. On this occasion the Chancellor’s intransignce was both
politically and administratively unacceptable to her and she tendered her
resignation. Wilson, invoking ministerial responsibility, insisted that
Herbison should not publicise the event and should continue with her work

until the formal announcement on pensions was made in 1967.

On the 23rd February of that year Herbison, rather than acquiescing in
Wilson's decision as he hoped she might, was able to outmanoeuvre
Callaghan for the last time before her formal resignation took effect.
Crossman paints a compelling picture of Cabinet in-fighting on the issue of

family allowances that supports the analysis of departmentalism offered

104. Wilson p. 537
Townsend comments.....cceeeeennnen. "In recent years, it has come to be
realised that most of the key decisions in social policy are taken
during the sequence of discussions leading up to the Budget in
April of each year............. It is preceded by the review of public
expenditure. This takes place in the Summer, is approved in the
Autumn, and published the following January. The Public
Expenditure Survey Committee is chaired by a Treasury Deputy
Secretary and consists of the Finance Officers from different

departments and Treasury officials.......c..... The Committee makes
estimates of the likely growth of the economy, revenue and
departmental spending over the next 5 years. neither the

Committee nor the Cabinet engages in exhaustive discussion of all
the major departmental proposals which may be put up. Instead,
Treasury intimations of what can be afforded are communicated to
the departments which, in turn, attempt to get departmental
estimates agreed with the Treasury representatives on the
Committee before the estimates are put to Cabinet for broad
approval. The system is therefore cost and. not needs-oriented and
has the effect of maintaining the status quo ||
Townsend op cit p. 9

105. Wilson p. 537



by Richardson and Jordan. In particular, Crossman reveals the tensions
and conflict at the highest levels of the party that even ’well-connectedl
groups like CPAG could not begin to fully anticipate. He notes.............

"¥e next turned to Social Security and here there was a great tension and
excitement because Peggy Herbison and the Chancellor were presenting
their rival proposals. Since January the Chancellor had postponed this week
after week in order to ensure that nothing can be done in 1967. Meanwhile,
he has been putting tremendous pressure on members of the Cabinet who
know that if there is a big increase in family allowances their own

Departments will s u f f e r . !

The Chancellor had made it clear that Cabinet government was very much

to do with the winning and allocation of resources by spending departments.

Any attempt to pre-empt the normal course of that process with a scheme -jg
of expenditure not costed in current estimates would necessarily require

that other departments would have to forfeit some of their resources in order ||
to finance that scheme. His was an appeal to the basic instincts of Cabinet
Ministers - the maximisation of rational self, or departmental, interest

within the constraints imposed by collective goals. As Barbara Castle has

noted of the efforts of Ministers in Cabinet............... ”The demands of the -gJ

department must always be paramount............. n(107) J

Similarly, Bruce Headey has noted that from the point of view of the

L Ld Ld L d L] mi
individual Minister............. ’the Cabinet is a forum in which he fights for

in i

his department's policy proposals, for Treasury money and for Parliamentary ;

time. Since many proposals affect the interests of more than one department 8]

. . . . . "1

a sponsoring Minister is always likely to have to defend his proposals against ;;

9%

llii

106. Crossman Vol. IT p. 252 3
107. Sunday Times 10thJune 1973 [



damaging amendments proposed by Cabinet colleagues. Conflict between
some departments are almost endemic............ and conflicts between the
main spending departments and the Treasury occur every year when the
estimates are brought to the Public Expenditure Survey Committee and the

Cabinet. "»(108"

Yet, if the Chancellorls tactics were astute Herbison's were compelling.

The Chancellor’s alternative to increases in family allowances which are,
after all, a universal right was to propose the introduction of a means-tested
benefit, a family income supplement. This represented a clear volte-face,
an inversion of all previous promises to eliminate selectivity and
discrimination. However, Herbison had already done some sounding out of
the type of reception such a scheme would receive from the Labour movement
and, almost as a parting gesture, blocked the Chancellor's alternative.
Crossman's own reaction was evident.............. "Our side had had one stroke
of luck.oeeeenen. the T. U. C. Delegation had seen Miss Herbison and as a

result the General Council had met yesterday and gone on record as opposing
means-tested Family Allowances. Peggy was able to end her speech with

this Statement.

From Suppliant to Critic - Reaction to the Cabinet Debate

While it is difficult for a comparatively nascent group to fully acquaint
itself with the complexities and vagaries of cabinet politics, familiarity
with Herbison's own principled views on social policy and recognition of
her political impotence in the face of strong economic forces, had prepared
the group for the inevitability of her defeat and resignation. Throughout

the early half of 1967, against the backdrop of this cabinet struggle, CPAG

108. Headey, B. British Cabinet Ministers George, Allen and Unwin
1974 pp. 48 -W ko
109. Crossman Vol IT pp. 251-3
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had continued to press for an increase in Family Allowances but

Harold Wilson, in the wake of what Frank Field has since termed ’savage
deflation’', continued to insist that the problem of poverty would remain

unassailed until after the completion of the review of social services in

July 1967.

In January and February the group had continued to publicise the facts of
poverty to a press cager to adopt a ’pundit role' with the Budget only weeks
off. In February, the group sent its now customary memorandum to the
Chancellor, calling for the abolition of all tax allowances, the making of all
cash benefits tax-free and proposing that cash benefits be raised to a level
that would compensate the standard-rate taxpayer for the loss of his tax
allowance. Throughout the early months of 1967 the Groups anti-wage stop
campaign continued to develop also achieving, as New Society pointed out,
an important milestone in politicising social workers....coccooeeeneees "the campaign
has had a sizeable influence in the resurgence of social workers belief in
social and political action as a vital means of helping their clients. The
CPAG has come up with a particularly striking example of how social
workers might intervene through a campaign against the wage Stop.............
By encouraging social workers to bombard officials with letters asking how
allowances are computed, to assist with appeals to the tribunals and to
urge the widest application of the 'exceptional circumstances'; under which
the stop need not be applied, the action group is asking social workers to

harry officialdom - legally, but nonetheless awkwardly.”(llz)

CPAGs growing frustration with whatthey saw as the Wilson government's

110. Field, F. 'A Pressure Group for the Poor' in Bull, D. ed. Family
Poverty 2nd ed. Duckworth, 1972 p. 147 .cceeeeee

111. See Observer 19th February 1967, and The Economist 1&th February
1967.

112. New Society 6th April 1967



fragmented approach to policy-making and its consequent legislative
inertia had passed the threshhold of polite rebuke by April 1967. On the
12th of that month, Peter Townsend, Brian Abel-Smith and Tony Lynes
commenced a short correspondence with Harold Wilson in which they
criticised the Labour Government’s ... “narrow and unimaginative
approach to social policy”. Their reasoning, they claimed, illustrated
a classic failure of government departments to match their traditional
fields of responsibility to the corresponding fields of policy. In particular
they criticised the failure of the government to recognise that poverty is
experienced by a number of quite different groups and could only be
eradicated by a coherent and extensive programme of action; a programme
that would attack the roots of the inequalities which produced poverty in its
many forms - homelessness, low pay, single parenthood, old age, child
poverty, unemployment. It was their view that............... the responsibilities
of government departments are too narrowly circumscribed. Taxation
policy is still isolated from social policy in general and policy for social

security in particular.

In taking this view the writers were not making an isolated criticism of
central policy-making, nor could that criticism be confined to the social
policy sphere alone. As Richardson and Jordan have noted.....ccoeeneene. ”The
traditional criticism of the centre of government is that policy is

made through the competition of departments and Ministers rather than
through the imposition of consistent priorities by a team of political

leaders. The 'rational' allocation of priorities is frustrated because
departmental boundaries do not correspond to the problem boundaries and this
defective structure produces time-consuming negotiations that prevent

rational analysis.”*15%

113. Poverty No. 4 Autumn 1967 p. 10
114. ibid
115. Richardson and Jordan p. 29
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Forced on the defensive, Wilson replied two weeks later.....ccoveeenne. "I do not
accept your view that Cabinet is not offering prompt and just solutions to
these problems because it is not being presented with the right questions.
There is abundant evidence that this Government has done more than any
to study problems, particularly social problems, without regard to
departmental boundaries and where necessary to shape the machinery of
Government to the end of policy. 1 While the Prime Minister could
reasonably argue that Douglas Houghton’s 'review of the Social Services'
verified his claim that the Labour Government had studied problems there
was, as will be shown in the next chapter, only superficial evidence to
suggest that fresh cross-departmental approaches had been initiated and

that new machinery had been created to implement them.

Kincaid commented at the time............ "There has been a certain
’appearance’ of dynamic activity since 1964. A great many Acts of
Parliament have been passed. Numerous commissions and committees have
made inquiries and published reports. The Ministry of This has had its
name changed to the Ministry of That and been merged with the Ministry of
Something else. But no emphatic break with the lines of policy inherited
from the previous period of conservative rule". More significantly,

the manifesto promise of a ’"dramatic redeployment of resources in favour
of the underprivileged' had not come about and the reasons for this clearly
lay with either the inherent faults of the Government's taxation, welfare
and economic policies or, as CPAG were suggesting, an administrative

reluctance to co-ordinate these.

It should be noted, however, that in making this sort of criticism CPAG

116. Poverty No. 4 p. 11
117. KincaTcT p. 31
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were arguing for significant, and perhaps unrealistic, changes in policy

style that were largely against the grain of the traditional policy-making
process. In particular, they were overlooking the very powerful pressures 1
exerted upon Ministers in Cabinet by the demands of departmental

pluralism and those of their 'client-groups'. They were also under-
estimating the tendency towards policy sectorisation or compartmentalisation
that is a clear product of that pluralism. As Richardson and Gustafsson have
concluded....ccooeveennne. "policy-making systems in Western Democracies are il
essentially broken down into relatively autonomous policy segments. E.ach
policy sector (or policy area) is populated by a policy community and these
communities usually operate relatively independently of each other." (119) "
It is Richardson and Gustafssons view that under an administrative regime
emphasising sector rationality............ "policymakers and implementers

would think in terms of objectives and goal attainment for their own areas.

If policy-making is carried out in this lsectorised/segmented' fashion then

the principle feature of the process will be its emphasis upon each policy

sector remaining rational in terms of its own objectives. In other words,
returning to the poverty debate, social policy, fiscal policy and taxation ;18
policy may all be constructed quite rationally in the narrow departmental

or sectoral sense but may be viewed overall as potentially in conflict, as

118. Peter Townsend feels, in retrospect, that the group may have been
too naive in some of the demands it made upon the Labour ill
Government, especially in the sphere of taxation policy. He concludes
also that other 'groups' or interests exerted stronger and more
powerful claims to maintain the status quo. In particular, he feels §
that CPAG failed to fully perceive the power of Treasury mandarins iff
and that 'opposition' to them was muted by a party leadership which
came to develop an increasing credibility gap between the interests
and the issues raised at conference and the policies which it chose
to execute in office.

Interview with Peter Townsend 19th.December 197.9. tf

See also Minkin, L. The Labour PLrty Conference Allen Lane 1978. fi

p. 90  pp. 300-01 & p. 304, )
119. Gustafsson, G. and Richardson,. J. J.. 'Concepts of Rationality and

the Policy Process' European Journal of Political Research No. 7

1979 p. 423. ' ~ 1

120. ibid p. 424
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competitive and, in some areas, as irrational. This tendency to make
policy in a vacuum is to a great extent dictated and re-inforced by
departmental prestige, aggrandisement and a pervasive process of
bureaucratic socialisation that emphasises the paramountcy of the

’departmental interestl above all else. (122)

In June, with little to show for their May ’onslaught', CPAG took the

Prime Minister to task again. The theme of 'fragmentation' and policy
incoherence was driven hard "what disturbs us is that the reform
of social security and taxation still appears to be secen in terms of piecemeal
changes which are neither adequate in themselves nor indicative of a
coherent philosophy In Labour’s 1964 manifesto, plans for a complete
reconstruction of social security were set out (but) In place of

this comprehensive reform, the Government has introduced a number of
separate measures which have inevitably created new anomalies and in

many cases have failed to benefit those most in need". (123)

Gone now was the polite dismay with which CPAG had earlier greeted the
Government's decision to undertake a social services review when most
within or associated with the Group assumed this had already been done in
opposition. The necessity of the review, specifically in terms of policy
revision and amendment was accepted, the objection now was to its vague

and protracted nature ... "we fully accept that some of the ideas

121. Gustafsson & Richardson note p .o "one obvious
disadvantage of the sectorisation/segmentation of policy-making is
that the policy process could become unco-ordinated. Serious goal /
conflict can arise in which one policy community adopts a policy
which is in conflict with that of another policy community", p. 427

122. ibid . "generally the existence of departmentalism is likely
to make co-ordinated rationality a tough assignment for any political
system. Each department will defend its ’territoryl supported by its

t clients and will be unwilling to make sacrifices in its own policy
area," p. 427
123. Poverty No. 4 p. 12



worked out by the Labour Party in the years of opposition have had to be
adapted and amended. But it is more difficult to understand the delays in
implementing the undertaking, which appeared for the first time in the 1966
manifesto, to 'see ways of integrating more fully the two quite different
systems of social payment - tax allowances and cash benefits'. The recent
Budget was all the more disappointing in the light of this undertaking given
a year ago when the labour government has already been in power for 17

months. "<124)

It was CPAGs view that the Government had reneged on this commitment
to rationalise the two policy approaches into a single strategy to tackle
poverty. The Group's attitude here is most significant because it reveals

a growing, and increasingly bitter, rift between it and the Labour
Government. Tactically, it also demonstrated the growing willingness of
CPAG not only to question the record of a party formerly regarded as
something of an 'ideological bedfellow' but it showed a gradual assertion of
independence which enabled the group to shed its rather overt partisanship
and condemn Labour's ambivalence in a way it would have done if any other
party had been if office. It may also show, in retrospect, that the Group's
decision during the 1970 General Election campaign to sever overt links
once and for all, with the publication of a strong attack upon Labour's
record in office 1964-70, el was not an isolated act of political frustration
but the culmination of a long process of disenchantment and disillusionment
with the party and a recognition of the group's ecarly and rather naive

perception of its own capabilities.

While it is clear that Labour's efforts in the field of social security had

been a great disappointment to many of its supporters, it is equally clear

124. ibid
125. Poverty and the Labour Government. CPAG June 1970.



that CPAGs own strategy for helping the poor had its limitations also, not

the least of which, as will be shown in Chapter 4, was its over-reliance on
the Labour party for change. While the party was a convenient and likely
vehicle for the group’s early efforts in conveying the ’problem’ of poverty
CPAG largely failed, as the next chapter shows, to seek out other ’allies'’
capable of tackling the problem. As Keith Banting points out......c..... ”a
problem revealed is not a problem solved. CPAG were not rich in
conventional political resources (but) Through astute use of the
resources that they did possess - information, the academic status of their
leaders, their contacts in the Labour Party - they were able to change
political perceptions of social problems. But they could not command a
specific response. The fate of the poor depended not only on their data but,
more importantly, on the reaction to that data amongst politicians, civil

servants and the wider society”.

An additional question this raises is whether or not the group was entirely
realistic in the demands it made upon the Labour Government in this period.
Certainly, expectations were high when Labour took office in 1964 and many
observers expected early and far-reaching changes from what was

. . . - . (127) .
considered to be a potentially reformist administration. However, in
making this assumption it is easy to overlook the wider political and

economic situation of the time. Labour did, indeed, come to power with a

126. Banting p. 73

127. Coates NOtes. .cceeceveeenene ”The Labour Party returned to power in 1964
on the promise of a 'new Britain' and, after so long in opposition,
returned with a renewed faith in their own ability to create it..........
In such a Society. .... there would no longer be that incompatibility
of interests between conflicting social classes to which labour
leaders in the 1930s had alluded in their analysis of capitalism, but
rather a common pursuit of a 'national interest’ of ever greater
material production under a ’dynamic and purposeful’ Labour
Government that would control 'the commanding heights of the
economy’ in such a way as to stimulate investment, efficiency and
growth”, pp. 97-98.



reformist bent but one, as has been noted, that was already under pressure
of change as a result of a revision of priorities that had taken root under

Gaitskell and which acquired an even greater impetus under Wilson.

By mid-1964 the balance of payment deficit had reached the alarming figure

n2s}

of £800 million per annum, the highest in history. The Government

itself was staffed with a large number of unfamiliar and inexperienced

(129)

faces, most of them untried in any major office of state. Thirteen

years of unbroken Conservative rule had also provided a climate of

government appropriate to incrementalism and policy continuity. (130)

Labour Ministers thus entered office with massive economic problems to
solve, with relatively little shared experience of office to draw upon, with
the prosepct of having to overcome Civil Service resistance to change and
with the burden of a manifesto commitment to wide ranging social reforms,
the prosepctive cost of which was clearly at variance with the type of

fiscal strictures the Treasury wished to employ to reduce trading deficits.

It is possible that Labour Ministers were seriously embarrassed by the
stringency of the economic situation vis a vis the rather sweeping promises
of change made in opposition. It is also possible that CPAGs demands were

viewed as sometimes naive and often impracticable. Fabian ideals might

128. Harold Wilson describes the period of office 1964-70 as. . ........
My government all but a year of whose life was dominated by an
inherited balance of payments problem which was nearing a crisis
at the moment we took office; we lived and governed during a
period when that problem made frenetic speculative attack on
Britain both easy and profitable. In our last*ear of power that
Balance of payments problem had been seen to be overcome. But
the harsh measures which we had to take, and from which we did not
shrink, bit deep'l
Wilson op cit foreward and pp, 27-29

129. Wilson, H. The Governance of Britain Sphere 1977 p. 42

130. For a discussion oF CrviT Service 'resistance’ to change, especially
in relation to Labour Governments! see Irving, C. 'Whitehall -
The Other Opposition'. New Statesman 22nd March 1974.



not have been as easily transposed into the bargaining-administrative

vernacular of mid-sixties 'real politic' as some CPAG figures might have m

supposeéq. (131) 1

Indeed, Harold Wilson's reply to CPAG illustrated the pragmatism that

characterised his own leadership and offered some insight into the other

constraints and demands placed upon his Government.......ccceeeueen. "It is, of

course, true that large increases in benefits of all kinds would help 3g
i

eliminate need. But there are many competing claims and there is a limit

to what we can do and the speed with which we can do it. We shall, never-

theless, and of course continue to, pursue our social objectives as fast as

!
32) In expressing this r

the growing strength of the economy will permit. 11(1
view, Wilson was perhaps offering an explanation of the dilemmas faced

when politics and administration become synthesised. The dilemma is

essentially one of reasonably 'satisficing the political preferences of -ﬁ%
mod
organised interests while, at the same time, achieving some degree of 73
A

administrative rationality. The problem lies of course, as Richardson and

Jordan note, in the fact that.................. "there may be a fundamental conflict

i

vl

between a system that stresses the accommodation of group demands and a

. . . . . . . 13 3).i
system of policy-making that stresses rationality in some objective sense."( }Jl

1

‘|
There are reasons to support this explanation. Certainly, Harold Wilson M

m
would not have wished to alienate a publicity-orientated group like CPAG i

which was, after all, considered to be 'sympathetic' to the party and which

H

was campaigning on a very emotive issue. Accusations of inertia, moreover, |

could be very damaging to a new Government ostensibly comitted to the retention!

3

J
131. For a similar and contemporary assessment of the expectations that rfj
Labour supporters have of their party in power see Bosanquet and
Townsend op cit. pp. 3-6 5]
132. Poverty No. 4 p. 13 4
133. JATTRarcison and Jordan p. 29



and strengthening of the Welfare State. For those reasons, at least, as the

following chapter shows, it was not politic for the Wilson Government to

delay action beyond July 1967.
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CHAPTER 3 c

Internalising the Issue - The Cabinet and Claw-Back

On the 16th July 1967 Patrick Gordon-Walker, the new Social Services
'overlord*, confidently boasted that the Government would resolve the problem
of family poverty by the end of the year. A week later he announced Labour's
package of measures for eradicating the problem. The first was an increase
in family allowances which CPAG described as "so ludicrously small
that it can only have been intended as a sop to the Minister of Social Security,
Margaret Herbison, who had fought the Treasury for so long and with such

2
( )A further six month delay was to occur before the full increase

little effect”.
of 7s. Od. would come into effect. Even that would still bring only half of the
poorest families up to the basic supplementary benefit level which was regarded
by CPAG as insufficient any way to meet long-term family needs. In addition,
the Government also sought to offset the cost of these measures by raising

the price of school meals and welfare-milk; the assumption being that all

families below the means-test limit would obtain meals and milk free of charge.

Not surprisingly, CPAG were highly critical of the measures and sceptical

about their effect...ccocenenne "As the Ministry of Social Security's Survey

confirms, most families living below supplementary benefit level do not get

free school meals and very few get free welfare foods. The reasons are %
unknown but certainly complex. Ignorance, attitudes to the means-test and

the bodies administering it, official apathy and incompetence probably all

L. Describing the background to the appointment of Gordon-Walker, ]
Harold Wilson commented............. ”Concurrently, we were working on
a fresh attack on poverty. All that we had done in successive increases!
in pensions and National Assistance had been directed towards
relieving poverty in the main sectors - retirement pensioners, the
sick and disabled and war pensioners. But there was accumulating J1
evidence that once these groups had been helped, the principalareaof?|J
poverty was to be found in large families, whether or not the head of /"%
the household was at work. Patrick Gordon-Walker had been charged g
with the responsibility for working out means of help". Wilsonp. 356 til
2. Poverty No. 4 Autumn 1967 p. 2
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play a part. To overcome all these in 8 months will require determination,
ingenuity and willingness to disregard departmental boundaries and override

local authority susceptibilities”. )

In what was their most vociferous attack to date upon Labour's record the
group went on at length to challenge the fragmented administrative solutions
that had provoked the resignation of Peggy Herbison and which had resulted
in the isolation of social policy from taxation policy, the political and
administrative interdependence of which the group saw as axiomatic to any
solution to poverty. "Disappointing as all this must have been to
Miss Herbison, such a stubborn fighter would hardly have resigned the
following day simply because she had not got as much as she had hoped.
What forced her hand was the refusal of the Chancellor of the Exchequor to
accept the 'give and take' approach favoured by Herbison, CPAG, The Times
and. . . The Economist. This would have involved a simultaneous
announcement of the reduction or abolition of income tax allowances for
children, so that families with above average incomes would have received
no net addition to their incomes. A much bigger increase in family
allowances could have been given in this way at a relatively small net cost,

4

and without raising the price of school meals and welfare milk".

Returning to the discussion of policy communities outlined in the previous
chapter it is important to acknowledge the existence and greater influence
of other organised interests within the same, adjacent or competing

(5)

communities. In calling for greater public expenditure on family support
and unemployment benefit and in asking for significant redistributive changes

in the tax structure CPAG would not only be creating a scenario for further

3. ibid
4. ibid
5. See Miliband, R. The State in Capitalist Society Weidenfeld and

Nicolson 1970 Chapter 6



competition' between the relatively weak Ministry of Social Security and
the powerful Inland Revenue and Treasury, but for the bringing to bear of
the resources and influence of their respective 'client groups’. ~ Tax
changes having a redistributive effect away from the higher tax payer to the
low and non-tax paying groups might be expected to produce articulate
resistance from a diverse range of groups and organisations ranging from
the Inland Revenue Staffs Federation (who would probably oppose the
considerable extra work involved in restructuring), the British Institute of
Managers, the Building Societies Association, and the CBI to trade unions
like ASTMfi and the CPSA who tend to represent the better paid worker, to
professional associations, ratepayer’s action groups and the plethora of
groups which constitute the 'middle-class lobby’ such as the National
Association for Freedom and the National Federation of the Self-Employed. Il

It is only in considering the wider implications of such policy changes that the |

fact of an ’anti’ poverty lobby emerges. 7 Such groups do not, of course, i

intentionally or arbitrarily seek to make or keep people poor per se, but

their influence and effort in retaining an economic status quo which ’requires’

the existence of poverty, low pay and unemployment does represent an '1ij

"M

6. Michael Meacher M. P. notes, for example, that 'spending ministers' UM
opposing the Whitehall consenus” may find themselves the victims 'p
[0 ’the close inter-lock with establishment interests outside,
which often means officials are acting in concert with the extra- ffj
parliamentary power structure against ministers rather than in
support of the political manifesto of the governing party’l -t||
The Men who Block the Corridors of Power’ The Guardian 14 June 1979j|j

7. Miliband notes....ccoevennene ”Lincoln was entirely wrong when he said that 41
a society cannot live half-slave and half-free. It depends first and M
foremost on the respective strength of conflicting forces operating 4]

in society. Some making for the persistence of poverty, and others
working against its persistence; and the trouble for the poor is that

the forces operating against them are very much stronger than those
working in their favour there are many other claimants upon fl]
public funds, with far more powerful and compelling voices, from

large enterprises (which are voracious and effective applicants for

public assistance) to the struggling middle-classes. The simple fact

of the matter is that the poor enter the pressure market, where they 4
enter it at all, from the weakest possible position: that, of course,
is one of the main reasons, if not the main reason, why they remain
poor”. e,
Miliband, R. °Politics and Poverty' in Wedderburn, D. ed. Poverty,
Inequality and Class Structure. Cambridge University Press 1974 p il

Ifj
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interest which may be perceived as antithetical to that of the poor.

The ability of some interests to limit the scope of policymaking and determine
which issues shall be politicised, which preferences will be sustained and
which publics will be heard is well-documented. ) It is appropriate to note
at this point the observation of Crenson that.............. "Decision-making is
channelled and restricted by the process of non-decision-making (and that)
the power reputations of people within a community may deter action on
certain sensitive or politically unprofitable issues. This 'restriction'
can be enforced by private interests and Government Departments acting
both separately or jointly. Whichever alternative obtains the fact remains
that the campaigning group which raised the issue initially may well find
its control or influence over the destiny of the issue diminished or removed
entirely as it goes 'behind closed doors' into the alimentary system of
Government. It is here that the interaction and influence of more powerful
vested interests, both private and governmental, comes into play. In
proposing policies that affected interests within adjacent policy communities
CPAG found itself disadvantaged by both its exclusion from the policy-
making process and by the subsequent diminution of its influence over the
issue. Keith Banting notes that..............

"within Whitehall the battle-lines had formed. The conflict centred,
not on fundamentally different,,,definitions of the nature of poverty, but on the
specifics of the policy response. The process of designing the choices had

been a closed one; social scientists campaigning in public were able to
influence the range of options considered, but the final choices were

8. See Kellner, P. and Schott, K. 'The Un-affluent Society' New
Statesman.;?6th October 1.97.9.and
Hill, M. The State, Administration and the Individual Fontana 1976
pp 53-54

9. Gustafsson and Richardson note................ "policies are agreed within
professionalised policy communities. Politics, from the viewpoint of
the citizen, has gone underground. It has disappeared into a relatively
closed world where governments negotiate withinterest groups..........
The policy community within each segment is in fact a rather
restricted community - a policy elite which determines the policy
outcomes. " op cit p. 32

10. Crenson, M. The Impolitics of Air Pollution. John Hopkins Press
Baltimore 1971 p. 178 i .



developed within the secret world of officials and ministers It was a
hidden battle, fought out in the corridors of power, its ebb and flow
invisible to all but the most perceptive outside observers. Only in the final
stages did conflict radiate outwards and only then as the internal contestants
sought to mobilise political support for their cause". (11)

The choice and details of policy were thus to be worked out between the
Ministry of Social Security and those departments which saw increased
expenditure on family allowances through reduction of child tax allowances
as contrary to their own interests. CPAG clearly identified the Inland
Revenue and the Treasury as the most powerful and vociferous of these
Icounter-interests ..neneeennene ”The Chancellor, prompted by the backwoodsmen
of the Inland Revenue, insisted that changes in the tax system must be
considered in isolation from all other aspects of social policy. If tax
allowances were to be cut, therefore, it was for him to announce it in his
Budget, not for Mr. Gordon-Walker in a statement on child poverty. This
was more than a procedural quibble. It meant that the tax saving would not
be set off against the cost of higher family allowances, the whole of which
would count as social security expenditure, reducing the amount of money

12)
available for other advances in the social security field.”

The influence of the Inland Revenue upon both economic and fiscal policy

is perhaps not as widely appreciated as it should be. Writing as the Wilson
Government came to power, Samuel Brittan was at pains to stress the
importance of the Board of Inland Revenue as a key factor in any analysis of
taxation policy, particularly tax reform. A. significant outcome has been
that even the powerful Treasury has found it difficult to overcome Inland
Revenue opposition to change. The Board remains inherently conservative
in its approach to policy initiative and, as Brittan noted, the role of the

Treasury had been one of...cceeenenn. “honest broker between the more hair-

11. Banting, K. Poverty, Politics and Policy MacMillan 1979 pp 98-99
12. Poverty No. 4 pp 2-3
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raising tax ideas put forward by the economists and the hardened

conservatism of the Revenue Departments”. (13)

Banting has argued that from the beginning of the family allowance debate
CPAG were confronted by three powerful forces - the Board of Inland
Revenue, the Treasury, and a Chancellor of the Exchequor determined to
articulate his party’s fears of a possible electoral backlash should family
allowances rise. From the outset James Callaghan was implacably opposed
to the ’claw-“back' proposals favoured by CPAG as a method of 'financingl an
increase in family allowances. Banting notes............ ’Callaghan's position
reflected the conguence of tvo powerful forces: administrative resistance to
’claw-back’ from the Inland Revenue and the Treasury, and his own reading
of the electoral dangers of income redistribution. The Inland Revenue Board
rejected the entire CPAG case. According to tax orthodoxy, the child tax
allowance was not a social benefit like family allowances, but simply a

mechanism for adjusting tax to the capacity to pay”. (14)

The Opposition to 'Claw-Back'
A principal feature of CPAG’s proposals to claw-back some of the cost of
financing a rise in family allowances by abolishing child tax allowances was

its apparent equity. Tony Lynes has explained this reasoning better than

tax allowances for children seem remarkably inefficient, since they are
worth most to those least in need of such a subsidy, while the poorest
families derive little or no benefit from them. Family Allowances, on the
other hand, are payable at the same rates to rich and poor alike. In some
countries, they are not subject to income tax. In others, of which Britain

is one, they are taxed so that only families with very low incomes get the

13. Brittan, S. The Treasury Under the Tories 1951-64 Pelican 1964 p. 118
14. Banting op cit p. 94
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full benefit of them. Their net value falling by stages as the family's income
rises. It is understandable, therefore, that most concerned with the
abolition of poverty, rather than with equity as between families further

up the income scale, should regard family allowances as a more sensible
way of redistributing income in favour of families with children than tax

allowances".

The Inland Revenue's interpretation of equity, however, was antipathetic
to that of CPAG. Its justification for retaining child tax allowances
stemmed partly from the nature of the tax system itself. The tax structure
has gradually evolved over the last 300 years and its basic form has never
been wholly abandoned in favour of an alternative. As a result, new tax
codings, measures and instruments have been added on as appendages to
the core. The emergence of company tax, surtax, value added tax and
capital tansfer tax spring readily to mind. So fundamental reform to
accommodate new rulings has never really taken place. This in itself has

bred a strong sense of conservatism towards change.

Furthermore, the tax system reflects certain beliefs and values held by
those who administer it, Brittan noted in the early sixties that.............. "the
root of the Inland Revenue's opposition to many reforms goes deeper still,
to a rather limited notion of equity.............. behind a great deal of its talk of
equity is the unchallenged assumption that the statusquo is 'fair'. " When
the Treasury, or a department like the Ministry of Social Security (DHSS)
suggests, therefore, that this group should have tax allowances or that
group should forfeit them the Board, in its assumption of maintaining
equity, asks the question whether those affected will regard the changes as

'fair'. If it comes up with an answer in the negative opposition is likely to

15. Lynes, A. 'Clawback' in Bull, D. ed. Family Poverty Duckworth 1972
pp 119-20
16. Brittan op cit p. 120
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be entrenched. It is at this point that the 'support' of the client lobby can
be mobilised in defence of the status quo. ( Brittan cited the case of the
CBF s predecessor, the Federation of British Industry, whose tax experts.......
.............. "so far from exercising a reforming influence have been some of the
chief obstacles to change - indeed they have occasionally made the Inland

Revenue seem radical by comparison. v (18)

The Board's implacable opposition to the CPAG proposals for claw-back,
adopted by the Ministry of Social Security, centered upon what it saw as an
unacceptable distribution of tax liability within the more affluent tax-paying
categories. In contrast with CPAG's 'redistributive' approach to tax........
.."the Inland Revenue focussed solely on the tax system's internal equity
and, from that point of view, a fair distribution of the tax burden between
those with and those without family responsibilities was essential at all
income levels From the Inland Revenue's point of view, claw-back was
not a sophisticated use of the tax system to concentrate benefit on real need;
it was a universal increase in family allowances primarily financed through

an inequitable tax increase on all families". (19)

Fundamentally, the Board held to the view that the tax system was simply
a means for raising revenue and that any attempt to use it as an instrument
for social reform ...cccooveeennns "could only disrupt its efficiency and equity, and
jeopardise its public, acceptability". CPAG's proposals, articulated by

Herbison in Cabinet, ran directly counter to this view.

There was strong opposition to claw-back from the Treasury also.
Treasury Officials saw in claw-back an attempt to pre-empt or undermine

a tradition in policy-making that had won for their Department the right to

18. Brittan p. 120
Bantin . 95
ibid &P



determine tax changes and general economic strategy in the preparation

of Budgets. Banting notes that............... "The claw-back violated those
prerogatives completely. It would formally link a tax with an expenditure
change, thereby reducing the Chancellor’s flexibility in the future; in
addition, it would involve a collective cabinet decision on a tax issue and
its announcement some 8§ months before the Budget. From the first cabinet
discussion of the issue in November 1966, Callaghan objected that claw-
back usurped a budget decision and represented an intolerable fiscal

procedure”. (2D

Callaghan opposed claw-back on two further counts. It was his view that
family allowance increases would be highly unpopular with large sections
of the working-class and that this would pose a serious threat to Labour's
ability to maintain electoral support in what was seen as its natural
'constituency' .(22) The scheme would be additionally unpopular, he felt,
by virtue of its transfer of income from the husband, who paid the higher
tax, to the wife, who collected the higher family allowance - an issue that
was to reappear, with Callaghan again closely involved, when Labour next
came to power in 1974. Finally, Callaghan opposed claw-back on broad

economic grounds as he sought to spark an industrial revival and achieve

growth by placing restrictions on public expenditure.

It was against this backdrop then, argued CPAG, that Peggy Herbison was
told to come up with a solution to child poverty at the expense of the old,

the sick and the unemployed, her own department's client groups. Cutbacks
were to take place actually within areas of social services expenditure
instead of within other expenditure spheres with less immediate or apparent

human need. The chief outcome, of course, was that the 'discovery' of a

21. ibid pp 95-96
22. The Guardian 27th July 1967.
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financial solution to child poverty from the existing social services budget

would mean that the Chancellor would be free to syphon off any revenue
from a later cut in tax allowances for other government projects. This was
a prospect which the group regarded as anathema. Commenting upon
Herbisonls resignation they complained......ccce.... Mhat she was right to
resign in these circumstances is beyond question. The pity of it is that she
did not feel free to reveal the whole disgraceful story, thus laying the blame

where it belongs - on Mr. Callaghan and the Board of the Inland Revenue. (27

The Wilson Government was under attack from other quarters also. Most

notably from among its own backbenches. (0

In an alternative policy
statement, Change Gear, David Marquand, John Mackintosh and David Owen,
among the prominent parliamentary supporters of CPAG, called upon the
Government to institute, inter al, a coherent and systematic poverty
programme. In a critique which quite clearly questioned the leadership’s
emphasis on economic growth as the pre-condition of welfare expenditure

they warned.....cocoeenenene ”it is easier to put socialist principles into practice

when the rate of growth is high, but that is no excuse for failing to put them

into practice when it is low”. (25)
23. Poverty No. 4 p. 3 1
24. Peter Townsend says that criticism of Labour’s record on social

policies was "wide-ranging” from 1966 and suggests that the origins

of this criticism lay in the publication in 1965 of ”the deplorable

White Paper on Immigration which was the U-turn on the Gaitskell
policy”. Interview December 19th 1979. Writing in June 1966,
Richard Crossman spoke of the Government's problems in contending
with ”the growing disillusionment of our own backbenchers”. He >
went on to add "This Government had dramatic successes when it «
only had a majority of three. Now it has a majority of a hundred it has
relaxed its efforts; and as a result it has created a sense of impatience
and disillusionment among the new intake of able, vigorous ,intelligent
but politically naive MPs. Quite legitimately many of them are beginning
to feel that this is not a Socialist Government, not even a leftist
Government, but just any old government teetering along and carrying
out its election programme in a rather uninspired way”.
Crossman (Diaries) Vol I pp 532-33

25. Marquand, D.; Mackintosh, J. P., and Owen, D. Change Gear
Socialist Commentary 1967.
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The authors advocated the allocation of a higher proportion of the gross

national product to the social services, to be achieved by either increases

in taxation or wider use of charges or a combination of both. Their proposals
included, significantly, a tax on wealth and a value-added tax of the kind then
already in force in the EEC. In keeping with CPAG initiatives, they also
advocated a greater tax burden falling on single people so that families would
be relatively less penalised, though they appeared to offset some of their
bolder proposals by supporting the orthodox Institute of Economic Affairs
argument that direct charges should be extended because. . ... users
may be more willing to pay for the social services if they see a direct

connection between the payment they make and the service they receive.” (26)

Herbison had also made personal efforts to mobilise backbench support for
a rise in family allowances during her final weeks in office. Backbench
opinion in favour of the rise figured prominently during sessions of Question
Time early in February 1967 and culminated in an early Day Motion on the
issue signed by 30 MPs. 27) While the support was vociferous it was,
nevertheless, limited and in the same month all but 25 MPs deserted a
meeting of the Parliamentary Labour Party as the agenda turned to Social
Security matters. Lewis Minkin, in a study of Labour Party Conferences,
has shown that constituency opinion also favoured ecarly and resolute action
on this issue and notes that the constituency parties ... "were concerned
at the Government’s inability to tackle the problem of poverty and opposed
the imposition of the wage-stop. They were also overwhelmingly opposed to

(28)

the re-introduction of prescription charges”.
Jit is clear, however, that while outside forces were influential in setting

26. Poverty No. 5 Winter 1967 .. p. 3
27. Early Day Motion Nq,142:400 (13th. February 1967)
28. Minkin,' D. TKe Labour 'Phrty' Conference. Allen Lane 1978 p.90
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and adjusting the tone of the poverty debate its outcome was largely

determined in Cabinet when Ministers came to play roles assigned to them

by their Departmental responsibilities.

The Wage-Stop

Whilst the family allowance/claw-back issue had largely passed out of CPAGs
hands by mid-1967, the Group had continued to press for reform or abolition
of the wage-stop. By Summer its concern with the ruling had
intensified to an extent where, for a while, it became the key issue around
which the poverty debate sparked. One of the group’s chief concerns was

the claimant’s ignorance of how his or her entitlement was calculated. While
this lack of knowledge, and a reluctance on the part of the Ministry of

Social Security to resolve it, persisted the claimant's position remained

excessively weak and his economic security stood threatened.

This apparent ’informational breakdown' obscures a much more important
and rather cynical belief which* it is claimed, is at the core of
administrative thinking on the dispensation of welfare to claimants and
their dependants. Party political inertia, the historically strained
relationship between official and claimant and the hard facts of non-take-up
of entitlement would seem to confirm Hilary Rose's view that, in the

field of welfare, administrative caution, perhaps even ’reticence’, is not
simply expected it is actively encouraged. Both Rose and R. G. S. Brown
share the view that there may exist institutional and procedural pressures
to minimise discretionary payment and discourage take-up. Those
pressures may be further compounded by the view society takes of

claimants with large families.

29. Letter from Richard Hayward, Chairman SBC to Tony Lynes
13th July 1967.
30. Rose op cit p. 5
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The economist, Harry G. Johnson, has argued that there has been a

reluctant andtardyacknowledgement in Britain of people, and children in if
particular as a 'resource’. This failure to perceive children in this way
disadvantages the child and its family in the short run and the economy in

the long run.......eeeeee. ”Refusal to recognise the investment character of a
problem because people are involved may result in people receiving worse

3D |7f#L

treatment thanmachines.

Margaret Wynn also supports the view that a society’s industrial and

economic future is, to some extent, dependent upon the continuation of the
larger family. She points out.......... “”Family policy must always be

bounded by traditions and the extent of public support. Family policy like

all forward-looking policies will always be threatened by the demands of

the immediate future, by the pressures of short term expediency, by the
pressures for immediate consumption at the expense of longer-term
investment”. (32) Her analysis of the family as a resource is particularly
pertinent when it is recalled that in the early seventies some 75% of the

(33) 4

next generation was being raised in only 22% of the U.K. households

with the result that the burden of a social investment that is likely to benefit

31. See Blaug, M. ed The Economics of Education Mo. 1 Penguin 1968 p. 39 ||
32. Wynn, M. Family Policy”Pelican”1972 pT’SB*? dil
33. Wynn notes. VI .T*rtRe"Tn"fertility of about half the adult population has

to be compensated for by the greater fertility of a minority. At any
one time less than 9% of all households in the U.K. include 3 or more
children dependent upon them; these households are bringing up over
40% of the next generation. Over 40% of all adults alive today (1970)
were brought up in the minority households of the last generation
which contained three or more dependent children Most of the
time, trouble,,and money expended on rearing the next generation fall
on the shoulders of a minority of adults in each age group, in each
generation, and on quite a small minority of all adults or earners or
taxpayers in the community at any one time”. Wynn pp 26-27

Wynn’s analysis makes all the more contentious the comments made

by Douglas Houghton in a speech in July 1968 in which he talked of

the ”social irresponsibility of large families”. The Guardian ||
4. 7.1968. 4
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most of future society was borne by a minority of households. Ultimately
Wynn’s view points to the mortality of Governments and the attractions of short-
term expediency. The politicians’ sense of survival is more likely to f
influence the selection of policies that satisfy the preferences of insider -

groups and important vested interests, who have sanctions to employ if

ignored, than outsider groups like most with large families who are

disproportionately represented among the poor. %

Clearly, there is a long way to go before their particular contribution to
economic growth and social progress is acknowledged and compensated”™
Indeed, the paradox emerges that the Wilson Government was denying

extra cash assistance to thos e with families in the mid~60s until economic
growth 'took-off! yet was, at the same time, expecting them to make a
significant contribution to that growth. As Wynn points ouUt............... “whatever
abstract philosophy is preached, government measures that are, in fact,
biased against the family undermine a nation's visidn of, the future subtly,

and often imperceptibly and unintentionally". (34)

The 'resource' argument is one that CPAG seems to have largely failed to
exploit in this period. Instead of swimming with the tide of government
opinion in favour growth and attempting to locate increased family support
as an integral factor in the achievement of that growth, the group chose to
argue the case for greater cash aid largely in terms of 'need', 'rights’ and
'equity' - all admirable reasons in their own right, but perhaps too well-
tried at this point in time and therefore of diminishing attraction to party
leaders. A more aggressive, less-'Fabian', presentation of the family as
a key factor in economic recovery and growth, with greater comparative

emphasis on developments in. other countries may have given some useful

34. Wynn p. 267 and Moss, P. Why Family Allowances? unpublished CPAG
paper August 1970.
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variation to the poverty debate and some 'nmew material' with which CPAG's

parliamentary supporters could organise a fresh assault on Government

policy.

Other countries, as CPAG has pointed out from time to time, do appear

to have prepared for the future by acting to protect and support the family
by both political and economic means. At the time of British entry to the
EEC all the member nations were considerably ahead of Britain in the
development of an 'enlightened' family policy. In France, Germany and
Belgium there are Ministries charged with direct responsibility for

family affairs. In the latter, since 1951, the Prime Minister himself has
presided over a ministerial committee co-ordinating family policy. In

each of these countries, unlike Britain, family policy is not viewed in
isolation from other considerations -and is firmly integrated with taxation
policy, social security, education, housing and all other measures designed
to achieve child and family security. () Furthermore, each year the EEC
Commission publishes an 'Expose' on social policy documenting the outcome
of the regular and statutory dialogue between 'family ministers' and the

/o /\
representative interests in the field.

An obvious obstacle to the radic'alisation of family policy in Britain and to
its closer integration with policy sectors whose own outcomes have some

influence upon it, is the highly incremental style of British central -

- . 37 . . . .
administration. G7) Demands for the application of continental practice to

British Social policy-making are strikingly at variance with the procedural

35. For a brief analysis of the 'European' approach toSocial Security
and family policy, see James, E. and Laurent, A. 'Social Security:
The European Experiment'. Social Trends 1974 Central Statistical
Office pp 26-34

36. Wynn pp 269-70

37. James and Laurent op cit p 27-28
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norms and values of the British incremental model. 1) Richardson and
Jordan have commented that.................. "The process of policy-making is
one of selecting between the (comparatively) few alternatives that suggest
themselves. In comparing these limited numbers of alternatives one does
not dwell overlong on values or goals; instead one starts from the problem
and considers a manageable range of alternatives. In choosing which

option to adopt, one has reference to values, but the choice of policy m

=

instrument is combined with the ranking of values. In this approach there

is a tendency for policy innovations to be small-scale extensions of past

efforts with an expectation that there will be a constant return to the problem )M
to make further extensions and to reconsider the problem in the light of new

data ... " (39)U1timately, where the style of administration dictates that

the policy-making process will not simply be a means of producing gradual
changes in policy but will also be a means whereby the preferences of a

number of often competing groups will be articulated, adjusted and
accommodated, the very plurality of the interests with a concern in a policy

will militate against radical innovation and, as the cabinet discussion on

claw-back shows, against a break with the status quo.

The wage-stop ruling provided a further example of an issue on which there
was a clear ’status quo’. In this case the status quo represented an
apparently popular belief that an individual should not receive more when

unemployed than when in full-time employment, regardless of the fact that

38. Brown notes, for example, that............. "There is clearly a risk
that a department like the DHSS will see its role as that of integrating
the interests of a limited range of powerful groups and minimising
conflict among them (however) the disadvantages of
incrementalism are first that incrementalist decisions are not so much
made as emerge from a series of bargains between different
participants in the policy process, all attempting to pursue their own
goals with adjustments where necessary to avoid serious conflict with
other partisan groups. Radical changes are to be avoided, since they
would encounter too much resistance. The second disadvantage is
that interests which are not central to the discussions tend to be left
out. Typically it is the general public that gets overlooked", p. 208

39. Richardson and Jordan op cit p. 22
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the wage-earner might have earned less in full-time employment than the

official poverty line.

In July 1967 Richard Haywood had already given Tony Lynes an implicit
confirmation that instructions were to be issued by the supplementary
benefits commission to its local offices to explain to wage-stopped claimants
how their benefit was calculated. CPAG pressure on the issue contributed,
at least in part, to a situation in the Autumn where both the SBC and the

Ministry of Social Security became involved in a detailed review of the wage-

(41)

stop with the firm intention of softening its impact.

It is appropriate here to note the comments of Richard Titmuss upon the

role of the SBC and its relationship with pressure groups in the field.
Speaking in an interview, Titmuss described the Commission's task as
Creating .eeceennenns "dilemmas of choice for public debate". (42) It was his view
that the SBC's quasi-independent status enabled it to raise policy issues
which had clear political overtones and, in doing so, it could often find

itself at variance with its 'parentl department, the DHSS. Nevertheless,

its status did enable it to act as something of an internal pressure-group

within that department and in this role Titmuss saw it being................ "actively

40. It is significant that even by the mid-seventies, in the wake of
fifteen years of parliamentary, press and public debate on the causes
and injustices of poverty, a study by the EEC Commission discovered
that 43% of respondents polled in Britain felt that poverty occurred
'because of laziness and lack of willpower', while only 16%
attributed it to the view that 'thereis much injustice in our society'.
The weighted average across the whole EEC in support of the
indolence theory was, 1>y contrast, only 25% (ranging from 11% in
Denmark to 31% in Luxembourg); for the injustice theory the EEC
average was a broadly similar 26% (ranging from 40% in Italy
to a low of 11% in the Netherlands).
Table. 29. 1The Perception of Poverty .in Europe' 1977. The
.Commission of the European Community 1977

41. HansiTrH~~TfouseT'oT"Cq im m pn's”* C e atqer .1967 Cols 1321-2

42. Wor stTiorne, B. The CbiTdTPov”rty’Action Group 1965-70. unpublished
M. Phil thesis (not awarHeH7"tInfver"Tyor1*T~971™"p
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helped by external pressure groups when they saw fit to act conjointly with
it on selected problems for mutual benefit". (43) In the cases of both the
wage-stop and child benefits, as will be shown later, CPAG may be judged

to have played this supportive role.

One of the difficulties Haywood faced in the introduction of new rulings for
his staff to follow, was that his staff were underpaid and undermanned and
it was judged that any additional burden would only pressurise them further.
Nevertheless, the dialogue between Lynes and Haywood did give some
indication that the SBC was prepared to actively respond to the Group's
criticisms. For example, after much lobbying by CPAG to secure a full
explanation of benefit calculation for wage-stopped claimants, Haywood
wrote to Lynes. ..o, "The pressure of work on the staff at the moment
is such that we hesitate to issue any new instructions, even by way of
reminder. But we did undertake to see whether it would be possible to issue
a circular drawing attention to the existing arrangements for telling wage-
stopped claimants about rate rebates and about exceptional needs grants in
wage-stop cases we have since been considering very carefully whether
we should put this extra burden upon the staff and the commission have now
come to the conclusion that it is of sufficient importance for us to issue an
instruction. An instruction to Managers will therefore be sent out very

shortly".

The "circular" to which Haywood referred took the form of an SBC report,
Administration of the Wage Stop, published in December 1967 and distributed
early in 1968. The report brought with it some important reforms including
the guagingQfa,labourer's potential earnings by local authority wage rates and

the abolition of the arbitrary deduction from earnings of 7s. 6d. for

43. ibid
44. Richard Hayward to Tony Lynes 26th January 1968.



”intangible” expenses, this made some families up to £2 per week better

45
off. *>)

However, the disabled, the temporarily sick and short-term
prisoner’s families remained wage -stopped. CPAG's proposal for abolition

of the ruling or at least suspension of it during the winter months of 1967-8

was rejected.

Reluctance to abolish the wage-stop, despite grass-roots support for the
measure, was also apparent at Labour party conferences in both 1967 and
1968. At the October 1967 conference at Scarboroguh, Iain Jordan, a

Scottish delegate and a founder member of the Scottish Poverty Action

Group, called for the immediate suspension of the wage stop, at least in
Scotland and those other regions where the level of unemployment

constituted an ’exceptional circumstance”. If this was not done, he
warned ....occoceeeeennne ”a mighty poverty guerilla war” ... against the
Supplementary Benefits Commission would follow with the aim of overloading
and breaking down the system by encouraging all the wage-stopped to appeal. *
Seconding this resolution delegates from Dewsbury and from Hornsey stressed

2

the need for a ’’blitz programme” to alleviate family poverty in all its forms

including that singled out by Jordan.

However, it is interesting to note that Richard Crossman, replying on

behalf of the Government, admitted the punitive and anomalistic nature of

the wage stop but attempted to obscure the issue by asserting that the
problem of low pay was the more salient one and the one upon which criticism
should focus.cocevrerenene "we think that a national minimum wage has much

more to do with the issue than Social Security. We cannot deal with the

fundamental evil of low wages by Social Security regulations". For CPAG
45. Poverty No. 5 p. 13
46. TETa~p7T4

47. ibid
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this view represented no more than an uncomfortable attempt by the
Government to shift the burden of criticism and the source of blame from,
itself to the vagaries of ’the economic system’ - a convenient scapegoat

for an embattled government.

The pattern was repeated the following year, 1968, when the issue of the
wage-stop was raised once more from the floor. Lewis Minkin concluded
from his observations of Labour Party conferences that the prior disposition
of both the party’s Social Policy Sub- Committee and the Research Department
towards a particular issue raised on the floor was crucial in determining
how far the issue, or resolution, would progress.........

.”when the Conference passed a resolution which the Committee and the
Department head both regarded as ’impractical’ there was no push at all

for its implementation. This was shown in response to the Conference
decisions on the wage-stop in 1968”. (49)

He went on to describe the party’s reception to the issue in 1968.......cccceeineee.
”A resolution calling for the abolition of the wage-stop was carried on a hand
vote against ’the platform’ but it had little support, either on the Social
Policy Advisory Committee or the Home Policy Sub-Committee. For all
practical purposes, the resolution simply disappeared from view. It does
not appear to have been seriously advocated by party representatives with
Ministers. There was no reference to it in the Research Department's
Section of the NEC Report of 1969 and there was no commitment to it in

any of the programmatic documents produced that year by the party”.

Essentially, CPAG had fought the wage-stop ruling on two distinct levels.
Primarily, they had launched a campaign calling for nothing less than the

abolition of the ruling and the acceptance of their view that there should be a

49. Minkin p. 304
50. ibid
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minimum official poverty line below which no one, regardless of what they
earned in full-time employment, must be allowed to fall. However, it is
often useful for a campaigning group to establish an ambitious target for
itself, often in the foreknowledge that its achievement is unlikely, so that
it creates for itself some 'room to maneouvrel and the opportunity to accept
a lower level target which it may have already perceived, beforehand to

be its ’real' target. Tactically, it is a matter of demanding A on the prior
recognition that you are seeking to achieve preference B. In CPAG's case
'demand A' represented an effort on the primary level to secure the
abolition of the wage-stop. 'Preference B' represented secondary level
efforts to bring about administrative changes in the ruling, having made the
assumption that it was likely to continue to exist. Here the group achieved

some degree of success.

Clawback - The Administrative Debacle

By April 1968 the Group's hopes for a new era in social policy had largely
faded. The recent small increases in family allowances proved, as CPAG
had warned, to be of only marginal significance. The increased allowances
had failed to assist the majority of families receiving supplementary benefit.
Their total income was determined by the Supplementary Benefit Scale and
unless that scale was raised in line with the increase in family allowances
they found that what they had gained was immediately taken away by the SBC.
Little effort was made on the part of government to explain this apparently
anomalous relationship between family allowances and supplementary

(5D

benefits with the result that many families felt confused and penalised.

There had been growing indication throughout the latter part of 1967 that

clawback might finally prevail as a method of financing the new rise in

51. CPAG Executive Committee Minutes. April 1968
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family allowances. In May, Harold Wilson resisted opposition calls for a
widening of means-te sting. In June a bill to increase national insurance
benefits carried with it a clause giving the Government a temporary power
to raise family allowances in case it decided in favour of increasing the
benefits in the Autumn. Furthermore, the clause gave no hint that the
Government was still considering a means-tested approach - an indication
that the G-overnment was moving in the clawback direction. By mid-July,
with Cabinet patience running-out with what had been a bitter dispute,
clawback had prevailed. The final details concerned the level and timing

of payment and it was here that the Government ran into difficulties.

The confusion following the 1967 and 1968 announcements on family allowances
increases, and the government’s acceptance of the clawback proposal

only after part of the first increase had been paid to families did much to
alienate public support for the Labour government. (52) For those families
with 4 or more children 5 shillings of the 7 shillings increase for the fourth
and subsequent children came into operation in October 1967. The total
increase was planned for April 1968 and, in the Budget of that year, the new
Chancellor, Roy Jenkins, was to study the method by which the necessary
revenue could be raised. By the end of the year, however, devaluation had
taken place and in Ja.nuary Harold Wilson announced a further increase of

3 shillings as a 'protective' measure. (33)

At the same time, Wilson committed the government to simultaneous
adjustments in tax allowances so that much of the 1967 and 1968 increases
would be funded by a clawback of tax from the better-off families. However,
a serious'anomaly occurred because some families drew part of the increase

from October 1967 and those who paid the standard rate of tax had their

52. Banting pp 106-08 and Talking Points No. 9 Labour Party July 1968
53. Wilson pp 613-14 and Bull ed. Chapter 10
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codes adjusted in such a way that from April 1968 to October 1968 they were
losing more than the weekly family allowance increase. As Tony Lynes
has since noted, the difficulties of explaining what had taken place to irate

taxpayers were considerable. (34)

Banting has concluded that no single factor can explain the crucial division
in favour of clawback at the Cabinet meeting of February 23rd 1967 which,
paradoxically, saw Peggy Herbison outmaneouvre James Callaghan for the
last time before her resignation and which gave the proposal an impetus
that gathered strength in the latter part of the year. He concludes instead
that those favouring clawback were influenced by a range of factors , the
most prominent of which were party tradition, by feedback from those in
the social administration and academic professions and by the efforts and
arguments of CPAG. Those opposed to clawback, he contends, were more
influenced by administrative factors, by possible electoral consequences

and by what they saw as the need for expenditure restraint. A

Ultimately, he concludes...ccocneennenne. MI'he final decision turned on the attitudes
and perceptions of policy-makers: their party traditions, their administrative
concerns, their electoral fears. Outside social constraints were real and
potent. But they were present as estimates in the minds of policy-makers

rather than demonstrations on the steps of Parliament”. (56)

Growth and Welfare Expenditure

The marginal increases failed to satisfy critical opinion. Comparison with

,.JEurope an developments was inevitable. The British system of social insurance

4
and welfare assistance has long been distinctive in its method of funding,

its financial structure and its level of provision. Unlike the income-based

54. Bull pp 122-8

55. Banting p. 104
56. ibid p.105
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contributions common in the EEC, the British system, like that of the U. S. A.
is based mainly on flat-rate contributions and, as William Shepherd has
noted..coooeeveenreennnnn. "Apart from the regressivity this entails, it has prevented
growth in revenues and consequently restrained the rise in benefits. Despite
a rapid increase in the last decade, benefits are accordingly a smaller

share of GNP in Britain than in comparable countries". (37)

Shepherd also attempted an historical explanation of the failure of British
Governm.ents in the sixties to significantly advance the level of social
welfare provision, which may serve to place CPAG efforts in their proper
and wider context. He commented..........e. "At the outset any diagnosis of
Britain's economic difficulties must include the prolonged lapse from 1914
to 1945 of investment and adjustment in many sectors of economic and

/CQ\
social infrastructure". He argued that the massive redirection of funds
in the early sixties away from other priorities in order to create the long
overdue motorway network, to bolster the NHS and to capitalise the
re-organisation of the coal and railway industries resulted in deprivation in

sectors like the social services where the relationship between investment

and a return on capital was less clear.

Furthermore, it is important to note that any reduction in Social Services
expenditure would be further exacerbated in the sixties by the projected
increases in the number of young children and aged persons in the population
announced in 1960 by the Central Statistical Office. For the period 1960-75

the 'probable increase' forecast in the under-9 age group, for example, was

57. Shepherd, W. G. 'Alternatives for Public Expenditure' in Caves, R. E
ed. Britains' Economic Prospects George Allen and Unwin 1970 p. 441
For an alternative'assessment of public expenditure in the area of
Social Service provision ..see.Abel-Smith, B. 'Public Expenditure on
the Social Services' Social Trends 1970 Central Statistical Office.

58. Shepherd p. 384 ~



a startling 33%; in the 10-19 age group an increase of 13% was forecast

{59)

and in the pensionable age group 26%.

Yet Shepherd felt that such projections, despite their apparently significant
implications for consumption, would have had little effect on what he termed
the Treasury's 'sectoral bias'. Procedural improvements in forecasting

the return on investment in the nationalised industries section, for example,
meant that a bias would occur in the Treasury's decisions among economic
and social programmes in favour of the former because economic indicators
of success or failure had now been formulated. fact that the
application of economic forecasting to social service programmes was still

rudimentary and generally piecemeal served merely to strengthen this bias.

By the mid-sixties the Treasury was approving virtually all investment in
the nationalised industries which promised at least the 8% test rate of
return. However, Shepherd noted that................. "No such economic case is
made for social programmes, most of which is current expenditure. Instead
a variety of technical standards, rules of thumb and political factors - 'need

/LO\

and 'requirements' - appears to prevail".

Shepherd's independent analysis offers much support for the CPAG view
that not only was planning and expenditure in the Social Services piecemeal
and fragmented, but that there was a clear Treasury bias against that
expenditure beyond certain levels. He added, for example "Even in

housing, education and, to some extent, health services, where economic

59. Annual Abstract of Statistics 1966 Central Statistical Office pp 12-13

60. Seel 'for™xa?mple” a "discu's'sTon"of the role of the Public Expenditure
Survey Committee in Clarke,. R. Public Expenditure, Management
and Control; The Development of i?E§C. MacMilian~T<j79. 'an3
Richardson ancF Jordan pp. 31-35* ° ...

61. Glennerster, H. Social Service Budgets and Social Policy. Allen and
Unwin 1975 . “

62. Shepherd p. 386
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appraisal is possible, little research has been done, either in Whitehall or

independently, and what has been done does not always influence Treasury

decisions. This may cause random imbalance among these programmes. ..
more important, it may systematically favour the programmes of

the nationalised industries in the competition with social services for public

funds. *»"3)

The result is that the Treasury may too easily succumb to the facility of
existing economic indicators in making decisions which may subsequently
pre-empt resources which would have more immediate social uses. It
is beyond the scope of this study to comment further upon the possible
economic rationale for Treasury responses to increased family support in
this period but the influences and factors outlined above are likely to have
contributed significantly to that rationale. Ultimately, as Brittan has noted,
’reality’ may lie in the amount a country can afford to give claimants in a
harsh economic climate. ...

"If the country were to grow richer more quickly, it would be easier
to raise the real value of pensions, even if prices rose faster as a result. A

policy of rapid growth is in fact more in the interest of those who are dependent?
on the Welfare State than a policy of price stability at all costs". (65)

In adopting this 'growth as a prerequisite of expenditure' approach the
Labour Government and the Treasury were following what some writers
have considered to be a universal trend in social policy-making. In 1965,
for example, Philips Cutiight demonstrated that the variance in Social
Security coverage and the level of benefits dispensed by Governments could

be directly linked with their country's economic development and that this

63. ibid
64. Self. P. Econocrats and The Policy Process MacMillan 1975 pp 120-24 f
65. Brittan pp. 148-9"
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economic factor was far more influential in the formulation of social security
programmes than, for example, the degree of political representativeness. 6
More recently, in 1976, G. M. Haniff has also shown that economic factors,
especially the level of economic development, outweigh political ones in
determining social policy. This, in turn, has led Thomas Dye to
conclude that................... "most comparative cross-national policy studies

indicate that health and welfare policies, regardless of political systems,

are closely associated with levels of economic developmentl!.

British political scientists have taken a 'less economic view 1l of the public
welfare commitment and have stressed the importance of political factors
also, not the least of which is the type of system, i.e. federal or unitary,
prevalent in a particular state. Frank Castles and Robert McKinlay have
concluded, for example, that........

............... "it is clear that differences in political organisation, defined in

terms of political structure and ideology, play a critical role in explaining ,/qv
differentials in commitment to public welfare in advanced democratic states". {

However, having made this useful qualification they, too, recognise the
importance of economic development..........

"once we have taken account of such (political) differences, economic
development also contributes to public welfare. Since in the short term the
political factors do not vary, we can suggest- that economic development
provides the dynamic for public welfare It must be emphasised, however,
that the dynamic tole of economic development only becomes apparent once
we have taken political factors into consideration". (70)

66. Outright, P. 'Political Structure, Economic Development and
National Security Programmes' American Journal of Sociology No. 70
1965 pp 537-50 ~ ~~ ~

67. Haniff, G. M. 'Politics, Development.a.nd Social Policy: A Cross-
National Analysis' European Journal of Political Research No. 6
pp 361-76 "

68. Dye, T. R. Policy Analysis University of Alabama Press (Alabama)
1976 p. 51 — “

69- Castles, F. and Mckinlay, R. D. 'Does Politics Matter: An Analysis

of the Public Welfare Commitment in Advanced Democratic States'.

European Journal of Political Research No. 7 1979 p. 181
70. ibid ~ —
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The Lancaster House Conference

In Britain, while the demands for economic growth may have been popularly
viewed as pre-eminent in Labour’s rhetoric, the whole question of the timing
and size of a rise in family allowances was ultimately influenced by the
response the Government expected from, other interests affected by the
increase. Richard Crossman had already warned in November 1966 that.......
.."in peace-time the gap between private affluence and public squalor
cannot be corrected without a fairly rapid rate of economic growth". 71
James Callaghan, sensing the tide of public opinion turning against further
expenditure on Social Security warned that middle-income groups and
skilled manual workers were unwilling to sacrifice any further erosion in

(72)The general fears of Ministers

their standard of living for this purpose.
about interfering with the tax allowances of middle-iricome groups were such
that by February 1967 one major newspaper was moved to comment.............
"Government opinion is now moving in favour of a straight increase in
family allowances. One major reason for this is the fear of political
repercussions among middle class and professional families who have been
expressing strong resentment at the prospect of losing tax reliefs to benefit

a minority of large families". (73)

This view was endorsed by the Institute of Economic Affairs in March. The
IEA produced its own sample survey on the issue of family allowances which
revealed that 57% of’those surveyed approved of selective family allowances
and 53% preferred means-tested rather than free prescriptions. (74) This
lent further support to a Labour government already teetering on the brink
of non-decision. Findings of this sort simply served to nudge it over the

edge in favour of those with the ’loudestl voice, though some sections of the
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press were concerned to articulate the grievances of the 'inaudiblel. (73)

Replying to a speech by the Prime Minister at the Labour Party's Annual
Conference of 1967 in which he had talked of the 'great social advance' which
had taken place under the Labour Government and in which he had produced
figures to show the apparent increases in social services expenditure,

Peter Townsend wrote..........

"much of the increased expenditure is going to middle-income groups,
the new managers, the children of the middle-classes, who largely account
for the growing cost of higher education, and the educated consumers who
expect high standards in medical care. The real test of social advance is
how far a substantial proportionate shift of resources to the lowest income

groups has occurred. There is little evidence that this has yet happened in
Britain". (76)

If CPAG's influence seemed tenuous in terms of counterveiling that of other
interests, it appeared even weaker in terms of its broader impact upon some
Government instructions. In December 1967, for example, inthe wake of
the government's failure to reform housing and alleviate the plight of the
homeless, the new 'overlord' for social services, Michael Stewart,
announced that he was to convene a conference of academic experts and
departmental civil servants at Lancaster House to exchange ideas on

and projected solutions to, the problems faced by the social services.
Principally, the conference was designed to offer some constructive
alternative to the fragmented and generally negative co-operation between
the Home Office and the Health and Housing Departments, which was seen

as a major factor contributing to government inertia.

75. The Guardian, for example, said of the April Budget "Once again
the Government has done nothing to mitigate the scandalous poverty
of low wage families. Higher family allowances across the board
would have cost more than the Chancellor could afford this year. But
it should be possible to give help selectively to those in need without
upsetting the balance of the economy. For the Government to say
that it is still looking for the best way to relieve this hardship is not
good enough
12th April 1967. e

76. Townsend, P. Sociology and Social Policy Allen Lane 1975 pp 304-5
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Stewart did not, however, choose to invite representatives of the main

pressure groups active in the fields presided over by these departments.
Replying to what they saw as a deliberate snub, the leaders of four of those
groups, Margaret Bramall (General Secretary of the National Council for
the Unmarried Mother and her Child), Megan Du Boisson (Director of the
Disablement Income Group), Des Wilson (Director of Shelter) and Tony Dynes
of CPAG, wrote that they hoped the conference would be............

“followed by further meetings at which not only academics and
administrators will be present but also those with some claim to represent

the users of the Social Services - and, still more important, those whose
needs the Social Services are failing to meet". (77)

Indeed, their letter sought to indicate.....oven.e. “only a few of the existing
anomalies which might have been avoided or remedied had the views of

/7 0\
those directly concerned been sought and taken into account”.

Those views were those of the main representative groups in the key issue
areas administered by Social Services Departments. The Minister appeared
to be ignoring the contribution of a proven expertise concerning the felt
effect of policy. Stewart was thus establishing a firm precedent for future
reliance upon academic observation and proposition rather than political
feedback. The authors put this point clearly...ccoeverenenne. "we believe that
organisations such as ours have an indespensible contribution to make to
the planning of future developments in the social services. We are ready

at any time to place our knowledge acquired from direct contact with the
poor, the disabled, the fatherless, the homeless, at the disposal of

government and local authorities.(79)'

This provideda clear opportunity forthe type ofimproved publicparticipation

77. 11th December 1967 -Letter to MichaelStewart,Secretary of State
for Social Services.
78. ibid

79. ibid
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the party had so often talked about in opposition. Why then was the
suggestion ignored? Stewart's own view of the meeting was that it was
designed to examine and establish priorities within the social services
against the backdrop of economic stringency. Clearly, he felt that
academics, politicians and civil servants, rather than pressure group
activists (whom one might suppose could be regarded as ’emotionally
involved’ and too partisan in their arguments) would provide the type of

knowledge and objectivity the conference required.

He commented in his introductory speech. ... ”the task of operating

the social services was limitless, but the nation’s economic resources were
limited, this Government inevitably faced a problem of priorities. The
solution to this problem lay partly in the expansion of the Country’s economic
resources, but it was even more important to have the right political choices.
............... among the social services themselves. It had therefore been decided
that the conference should concentrate on how problems - the demographic
and economic factors affecting policy, and the manner in which, in the light

of those factors, priorities should be chosen and resources deployed”.

The Government line was again supported by an independent economic
forecaster, on this occasion the Director of the NIESR, who backed the view
of the "Economic Ministries’ that growth of public expenditure programmes
could only be maintained by restricting the growth of personal consumption -
his view being the politically emotive one that stasis had set in in the economy

while public expenditure and services continued to expand.

80. Minutes of the,Introduction to the Lancaster House Conference on
Social Services’Secember 2nd 196?. IFTsTnteresting’to~noteTEaTThe
Minutes reveal that Peter Townsend, attending as an academic

’expert’, was the only participant to raise the issue of poverty,
pp 17-18



126.

Consultation and Consultative Status

CPAG’s non-attendance at the Lancaster House conference raises further
consideration of Grant’s ’outsider-insider’ dichotomy. It may have been the
case that the Labour Government felt it already had a fairly accurate idea
of the extent of the social problems raised at the conference without
resorting to 'practical feedback' from what were comparatively nascent
groups anyway. Furthermore, it may have considered it politic to 'defuse’
the issues in question by confining discussion of them to academic and
administrative observers. In doing so, the prospect of non-incrementalist

solutions being offered would be largely obviated.

The debate on social policy thus became, once more, internalised, confined
to Government policy-makers and those that they identified as part of what
Hugh Heclo has termed the "issue-network". D Eor Heclo an issue-network
may be defined as ..o "a shared-knowledge group having to do with

some aspect (or, as defined by the network, some problem) of public policy"!
Two points are important here. First of all, Heclo suggests that the network
may be distinguished from conventional pressure-groups by its overriding,
and non-emotive concern with the technical and informational aspects of an
issue or problem. Secondly, it may be added that the network, by its very
exclusivity and 'control' over an issue, appears to retain the right to define

that problem.

He goes on to note...ceevennnee. "Increasingly, it is through networks of people
who regard ecach other as knowledgeable, or at least as needing to be

answered, that public policy issues tend to be refined, evidence debated, and

. . 83
alternative options worked out........... n (83)

81 Heclo, H. 'Issue Networks and the Executive Establishment' in
King, A. ed. The New American Politics. American Enterprise
Institute 1978 pp 87 -F24 ~ o~

82. ibid p. 103

83. ibid p. 104
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It is clear that the Labour Government either felt it did not need to answer

groups like CPAG and DIG or perhaps that the timing and style of the

conference was not appropriate to such an answer.

It is likely that the Government did not see itself as having to consult or
confer with a group like CPAG for three key reasons. CPAG was not
representative of the poor in the membership sense; much of the
information it generated could possibly have been supplied by civil servants
anyway and a decision to ’overlook' the group in consultations was unlikely
to have the sort of repercussions that could result if an economic or
industrial group was 'overlooked'. CPAG was clearly not regarded as the
sort of 'insider group' to which Grant has referred. Indeed, as he notes. ...
............... "a useful distrinction can be made between those interest groups
which are accepted by central government departments as legitimate

spokesmen which have to be consulted on a continuous basis and those
groups which are not consulted on a regular basis". (85)

This does not necessarily imply, of course, that the Government will
cease consultation with the group, it may simply regulate it is such a way
that both sides gain some benefit from their occasional meetings without a
hard and fast relationship developing. It seems clear, for example, that
the Labour Government was still willing to maintain a dialogue of sorts
with CPAG on specific issues. The SBC's willingness to consider CPAG
initiatives has already been noted, though even here Grant suggests that
semi-autonomous government agencies have as a function, the creation of

....................... "a kind of phoney 'insider* status for some groups in order to

84. The fact remains, however, that if we accept Heclo's view that
"Instead of power commensurate with responsibility, issue

networks seek influence commensurate with their understanding of
the various, complex social choices being made". .. (p. 103) then
groups like CPAG and DIG, which had acquired hybrid roles as
promotional pressure groups and repositories of expertise and
knowledge, would seem to haveHSeen appropriate candidates for
ipembership of any such issue-network and, therefore, worthy of
participation at the Lancaster House Conference.

85. Grant op cit p. 3
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reassure them that they have a sympathetic point of access within the

government machine".

Early in February 1968 Stewart, himself, met with Tony Lynes and under-
took to investigate anomalous practises in the refunding of rate rebates
which the group had uncovered, although he did rule out other CPAG requests
for extending the provision of free school meals and free welfare foods 01l
the grounds of cost. Two weeks later, representatives of the group were
invited to discuss their proposals for a reform of the tax structure with the
Chancellor, Roy Jenkins, (57) in advance of his April Budget. Lynes urged
him not to reduce tax reliefs without correspondingly increasing family
allowances and pressed for the abolition of the government’s option

mortgage scheme and tax relief on mortgage interest and asked that they

be replaced by subsidised mortgages for everyone. (88)

The Group's qualified success in helping to influence cabinet discussion and
acceptance of the clawback proposal has already been discussed. Acceptance
of clawback meant that future increases in family allowances were to be
concentrated on low income families by reducing the tax allowances for the
better-off and this was included in Jenkin's April Budget, though the

scheme remained a temporary ‘one-off' measure and was not carried through
to 1969-70. Jenkins also promised to keep the group informed about
Treasury progress on negative income tax schemes. Indeed, the
Treasury envisaged a more active role for the group in the study of negative

income tax proposals........

86. ibid p. 4

87. Banting suggests tha.t Jenkins view of himself as "a liberal
reformer and policy innovator" and his intellectual attraction to
the 'neat solution’ offered by clawback were important influences in
the eventual acceptance of the scheme, pp 102-03

88. 21st February 1968.

89. For a discussion of Negative Income Tax sece Barker, D. 'Negative
Income Tax’ in Bull, D. ed. op cit Chapter 5.
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"Treasury Ministers would. ....be glad to have a considered statement
of your group’s views on those aspects of the problem of low incomes with
which your group in primarily concerned. When they and the officials
concerned have had an opportunity to examine this, the Chief Secretary,
who is in charge of the study, will probably want to discuss it with some
members of your group". (90)

In March Lynes had written to the Minister of Housing, Anthony Greenwood, ig

to suggest that his Department consider sponsoring a joint CPAG-Departmental?%

Study Group on the take-up of-rate rebates among low wage-earners with ilf%
families, though nothing appears to have come of this. On On the fourth of 8?1
that month, he also had a further meeting with Judith Hart, Minister of ra
Social Security, on the vexed issue of prescription charges though, again, J
he was unsuccessful. %

Juxtaposed, this series of meetings and incidents may have created an
impression that the group was acquiring a growing influence upon Government.
Yet, if CPAG*s important but temporary success on clawback is isolated, we
are left with Grant’s assessment of interest. groups that.........ce... "The

crucial distinction is between those groups which are invited by Central
Government Departments to submit their views on topics relevant to their
concerns and those which are at best tolerated to the extent that they are

. . 2
allowed to send occasional deputations to the relevant departments". (92)

The Review of Public Expenditure 1968

Against the backdrop of other events taking place in 1968 much of this
consultation can be viewed as cosmetic - a palliative to distract from the
coming storm. If the origins of the 1970 rupture in CPAG-Labour Party

relations lie other than in the debacle which surrounded the resignation of

90. D. E.J. Dowler, Principal Secretary at the Treasury to Tony Lynes
m18th April 1968. This reply concluded a short correspondence on the
subject of NIT between Lynes and R. T. Armstrong, Private Secretary
to the Chancellor (18th March 1968) and with Roy Jenkins, Chancellor
of the Exchequer (9th April 1968)
91. Tony Lynes to Anthony Greenwood, Minister of Housing and Local

Government 4th March 1968.
92. Grant p. 3
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Peggy Herblson then Spring 1968 is the period in question. Paul Foot has
written that Harold Wilson knew, beforehand, in the wake of devaluation
and pressure from employers, workers and foreign governments alike that

1968 would be the year of harsh economic cutbacks.

He notes.covvceeverennen. "By January 1968 he was sufficiently cleansed of

reformist sentiment to agree with Jenkins, unequivocally, that what was

good for the balance of payments was good for Labour". (93) It is interesting
to add, by contrast, that only three years later Anthony Crosland was arguing
that the party's preoccupation with economic growth and stablising the
balance of payments as prerequisites of increased social services
expenditure had stultified party 'thinking' throughout the period 1964 to

1970.

In December 1967 Wilson and Jenkins had reached agreement that major
reductions would be required in Defence and overseas expenditure and, more
. .o . " . . v (95)
significantly, in the................ planned growth of social expenditure".
This meant that as pressure on social services accelerated in accordance
with projected demographic changes the provision of resources and
facilities would remain relatively static and, in some areas, would be
actually reduced. At a cabinet meeting on the 4th January the Chancellor
and Prime Minister introduced their package of cuts and, as Wilson noted,
the political implications were far reaching. ....

"It was a major exercise in restraining the growth of public expenditure.
The task of getting it through cabinet without sensational resignations was
the most formidable task I had attempted in over 3 years of Government. My

greatest asset was the firmness and determination of the Chancellor in the
presentation of his balanced package. "(96)

93. Foot op cit p. 194
94. Crosland, A. ASocial Democratic Britain Fabian Tract no. 404
95. Wilson p. 608 ~ ~

96. ibid
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In the event, only one minister did resign, Lord Longford over deferment
of the raising of the school leaving age. By Monday 15th January the package
had gone through. In an extraordinary statement to the Commons on the
Tuesday Wilson, taking over responsibility from his Chancellor, announced
reductions in the existing expenditure programme of £325 millions in

1968-9 and £441 millions in 1969-70. ~7)

Turning his attention to Social Security the Prime Minister stated that in
the year 1967-8 total expenditure was £2, 909 millions (48% above 1963-4)
and by 1968-9 it would be £3, 106 millions and then £3, 216 millions in
1969-70. He asserted....oceeeenen. “There were no cuts. Indeed, our pledge to
shelter the least well-off families against the effect of post-devaluation
price increases was to be honoured by a second increase in family
allowances, and a further increase in the next reconsideration of

supplementary benefits’l

However, there are two important points to consider here. The first is
that, given inflation and the highly marginal nature of the family allowance
increases the position of the poor with large families hardly altered.
Secondly, even a scheme as limited as this in its provision of cash aid
could not have been achieved had not CPAG, Peggy Herbison and a small
group of parliamentary supporters waged a long campaign to win the
Chancellor's support for the 'clawback' principle. Consequently Mr. Wilson
was able to announce that.......

uto match the higher family allowances the Chancellor would recover
the value of the increase from the better-off by corresponding reductions in

child allowances under income tax - the so-called 'clawbacklprinciple which
had been advocated by many concerned with child poverty”. (99)

97. ibid pp 612-13

98. ibid p. 613 and Abel-Smith, 'Public Expenditure on the Social
Services' op cit pp 12-20 and pp 47-8

99. Wilson p. 614 and Poverty No. 6 Spring 1968 pp 13-14
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Additionally, Labour's package of cuts must have raised questions

regarding the future pattern of public expenditure and income in Britain -
Taking Defence cuts as an example, Wilson announced that by 1972 the
Defence Budget, in real terms, would be £350 millions less than originally
planned. The key question CPAG now sought to raise, of course, was just
how the "savings” would be spent..........

"Will it be used to reduce the so-called 'burdenl or taxation ? or will
it be to increase the amount spent on Social Services ana Welfare benefits?
The question is a long-term one, but an important one. To use the money
saved on defence to reduce taxation will inevitably increase income

differences and widen the gap between the poorest and the remainder of
the community". (100)

What was now needed, argued CPAG, was a long-term, economic plan in
which the new opportunities created by the defence cuts would be used for
the pursuit of social justice. This would be the................. "real test of the
Government's system of priorities". aon It was Labour's failure to respond
satisfactorily to this challenge that marked a rethink in CPAG's relationship
with the party. By Spring 1968, the Labour Government had re-introduced
prescription charges (and where free prescriptions could be obtained CPAG
claimed publicity was poor);”~"it had introduced the lowest possible
increase in family allowances politically 'acceptable'; public expenditure
had been savagely cut and, despite Harold Wilson's promises to the contrary,
Michael Stewart had warned Lynes in February that the cabinet could not
give any assurance that the poor could be shielded from the effects of

devaluation by the 'special measures' Wilson had talked of.

om0

102. Lynes had written to Kenneth Robinson, Minister of Health, in
January 1968 when the re-introduction of charges was announced,
complaining about the lack of publicity. The Minister replied on
the 6th February 1968 admitting the situation but he pledged to
notify all health authorities, doctors, dentists, opticians, hospitals
and some 850 voluntary organisationsof the newmeasures.

103. Poverty No. 6 pp 13-15
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The group's emphasis on the importance of taxation as an instrument for
achieving greater social equality was particularly crucial. Kincaid has
note d that the proportion of national resources directly controlled by

public authorities is now so great that even apparently minor changes in
the taxation structure, especially if they are made at the higher income
levels, can have considerable effects upon the social distribution of income
and.wealth. The Labour Government had clear opportunities to do this since
it had been raising the overall rate of taxation with quite remarkable speed
since coming to office. In the period 1964-67, central and local government
taxation rose from. 36. 2% of GNP to 41. 5%. Thus, argued Kincaid, the
state had been drawing in extra spending power of approximately

£600 millions per year. The implications of this to groups like CPAG
were clear......

"Had tax increases of this magnitude been made primarily at the
expense of wealthier groups in society, their impact upon the pattern of
social class inequality would have been substantial. Yet nothing of the sort
had occurred. Rather, it has been those social groups, mainly manual

workers, with incomes at or below, the average national wage level, who
have borne the brunt of Labour's fiscal attack on living standards". (105)

This was the situation brought about by labour policies by mid-1968. By
November, Tony Lynes had become sufficiently disillusioned both with
the Government's record and the Group's impact to tender his resignation.
It is to this event, a considerable watershed in CPAG's development that

we now turn in the next chapter.

104. Kincaid op cit p..21
105. ibid - see also Economic Trends HMSO February 1969 p. xxx



CHAPTER 4

Transition

The departure of Tony Lynes from CPAG was to have important
consequences for the Group's future lobbying style and its role as a
pressure-group for the poor. His view that it was NOW ....cceeeervennen. "time

for the Group to move in new directions".(.].). ........... confirms that Lynes himself
recognised the need for these changes. The necessity for change derived
principally from, the growing credibility gap between Lynes style of direction
and pressures for CPAG to develop its role and activities further. The
Group’s Vice-Chairman, Walter Birmingham, wrote to Lynes....cceevennnne. "My
first reaction was to think that we might as well fold up CPAG. It has

taken so much of its form and activity from your genius and I can't imagine

(2)

anyone else being able to do what you are doing".

Birmingham confirms that Lynesl approach to politics and administration
was highly individualistic. Lynes was perhaps fortunate, initially, in the
relatively free access he enjoyed to a number of ministers and officials,
many of them former friends or colleagues, who had come to occupy
influential positions in the Social Services. () Certainly in the early years
of the Group their sympathy with its aims gave impetus to Lynes’ attempts
to enliven the ’poverty debate’. What they did not do, or could not do, and
perhaps Lynes understood this more clearly than most, was to sustain

the issue at department or Cabinet level. (4)

L. Tony Lynes to Walter Birmingham 5th November 1968.
2. Birmingham to Lynes 11th November 1968.
3. For example, Kenneth Robinson, Ministerof Health, Peggy Herbison,

Minister of Pensions and then Social Security, where Lynes worked
for a year; Douglas Houghton, who had introduced him to Government.
Richard Titmuss, his mentor, became Deputy at the Supplementary
Benefits Commission.

4. See Banting op cit. p. 74-76 and p. 106
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At no point either, from the Group's inception to Lynes departure, had [
poverty, and the alleviation of it through increased family allowances,

become a major party political issue. Certainly, a number of sympathetic

MPs and journalists and one or two ministers had championed the increases

from time to time, but CPAG failed to develop child poverty as an issue

which would attract strong public support and provoke coherent and sustained %

(5) M

administrative action. This might seem all the more depressing in the
context of Butler and Stokes 1964 findings that 77% of their electoral sample
favoured more Government expenditure on pensions and the Social Services. *
Superficially, such findings may have suggested that the public mood would ]
be responsive to the educative campaigns of 'public interestl groups like

CPAG and that it would be unwise of such groups to overlook this avenue of
political influence. Ultimately, however, groups with limited resources are
more likely to be guided in their approach to the general public by MacFarlanels

view that................ "For many people an issue is an issue because it deeply

and immediately affects them. " Q)

Additionally, CPAG may have been constrained at this time by the close
relations between senior figures in the Group and members of the Labour
Government and party. Unlike his successor, Frank Field, Tony Lynes
largely eschewed a dramatic, mass-publicity-oriented approach to poverty,
preferring, instead, to remain low key and selective. This style may well
have been influenced by group-party relations. As Heckscher notes....ccoceeenen.
HIf a given pressure group is acting through a political party, public
relations activities will be moderate since, otherwise, the group would get

little sympathy from an opposing political party. 11(8) Similarly, one of the

5. Banting notes "The relative importance of the issue was settled
on strictly political criteria; sensitivity among political elites ensured
some action, but the lack of broad electoral support foreclosed the

chance of major reform", p. 106..ccccecccnnnenn.
6. Butler, D. and Stokes, D. Political Change in Britain: Forces Shaping
Electoral Choice Penguin 1971 Table 15. 5 p. 417 i
7. ivlacParlane op~clt p. 4
8. See Ehrmann, H. Interest Groups on Four Continents University of

Pittsburgh Press 196/ p. Z47



reasons why Field resorted to a ’dramatisation’' of poverty after the Group's
1970 critique of Labour's record in office may be that............. "if the
pressure group is operating outside of a party, it will give increased

attention to its public relations". ©)

Field, himself, has said that the two principal tactics in CPAG's strategy
have been regular attempts to raise issues through the use of questions and
debate on the floor of the Commons and kseping the press constantly interested
in the poverty iSSUC€ ..cccocevvvererennen. "By operating both these options.......... it is
possible to create an impression of a groundswell in favour of a particular
reform. With civil servants groomed, and politicians forced, to be
conciliatory and to move in line with public opinion, both tactics play an

essential part in a reformist group's campaign". "

However, Field's use of the term "public opinion" is rather misleading and
is equated wrongly with 'CPAG opinion'. Clearly, during Lynes' period of
office, CPAG had undertaken an important and valuable educative role in
the dissemination of information on poverty, but it had not directed its
campaign towards the general public nor had it really attempted to translate
its findings into a form and vernacular casily understood by the general
reader. IV Instead, it was upon the 'informed public' - MPs, academics

and civil servants - that CPAG's efforts were concentrated. a2 While this

9. ibid 1

10. Bull op cit p. 150

11. See Moodie, G. C. and Studdert -Kennedy, G. Opinions, Publics and lj
Pressure Groups George Allen & Unwin 1970 p. 110 I]

12. Tony Lynes has made it clear, however, that his small-scale operation
was not designed or equipped to engage in this sort of grandiose Jfj

approach. CPAG was very much a one-man research operation whose

key tactic was to disseminate information to and make demands upon

a selective group of decision-makers and opinion leaders. In many

ways this was the outcome of Lynes own personal style and expertise J
and CPAG's collective belief in the willingness and ability of their
colleagues in the Government to take seriously their stated socialist
commitment. %
Interview with Tony Lynes 31st May 1979 3
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group may well have been receptive to the 'rediscovery of povertylin the late

fifties it was rather optimistic to expect a similar attentiveness in the mid-
sixties when economic issues and prices and incomes policy hogged the

political stage.

Any "groundswell" that had been achieved then was exaggerated, perhaps
impressionistic, and confined to a body of opinion leaders whose sympathies
and interests lay in policy-areas which now appear to have been antipathetic
to increased expenditure on the social services. It could be argued,
therefore, that CPAG had too narrowly committed itself to sections of the
Government and party for whom poverty was a peripheral issue of
diminishing interest. Furthermore, in confining, the debate in this way, the
Group largely set aside the prospect of rank and file involvement in the

(14)

issue from both the trade union movement and the poor themselves.

It should be noted, however, that the range of issues on which CPAG
fought in this period and the selective style adopted by Tony Lynes to
politicise them are consistent with the limited resources possessed by the
Group. Both Lynes and Peter Townsend consider that a mass-educational/
political campaign directed at the general public was neither logistically
or financially possible at this time. Townsend described Lynes as a person

"who felt he should concentrate his energies and resources on

(15)

those issues where change was likeliest". .. and cites Lynes’ success

13. For a discussion of "crowded’ political agendas, and how Governments ;!
may resolve the immobilism that can arise from them see Gustaffsoh~|!
and Richardson 'Concepts of. Rationality and the Policy Process'.
European Journal of Political Research No. 7 1979 p. 415-36

14. Lynes commented "CPAG has tended to concentrate its influence m
on a small section of the community which is knowledgeable, socially
conscious and influential. Convincing this group can produce rapid
action but the gains are small and precarious without a much broader
body of public pressure”". Memorandum to the Executive Committee

15. Interview with Peter Townsend" 181RTTecember 1979.



in persuading the SBC to rethink its wage-stop' ruling as an example of

this.

Of Lyneslbroader impact, Townsend comments........... "I think he did
achieve quite a lot and he gained, certainly, a respect among his

adversaries within the departments. But I think it is also true that he could
distil the essence of a case, a broad case. ....he was able to summarise very
well some of the major documents of information that came out at the time,
such as the Ministry of Social Security's Report on The Circumstances of
Families. So that quite apart from operating on specific events or policy
announcements that the Government was making he also provided a large
amount of public ammunition in the form of political edueation ways

in which Government reports were transformed into short-hand accounts

(16)

of what was wrong with the social structure".

While Townsend accepts that Lynes' approach to ’education’ was selective

he makes it clear that the Group was, after all, filling a vacuum left by the
inertia of both the Government and the trade union movement and gives some
explanation for the Group's lack of liaison with the unions............... "I think the
purpose, as I see it, of the Group was all along, fundamentally, to change
the climate of political education and do the job which the Labour Party and
the trade union movement was not doing on behalf of this rising number and
proportion in the population of the dependent poor". a7 Ultimately , Lynes
and his colleagues saw the selective employment of their resources upon a
small group of opinion leaders as, potentially, the most effective short-term

means of raising poverty to the status of a major political issue on which

16. ibid
17. ibid



139.

action would then be forthcoming. (18)

Politicising an Issue

It is useful to draw some broader comparison between poverty and other
*esocial’ issues against this backdrop of politicisation. Anthony Downs has
suggested that issues invariably progress through a series of stages which
takes them from relative obscurity to banner headlines and thence to
obscurity again. This he refers to as an issue-attention cycle. (19) It begins
in the ’pre-problem stage’, that is, when some highly undesirable social

condition exists but has not, as yet, captured significant public attention.

His analysis has a striking application to the issue of child poverty and its
progress in the period discussed above. He notes......... ”Many specialised
experts or interest groups may already be alarmed about the issue. But
somehow they have not succeeded in dramatising it or otherwise bringing it

to the centre of the stage of public attention”.

From this initial, "pre-problem stage” an issue might progress, as child

poverty appears to have done in 1965-66 to stage two; that of "Alarmed

18. Many small promotional groups find the costs of mass propaganda
prohibitive. An obvious and infinitely cheaper alternative, therefore,
is to concentrate educational/informational output upon small groups
of opinionleaders and hope that ideas, opinion and discussion will
gradually percolate downwards to the general public. CPAG was thus
following a path worn by many other groups before it. Smokeless Air,
the journal of the National Smoke Abatement Society, noted in*T957
that to get something effective done about pollution.."may well
require theconstant pressure of informed public opinion which can be
secured not by costly mass propaganda, but rather by continued
education and stimulation of the leaders of public opinion and those
who will develop and administer the measures to be taken".
Sanderson, J. B. ’The National Smoke Abatement Society and the
Clean Air Act (195.6).” in Kimber, R. and Richardson, J.J. Campaigning
for the Environment Routledge & Kegan Paul 1974 p. 29 et e

19. Downs, A. ’The "Political Economy of Improving ourEnvironment' in
Downs, Kne.ese, Ogden and Perloff The Political Economy of
Environmental Control Berkely 1972

20. TbTTp* “64
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Discovery and Euphoric Enthusiasm". At this point, usually as a result of

a dramatic series of events, the public suddenly becomes aware of and

alarmed about the evils of a particular problem. In the case of child poverty "
it could be argued that the publication of The Poor and the Poorest, the
subsequent media campaign and the formation of CPAG were the catalytic

factors in the activation of public awareness. This alarmed discovery on the
part of the public (evidently not those affected by the problem) is accompanied f‘
Downs <claims, by a .coeeveenne. "euphoric enthusiasm about society's ability to 4
’solve this problem’ or 'do something effective' within a relatively short time ;l

period". "

It was perhaps more appropriate in the case of child poverty in the mid-sixties-;!:
not to feel enthusiastic about society’s ability to solve the problem but, rather %
to feel optimistic that the new, 'reformist' Labour Government might be

able to ’do something effective' . Drawing broadly on Downs analysis of
American expectations of their own propensity for reform the belief emerges
that...coceeveeeenene "every such obstacle can be eliminated and every problem

solved without any fundamental reordering of society itself, if only we

devote sufficient effort to it". j

Of course where such a belief, or example of blind optimism, is at fault

is in its serious failure to recognise that society as such, or those who have
come to dominate it, may well lack the will to eliminate such 'problems' for
a variety of reasons not the least of which is that in doing so they may well
weaken their own social and economic advantage and undermine a process of

socialisation that accords them considerable status and deference.

What Downs lo.osely terms the "democratisation of privilege and opportunity"

21. ibid
22. ibid
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will invariably jeopardise the social, economic and, ultimately, the
political status of those who have historically presided over, or prospered
in, a system of social and economic injustice. Some groups may thus have
a vested interest in ensuring that others remain deprived in one sense or

another, and they may be expected to either oppose or refrain from

(23)

supporting the economic liberationl of the poor.

Peter Self notes that the "ultimate rationale” of a democracy lies in the
equity of its rules and norms for reaching public decisions, rather than in
the actual content of those decisions. In practice, however, he says, the
acceptability of rules and norms will depend upon concrete results and the
individual may find it difficult to accept the degree of satisfaction he receives.*
What Self seems to be supporting then is that even if privilege and opportunity
were ‘democratised’ in the Downsian sense there is no guarantee that the
'newly enfranchised' will be any better off. This introduces a classic
dilemma of pluralism; i. e. that the individual or the group may acquire the
opportunity to ’enter the system 1 (which in itself may justify pluralism) but
they may lack the skills and resources to fully exploit that opportunity

(which may not justify it).

23. A useful example of this 'give and take' approach is illustrated in
comments made in The Sunday Times 5th February 1967 regarding
the political repercu'ssions wMcli would ensue by democratising
privilege ..cccoeenenn. "Government opinion is now moving in favour of a
straight increase in Family Allowances. One major reason for this
is the fear of political repercussions among middle-class and
professional families who have been expressing strong resentment
at the prospect of losing tax reliefs to benefit a minority of large
families™.

24. He notes. ..o "when most people had relatively low political-
economic expectations, and accepted a considerable degree of
hierarchy and inequality to be inevitable, political institutions
attracted less criticism. With rising individual expectations, claims
and assertions, the same institutions have come under increasing
attack - even if, as is possibly the case, the system has become
more democratic in a procedural sense”. Self, P. Econocrats and
tlie Policy Process MacMillan 1975 p. 120
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Self makes this dilemma abundantly clear.....cooueenennn, "It is not clear that an

increase of political pluralism, for example, of the number of organised
groups or agencies that can influence decisions, will of itself improve the
'transmission belt' function of democracy. This is not only because the
groups in question may be relatively wealthy or privileged but also
because more specialised 'wants' may be achieved in this way at the
expense of more generalised wants so that while the whole system may
be gaining in terms of the number and variety of shared wants that are
effectively articulated, and also in terms of the total quantum of political
participation, the net effect could still be adverse upon the total sum of

. . 25
want-satisfactions v (23)

The basic tenet of a pluralist society in a state of economic stagnation, as
in the mid-sixties, is that the cake from which we all expect a slice is not
growing and, in relative terms, given rising expectations, may well be
shrinking. If depHved publics are to be allocated 'extra' resources in the
form of increased public expenditure then the resources allocated to the
more prosperous sections of the community must be reduced to finance
that redistribution. The remaining alternatives are that 'redistribution'’
takes place between deprived groups-(Zb) or, the option favoured by the
incrementalist and those with a 'social conscience', resources are 'held

back' temporarily with the promise of an increased bounty when the economic

miracle, for which that restraint is vital, is finally worked.

The situation outlined above bears strong resemblance to events between

25. ibid p. 121

26. Ralph Miliband has commented that................ "An often-quoted
remark of Harold Wilson's was that 'the Labour Movement is a
crusade or it is nothing'. But the crusade which the Prime Minister
was about to launch was directed (1966) at the men and women who
had given him his electoral victory". Miliband, R. Parliamentary
Socialism - Merlin 2nd Edition 1973 p. 360
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1964-69. When Tony Lynes and, later, Frank Field went cap in hand to
Government asking respectively that middle-class tax incentives and child
tax allowances be reduced and that tax relief on mortgages be abolished so
that extra resources would be won back to finance increased cash aid to

large families they were also making a strong political attack upon middle-

(27)

class privilege. It is the supreme paradox of politics that vested interest
and privilege can only be abolished by those among the privileged and
powerful with the will to do so. Rarely does that will manifest itself beyond

the concession of short-term palliatives. ¥y

Downs takes up this point in stage three of his own model, that of
"Realising the Cost of Significant Progress’l. A realisation gradually dawns
first upon the interest groups in the field and then later upon the general
public that the cost of eliminating the problem in question is extremely high
indeed. In an analysis that has relevance far beyond his own limited case-

study of American environmental politics he notes......c.. "Really moving

27. Wilson himself noted the intense pressure upon government to resist
this sort of demand and proceed with tax concessions promised in
the early days of his administration. He comments thus on Callaghan's *
pre-Budget speech of March 1st 1966................ "Although in July 1965
we had had to announce, amid jibes and accusations of broken pledges,
that we should have to defer our promised help to owner-occupiers,
he said that in the Budget proper he would introduce the mortgage
option scheme The calculations were such that any householder
paying less than the standard rate of income tax would benefit by J
taking the option". Wilson p. 281 and pp. 170-72

28. Miliband has charged that it has been the nature of the Labour Party
leadership in the post-war era to be neither socialist or even
‘reformistSsocialist'.............. "such reforms as these leaders may
support do not form, part of any kind of coherent strategy designed,
in however long a perspective, to achieve the socialist transformation
of British society The 'revisionism' which dominates their
thinking does not represent an alternative but an adaptation to
capitalism They are bourgeois politicians with, at best, a C
certain bias towards social reform. They have no intention whatsoever
of adopting, let alone carrying out, policies which would begin in
earnest the process of socialist transformation in Britain. On the
contrary, they must be expected to resist with the utmost determination
all attempts to foist such policies upon them". Miliband op cit p. 373



toward a solution of the problem would not only take a great deal of money
but would also require major sacrifices of power, energy and institutional
advantage by large groups in the population who now enjoy these benefits.
The public thus begins to realise that the ewD itself results in part from
arrangements that are providing significant benefits to someone - often to

a great many people™. (29)

The result is that effective improvements in the welfare of groups like the
poor, the homeless and the unemployed can often only come about by an
unpopular 'transferl of resources or by rapid economic growth. Successive
governments since the late 1950s have failed to achieve the latter and other
groups have been generally too well organised to submit to a transfer of
resources that would leave them relatively worse off against those like the
poor and unemployed. Ultimately, as Goldthorpe notes, the ’cost of
significant progress' must be measured against the power and advantage

of those who must bear it.

By the time an issue has reached stage four of the Downs model it is
subject to a "gradual decline of intense public interest" largely resulting
from the growing realisation of the size of the problem and the likely cost
and energy required to alleviate or eliminate it. Three broad categories

of. reaction are evident at this point. Some people are likely to become

29. Down'ds pp 64-65
30. Goldthorpe, T. 'Political Consensus, Social Inequality and Pay Policy'
New Society 10th January 1974. He notes. ...... "Social inequality in all

its manifestations can be thought of as involving differences in social
power and advantage; power being defined as the capacity to mobilise
resources (human and non-human) to bring about a desired state of
affairs and advantage as the possession of or control over, whatever
in society is valued and scarce. Power and advantage are thus closely
related. Power can be used to secure advantage, while certain
advantages constitute the resources that are used in the exercise of
power".
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thoroughly discouraged by the immensity of the problem and will experience
a feeling of political debilitation. Here, we may assume that two types of
response are possible. On the one hand the indigenous poor, usually
unorganised and unstructured in the political sense, will experience
resignation, despair and reinforced alienation as yet another periodic attempt
to liberate them fails. On the other hand, the optimism, faith and deference
of the organised poor and middle-class client groups in and towards
procedural norms and values are likely to be put to a severe test which may
result in a subsequent rejection of the legitimacy and inclusiveness of

those norms and values and which may force them towards extremes of

apathy or direct action.

A second broad response may be that of those who actually feel threatened
by the dramatisation of the issue. The possible reactions of better-off and
better-organised sections of the community have already been noted. A
more vociferous and entrenched reaction, however, may come from that
stratum of society immediately above the popularly defined poverty line. (1)
To a significant extent their own limited social status and dignity is

assured only so long as others are confined to a socio-economic position

perceived by them as inferior.

When "democratisation of privilege and opportunity" does take place its
most significant effects will be confined to the two lowest strata -those
below, and those on or immediately above the poverty line. The latter is
therefore predisposed to oppose change that will make it relatively worse
off vis a vis its economic (and social) subordinates. Indeed this opposition
to change may be actively encouraged by a value-laden media and political

system which feeds its ignorance and prejudice and which serves to deflect

31. Banting pp 107-08
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and distort the reality of resource allocation, fiscal policy and public

expenditure.

Instead of perceiving and questioning the very real social and economic
gaps between itself and those publics which benefit from the status quo this
poverty-line stratum is systemically encouraged, socialised, to view its
'subordinates’ (and they it) as its principal, unreal, economic reference
point. The outcome, as Goldthorpe points out, is that............... "The
disruptive potential that social inequality might be thought to hold remains
in fact suppressed. (33) Social conflict, criticism of the prevailing economic
order and active challenge of the political process are thus conveniently
confined to intra-working class manifestations of disillusionment;, and

alienation such as ethnic discrimination and Iscroungerphobial.

The final group in this stage of the model are those who simply become bored
and disenchanted by the constant attention given to the issue and who
passively await the arrival of a new issue at stage two. It is likely that this
group will include ministers, MPs, civil servants and those among the
ranks of the academic and journalism fraternities, together with what could
be termed the middle-class do-gooder’, who hop in dilettante manner
between ’fashionable' issues as the attraction takes them and just as

flippantly desert them, largely unresolved.

The ultimate stage into which an issue passes, and comes finally to rest,

is the "post-problem stage"...cooevvenenne. "A prolonged limbo - a twilight world

(34)

of lesser attention or spasmodic recurrences of interest". By this time

the issue has largely faded from political view and public memory and is

32. See Golding, P. and Middleton, S. 'Why is the Press so Obsessed
with Welfare Scroungers’? New Society.26th October 197"
33. Goldthorpe op cit and Runciman, W. G. Relative Deprivation and

Social Justice Routledge and Kegan Paul 1966 pp 285-95
34. Downs pTITS *
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unlikely to resurface unless an important event, what has been referred to as

. . 35
am homeostatic mechanlsm”,( )

abruptly adjusts or upsets the issue

status quo. It is contended here that the issue of child poverty was firmly
suspended in this ’post-problem limbo’ when the CPAG leadership changed
and that a scheme for adjusting its political status was an urgent priority for

the new Director. This notion of the homeostatic mechanism will be

considered shortly.

Before doing so it is important to comment upon other developments which
may or may not have been a direct product of the ’phased' attention child
poverty received in these early years. Downs suggests that a common
outcome of the political response to issues in the crucial attention stages
is the appointment of working parties, study commissions or the creation
of specific institutions to investigate and administer means of relief.
Clearly, this stems from a combination of public clamour for something to
be done and the acumen of political parties which recognise that electoral
kudos may be accrued if they produce a 'solution' or palliative, albeit
temporary, that is substantive and easily perceived. Action must be seen

to be taken.

In the USA, for example, during the ecarly stages of the *War on Poverty’,
the Government set up an Office of Economic Opportunity to initiate a number

GAH

of new poverty programmes. It was essentially an administrative solution
to an intensely political problem and it has had only limited impact despite
outliving the demise of the issue in the post-problem stage. Nevertheless,

this sort of action does create a superficial impression of Government

concern and activity and, most significantly, its interim nature helps buy

35. Salisbury, R. Interest Group Politics in America Harper and Row
pp 35-36
36. James, E. America Against Poverty Routledge and Kegan Paul 1970

Chapters 7 ancTTP
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time for an embattled administration. Resort to this technique may be
particularly useful when Governmentssuffer mid-term unpopularity or
when they are beset by economic difficulties which may only be of a
temporary nature. In the latter situation governments might not even have
to significantly increase public expenditure to capitalise a 'new’
administrative agency they might simply choose to reshuffle existing
portfolios and finalise this cosmetic exercise by awarding new, dynamic

sounding titles to existing units.

The appointment of commissions, study groups and the calling of conferences

on what are seen as urgent social problems can serve two useful purposes.
It both creates the impression that Government is actively pursuing
solutions to the problem and enables it to remove a thorny issue from the
glare of the political spotlight into the kings' where the protracted
investigations of working«parties effectively 'killl or depoliticise the issue.
As Richardson and Jordan note........... "The setting up of a committee can
thus effectively remove an item from, the political agenda for several years
- by which time other, seemingly important, issues will be under
consideration, thus preventing the ’old item’ from returning". G It is
interesting to note, for example, that by late 1967 the prospect for a
substantial increase in family support may well have receded because
issues like devaluation, reductions in public expenditure, the introduction
of prescription charges and industrial relations ’reform’ had come to the
fore. Furthermore, the calling of conferences and the establishment of an

apparent dialogue between government and interest groups affords the

impression of public participation in the early stages of decision-making.

37. Richardson and Jordan p. 87.
38. See Arnstein, S. 'A Ladder of Citizen Participation AIP Journal
July 1969.

(3

8)
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and the reshuffling of the Ministries of Health and Social Security into the
superstructure of the new DHSS in 1968, together with the convocation at
Lancaster House may have combined to create an impression of renewed
Government concern with failing social policy. However, together with
Douglas Houghtons' grandiose but ill-fated review of the Social Services, these
ventures provided little in the way of new initiative. 39 n the absence of

such initiatives or in an effort to provoke them, interest groups may be
obliged to set up their own 'commissions', 'working-parties' and 'reports'

in an effort to raise the status of an issue or to persuade Government that

a similar but official line of action may be necessary. Indeed, in some N
cases interest groups may have, as their primary short-term aim, the

setting up of such inquiries and the publication of investigative reports.

39. Speaking at a 1968 Labour Party Conference 'fringe meeting', .
Peter Townsend had vocalised the growing disillusionment and
dissatisfaction felt by many concerned with social reform, as a
result of Labours 'cosmeticl measures......... "the really big
questions which the Government has failed to answer satisfactorily
involve the exposition of social objectives and their controlled
realisation. The evidence raises doubts about whether the Government
has the right objectives - or any clear sense of long term objectives
at all. And the evidence shows it certainly has no consistent strategy

The elimination of poverty among children demands planning of
a kind which transcends the capacities of existing political
machinery. What is required is a social planning department of
Government that can begin to build on the faltering basis of the P.
National Plan of 1965, the hospital plan of 1962 and the Community
Care plans of 1963 and later years. .... This is a time above all for
popular education and the Government must play a far bigger part
than it has. Not only do we need to proclaim social objectives
unambiguously but show we are fulfilling them by concerted planning.
Even at this late hour some semblance of planning can take the place
of pragmatic drift". Poverty No. 9 Winter 1968 4

40. Sanderson notes that tISecuring the establishment of a committee
of inquiry of some kind at a crucial juncture is a fundamental part of
attitude group tactics. Such groups are consulted much less
frequently by Governments contemplating legislation than are sectional -
spokesman groups; and the setting up of a committee of inquiry at
the right time can well be the most important factor in the achievement
of their aims", p. 43 op cit.

>
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Use of the Downs model implies, of course, a subscription to the view that
issues rise and fall in a cyclical manner, in much the same way that the
pluralists have suggested that the apparent equilibrate nature of society
obscures the phenomenon of groups periodically undergoing phases of
ascendance and debilitation. (41) Accepting this premise then, it should be
noted that the job of CPAG in keeping alive an issue is markedly different
from that of the ephemeral lginger-group’ formed simply to promote or

(42)

oppose an issue and which folds once resolution or failure is imminent.

Either way, the path of the ’ginger-group’ is easier since it rides on the
back of the issue until the fate of the issue is determined, then it disappears
. (43) . .
from view. It does not experience the morale and resource -sapping
process of repeating issue-attention cycles so familiar to an ’ongoing'
group like CPAG. The task of the permanent pressure-group in sustaining

public and governmental interest in its issue is therefore that much more

demanding and variable.

Ultimately, the nature of the issue itself must be considered. Poverty is,
of course, a relative problem and therefore ongoing. The poor will always
be with us in one form or another and the phenomenon of poverty will be
experienced by a variety of groups in different ways - the distinctive
experiences of the old aged, the unemployed, and the single parent with
dependants are obvious examples here. 'Success' can thus never be total;
indeed never more than ephemeral, for groups like CPAG. Theirs must be
a strategy of erosion. The truly debilitating aspect of poverty, however, is

that as one manifestation of it is removed or temporarily alleviated a new

41. Mackenzie, W.J. M. 'Pressure Groups: The Conceptual Framework'
Political Studies. Vol. 3 No. 3 October 1955,

42. The brief trade union campaign, inspired by Jack Jones 1975-76 to
bring about a rise in old age pensions is a case in point.

43, See, for example, Barr, J. 'The Amenity Protesters' New Society

Ist August 1968.
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manifestation is likely to develop or existing cases deteriorate as resources,
energy and attention are shifted to aid the solution. Recognition of this fact
was evident in Lynes' determination that CPAG should campaign around one
key issue, the raising of family allowances. This was, and still is, the
central, enduring issue on which CPAG has campaigned. However, it is not
simply the nature of the issue itself which determines the prope3isity for
success on the part of a campaigning group. Of considerable importance

also is the manner and effectiveness with which the group itself campaigns.

Representativity and the Consultation Process.

Ordinarily, the type of 'behind closed doors' bargaining and exchange or
dissemination of information advocated by Tony Lynes in this period, is
characteristic of the style favoured by most interest groups seeking access
to policymakers. Furthermore, it is the style clearly approved of by the
policymakers themselves. 4 To enjoy regular, and meaningful, consultation
with Government Departments an interest group must usually be capable of

fulfilling three requirements.

Primarily, it must exhibit representativeness of the 'publicl it claims to
lead; secondly, it is usually required to produce and exchange information
and knowledge of issues/subjects in which the department concerned will
expect it to have an expertise; finally, in the event of legislation, the group

must be considered representative and responsible enough to guarantee

. . . (45)
the support, co-operation or non-interference of its members.

44, Mackintosh, J. P. (PEP) 'Parliament and the Pressure Groups' in
Stankiewicz, W. J. British Government in an Era of Reform.
Collier MacMillan 197& pp 1£>4-77.

45. Failure to fulfil these 'requirements’ may well injure the Group's
chances of regular and meaningful consultation with Departments.
See, for example,.. McCarthy, M. A. 'Organising the Independent
Centre' Political Quarterly July-September 1978. pp. 293-303
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From the Department's viewpoint there are also sound reasons for

encouraging consultation. These include, as Richardson and Jordan note,

a lack of confidence by civil servants in their own legitimacy to enforce a

o §& =

decision; a realisation that policy implementation is affected by the degree

of co-operation forthcoming from interested groups; a recognition that such '1|‘f[
groups can provide valuable support and assistance in the formulation and
execution of a policy; and, finally, a desire to maintain professional

(46)

relations with the officers of relevant groups.

While CPAG certainly demonstrated an impressive expertise in the field

of poverty and was able to offer well-researched information on the subject
that perhaps even the DHSS's own officials would have found difficult to
produce, it was not a representative group of the poor nor was it in a position
of authority or influence to control or guide the responses of the poor to
government policy. This is a subject to which we will return later but it is
appropriate to comment at this point that it is much easier for a government
to ignore the claims of a group campaigning on behalf of a client public which
is disadvantaged, inarticulate and politically illiterate and whose rationale is
severely undermined by the perceived stigma of being poor, than to ignore
those of a group representing the professions or an economic interest which

. . .. . (47
have both social and economic influence and recourse to political sanctions’

46. Richardson and Jordan p. 98 j

47. Mackintosh emphasises the significance of the growing and excessive
interdependence of groups in the economy as a case in point "There |j
is no need usually to break the law, all the group need do is make a j
refusal to perform, certain taken-for-granted acts", p. 160 fl
In a 'leader' on September 1st 1975 The Guardian commented specifically”!
on the growing power of one of the two major economic interest groups, J]

the TUC............. "In the past 18 months, the Government has deferred to

the TUC to an unprecedented degree. Government by consent has come
to mean specifically government with the consent of the TUC The A
TUC has never been more powerful as a lobby. What are essentially fi
its bills have taken priority in the legislative programme of the
Government. Impediments to collective bargaining are being swept Jj
from the statute book and the legal position of the unions has never

been more favourable The power of the unions has increased i}

ostensibly also in a longer term sense. Society as a whole in its
technological interdependence becomes ever more vulnerable to the
pressure of sma.ll groups".

This is hardly the sort of position of influence, however, that a cause

rmi demanding increased public expenditure is ever likely to find
itself in.
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Walter Birmingham’s letter to Lynes clearly indicates the monopoly of the
group’s work by one man. Perhaps, then, by the summer of 1968 the burden
had become too great for a single, even highly dynamic, individual to carry.
Lynes suggests that the key reason for his departure was that he himself
was becoming increasingly out of step with the way CPAG was developing.
The rapid growth of and demands made by local CPAG branches were not
the sort of developments Lynes had envisaged, and he admits that he had

no clear idea of what the role of a CPAG branch should be.

He had taken on the CPAG post initially because it was essentially created
for a single individual aided only by a typewriter and telephone. In its day
to day role CPAG was essentially Tony Lynes; a one-man research and
lobbying outfit with little or no anticipation of events arising that would
radically alter that situation. Indeed, some CPAG members had initially
viewed the group as a purely ephemeral’ginger group’ of the type mentioned
earlier, set up simply to bring child poverty into the forefront of political

debate and then, task achieved, to disband.

However, the scale of the administrative and political problems encountered,
the absence of a broader and more powerful povertylobby, thevagaries of
party priorities and the awareness that CPAG could notcontinue in its

early and familiar form, combined to persuade Lynes that the time was

49)

right for his departure. ( The group's limited impact to date dictated the

48. Interview with Tony Lynes 31st May 1979.
49. Peter Townsend has given some insight into the scale and range of
activities and related issues that CPAG, perhaps unexpectedly, found

itself confronted with as a result of its campaign on Family Allowances.

. increasingly it has been forced to deal with the whole complex of
related issues - not just the scale of allowances as such but rent and
rate rebates, prescription charges, maintenance allowances for
divorced and separated wives, the quality and cost of school meals
and so on. In particular we have become deeply immersed in the
representation of human rights through Appeal Tribunals and in public
discussion and the inability of bureaucracy to communicate to the
people. We have tried to explain the practical reasons why the much
discussed policies of selectivity are unlikely to work”. Poverty No. 9
Winter 1968 p. 11

"]
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need for a new style and a more 'political* assault on child poverty than
Tony Lynes felt able to give. Inevitably, if an individual assumes the greater
responsibility for a group's work he is equally likely to assume the greater
part of the praise or blame for the results. By the Summer of 1968 it was
apparent that CPAG s influence upon the Labour Government had not been as

great as the executive committee had hoped for.

A thorough going and apparently irreversible revision of social priorities

had taken place; the poor were now relatively worse off than in 1964. The
Group's main 'ally', Peggy Herbison, had felt compelled to resign her office
and a stringently 'economic' regime of ministers had come to dominate the
Cabinet. Prescription charges had been reintroduced and cuts in social
services expenditure had been effected; the group itself was acutely short of
funds to finance future activities and the position was now aggrevated by the
need to extend rather than limit those activities. Ultimately, there was the
sense of disillusionment and betrayal resulting from the Labour Government's

rejection of its socialist commitment.

It is significant that, at an Executive Committee meeting called to discuss
Lynes' resignation, Fred Philp remarked.....cccecceeee. "Although considerable
success could be claimed at Government level, the initial .interest in and
awareness of the problem of poverty has now somewhat waned and little

progress has been made in securing the sympathy and understanding of the

50. Miliband noted......ccc.c..e. "The years of the Labour Government might
have been thought to provide an exceptionally favourable climate
for pressure by reasoned persuasion, or even to require very little
pressure at all; after all, some of the leading figures of CPAG had
ready access to entirely sympathetic ministers. That they should
not have been able to achieve more than they did suggests clearly
enough that such endeavours are most unlikely, by themselves, to
have more than a marginal impact". Miliband in Wedderburn op cit
p.190.



public'l

In the light of this he asked the committee to consider the future programme
of the group and the question of finding a successor to Lynes, commenting
that. ..o, "The group should also explore the possibility of expanding its
activities into the public relations field, in order to secure wider support from

(52)

the general public". A more appropriate job description for the
appointment of Lynesl successor and a more accurate synopsis of

Frank Field’s role as Director could not have been made.

Before considering Field’s appointment and the manner in which his style
was to differ from that of Lynes, it is important to consider an issue which

established an element of continuity between these events.

The Shelter Take-over’

Shortly after CPAG’s inception, Des Wilson, the Director of Shelter - The
Campaign for the Homeless, had been co-opted to the Executive largely, it
seems, for two reasons. First, he could provide an extra dimension of
expertise on a poverty-related issue, homelessness. Secondly, on an
organisational level, his co-option would facilitate co-operation between
the two groups where a joint-approach to policy might be desirable given
CPAG’s very limited resources? his presence on the Executive would also
be useful in identifying any possibility of the duplication of resources and

energy before those resources were committed.

51. Executive Minutes 15th November 1968 - Ralph Miliband concluded
that the* contxnuaKon of the false belief in 'affluence’ well into the
depressed sixties was a key factor in distorting the public view of
POVErtY .oovoeenes "The very concept of the 'affluent society' and the
emphasis that poverty was a matter of special cases, helped to exile
the poor to the outer periphery of society, inadequate, often even
perver sely and deli berately inadequate".

52. Executive Minutes 15th November 1968
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This relationship is not an uncommon one in interest group politics. Many-
environmental groups, particularly local amenity societies, deliberately
co-opt individuals from each other's executives for precisely the same
reasons cited above. The author has noted elsewhere that in many interest
group executives there 1S...cccvvenennen. "a horizontal power structure which is

considered both as a constituent of the normal executive decision-making

process and also asan external limb designed to further the results of A
that process". (33) This might be termed an ’auxiliary power structure’, !
based as it is upon the notion that co-options from other groups and agencies
in the ’issue-area’ in question facilitate the mobilisation of resources,
personnel and expertise and, through sharing, reduce the possibility of waste
. (54) il

through duplicity. i
By November 1968 the state of CPAGs resources and the natural assumption
that its failure to make a major impact upon Government was somehow wl
linked to the poverty of the organisation (in every sense of the term) had
produced support within the group for a much more structured relationship
with Shelter. %
53. McCarthy, M. A. .The Politic s of Influence - An Analysis of the

Methodology of an"Environmental Pressure drroup.~~UnpublTsfreci M. A.

The sisj Unrversity of Keele 197~6* fl
54. Wilson was clearly convinced that Shelter would benefit from the proven

ability of CPAG to communicate its arguments clearly and effectively.

The ultimate failure of ’pay-off',he seems to have reasoned,was the
outcome of limited resources and organisational strength on CPAG* s

part. Evidently, he felt, Shelter could alleviate this problem and |
simultaneously enhance its own influence. He commented in Spring

1968 that "Militancy and the appeal to the middle-class conscience ,3
are not easily made compatible. Whilst Shelter has so far succeeded

in walking the tightrope between what is and is not acceptable in the

way of political and other pressure, it has not been able to hammer

home a lot of its most strongly held views on many different aspects

of housing policy, both national and local".

A new organisation then, combining the skills and resources of both
groups, and free of the political constraints of charitable status would ~&
be able to tackle the inter-related problems of poverty and poor housing !
and homelessness on both tactical levels "The constructive

question to ask is what else can or should be done by other or new
organisations to advance the ideal of a socially just society which we

all share. The answer to that question may be the setting up of a non-

charitable campaign that enables organisations like Shelter and CPAG
to continue on their way - for their way produces its results - whilst

picking up the more prickly issues that they cannot touch". Poverty
No. 6 Spring 1968 p. 16 ;s
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Following a special meeting of the executive on 15th November 1968 the
group's chairman, Fred Philp, attempted to explain the growing support
for closer links with Shelter..........

"CPAG has tended to concentrate its influence on a small section of the
community which is knowledgeable, socially conscious and influential -
Ministers, Government Departments, Universities and social workers.
Convincing this group can produce rapid action but the gains are small and
precarious without a much broader body of public pressure. Ministers are
now afraid that they have already taken praiseworthy action to meet a social

problem (e. g. increasing family allowances) only to have it misunderstood
and indeed opposed even by the mass of their own supporters". (55)

The Committee felt, therefore, that it must devote its attention to arousing,
over a broad front, public awareness of family poverty and public support
for measures to relieve it. In order to do this, and to boost its influence
further, the group needed, said Philp........

"to produce by research the facts and well-documented policy statements
which are needed by those who will be required to act in response to public
opinion and by those who will undertake the propaganda and education which
will create informed public opinion latterly we have tended not to
fulfill this objective as well as we might because the attention of our expert

but limited staff has been absorbed in administrative work concerned with
the membership and local groups and with money-raising". (56)

It was Philpls conclusion that the group needed to expand its resources and
activities and that a closer association with the relatively wealthy Shelter
organisation could be the solution to the dilemma. Involvement with Shelter
was not only attractive for economic reasons, it could be soundly justified
for organisational, political and publicity reasons also. Shelter could offer
CPAG both the resources and the experience it needed to undertake a mass
public relations campaign based on sound research. A closer association also
offered the possibility of eliminating, or at least reducing, duplications of
effort and the opportunity to create a more integrated approach to poverty in
all its forms. 7 As Philp went on to point out.........

"We believe that CPAG and Shelter have the same aims. Although Shelter

55. Memorandum to CPAG Executive Committee 30th November 1968
5 6 . lecT (13 n ~ n o 13
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has concentrated on housing and CPAG on poverty, both are essentially

concerned to create public sympathy for families who are at a disadvantage
in our society so that they may receive adequate housing, income, education
and such care as will enable the children to develop their potentialities in a
secure environment. [1(58)

An alternative did exist, but appears to have won little support from either
Fred Philp or Walter Birmingham. This would have been for CPAG itself to
embark upon a public relations and fund-raising campaign. To do so, argued
Philp, would mean recruiting a public relations officer in a financial
situation where, at the end of October 1968, CPAG had only £2,400. in hand
with a forthcoming annual expenditure commitment of £6, 000. At this moment
in time he felt it unlikely that the group could receive further grants from the
charitable trusts which had helped establish and finance the group in its first
two years. The Shelter solution, therefore, was attractive, could be
justified and, ultimately, was highly convenient. By early December Lynes,
Philp and Wilson had reached a mutual agreement on the desirability of a

formal amalgamation, subject to certain conditions.

The suggested terms of agreement reveal Lynes’ firm determination to

retain the identities of both groups within the superstructure of the
amalgamated form. Shelter was to establish a policy group concerned with
family poverty, which would simply comprise of the existing national
executive of CPAG. Future members of this policy group were to be elected
by members of Shelter, who would attach themselves to proposed local poverty
action groups, not unlike CPAG’s own branches. Indeed existing branches

would be reconstituted as local Shelter groups concerned with family poverty.

As regards financing this venture Shelter was to underwrite the cost of

providing a full-time executive secretary and secretariat for the ’policy

58. Memorandum op cit.
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group* and this executive secretary would continue to produce and edit

Poverty, likely to be retitled and enlarged and diversified in format to

cover Shelter’s interests in the field of policy. Again the cost was to be /f
underwritten by Shelter. (59 3
Inevitably, what began as a convenient informal arrangement for liaison and
co-operation was rapidly transformed into a rather crude and transparent
attempt at a take-over of one group by another. That it progressed this far {J
was substantially due to the ‘machinations’ of Des Wilson and the ’poverty'
of CPAG’s own tiny organisation obliged to compete in an arena where it
was regularly outflanked by those with superior organisation and resources.
Wilsons' offer of a possible solution to this problem, however, obscured
the fact that Shelter itself had reached an impasse and was clearly in need

ufj

of a new direction to bolster its now flagging public impact. The offer,

therefore, met demands for expediency on both sides.

However, it also succeeded in producing a crisis of identity within CPAG

and a split between Lynes, Philp and Birmingham, who were in support of

it, and Peter Townsend and Audrey Harvey, who led a faction strongly

opposed to it. Indeed, the fact that Wilson's proposals did not progress
beyond a blueprint was largely due to a rearguard action on the part of
Townsend and Harvey who perceived a swift end to the group's identity and
autonomy once the superior resources and experience of the Shelter organisationﬁ'
M

came into play. This resistance is revealed in Lynes’s own assessment of
the Wilson scheme, to which he, of course, was a willing party.........

"I think perhaps he did want something like an amalgamation or, if
you like a take-over’. Obviously because Shelter was so much bigger than
CPAG the CPAG people would have inevitably have viewed it as a take-over
and that is probably why it never happened”. (61)

Immediately after its rejection Tony Lynes departed and Frank Field was

59. Des Wilson to Tony Lynes 9th January 1969.
60. Interview with Peter Townsend 1st December 1979-

61. Interview with Tony Lynes 31st May 1979.
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appointed as his successor to the new post of Director of CPAG.

Publicity, Propaganda and Politics - A New Strategy

. . . /A?) . .
Frank Field’s appointment as Director ) is not so much important for a

change in leadership but, rather, for a change in the style of leadership.
Where Lynes had been essentially the secretary of an interest group in the
orthodox sense of performing both political and administrative tasks,
Field's role as Director was to remain very firmly in the realm of the
former with the more mundane functions of administration and fund-raising
delegated to a larger secretarial and support staff. The distinction is
important, for both Field himself and the executive committee in general

were agreed on the need for a new, more aggressive role for the group.

As if taking a lead from Fred Philps remarks on the need for more publicity
Field commented in his first Directors Report................ "I would like the
Executive Committee to consider as a matter of urgency ways in which the
group can affect the publics attitude to poverty. The ignorance of the problem

and hostility to poorer sections of the community is one of the counteracting

62. Field took over as Director of CPAG on February 6th 1969. Aged 26,
he was the Deputy Head of General Studies at Hammersmith College
of Further Education: he had four years experience as a local councillor”
in Hounslow and was unsuccessful Labour Candidate for South Bucks.
in the 1966 General Election. Both Field's appointment and the creation
of a Legal Department for the Group were financed by aGrant from the
Joseph Rowntree Charitable Trust. 4
63. Alastair Service, Chairman of the Family Planning Association and a
parliamentary lobbyist of some standing, having been a key figure in
gaining parliamentary support for the Abortion, Divorce, Vasectomy
and Public Lending Rights Bills of the last 12 years, has commented
on this that......... "when you look around now at NCCL and at CPAG,
for example, you will see that not only have they got people able to
talk to senior civil servantson their own level, but people with the
particular thrust of mind to actually want to do that, whereas I think
before if you looked at similar appointments in the early sixties you
would have seen more administrative appointments, committees were
looking for administrative capabilities and ability to serve the committee
rather than a thrusting force for that particular pressure groupf
Interview 29th October 1976.
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pressures against the group’s views being more willingly accepted by

Government”.

This task of elivening the poverty debate and dispelling popular misconceptions
about the poor was an uphill one. The group’s task was not simply one of
education; in some ways this was the most straightforward obstacle to be
overcome. Much more difficult was the task of exposing prejudice and bias,

of eroding entrenched opinion built upon ignorance and misconception, and

of effectively tackling the systemic discrimination against the poor. Nor was
it enough to attract sympathy for the group’s aims, it was important to
translate this into active, structured support capable of provoking Government

action.

Thus, in this context, Ralph Miliband writes that............ "It is proper to be
moved by television programmes on slum dwellers, or on the old or deprived
children. On the other hand, such emotions do not, in practice, have much
concrete consequence. More important, there are also strong contrary
emotions at work. Thus there is a widespread suspicion, which affects all
classes, that many people in poverty 'have only themselves to blame’; and
there is a corresponding resentment that such people should be 'getting
something for nothing'. Both the suspicion and the resentment are naturally
much encouraged by official denunciation of 'scroungers' and 'layabouts’;
and while such denunciations may be qualified by the suggestion that they
only apply to small numbers of people, it may be summised that it is the

/1 C\
denunciation rather than the qualification that makes the impact”.

One of the new Director's early ideas to combat 'popular misconception' was

a proposal to set up a 'Publicity sub-Committee' consisting of two executive

64. Director's Report 21st March 1969
65. Wedderburn p. 188
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committee members and sympathetic individuals working in T. V., radio

and the press, whose function would be to advise him how information from
the group and from sympathetic academics would best be publicised and what
form this should take. A formally constituted sub-committee does not
appear to have progressed beyond the drawing-board but Field himself
became particularly active in the propaganda/publicity field over the next
year contributing to discussions on poverty on a variety of media outlets
including Help Magazine, 'Womans Hour', a number of BBC documentaries

and a Thames Television series called ’Can I Help You?’

Field has clearly found the media a sympathetic clearing-house for the
group's views and cites, in particular, the usefulness of television in
communicating those views to what he calls "middle-ground England”. (hj!
Programmes like Thames Good Afternoon' and BBC Radio's 'Jimmy Young
Show' have been especially important in that they both attract a substantial
following and provide a useful vehicle for the dissemination of the type of
information and opinion that most people can absorb. o In this way Field's
early publicity exploits stand in marked contrast to those of Lynes who,

much less publicity-orientated, confined propaganda to highly selective

targets within Government and the quality press.

66. Executive Minutes March 1969.
67. Interview with Frank Field 25th July 1977
68. ibid - Field claims that the ’J immy Young Show’ is "immensely

useful in that politicians give the show considerable attention and

he recalls actually having been asked by Ministers which programmes
are most useful for getting views across and has since”™noticed them
relentlessly pursuing issues on Young's programme. He also notes
that such programmes together with media coverage in general have
been very important in persuading the Trade Unions that CPAG

is the key voice in the field and, therefore, worth listening to.

Such programmes, listened to surprisingly regularly by Ministers
and Trade Union leaders, are important vehicles for getting issues
across to them when they haven't the time or inclination to pick up
and read the pamphlets of the Group.
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Inexperienced in poverty affairs and in running an interest group of any

type, Field can be considered fortunate in his sense of timing in joining

the group. In retrospect he seems fortunate in having joined a group
dissatisfied with its campaign impact and willing to entertain new ideas,

a bolder strategy and the infusion of new blood. In attempting to explain

this willingness it is useful once more to return to Grant's Insider -
Outsider dichotomy. It could be argued, as will be shown in the next

chapter, that between 1965-69 CPAG may have considered itself, and

others may have also considered it, as something of an 'Insider Group'
within the Labour party. Support for this view can be found by examining

the degree of overlapping membership between group and party, the
appointment of group members and sympathisers to policy advisory positions
in the party both in the opposition years and, to a lesser extent, during the
years of office, and in the election of a significant number of CPAG members,

executive and rank and file, to the party's ,3ocial policy Sub- Committee.

However, it is clear from the discussion in previous chapters that CPAG
were not as influential within the Labour Government as they had been within
the Labour Party. The unexpected announcement of Douglas Houghton's
review of social services, the debacle over the delayed payment of a family
allowance increase, the decline in public sympathy for the issue of poverty
after 1966, and the emergence of new issues like devaluation, industrial
relations and prices and incomes policy conspired to force poverty off the
political agenda well before Tony Lynes finally resigned. The pressures for

a change of strategy, which had been building up before Lynes departed, are

in major part a reflection of these adverse changes in the group's environment.

These, in turn, may prove the demand for change to be irresistible. As Wynn

Grant notes

"Pressures for a change of strategy may emanate from the leadership,
the membership or from a new leadership responding to a change in the mood
of the membership although the identification of the internal sources of
pressure for change is of some importance, these internal pressures are often
a reflection of some change in the group's external environment". (69)

69. Grant pp 6-7
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Recognition of this fact was evident in Philp’s own admission that the

CPAG Committee "had to recognise that in some respects it had not
achieved as much as it would have wished Il and that there had been
.............. "no growth of public support for higher family allowances nor any
general movement to press for improvements in the situation of families

with low incomes".

Certainly the Group’s position was further exacerbated by the anomalous
fashion in which family allowance increases were implemented as part of
the clawback scheme in 1968, producing little in the way of benefit and much

in the way of public backlash, especially among middle income groups. As

Grant concludes....cccevvvencnnene "a decline in public sympathy (or among some
section of the public) for the groups objectives "is jften a key factor in
71"

persuading group leaders to adopt new strategies. The willingness of

the CPAG executive to appoint an unproven figure like Frank Field as
Tony Lynes successor laid the foundation for such a 'new strategy’. (72)

Much of that new strategy was to focus on public relations and a broadening

of the group’s 'educational' activities.

Field was neither a protege' of the Titmuss-Townsend 'circle' at the LSE to

which Lynes had belonged nor was he a familiar figure on the contemporary

70. Memorandum 30. 11. 68.
71. Grant p. 7
72. It is often crucial to the success of a new and perhaps untried 'leader’

that his ideas, tactics and general strategy are given a fair hearing

f

and do not meet with too much resistance from activists long associated J

with the group. Ultimately they have the power to both undermine and

withdraw the 'power' of a full-time official. It is important for both

sides to acknowledge the fact and meet half-way. As Maclver notes. ..

"social power is in the last resort derivative, not inherent in

the groups or individuals who direct, control or were other groups or

individuals. The power a man has is the power he disposes; it is not
intrinsically his own. He cannot command unless another obeys. He
cannot control unless the social organisation invests him with the
apparatus of control". Maclver, R. The Web of Government
MacMillan 1947 pp 107-8
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social policy scene. Ironically, he was perhaps ’fortunate' in arriving

at CPAG without the range of close connections and acquaintances that

Tony Lynes had enjoyed within the Labour Government - connections which,
in retrospect, may well have constrained his adoption of a more aggressively

critical stance against the growing revisionism in Labour's social policy

(73)

after 1964. In this sense, Field was not as sympathetic towards the

party's apologists as Lynes might have at times appeared to be. He had
never been a member of the party's social policy sub-committee; he had
never been part of the tight caucus of academics who had contributed to the
formulation of party policy in the years of opposition; he was also much less
subscriptive to the Fabian brand of gradualism(74) favoured by Lynes and
leading members of the CPAG Executive. Arriving at CPAG as an 'outsider'
he was perhaps better placed to offer insights and observations about the

impasse at which CPAG found itself in 1969 than those already”involved. (73)

Ultimately, he was fortunate in that shortly after his arrival the Chairmanship

of CPAG also changed hands, with Fred Philp handing over to Peter Townsend.

73. Field has commented.............. "Tony Lynes knew lots of Cabinet
Ministers on a personal level, I didn't want to know them on a personal
level my first job here was to build up expertise and that is what
has happened, I was perhaps the last person in the country to go about
saying nice things about Harold Wilson". Interview 25th May 1977.

74. A useful analysis by Fabians, of Fabian approaches to pressure group
politics, the dissemination of ideas and the 'permeation' of
institutions -can be found in Cole, G. D. H. and Postgate, R. The
Common People - University Paperbacks 1961 esp. p. 423

75. Field notes, for example, that CPAG's relationship with the Labour
Party and the latter's concern for the poor were not what they should
have been............... "I had this myth in my mind about what the Labour
Party stood for and its passionate concern for the poor and then one
was eliciting what was actually happening and it was from this
conflict that was born 'the poor get poorer under Labour campaign
and certainly whilst [ was here building up information I did not
want to become friends with them on a personal level, and certainly
I resist efforts to become personally involved with Ministers, even
my friends who are Ministers. When I write to them in their formal
capacity or see them [ address them as 'Minister' or 'Secretary of
State' not as Michael, Tom, Harry etc. "

Interview 25th May 1977
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Their ’partnership' in forging a new style and role for CPAG, a determined
switch from the defensive to the offensive, was crucial not only to the

group’s regeneration but to its survival in the political arena. Nowhere is

this watershed in the group's political development more sharply demonstrated
than in the ’'Poor GeH Poorer Under Labour’ Campaign, initiated by Field

and strongly supported by Townsend, during the run-up to the 1970 General

Election.

Given that the relationship between an interest group's Secretary/Director

(i. e. full-time official) and Chairman is usually the one most crucial to both
the successful running of the group and the outcome of the internal decision-
making process, it is imperative that either their views are in harmony
(especially when the organisation must move in new directions) or that progress
results from the type of constructive conflict that public administrators

refer to as 'creative tension’. ! It may be useful, in the circumstances
described above, that when change does occur it is not confined to one or

other of these posts.

An incoming official, faced with the situation of having to work closely with
a Chairman, no matter how enlightened, who presided over the carecer of

his predecessor may well encounter some resistance to his ideas, to his

76. See ’Under Labour, the Poor get Poorer' "Insight" The Sunday Times
22nd March 1970. ¢
77. Truman has concluded that the relationships within the active minority

who control an interest group and the relationships between that
active minority and the rest of the group are crucial not only to the
group's success but to its continued existence........... "Preservation
and strengthening of the group's cohesion become the prime objectives
of the active minority, for without cohesion the group becomes
ineffective, and without a measure of effectiveness either the
leadership must change or the group must cease to exist".

Truman, D. The Governmental Process 2nd Edition Alfred Knopf
New York 197rp.T8%"

Indeed, it may be argued that Tony Lynes had, in a broad sense,
perceived the inevitability of these alternatives in 1968/69 and had
decided that he, rather than the group itself, would bring about a
change in leadership.
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style of doing things, often being gently instructed and reminded that the
previous official never did this or that or saw the need to challenge his
Chairman. Such a situation might be particularly ’pointed’ if the official is a
relatively unproven individual obliged to work with an experienced Chairman.
In the same way that an ’iron law of oligarchy’ applies in most interest
groups in the ’pre -selection’ of new members to executive committees to
ensure balance and socialisation in the \articles, of faith,5 the procedural
norms and values by which the group conducts its activities?the relationship
between Chairman and full-time official may be seen as archetypal.

A ’sitting’ Chairman is, then, well placed to socialise his new officer and

influence his style of direction or administration.

If an interest group requires a change of direction and if some change of
personnel is desirable or necessary, then change must take place in as many
of the key positions within the group as is possible without threatening the
moiale yor stability of that group. (79) To generalise from this, a situation
might be contemplated where the posts of Chairman, Secretary and two
Executive posts (usually out of an executive numbering 10-12 individuals)
change hands, thus ensuring an infusion of new blood whilst retaining

stability in the broader sense in that the Executive, traditionally a respository
for expertise, knowledge and experience and an active force for continuity,
remains unthreatened by the minimal change imposed by the influx of 2-3

n.ew members.

This was precisely the situation which occurred at CPAG between February

and July 1969 with the posts of Director and Chairman changing hands and an

78. ibid pp 139-55 and Chapters 6 and 7

79. See Verba,. S. 'Organisational Membership and Democratic Consensus’
Journal of Politics Vol 27 Aug 1965. pp 467-97 and Hindell, K. and
Sims, M. 'How the Abortion Lobby worked’ in Kimber, R. and
Richardson J. J. (eds) Pressure Groups in Britain. Dent & Co. 1974.
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Influx of three new members to the Executive Committee taking place. Field,
however, was doubly fortunate in that while Townsend took over from Philp
as Chairman, the latter remained on the Executive as an invaluable source
of advice and knowledge to the inexperienced new Director. Peter Townsend
and Harriet Wilson, a founding member, also played broadly similar
advisory roles, providing the necessary expertise and experience to which

Field could defer when in difficulty.

However, Townsend played a unique role in establishing the identity of the
new Director not simply within the group but, crucially, with those with
whom Field had to deal on behalf of the group. Field comments.....ccceeeeee.
“because I was unknown it was immensely important to be able to use his
name in gaining credibility for what I did and this is the major debt that I
owe and the group owes Peter Townsendl. /et Townsend, himself, confirms
this relationship describing Field as "an inspired appointment" and............
.."somebody who could apply energy and intellectual skills" (82) but who,
like anyone else coming to such a post 'cold', as it were, required time and
guidance in acquiring expertise and apersonal style. It fell to Townsend to
give that time and guidance. Indeed, when Field fell ill shortly after his
appointment Townsend spent three months of his own sabbatical year running

CPAG from his post at the University of Essex. (83)

Dike Tony Lynes, Peter Townsend was a member of the Labour Party's

80. As Truman has said........... "It should be noted that the leader
need not always initiate all actions involving members of the group.
In fact, the most successful leader responds in private to the actions
of individuals who are among his followers in the group - that is, he
'takes advice' from individuals but 'gives orders' to the group”,p. 189
Field was thus able in his early days at CPAG to benefit from the
supportive roles played by Townsend, Philp and Wilson and to utilise
their experience and judgement in 'legitimising' his control of the

group.
81. Interview with Frank Field 22nd February 197 9*
82. Interview with Peter Townsend 18th December 1979.

83. ibid
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Social Policy Sub-Committee, he had participated in the drawing up of

New Frontiers of Social Security when the party was in opposition and

was a member of that tight caucus of academics who were closely interwoven
and identified with the upper echelons of the Labour Government. Field

was therefore able to utilise the contacts shared by both his Chairman and
predecessor without having to feel constrained by too close an association
with the party’s ’old boy network’. He was therefore able to build upon
foundations laid by Lynes, to exploit some of the latter’s more productive
channels of influence and yet, significantly, remain free to criticse and

abandon those channels of influence when they failed him.

Sustaining the Family Allowance Campaign

Like Lynes, Field was to invest most of CPAG’s energy in promoting a
rise in family allowances that would be sufficient to ensure that those with
large families would not be penalised economically for the number of
children they had. Assessing both the work of his predecessor and his own
early months of office, Field has commented that the groups main strength
lay N, ’the agreement of its members to campaign around one key
issue. From early 1967, the executive committee decided that an increase
in Family Allowances was the only Immediate and effective way of

relieving family poverty”.

In his final months of office even Lynes’ patience had worn thin with the
Labour Government. He had complained bitterly about the marginal family
allowance increases awarded in 1968.................. ”It was the boast of the Labour
Party at the 1966 General Election that, despite the economic crisis of the
previous 18 months the Labour Government had not jettisoned the ’central

objectives of its policy’. The first of those objectives was ’to ensure that

B4. Bull op cit p. 149
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even in times of economic crisis those in need should be helped by the

Statel The second objective WasS. ... 'to establish a clear system of
priorities in public expenditure' to date not a single measure to protect
the poorest families, those living b elow the supplementary benefit level,
has been taken, while the Social Service cuts announced in January have

/o c\
inevitably added to their harships".

In the Summer of 1968 Lynes had complained to Judith Hart, Minister of

Social Security, that after the increase in Family Allowances in April of that
year CPAG had been deluged with evidence that most families on Supplementary
Benefit were no better off. His argument had been straightforward. Higher
Family Allowances did not improve the position of Supplementary Benefit
claimants as their total income is determined by the SB scale and unless

that scale was raised in line with the increase in Family Allowances they

found that what they had gained was immediately taken away again by the

86)

Supplementary Benefits Commission.

Lynesl charge that the Government was hitting the poorest very hard through
retention of this anomaly was met with particularly fierce resistance from
Hart who countered that............ "it is quite wrong and misleading to suggest
that the government has not fulfilled its pledge to protect the most vulnerable
from price changes resulting from devaluation. Jn Autumn both Supplementary
Benefit rates and Family Allowances are to be increased so that both
Families depnding on Supplementary Benefit and others with low incom.es
will receive the help the Government has promised. I cannot accept

that there is any case for advancing the Autumn increase in Supplementary

Benefit rates".

86. Poverty No. 7 Summer 1968
87. iBia—
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*In the Autumn the group had launched another tirade, this time directed at
the paucity of government efforts to advertise and inform people of their
rights to benefits. At the party’s annual conference in 1968 Peter Townsend
had attempted to expose what he saw as the failure of Labour's programme.

............... "Parties which are committed to greater equality often modify their ¢
principles in office. Vested interests are difficult to dislodge. Those with

power and status have unsuspected resilience. Apologists of Labour’s record

in power would cut better figures if they could demonstrate that the

Government was pursuing coherent objectives and, despite slow progress,

had acted on crucial occasions in conformity with these objectives. The

record on immigration and colour has been disastrous and that on

unemployment almost as bad. Little or no serious attempt has been made

to redistribute wealth. And the war on poverty has been weak and 1
unco-ordinated. After devaluation the Government promised to protect *|
the poor, but announced measures which left many of them worse off”. (88)

In perhaps his most determined critique of policy to date Townsend went on S

to claim that not only was the Labour Government reneging on its commitments f
H.

to the poor but it was hoping, with some cynicism, that its 'allies’ within

the voluntary movement would step into the breach and pick up where it had :;
left off. This, he felt, was neither acceptable or remotely realistic in ,\i
tackling effectively the massive social welfare problems confronting Britain

m the late SiXties.. "Vh all agree that voluntary bodies can only exert é
pressure and provide chapter and verse for the concerted political action

that only government and related institutions can provide. What is lacking is }\
a central definition of objectives and. strategy to meet them. The need for

these is not being met within the existing political framework and is being
recognised and expressed outside it.

In the Summer of 1969* in his first editorial in_Poverty, Field announced |
that raising Family Allowance s would remain CPAG’s chief "political target". 4

Commenting on the Governments 'Review of Public Expenditure' which had

done further serious damage to the economic position of the poor he added

Vo

88. Poverty No. 9 Winter 1968

1



..................... "Against this background of a worsening financial position for low
income groups, and of the large numbers just excluded by the statutory
definition from the numbers of the poor, CPAG intends to campaign for an
increase in the Family Allowance to 35 shillings for each child, including

the first. This inclusion makes the reform much more expensive, the

gross cost is £940 millions compared to £295 millions if the first child

i1s excluded. However, the claw-back method cuts the £940 millions to

£115 millions and the £295 millions to £40 millions. The move to

enlarge family allowances and benefit the first child, then becomes financially

possible and therefore politically possible".

In the event Field miscalculated that possibility and was forced to reflect
some time later........... "V/hy, with such poweful allies, has the group not
met with much greater success? Specifically, why was it that reforms
costing only £40 million (the net cost of implementing the first stage of

oD

CPAGs January 1970 proposals) have met with such resistance?".

The Question was then, what had gone wrong. Field, like Lynes, attributed
the failure partly to the public confusion following the 1967-68 announcement
of Family Allowance increases and the Government's acceptance of clawback
only after part of the first increase had been paid to families. In addition it
had also taken over 3 years, the duration of the review of Social Services,
for the Government to announce any increase in the first place. A difficult
situation was further exacerbated by Government restriction of incomes
through its wage policy. . ... "consequently, the reforms to help poor
families were made at a time when those at work felt particularly aggrieved

by other government actions which penalised their efforts to carn a decent

wage".
N Poverty No. 11 Summer 1969
91. Bull pp 150-51

92. ibid
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Field also laid a major share of the blame at the door of CPAG which, he
argued ... “did not lobby anywhere near hard enough for a campaign
to explain what clawback was and why it was being brought into operation;
nor did it convince the Government of the need for a massive educational
campaign on the extent of family poverty, and the importance of increases
in Family Allowances to any meaningful anti-poverty strategy. With the
lack of a positive lead, the welfare hawks had found it easy to drag the
increased allowances into the ever-widening work-shy-scroungers debate.
The result was catastrophic, the previous political antipathy to Family

Allowances was doubly re-inforced".

It was against this background of failure, hostility and their fundamental
disillusionment with the Labour Government that CPAG entered the election
year of 1970 obliged and prepared to devise a new strategy to galvanise
Government action on poverty and., in doing so, to distance itself from the

party which it genuinely believed took seriously its socialist commitment,

because the party had. clearly..cccovennne. *distanced itself from the poor”.

93. See ‘Promoting the Welfare of Scroungers' by Meacher, M.
Poverty No. 15 1970

94. ibid'

95. Interview with Frank Field 25th July 1977.



174.

CHAPTER 5

" The Poor Get Poorer"Unc’gf Labourl - CPAG-Labour Party Relations
It has been observed that........... "Many groups have close traditional,
empirical and even administrative links with parties, which will give them
added leverage when policies relevant to their group interests are being
considered. The reverse side of the coin is that this close association may

militate against exercise of influence on the other party when it is in power.""

Furthermore, any additional influence upon party policy may come from the
fact that.....cccoeines "Many party members at all levels of the party will also
be members of groups, or will be sympathetic towards interests of various
kinds’* While, normally, party discipline and party loyalty will prevail in
any conflict of interest for an MP, or a party official and probably for the
rank and file of the party also, it may be supposed that.............. such
group interests will not be without influence (which) may be
exercised in debate, in polemics in party organs, in voting within party

meetings and by lobbying in the party”. (2)

It has also been concluded that................. the influence of organised groups

is felt not only on but also in the political parties”. 3) Overlapping membership
between groups and political parties serves to exert an influence in both
directions and generally re-inforce the attitudes, values and opinions of the

individuals concerned.

1. Roberts, G. K. Political Parties and Pressure Groups in Britain
(Weidenfeld) 1970 p. 99 *" ~ «“

2. ibid

3. Potter, A. Organised Groups in British National Politics Greenwood
Press ConneTtTcutrr*73 '(ReprintedT*Tr*orn""eFlinHT”aHer Edition 1961)
pP* 295

4. See Harrison, M. Trade Unions and the Labour Party Since 1945

Allen & Unwin 1960; Taylo”’~R.. The Fift.iTE state "PanT9S0~ed7 Ch. 4
and Simpson, W. Labour: The UrnonlTancT~tlie Party



That some interest groups sustain interaction with one particular party,
rather than negotiating across the political spectrum, is clear from recent
political history. The business community is broadly identified with the
Conservative Party. In recent years ’libertarian®* or free enterprise groups
like the National Association for Freedom, the Voice of the Independent
Centre, the National Association of Ratepayers Action Groups. Aims for
Freedom and Enterprise, The Economic League and the National
Federation of the Self-Employed, ) have all found considerable sympathy
for their views in the party which clearly espouses the brand of economic

philosophy of which they are familiar protagonists.

Perhaps the classic post-war cases of interest groups attempting to
’colonise' a single political party in favour of their cause are the Road
Haulage Association’s anti-nationalisation campaign and, more recently,
the Campaign for Nuclear Disarmament which was almost wholly conducted,
in the sphere of party politics, via the internal machinery of the Labour
Party. 7 In both cases, the respective philosophies and values of the parties
were identified by those groups as highly amenable to their own cause. In
1951, for example, members of the RHA were...eenne "urged to strain
every effort towards securing a conservative victory. It is no exaggeration
to say that in doing so they are fighting for their friends against their

enemies?. ®

Similarly, Peggy Duff has commented upon CND's strategy of working through

the Labour Party and its annual conferences that............ "certainly most of

5. See McCarthy, M. A.. 'Organising the Independent Centre’ Political
Quarterly June/Sept 1978 and King, R. and Nugent, N. ed"s7
Respectable Rebels Hodder and Stoughton 1979 Ch 3 and 7

6. Potter op clt pp Zf9-31
7. Parkin, F. Middle Class Radicalism: The Social Bases of the CND
Univer sity o fMarieKesteVTPre sT“T9b8~pp~n.bL2'i ek

8. The RoadWay Vol XVII No. 10 October 1951 p. 8
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those who established the campaign in 1958 aimed to achieve nuclear

disarmament through the Labour Party Many of those who came out

on the early marches, set up the local groups, served on regional
committees and involved themselves in CND in many different ways, were
the traditional old Labour left. These were the people who had supported
Nye and the Bevanites in the early 50s, who had stormed down Whitehall on
the Suez Demonstration of 1956. They were left-wing MPs, left members of

local labour parties, trade union branches, left-wing co-operators”. )

Bridget Pym has suggested that............. "some soils are more receptive

to reformist plants than others”” and it is clear in the early sixties
and after it had taken office in 1964 that many promotional or cause groups
had made their mark upon the Labour Party. Abortion law reform, criminal
law reform and social reform were three important areas in which a flurry
of interest group activity had been effective in persuading the party to
provide parliamentary time for debate and, eventually, legislation,

although the Abortion Bill was, of course, introduced by a Liberal member. (n

The values a group holds will, of course, play a crucial part in determining
which party the group will concentrate its efforts on. The values which
underpin abortion law reform, the abolition of capital punishment, state aid

for the poor and low paid have been traditionally viewed as consistent with

the social, especially egalitarian, values of the ’collectivist'Labour Party.

As Alan Potter has noted.....ccovevenenennn... "It is, for example, difficult for a
’left-wingl group to find a sound’ Conservative. If it succeeds, his ’soundness’

is liable to become suspect. In 1956 almost all the Labour MPs supported the

9. Duff, P. Left, Left, Left. Allison and Busby 1971 p. 184 and pp 185-2001
See also MacFarlane® LTJ. Issues in British Politics jSince 1945
Longman 1975 pp L105-13 e e

10. Pym, B. Pressure Groups and the Permissive Society p. 110
David and"fTarT"s*"TAT**n1TO ~

11. ibid see pp 69-81, 66-69 and 81-88 respectively.
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Private Members Bill to abolish capital punishment. The great majority

of Conservative MPs opposed it. Conservative constituency committees
regarded abolition as a 'left-wingl cause and retention of capital punishment

as an article of Conservative faithu. (12)

It may be argued then that groups will align themselves or seek to work
through th”se political parties with which they have a ’value empathy'. The
belief, in particular, that the Labour Party is about ’equality' is a factor
which, initially, attracts many cause groups concerned with social reform
to work through or in support of the party. As Drucker points out such
PIESSUTre Zroups..eennenn. expect more of a Labour Government. Thus, we
see that both those who are in favour of more equality and those who are
opposed to it expect Labour to defend and extend the laws and practices
which are aimed at inducing it” ............ Labour is about equality in that it
lives in a national political environment in which others expect it to be
about equality. o (13 Perhaps more significantly, as will be shown later, he
adds that............. ”This expectation seems to transcend the lack of evidence

(14)

that Labour has created a more equal Britain”.

We return, then, to the point made earlier that many interest groups have
long-standing and often highly structured links with a particular party which
may well enhance their influence within that party. The corollary to this
relationship, of course, is that the group’s freedom to negotiate with a rival
political party may well be constrained by that relationship and, indeed, the
rival party itself may be reluctant to consult freely with the group because
of its apparent partisanship. Perhaps the most striking recent example

of this is the TUC which, in 1971, strengthened and formalised its links with

12. Potter p. 304
13. Drucker, H. M. Doctrine and Ethos in the Labour Party. George Allen
and Unwin 1979 pp 57-58 *

14. ibid p. 58



the Labour Party through the creation of the TUC-Labour Party Liaison

Committee which presided, when Labour returned to power in 1974, over

the formulation and implementation of the Social Contract. (15)

Clearly, however, on economic issues, partisanship may not only be
desirable but obligatory in the sense that the values and principles upheld
by an economic interest group may be unacceptable or even anathema to
one of the main political parties. The interest group in question, therefore,
will be compelled to work through the party most favourably disposed to

its views; it would not, tactically or philosophically, be in a position to

lobby across party lines.

Promotional groups of the CPAG type, (and here we may include groups

like Gingerbread, The National Council for One Parent Families, Disablement
Income Group, Shelter and Mind) however, are much less constrained in

their political affiliation despite the apparent coincidence of their values

with those of the Labour Party. Alastair Service, Chairman of the Family
;?dPlanning Association, has, for example, commented that while the Labour
Party may appear to be more closely identified with 'social issues’ than the
Conservative Party, much depends upon the values, idealism and goodwill

of individual MPs; each is in abundance in the House of Commons and may

be readily exploited provided the lobbyist ensures a ... ”spirit of

involvement. .... a very important thing in parliamentary reform because

15. Taylor, R. The Fifth Estate Pan 1980 Ch. 4

16. An example here woulcTbe’the Road Haulage Association during the
reaction in the late forties and early fifties to Labour's
nationalisation plans. The RHAs views were not simply rejected by
the party but were regarded ByTnany within it as anathema. Similar
cases could be found with the ’sugar lobby’ in 1951 and with Bristol
Channel Ship Repairers in 1975 which worked almost wholly through
the Conservative, Liberal and Nationalist parties to win support for
its campaign to remove shiprepairing firms from the provisions
of Labour’s ’Aircraft and Shipbuilding Industries Bill'.
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you’ve got no weapons, no pressure you can apply you have to make
them feel that they are involved and tap the idealistic side that is almost
always there in almost all politicians and is suppressed by ordinary

: . 17)
parliamentary life”.

For most groups activities directed through or in support of a party will be
simply one, and probably a secondary, channel of influence in the pursuit

of their goals. Those seeing effective and sustained influence upon policy

will more realistically direct the greater part of their effort towards
Whitehall rather than Westminster. Liaison or association with a party may
be a useful initial or preliminary tactic for a group, especially in propaganda/
public relations terms. However, as Richardson observes, most groups

must recognise fairly quickly that............ ”it is important...... to develop a
close relationship with civil servants and local government officials as they
are influential in the formulation of policy options. .... for their political

masters"l (18>

Furthermore, there may well be danger in a group concentrating its efforts
in the sphere of party politics. Alan Potter has thus concluded that............
promotional groups in close touch with Government Departments avoid party
politics because their position depends far more than that of the spokesman
groups on the value the Government attaches to their advice. Spokesman
groups are consulted in their representative capacity. Other promotional
groups avoid party politics, too, even if they have a close affinity for a
particular party. Major channels of communication, such as broadcasting

and schools, are closed or very constricted for anything that is regarded as

party political. A group that aligns itself openly with one party not only loses

17. Interview with Alastair Service, Chairman FPA 29. 10. 79.

18. Richardson, J.J.. 'The Environmental Issue, and the Public in
Decision Making in Britain, Block V, Pollution and Environment
Open University Press Milton Keynes 1977 p. 29
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what support it has in the other but also exposes itself to the charge of

(19)

being a ’splinter’ group in the first”.

This latter point, together with the recognition by many within CPAG that

the group had not achieved all they had hoped for under a Labour Government,
was crucial in Field's decision to distance the group from the party , partly
in the belief that the Labour Party had distanced itself from the poor.

It would be erroneous, however, to view this decision (as some within the
Labour Party appear to have done) as a product of pique or retaliation, nor
should it be viewed as an entirely isolated 'one-off' gesture. The decision

to become ’less-partisan' should be viewed as a constructive political tactic
and the logical outcome of a rather unsuccessful over-identification with the
party in the preceding years. Field was supported in this decision, as will

be shown shortly, by Peter Townsend.

It could be argued with some justification that Field's initiative was rash and,
perhaps, poorly judged. Certainly, in retrospect, it seems naive. However,
the need for a new initiative, a change in policy and perhaps a fresh
orientation for the group was broadly acknowledged by an executive whose
patience with the Labour Government was by now exhausted. Accordingly,

the decision to publish 'Poverty and the Labour Government' does not

appear to have been a particularly contentious one within CPAG and Field,
supported by Townsend, seems to have encountered little resistance in

pushing it through.

Field has commented that it had always been his function as CPAG Director
to obtain the 'best possible deal' for the poor and that, initially, he felt
this could be done most effectively by lobbying across party lines, even at

the risk of losing any previous goodwill held between the Labour Party and

19. Potter p. 305
20. Interview with F rank Field 25. 7. 77.
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CPAG. Ultimately, of course, the decision to adopt a less partisan

approach stems from a recognition that goodwill’ is no substitute for
effective action on issues by the party concerned and, of course, that

'your’ party is no longer in office. Such a tactic inevitably involves risk

in that a group may lose the goodwill of its former ally and fail to make a
significant impression upon the outlook of a rival party. As Chapters 6 and

7 show, CPAG may be judged to have found themselves in precisely this
situation between 1970-74. In his early, and inexperienced, months of
office, however, Field clearly felt the risk was necessary and that it offered
an opportunity for the group....veeennen. "to look for arcas of agreement between

parties, rather than (it) becoming a Socialist tail”.gizh

Allan Potter has suggested that the risk may appear, at the time of decision,
to be exaggerated. He has noted that............. “unless the party lines are
already drawn firmly, a group can usually count on what may be called the
‘tandem’ effect. On most questions the parties are not likely to be far apart.
This is a characteristic of the two party system. As long as a group does
not make its cause a straight party matter, if it succeeds in moving one

/

party, the other is likely to move too. Indeed, the parties may begin

competing with each other in moving ahead.”(zz)

There was little evidence, however, that this new tactic could succeed
where a closely partisan approach had failed. As Keith Banting has
commented "As a bi-partisan issue, poverty lacked the excitement

. . . " 923),
of party warfare it was not a leading issue of the day". Furthermore
given the recent furore over clawback and raised family allowances there

was even less evidence that the major parties could be manoeuvred into a

21. ibid
22. Potter pp 305-06
23. Banting p. 75



a situation where they would actually try to outdo each other in their

determination ’to do something’ about poverty. Indeed, such evidence as

did exist firmly pointed to the contrary. By 1969 both parties were cautious
of taking the initiative because of the debacle of 1968 and the much
publicised opposition of working and middle-class income groups to further
welfare expenditure. Accordingly, George Brown discovered during the
1970 General Election campaign that for many middle-class people...ccceenne.
..”the most unpopular thing the Labour Government ever did was to arrange

to 'claw-back' family allowances from the better-off". (24)

It might be argued then that the decision to opt for a strong critique of
Labour’s record during the election campaign and the adoption of a less
partisan approach was either ill-thought-out, naive or a ’clutching of

straws' .

The Labour Party Social Policy Sub-Committee

Before considering the ’poor get poorer under Labour’ theme it is
appropriate that we should examine the nature and extent of CPAG’s
relationship with the Labour Party. It has already been established that this
relationship is not a formal one and that it relies essentially upon the shared
values, opinions and political outlook of Labour politicians and leading

academics, themselves party members, who have come together under the

(25)

umbrella of the party's social policy sub-committee.

24. Brown, G. In My Way Gollancz 1971 p. 270. It should be noted, however,
that the evidence™>o0?-'opposition’ often seemed contrived and confused.
In particular the media seems too easily to have mistaken opposition
to the confused arrangements of clawback’ for opposition to increased
welfare expenditure in general.. See New Society 12.10. 67. pp 512-16
and 13. 1. 67. pp 93-4. See also The cjuarHian 23". 3. 66 and 1. 2. 67.
and The Observer 16. 10. 66 a n d 66 an3"*The Economist 3. 12. 66.

25. A sut>lcommittee of the party’s National ExecutiVeTTommittee and
previously known as the Study Group on Social Affairs. It is composed
of both NEC members and co-optees and numbers senior party figures
leading academics and trade unionists among its ranks.
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Members of the Committee are appointed as individual party members not

as representatives or delegates of important groups in the social policy

field. Though, clearly, on occasion, individuals from such groups do find
their way on to the Committee. Efforts have, for example, been made to
co-opt Frank Field to the Committee, largely it would seem on the instigation
of Peter Townsend, in recognition of his experience and status as Director
of CPAG. In keeping with his non-partisan policy Field has declined,

arguing that this would be an inappropriate move unless other parties were

(

to offer him similar representation. 26) Ironically, the place ’allocated’

for him eventually fell to his Assistant Director, Ruth Lister, who was

appointed on a "purely individual basis. " 27)

Ruth Lister, herself, is sceptical of the Committee's power. Her own
appointment, given that she has never been a party activist, more a
"marginal member", suggests that membership is selective. (28) She had
hoped that her membership of the Committee would be an effective vehicle
for influencing party policy but has since concluded that the work of the
Committee tends generally to be "uninspring and non-controversial". Real
executive power rests with the Party's Research Department. The Social
Policy Sub-Committee essentially assumes the role of 'brains trust’; a
forum in which political realists trade interests and ideas with the 'planners’

of the academic fraternity.

26. Interview with Frank Field 25. 7. 77.

27. Interview with Ruth Lister, Assistant Director CPAG (and Field’s
successor from April 1979) 28.7. 77.

28. Ibi'd - significantly, David Piachaud (Interview with Author 14. 6. 77)
confirms that he too, arrived on the committee through what he terms
"straightforward patronage". His membership was 'facilitated' by

Brian Abel-Smith and Richard Crossman in 1971 and he has remained
there ever since.

29. Significantly, both Lister and Nicholas Bosanquet identified
Brian Abel-Smith as the key, influential figure on the committee.

-1
«

[Ceg]
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A similar assessment is given by another CPAG member on the committee,

Nicholas Bosanquet who, though arguing that it is ..o "heavily

influenced by CPAG............. Il concludes that its real influence lies in..........
"providing inputs for the real political in-fighters like Barbara Castle

in the past and in its influence with members of the NEC". Bosanquet

views the committee as a valuable and influential forum in which ideas can

be raised, "plugged" and steered onto the manifesto. Significantly, Bosanquet

too, owes his place on the committee to an 'old-boy networkl dating from

the mid-fifties and numbering Abel-Smith, Townsend, Titmuss and Lynes

3D

among its ranks. Bosanquet’s assessment of CPAG influence within the
committee is shared by Peter Townsend who agrees that there is evidence
of a relatively strong and influential "caucus" or "ideas group" in the

committee which draws its inspiration from. CPAG. (32)

It is interesting, in this light, to examine the total complement of MPs,
Ministers, academics and trade unionists who have served on this committee
since the Labour Party returned to power in 1964. The following pages

illustrate the full membership of the social policy sub-committee in any

given year and show, overall, that between 1964 and 1976-some 87 individuals
have served on it. Of these, some 21l members had formal or informal I?

connections with the Child Poverty Action Group.

Anyone wishing to offer analysis of CPAG influence within the social policy
sub-committee is presented with a considerable difficulty here and one

worthy of a separate thesis. It is virtually impossible to rigorously and
scientifically quantify the ’influence’ of one group within another when members
of the former are not officially regarded as its representatives or delegates

when taking part in meetings of the latter. Any assessment of influence is

30. Interview with Nicholas Bosanquet 22. 2. 79.
31. ibid
32. Interview with Peter Townsend 18. 12. 79%

't
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further impeded by the fact that CPAG members or supporters within the

committee do not necessarily act as a cohesive caucus or body of opinion.

However, some general points can be made about the composition of the
committee in these years. First of all, three broad membership types are
apparent. These are Parliamentary members such as R. H. S. Crossman,
Lena Jeger, Shirley Williams and Judith Hart. Secondly, there are
academic members, many of whom were concurrently Ministerial policy
advisers on social policy. These included Professors Richard Titmuss,
Brian Abel-Smith and Peter Townsend and, of course, Tony Lynes. The
final group, one which Bosanquet has described as a counterbalance to
academic influence within the committee, can be termed the trade union
group. (33) During the period in question this has,included Len Murray,

Ray Gunter, Bill Simpson and Peter Jacques - the latter being thehead of

\O b=

the TUC's own Social Insurance Committee.

Both Townsend and Bosanquet have suggested that the relationship between
the academic members of the Committee and the trade unionists has not
always been an easy one. There had certainly been friction between the
idealism and forward planning of the academic group led by Titmuss in the
fifties and the pragmatism and 'real politik' of the trade union caucus. The
tension which rose to the surface during the committee's work on Labour's
plans for reform of National Superannuation in the late fifties led Crossman
to conclude that there was.....c....... "a strange new alignment growing up in
the party. On one side are the socialist intellectuals, who want to prepare
blueprints and on the other side are the trade unionists, who are

suspicious of this kind of socialist planning'*. (34) A similar tension emerged

33. Bosanquet notes that............ "Academic influence within the committee
is more often than not balanced by that of the trade union element. The |
academics really provide inputs which are either taken up or shot downl¥;
Interview 22. 2. 79. -
34. Banting p. 171 -J



as will be shown in Chapter 9, during the child benefits campaign in the

period 1975-77.

A second general observation to be made of the committee is that there is
evidence of a strong continuity of membership. If the correlation between
the election year 1964 and 1965, when only 7% of those sitting on the 1965
committee had served in 1964, is discounted it will be seen that continuity
of membership exceeds 50% in all subsequent years except the election
year period 1970-71. This observation will be discussed shortly, but to
understand its full implications some additional factors must first be

considered.

It was noted earlier that of the 87 individuals who served in the 1965-76
period 21 had formal or informal CPAG connections. The former may be
identified as CPAG members or personnel. The latter, and larger, group
could be broadly termed 'apparatchiks’ - i. e. those who seek to advance the
cause of a group, administrative or political, within a contiguous

(35)

environment. In its narrow sense the term apparatchik is more usually
applied to an individual in the formal employ of a group, party or organisation.
Here the term is applied to those who advance CPAG's viewpoint because they
actually share that viewpoint. Obvious examples of both types here are

those MPs who regularly agree to ask Parliamentary Questions and move
Adjournment Debates on CPAG's behalf and those academics who, while

not necessarily members of the group, contribute to CPAG literature and

are sympathetic to its views in debate or party polemics.

This introduces a fourth general observation. The CPAG 'caucus' within the

Committee may be further categorised occupationally i. e. those from the

35. Author's. definition
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academic profession and parliamentarians. During the period cited the
academic element has included professors Peter Townsend, Brian Abel-Smith
David Donnison, Tony Atkinson and Richard Titmuss. Non-professorial
sympathisers have included Nicholas Bosanquet, Tony Lynes and

David Piachaud. Inevitably, support has varied between individuals so that,

at various times, Titmuss, Abel-Smith and Piachaud have been more

cautious and qualified in their support of CPAG than the others - an outcome
which may be partly attributed to the constraints imposed by their tenure

of advisory posts in Government.

Indeed, many of the individuals listed above have been further linked by a
common association with Government. Abel-Smith was Senior Policy Adviser
to Richard Crossman at the DHSS 1968-70 and later Special Policy Adviser
to David Ennals 1976-78. Donnison and Titmuss have respectively occupied
the posts of Chairman and Deputy Chairman of the Supplementary Benefits
Commission, the former sitting from 1975 to 1980 and the latter from
1968-73. All three men were close advisers to Richard Crossman when he
was Secretary of State of Social Services. G Before becoming CPAG’s first
Secretary Tony Lynes had worked in an advisory capacity at the Ministry of
Pensions and National Insurance and in 1974 became a policy adviser to
David Ennals at the DHSS working, incidentally, under Brian Abel-Smith.
David Piachaud has been both a part-time and full-time members of the

Prime Minister's Policy Unit since 1974 and despite his areas of disagreement

36. 'Under Labour the Poor Get Poorer' Sunday Times 22. 3. 70.

37. It is interesting to note that Donnison's acquaintance with Crossman
appears to have begun when Richard Titmuss, a confidant of
Crossman, suggested that Donnison would prove a useful advisor to
the latter in his formulation of a Rent Bill. He was later, in 1969,
to become Director of the Centre for Environmental Studies.
Crossman, R.H.S. Diaries Yol I p. 24
Crossman also went on to refer to Titmuss and Abel-Smith as his
"own brains trust". Diaries Vol III p. 139

—e— I
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with Frank Field has regularly contributed to CPAG's journal Poverty

and has co-authored with Field a series of major articles on the 'poverty
(39) 40)

trap’. Nicholas Bosanquet has also been a contributor to Poverty,

is a CPAG member and was jointly responsible with Frank Field for a

series of meetings in 19714972 between CPAG and Trade Union leaders to

determine areas and issues on which the two could promote a joint-approach.

Tony Atkinson has also been a contributor to Poverty and the CPAG's research

pamphlets.

The parliamentary element is made up of MPs who are, similarly, either

-0
members of the group or 'actively' sympathetic to it. The intensity of 6
their commitment varies considerably. Strong support for the group over
the years ranging from Parliamentary Questions, moving adjournment y
debates, writing on behalf of CPAG, assisting it with fundraising and so on
has come from David Owen, Lena Jeger, Jack Ashley, Joan Lester, L
Bruce George, Bruce Douglas-Mann, Michael Meacher, Alf Morris, 'il
Renee Short, Peggy Herbison and Frank Allaun. Z§M

Owen, Jeger, Douglas-Mann, Meacher and George are all or have been,
CPAG members. Meacher” and Jeger have been regular contributors to

CPAG literature and along with these others have been leading activistswithin

*

4

38. HC; disagreed with both Field's 'Poor get Poorer' Campaign in 1970
which he felt had undermined the party's electoral advantage and,
as a member of the Prime Minister's Policy Unit was embarassed 01

by Field's involvement in the controversial Child Benefits 'Leak’
of 1976. Interview 14. 6. 77.

39. See Field, F. and Piachaud, D. 'The Poverty Trap' New Statesman
3. 12. 71. Field and Piachaud 'How to Bargain Away Poverty'* Tribune
31.12. 71. Piachaud, D. 'A Profile of Family Poverty' Poverty~No719~"
Summer 1971 and 'Fair Stages - The Effects of the Government's Pay
Policy' Poverty No. 26 1973

40. See Bosanquet, N. 'Jobs and the Low Paid Worker' Poverty No. 18 1971

41. See Atkinson, A. and Townsend, P. 'The A.dvantage"oT Universal
Family Allowances" Poverty No. 16/17

42. See Meacher, M. 'Promoting the Welfare of Scroungers’ Poverty

No. 15 1970
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%
a CPAG all-party group in the Commons. Bruce Douglas-Mann, in addition ]
to being a CPAG member, was also the Group's legal adviser from the late )
sixties and throughout the early seventies. (43) In the same way that Owen S
was closely associated with Dynes, so Meacher has been a close '§
Parliamentary ally of Field. Morris, Short, Destor, Ashley and Allaun
have all been notable members of the Common's CPAG 'group' and have
all asked 'Parliamentary Questions gbtthe group's behalf. Bruce George has &
been the most prominent member of this group in recent years, asking in "
the period July 1975 to July 1977 alone some 105 Parliamentary Questions,
on behalf of CPAG. In this period Labour members asked 243questions, —M;Ir
A
Conservatives 119 and Liberals asked 82, of which 73 wereasked by 4§

Richard Wainright. (44) Peggy Herbison, apart from being a keen ministerial
protagonist of many ideas associated with CPAG, the most prominent being
'clawback', also assisted Field in the early seventies in enlisting funds and

support from, the trade union movement for the group. *H

Despite CPAG's later critique of Labour's record in office there is some

evidence of common ground between interest group and party. Though it is

f

£

43. Appointed in 1967, he had first mooted the idea of CPAG establishing i
a separate body to take over the non-charitable activities of CP AG. . i

. "since some of our more prominent activities are clearly not
w1th1n the legal definition of charitable work". He advocated the creation™
of a Welfare Rights Office which in some sense came to fruition with

the creation of the group's independent citizen Rights Office in 1969. Jj
- Executive Minutes 22. 11. 76. Tj
44. AuthorTsTTgures"Ta random survey of the period July 1975 to July 1977 M
revealed that some 447 Parliamentary Questions had been asked by i§

MPs from all parties on CPAGs behalf.' The breakdown was as follows: p
Labour (12 MPs) - 243 P. Q. s; Conservatives (5) - 119 P. Q. s

Liberals (3) 82 P. Q. s; Plaid Cymru (1) 3 P. Q. s

Prominent among the Questioners were:

Bruce George (Lab. Walsall South) - 105 4j
Richard Wainwright (Lib. Colne Valley) - 73 M
Neil Kinnock (Lab Bedwelty) - 69 S
Lynda Chalker (Cons. Wallasey) - 62 -4
Andrew Bennett (Lab Stockport) - 82 ij
Peter Bottomley (Con. Greenwich & Woolwich West) - 43 i
Jo Richardson (Lab. Barking) - 27 )
Bryan Gould (Lab Southampton Test) - 21 J]

45. February 1970 - discussed in full in Ch. 8
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difficult to prove that CPAG directly influenced much of Labour’s social
Policy, it is clear that the group, together with the support given by its
parliamentary sympathisers and those within the social policy sub-committee,
did, at the very least, help shape and contribute to a climate of debate which
made much of that social policy possible. Whilst Labour Ministers might
claim that they were, of their own volition, already moving in this policy
direction or that, it is clear that CPAG helped to keep the poverty issue ’on
the boil’. Indeed, it might be argued that much of the group's role was
essentially defensive. Had it not existed to pursue a role as the party's
'social conscience' then the weakening of the government's resolve in the

field of social policy might have been greater.

f
A number of points are salient here. To ensure that an influence upon policy \
is first achieved and then sustained it is not enough for an interest group to -
simply have sympathisers 'on the inside'. Kimber and Richardson note, for if
example, that a battery of factors ultimately influence the success or failure
of interest groups seeking to influence or amend policy. These include 'advance |
intelligence', which we discuss in Chapters 9 and 10, liaison with policy- f
makers and administrators, the merits and demerits (1)f the issue at stake, ﬁj
the ability of the group to argue its case reasonably and articulately, its
access to parliamentary support, its relations with the media, the »
(46) i

sufficiency of its resources and, ultimately, its ability to employ sanctions.
These factors are discussed at >various points in this study. It is appropriate
at this point, however, to consider access to sympathisers in positions of

influence.

It is imperative that such individuals obtain reasonable access to senior

ministers. In doing so they keep ministers abreast of current developments

46. Campaigning for the Environment p. 212-22



(and may take advantage of the opportunity to present their own group's
interpretation of these events) and, secondly, they help to offset the

dilution and modification to which their proposals would be subject if they
were submitted at lower levels of the policymaking process. It is important,
then, that the social policy sub-committee also has its fair share of senior
Ministers or senior figures within the party to make membership worthwhile.
Examination of the 1964 committee, for example, reveals the presence

of Harold Wilson, George Brown, Richard Crossman, James Callaghan,
Margaret Herbison and Douglas Houghton among the overall membership.
Furthermore, examination of the changes in membership over the years shows
that there has invariably been a Senior Ministerial 'presence' and a caucus

from the social service ministries, as might be expected.

Finally, given that committee memberships invariably change it is important
to note that any apparent CPAG 'influence' within the committee has not been
effectively reduced by this change. It is appropriate, therefore, that we
return to the points made earlier about continuity. Discounting 1964 because
of the distortion upon the committee size and structure produced by the
atypical events of a General Election, and taking 1965 as the base year, the
following pattern of continuity between the years 1965-76 and some indication

of apparent CPAG strength on the committee is revealed.
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Apparent CPAG 'Support’ on the Labour Party Social Policy Sub-Committee
Table 1

Continuity (i. e. % of previous years
Years membership recurring in
a succeeding year)

Changes in Apparent
CPAGJ.Support

1965-66 70% (carried over from 1964-65) Lost - Lynes
Gain - Abel-Smith,
Townsend

1966-67 60% Gain - Donnison, Jeger
1967-68 53% Lost - Titmuss

Gain - Herbison, Allaun
1968-69 100% Lost - Herbison
1969-70 100% No Changes
1970-71 27% (Electoral distortion) Lost - Townsend

Gain - Lynes, Pi'achaud,
Titmuss,'”Lestor,

Morris
1971-72 74% Gain - Meacher, Townsend,
Castle
1972-73 97% Lost - Titmuss
Gain - Bosanquet
1973-74  70% Gain - Owen, Ashley
1974-75 55% Gain - Lister, Atkinson,

George, Short,
Douglas-Mann

1975-76 98% No Changes

Over the period in question 1964-76 some 24% of all committee members

had some connection with CPAG based on the qualification of the terms
'formal' and 'informal' cited earlier. In 19695 in the fourth year of Tony Lynes
office CPAG members and 'supporters' of the group represented a 'caucus' of
43% on the social policy sub-committee. Similarly, in 1973, the fourth full
year of Frank Field's office, it was 38%. It should also be noted that despite
their clear disagreement with CPAG's General Election tactics in 1970 (to be
discussed shortly) Titmuss, Abel-Smith and Pi.achaud have still been included
among those generally supportive of CPAG policy. Their disagreements have
tended to centre more on means than upon ends. The individuals making up

this 'caucus' have been termed supporters on the basis of either formal
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membership of CPAGjas regular (supportive) contributors to its journal,
those active in Parliament on its behalf and those who are independently

identified with CPAG ideas/policy proposals.

Membership of the Labour Partyls Social Policy Sub-Committee!1964-76
1964 - (Study Group on Social Security and Old Age)

Chairman R. H. S. Crossman (Chairman - Study Group on Social Security in
Opposition. Minister for Housing and Local
Government 1964-66. Secretary of State for Social
Services 1966-68)

Brown (Deputy Prime Minister - Secretary of State at DEA
1964-66)

J. Callaghan (Chancellor of Exchequer 1964-67)

Gunter (Minister of Labour)

Herbison (Minister of Pensions & National Insurance;
Minister of Social Security)

Lee (Pari. Sec. - Ministry Public Buildings & Works)

McGarvey

Mulley (Junior Minister at Defence; Sec. State Social Services
1974-76)

R. Nicholas

Wilson (Prime Minister)

Abel-Smith (Prof. Social Admin LSE; Senior Policy Adviser
DHSS 1968-70 and 76-78)

Q@

SR

™o

*Co-optees

Duval

Griffiths (Sec. State for Wales)

Houghton (Chancellor Duchy of Lancaster - Overlord 'Review

of Social Services'l1964-67)

Jay (President of Board of Trade)

Jeger MP

Lynes (Research Officer MPNI 1965 - Secretary CPAG 1966-69)
Prentice (Minister of State DES)
Prevet

W. Reynolds MP (Under Sec. of State Defence - Army)

W. Ross (Sec State for Scotland)

Dr. S. Sharman

Mrs. P. Stedman

*Professor R. Titmuss (Deputy Chairman SBC 1968-73)
*Professor P. Townsend (Chairman CPAG 1969-80)

L. Murray (TUC)

W. J. Skinner

L. T. Wright.

* %

QEREPCD US> gEE

CPAG 'Support' - 22%

*Denotes CPAG 'Supporter'



1965 Member ship

Chairman Jennie Lee MP (Pari Sec. Ministry of Public Buildings & Works)
A. Bacon MP (Min. State Home Office)

A. Skeffington MP (Pari. Sec. Land/Natural Resources)

E. White MP (Under Sec. State Colonies)

A. Blenkinsop MP (Vice Chairman Pari. Labour Party)

D. Ginsburg MP

J. Hart MP (Min. Social Security from June 1967 - Aug. 1968)
D. Howell MP (Under Sec. State DES)

*A. Lynes

*R. Titmuss

S. Williams MP (April 1966 became Min. Labour)

CPAG ‘Support'
1965 18%

1966 Membership 1967 Membership

J. Lee MP W. Simpson
A. Bacon MP J. Lee MP
W. Simpson (Gen. Sec FWU-Member NEC) A. Bacon MP
E. White MP E. White MP
A. Blenkinsop MP A. Blenkinsop MP
D. Ginsburg MP N. Buchan MP
J. Hart MP B. Davies
D. Howell MP kProf. D. Donnison (Chairman SBC
P. Short MP (Jun. Min Technology 1966) D. Ginsburg MP
*B. Abel-Smith i'H. Glennerster (CPAG Member |,
*R. Titmuss Writer on Social Policy)
*P. Townsend J. Hart MP
S. Williams MP AL. Jeger MP
N. Pentland MP (Pari Sec MPNI)
*B. Abel-Smith
CPAG ‘Support* 1966 *R. Titmuss
23% *P. Townsend

S. Williams MP

CPAG ‘Support’ 1967
- Denotes CPAG ‘Supporter’ 32%

1968 Membership 1969 Member ship

W. Simpson W. Simpson

*11. Allaun MP *F. Allaun MP
*M. Herbison MP N. Buchan MP
N. Buchan MP B. Davies

B. Davies *Prof. D. Donnison
*Prof D. Donnison W. Hamling MP
W. Hamling MP J. Hart MP

J. Hart MP *L. Jeger MP
*L. Jeger MP Dr. D. Kew MP
S. Petch S. Petch

Dr. D. Kew MP *B. Abel-Smith
*B. Abel-Smith *P. Townsend
*P. Townsend *B. Whitaker MP
*B. Whitaker MP S. Williams MP

S. Williams MP

CPAG ‘Support’ 1968

47%

CPAG ‘Support’ 1969

43%



1970 Membership

W. Simpson (Chairman)
F. Allaun MP

N. Buchan MP

Dr. B. Davies

*D. Donnison

W. Hamling MP

J. Hart MP

%

*L. Jeger MP
Dr. D. Kew
S. Perch

*B. Abel-Smith

P. Townsend
B. Whitaker MP
S. Williams MP

CPAG 'Support' 1970

43%

1972 Membership

W. Simpson (Chairman Labour Party NEC!

B. Castle MP

J. Diamond MP

B. DAvies
3*D. Donnison

*P. Townsend

J. Hart MP

*L. Jeger MP

R.H.S. Crossman MP
D. Ennals

*B. Abel-Smith
>R. Titmuss

L. Pavitt MP

S. Williams MP
A. Lynes
D. Piachaud (CPAG Member)
A. Sheiham

Summer skill MP
Wright
. Lestor MP
*Alf Morris MP

B. O'Malley MP

Dr. A. Whitehead

P. Jacques (Head TUC Social Ins.
J. Dunwoody

*M. Meacher MP (CPAG Member)
T. Driberg

E3

—uwn

CPAG 'Support' 1972

35%

Com)

J.
L.

>“P'.
*L..

*B.
*N. Bosanquet (CPAG Member)

*M.
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1971 Membership

W. Simpson
F. Chappie

J. Diamond
Dr. B. Davies
* D. Donnison
M. Rees MP
Hart MP
Jeger MP

R.H. S. Crossman MP
Ennals (Jan 69 Min Soc Security)
Abel-Smith
Titmuss
Pavitt MP
Williams MP
Lynes
Piachaud (Contributor to CPAG
Publications)
Dr. A. .Sheiham
Dr. S. Summer skill
Mrs. S. Wright
Joan Lestor MP
A. Morris
B. O'Malley MP (Deputy Chief Whip
Under Sec Social Security
Aug. 1969)

Or P AW

CPAG 'Support' 1971

36%
1973 Membership

B. Castle (Chairman)
W. Simpson

J. Diamond MP
Townsend

J. Hart MP

Jeger MP

R. Crossman MP

D. Ennals MP
Abel-Smith

L. Pavitt MP

S. Williams MP
A. Lynes
*D. Piachaud

A. Shei ham

S.. Wright

*J. Lestor MP
*A. Morris MP

B. O’Malley MP
A. Whitehead

P. Jacques

J. Dunwoody
Meacher MP

CPAG 'Support’
38 %

1973
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1974 Membership

*B. Castle MP (Sec. State Social Services 1974-76)
J. Hart MP

>I.. Jeger MP

W. Simpson

S. Williams MP

*B. Abel-Smith

*J. Ashley MP

J. Beacham

*N. Bosanquet

M. Cohen
B. Davies
J. Dunwoody MP
D. Ennals MP'
V. Guttsman
P. Jacques

*A. Lynes

A. Morris MP

*M. Meacher MP

B. O’Malley MP (Junior Minister DHSS)
*D. Owen MP (Junior Minister DHSS)

L. Pavitt MP

*D. Piachaud

J. Silkin

A. Sheiham

*P. Townsend CPAG ’Support’ 1974
E. Arnot 40%

1975 Membership 1976 Membership
*B. Castle MP (Chairman) *B. Castle MP

T. Bradley MP T. Bradley MP
*J. Ashley MP J. Ashley MP

A. Bates MP A. Bates MP

A. Jones MP (R. Sheldon MP
*p. Townsend *P. Townsend
*D. Owen MP (Member) *D. Owen MP
*Prof. A. Atkinson *Prof A. Atkinson
M. Cohen M. Cohen

D. Ennals MP D. Ennals MP
*B. Abel-Smith *B. Abel-Smith
*N. Bosanquet (Member) *N. Bosanquet

L. Pavitt MP L. Pavitt MP

B. Dix (NUPE) B. Dix
*A. Lypes *A. Lynes
*D. Piachaud (CPAG Member *D. Piachaud

V. Guttsman V. Guttsman
*R. Lister (Asst. Director CPAG) *R. Lister

N. Grant N. Grant

A. Prime A. Prinxw
*Alf Morris MP *A. Morris MP
B. O’Malley MP B. O'Malley MP
*B. George MP (Member) *B. George MP
P. Jacques P. Jacques

T. Dunwoody *M. Meacher MP
*M. Meacher MP (Member) R. Short MP
*R. Short MP H. Hickling

H. Hickling *8. Douglas-Mann MP

*B. Douglas-Mann MP (Member & CPAG
Legal Advisor)

CPAG ’Support’ 1975 CPAG 'Support
52% 55%
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CPAG’s relationship with the Labour Party has taken forms other than
overlapping membership on the social policy sub-committee. Many CPAG
members, workers and executive members have, over the years, been keen
Labour activists and have worked indirectly on CPAG1s behalf at constituency
meetings and party conferences, presenting CPAG demands in the accepted
constitutional framework of constituency resolutions. This is a favourite
tactic for a group with overlapping party membership to adopt and it will be

fully considered in the next chapter.

It is appropriate, however, to note the view of Jonathan Bradshaw, a member
of CPAG* s National Executive and Chairman of its York Branch, on the
usefulness of such a tactic. Himself a Labour activist, Bradshaw has
commented upon CPAG’s influence at conference and within the social

policy sub-committee as evidence that. "we’ve colonised the policy-
making parts of the Labour Party but never Government and Ministers”.

He attributes the failure to make a sustained impression on the latter to the
fact that most of the key ministers in CPA.G’s lifetime formed their opinions,
and were most receptive to influence, long before CPAG evolved and those
that CPAG has strongly influenced, such as Michael Meacher, are still

working their way up the ranks.

mlec adds then......e..e. "we haven't got leverage on these ‘men and women,
they were all there or thereabouts before CPAG was invented. Michael Meache
generation of politicians grew up with us and are much closer to us”. (49)
Perhaps his most significant comment is that he makes upon the loyalties of
those individuals who do hold overlapping membership ofCPAG and are

members of the Labour Party ..cccceveeeeeee "Most of the people who work for

CPAG and are members of the Labour Party work for CPAG first and the

48. Interview with Jonathan Bradshaw 2. 11. 78.
49, ibid
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party second. I know I cerainly do and if the Labour' Party doesn't fulfill
aspirations I hold of it then I look around for alternatives and would not

hold back from criticising it”.

Poverty and .., Labour - The 'Poor Get Poorer' Approach

Bradshaw's latter comments are borne out in conversation with other CPAG
members and staff. Many were genuinely buoyant at Field's decision to
mount a concerted attack upon Labour's record. Many feel the criticism and
distrust that was evoked was much deserved. The questions arise then how
did the campaign come about and how did it develop against this backdrop of
apparently close party-group relations. Field's comments about not wanting
CPAG to become (or remain) a "socialist tail" have already been noted and
there was a clear tactical factor involved in the decision to castigate the
party in the emotionally charged atmosphere of a general election campaign.
If the decision to adopt this course had ever been in doubt then events taking
place in the last months of the Labour Government ensured that any

uncertainty was removed.

Clawback, as has been noted, had already produced its problems. Many felt
those problems were further accentuated by the Government's apparent lack
of political will to make a co-ordinated attack on poverty in general. The
problem of the disabled, for example, had been raised continuously since

1964 but it was not until 1968 that the Government embarked upon "urgent"
research into the matter. D Similarly, the problems faced by fatherless
families had been raised in the early months of the first Wilson administration
but it was not until January 1969 that a White Paper announced the setting up
of a committee of inquiry into the problem and not until November were its

members finally chosen. For many observers, including the Labour MP

50. ibid
51. Sunday Times 22. 3. 70.
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Peter Archer, it seemed that.......eee. "the steam had really run out of the

(52)

Poverty issue". CP AG's immediate task, therefore, was to get poverty

back on to the political agenda.

In January 1970 Field and Townsend began the task by outlining the group's
controversial view that poverty had increased under the Labour Governments
to the party's Backbench Social Security Committee. As they had calculated,
their analysis drew the unanimous response that the party could not go into

(53)

an election year facing such a charge. However, it was even more
important that the Group draw a similar response from the party leadership.
A request for a meeting with the Prime Minister on October 21st 1969 had
already drawn a polite reply that Mr. Wilson was too busy to see the group.
On January 28th, however, they were successful in obtaining a 90 minute
interview with Richard Crossman, Secretary of State for Social Services.
It was not a fruitful meeting. Crossman's response was terse and
UNCOMPIromising ..cooeeeeennen. "People will simply never believe you Mhe
warned. (54) Despite this view, the Prime Minister had taken the claims
seriously enough to inform the group on February 3rd that he had arranged
for them to put their case to the Chancellor, Roy Jenkins, before the April

Budget.

In the interim, the Government launched something of a counter-attack which
clearly, and publicly, divided its academic supporters. On the 6th February
in an article "Poverty in Britain and How to Overcome it" Tribune had
reprinted the key points of CPAG's recent memorandum to the Chancellor,
echoing the group's charge that............... "not only has the Wilson Government

utterly failed to make inroads into the poverty problem, but in many ways the

52. ibid
53. ibid
54. ibid and Diaries Vol IIl pp 791-93
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plight of poor families is now worse than when the Government took office. "
A week later the Government joined debate, David Ennals replying on its
behalf that CPAG* s conclusions could only be reached............. "by the most
selective and misleading use of statistics and what seems to be an almost
total failure to appreciate the impact of many recent achievements of the

/r /\
Government in the field of Social Security'l

It is significant, however, that shortly after, Professor A. B. Atkinson, a
CPAG supporter, addressed a Fabian Society Conference on 'Labour and
Inequality" and proceeded to lay bare the minister's argument. Ennals had
claimed in Tribune and later at CPAG1s 1970 AGM that Government
expenditure on Social Security had risen from £1, 960 million in 1964 to

£3, 600 million in 1969. However, Atkinson went on to show, fully endorsing
the CPAG view, that Ennals had neglected to account for the increase in
unemployment, demographic changes and the use of clawback which had
involved a switch from child tax allowances to family allowances and that
only part of the increase in family allowances could therefore be regarded as
net benefit. Atkinson concluded that the actual increases between 1964/5 and
1969/70 on Social Security Expenditure were less than half the amount

suggested. <57>

This disagreement raises once more the whole notion of problem definition

/c o\
referred to by Stringer and Richardson. Interested partiesmay differ so

widely in their assessmentof aproblem that one mightactually define itout

55. Tribune 6. 2. 70.
56. Tribuhe’13. 2. 70
57. See Atlcinson, A.. B. Inequality and Social Security - Labour's Record

a paper delivered to the Fabian Con?erence'7nTrLabour®aTrTd
Inequality' January ,9th-10th 1971. esp. .p. 3 - Reprinted in Townsend, P
and Bosanquet, N. Labour and Inequality Fabian Society 1972 pp 12-25

58. Stringer, J. K. and RicEarHsbn*"J7jT’Managing the Political Agenda:
Problem Definition and Policy-making in Britain Parliamentary
Affairs Winter 1980 pp 23-39
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of existence while another might consider it so extensive and grave that

its solution is worthy of action at the highest levels of government.

Conflicting definitions or emphases of a problem may well keep it from the
political agenda and contribute to confusion and misunderstanding in public
debate. It is clear in the mid-sixties, for example, that public ignorance

or misconception regarding the nature and extent of poverty may well have
been fuelled by the conflicting definitions of the problems offered by academics

and civil servants respectively.

Keith Banting notes that........... "some officials were uncomfortable with the
relative conception of poverty more importantly, officials were not
completely happy with the use of supplementary benefits as a poverty line.
They realised that every increase in the benefits level would increase the
number of working families classified as poor; even if they took action to
solve the problem, it would re-emerge with the next increase. Administrators
regarded that prospect with distinctly less enthusiasm than did the academics
The Ministry never formally acknowledged a poverty line or used the word

'poverty* in their publications and in 1967 one of the Social Security Ministers,

%

if

Patrick Gordon Walker, publicly criticised Tthe continual raising of the standard#

and definition of what we mean by poverty". (59)

The result inevitably was that the official definition of the 'problem' identified
by CPAG was much narrower and, therefore, the members deemed to be in
poverty were accordingly much lower............ "Administrators rejected
Abel-Smith and Townsend's use of 140 per cent of supplementary benefit
levels (as the real poverty line), contending that CPAG was deliberately
overstating its case, and in the Ministry's own survey only the basic levels

were used. The inevitable result was that a much smaller proportion of the

59. Banting p. 76

a
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population were deemed to be in low-income families: 7 percent of all J
families with children fell below the line but many of these were already
receiving, or were cligible for, supplementary benefits; only 4% of families

with a father in full-time work fell below the Ministry’s line".

Politicians and civil servants may, as a result of their narrower definitions
of a problem, deliberately seek to tackle it through the use of what Stringer

(61}

and Richardson call "placebo policies". It is their view that............ "as

governments become increasingly overloaded, we might expect them to o
pay even greater attention to the possibility of handling indicators in such

. . 2
a way as to define problems out of existence. " (62}

In the sixties, then,
Labour’s narrower definition of the problem of poverty and the introduction
of ’Placebo policies’ such as ecarnings related benefit for sickness and
unemployment, a refashioned National Assistance Board and the temporary
use of clawback, contributed to a popular belief that something was being
done about the problem and enabled it to be hustled from the political agenda
by 1968. David Ennals selective assessment of the extent of the problem in
February 1970 and his defence of Labour’s record must therefore be seen as

consistent with the Government's definition and approach to the problem

since 1964.

However. ... "the difficulty with "placebo policies™ is that ultimately
they may be seen as such. 'With the realisation that there has been no
positive attempt to provide a long term solution the "problem" may well
return to the political agenda". (63} That, of course, was precisely the

intention of CPAG during the 1970 General Election. Realistically, I

Professor Atkinson’s alternative assessment of Labour's record 1964-70 was, y
M

60. ibid pp76-77 |
61. Stringer and Richardson p. 29

62. ibid

63. ibid
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accidentally or deliberately, a feature of this strategy - an attempt to expose

Labour policy as selective and essentially ’placebo” in character.

His conclusions were, then, that the claims made for the increase in
aggregate ’effort’ in the field of social security expenditure under Labour
were exaggerated, with much of the expenditure increase due to demographic
changes. Secondly, though Labour had increased the level of national
insurance benefits in 1965, they failed subsequently, over the next 5 years,

to keep pace with rising earnings. Thirdly, the introduction of supplementary
benefits had failed to eliminate the problem of non-take up of benefit
entitlement. Finally, the gain to low income families from the 1968 rise in
family allowances had largely been offset by higher national insurance

contributions and income tax.

At the beginning of March 1970 the rift between academics and politicians
was complicated further. CPAG persuaded sixteen eminent social scientists
to sign a letter to The Times endorsing the case for an increase in family
allowances but' Richard Titmuss, Brian Abel-Smith and David Pia chaud
declined to sign. o Abel-Smith was, at the time, a senior policy adviser
to Richard Crossman and his refusal was understood. Titmuss, however,
very much the ’father figure’ of modern social administration was not
constrained in this way and appears to have refused to sign on the basis of
his Lifelong loyalty to the Labour Party and in his belief that any critique of
labour’s record, despite its shortcomings, was playing into the hands of a
Conservative Party which, otherwise, looked to have little chance of

winning the election. *66)

64. Atkinson, p 24
65. Sunday Times 20. 3. 70.
66. it>id
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Fears that an emotional and damaging public split with Titmuss would
ensue if the Government persuaded the latter to draft an official reply to
The Times letter were finally allayed when Douglas Houghton.................. "took
round the lobbies a letter - drafted in Crossman's Ministry - and cajoled
likely backbenchers into signing". Those who did not sign, among them
Michael Baines the Chairman of the Backbench Social Security Committee,

were, it was reported, subject to jibes of disloyalty and betrayal. *8)

Jenkins' Last Budget

On March 3rd 1970 a deputation from CPAG met with the Chancellor,

Roy Jenkins, at the Treasury. Since only three other groups, the TUC, the
CBI and the Scotch Whisky Association, had actually met with Jenkins himself
that year it seemed clear that the party leadership had taken CPAG's case
seriously. Indeed, the Group were described as reaching Jenkins by.............
.."an exercise in political muscle which, over the last three months, has
caused controversy and bitterness inside the Labour Party and the Cabinet,
has damaged at least two political careers, and may provide a bitterly

contested issue for the General Election".

That issue, of course, centered on the case that poverty had. actually increased
under a party historically and electorally identified with its diminution. The
fact that 1970 was an election year and that Roy Jenkins' April Budget offered
an ecleventh hour opportunity for the Government to win votes had certainly

not escaped CPAG. The Group's strategy was summed up by Field....oooevrveeennnn.
"This is an election year. Almost certainly this is Jenkins' last scheduled

Budget. Very well, we shall make the Government buy us off".

67. ibid

68. ibid and Interviews with FrankField25. 7. 77. and Peter Townsend
18. 12. 79. and NicholasBosanquet 22. 2. 79.

NQ* Sunday Times 20. 3. 70



205.

Field and Townsend continued to lobby Jenkins right up to the eve of Budget
on April 13th. On the 14th Jenkins presented his third and final Budget and
CPAG clearly viewed it as a defeat for the principles on which they had
fought. Clearly, the Chancellor had not deemed it necessary, on the strength
of CPAG's case, to ’buy the group off' in the way Field had hoped. Townsend,
in a newspaper interview, described it as ....ccceeeeenne. ”a totally weak Budget from
a Government which chooses expediency instead of justice ...ccevenennne ’ y (71) one
designed to benefit more in the middle-income range instead of those whom
CPAG regarded as the real needy. In particular, its recommendations had
shattered CPAG's hopes of winning increases in family allowances that

would have raised them to the level of 35 shillings that Field had advocated

on his appointment as Director.

There is some evidence to suggest that the Government felt it could refute
or at least undermine CPAG's case thereby obviating the need to make any
unprogrammed Budget concessions. On April 16th, for instance,

David Ennals, Richard Crossman and Brian Abel-Smith examined and co-

(72)

revised a "long, intricate defensive speech?” that Ennals was to deliver
on labour's record at CPAG's A. G. M. on April 19th. Of the Budget itself
Crossman was able to reflect. . ... ”1 still feel unhappy about the way I
fell into a bitter argument with Peter Townsend, when he came to
represent the CPAG a few weeks ago. In this respect Roy's budget is a

relief to me because it does give some money to the lowest possible income

groups, and to this extent we should have spiked the guns of the CPAG and

of Peter Townsend and his friends”. (73)

71. The Guardian 15. 4. 70.

72. HowarcTfA*X” ed The Crossman Diaries Magnum 1979 p. 706

73. Even as early as’1968"3roTsman"mHTcated that the Party's leaders
were afraid of losing votes by appearing too radical in the social
policy sphere............. "We've abolished the NAB and brought in an

enormously humane system of supplementary allowances but we
seem to have been almost ashamed of these tremendous social
reforms partly because of the continuous criticism of CPAG on the
one hand, and on the other the continual attacks of the general
public that we are tolerating SCroungers....... Then there are
family allowances. At the by-elections we've been ashamed to claim

that we have increased them because we're afraid of losing votes”.
Diaries Vol III p. 140
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The Prime Minister had also been cautious about making concessions,

fearing an electoral resistance to family allowance increases that could
rock his party's election prospects. To large numbers of people family
allowances were an unpopular measure and much of CPAGs effectiveness
as a campaigning group was reduced by its inability to overcome popular
prejudice. If the latter in itself was not enough of an obstacle for the Group
to overcome its efforts met with additional resistance from politicians
anxious not to alienate votes. In an effort to counter this 'resistance' and
offset a widely-held 'scroungerphobia' Field enlisted the support of a
number of senior trade union leaders including Jack Jones (TGWU),

Clive Jenkins (ASTMS) John Boyd (EU), Bill Anderson (NALGO) and

Allan Fisher (NUPE) in co-signing a letter to Roy Jenkins on the eve of
Budget urging him to reconsider an increase in family allowances. %)
A discussion of the role played by trade unionists in social policy takes
place in Chapters 7 and 8 but it is interesting to note here both the new
initiative taken by the group in enlisting union support and the rather
unrealistic eleventh hour nature of the appeal made to a Chancellor who
had almost certainly finalised his Budget weeks earlier. It is possible,
therefore, that this appeal was a combination of 'straw-clutching' and
the firing of a warning shot across the bows of a party that had gone off

cour S€.

74. The idea was devised in December 1969 and was influenced by
the view of Sir John Whalley, Former Deputy Secretary at the
DHSS and briefly a CPAG Committee member, that CPAG should
identify its aims with those of the influential trade union
movement. This enabled the group to at least briefly boost its
case and reduce its own political isolation, (discussed in full
Ch. 8)
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On the 18th May Harold Wilson announced the dissolution of Parliament and
called a General Election. In anticipation, CPAG had secured a donation of
£1, 000 from the Rowntree Trust to help in the production of election material
and fund an 'educationall campaign directed at MPs detailing the material
welfare of the poor after 6 years of Labour Government. (79) In the same
month the group released a broadsheet to the national press with a challenging
first paragraph which read "The poor, worse off under Labour -
with the Election Campaign about to start the Child Poverty Action Group has
reaffirmed its belief that the poor are worse off as a result of the Labour

Government".

It went on to point out that by January 1970 those on supplementary benefit
were relatively poorer compared to March 1965. Even when the proposed
November increases were taken into account the gap would not close and
would probably widen. The failure to announce a corresponding increase in
National Insurance Benefits also meant that this group of claimants would
continue to experience a relative decline in living standards. (77) Finally,
there was the need to consider the perilous position of the low wage earner. .
................ "On a number of occasions you've stressed the need to increase
family allowances each time adjustments are made to supplementary benefits
otherwise the disincentive to work is perilously increased. Why is it then

that the last two increases in supplementary benefit rates have not been

accompanied with a corresponding increase in family allowances". (78)

75. Directors Report May-June 1970. The £1, 000 donation from the |
Rowntree Trust followed an earlier donation in January 1969 of £15, 0CO
which had. enabled the group to establish a legal department. The f
money donated in 1970 enabled CPAG to produce Poor Families and
the Election which was sent to all candidates in the Mectlorn sl
"FTeTdGFemarked.......cooceennnee. "They will be asked to endorse a five point
programme and I hope this will then give us the basis for a CPAG
group in the new House of Commons". ... i

76. CPAG - Press Release Poor Worse Off Under Labour 22. 5. 70.

77. ibid x ~ |
78. ibid J
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The reaction of Labour politicians to CPAG’s campaign varied from dismay
and panic to outright anger. David Ennals, retiring Minister of Social
Security, was one of those who fell into the former category. Speaking at
the group’s A. G. M. in April, shortly after the Budget, he had urged that
more private meetings with CPAG take place (consultation which had been
rather infrequent when CPAG had adopted a moderate approach) instead of
the group resorting to what he saw as highly damaging, vituperative public
exchanges with Labour politicians in the media. He also took some pains to
stress that organisations like CPAG ... "which hit sharply at

. . . (79)
Government will receive a strong counter-reaction".

A number of points are worth comment here. Firstly, the nature of his
remarks to the Group, indeed his chastisement of it, suggest that the party
did consider that it had a fairly strong relationship with CPAG and that it
did view it as an ’allyl of sorts. Secondly, his warnings of a "strong
counter-reaction" against the Government's critics suggest that the
Government did take CPAG’s campaign seriously, though, equally, it may
have misjudged the intensity of that campaign. Though a strong counter

reaction to such criticism may well be defended as a means of safeguarding I

political myth - i. e. the association of Labour with social justice and
policies to improve the material welfare of the poor - it also carried with
it some suggestion that the party leader ship felt itself beyond reproach,
certainly in public. It is also interesting to note that Ennals' defence of the
Government's record at the CPAG A. G. M. was prepared for him by

Brian Abel-Smith, historically a strong supporter of CPAG.*" His
involvement would seem to confirm the apparent split between Labour's

academic supporters discussed earlier.

79. Minutes of the CPAG Annual General Meeting April 19th 1970

80. See’"for exampfe"t!fossmanls**comments on"HPAG as................. "our
own friends* .... ’ Piaries Vol.Ill p..791

81. Howard, A. ed. The Crossman Diaries op cit p. 706



The conflict was thus already marked before CPAG launched two further
blows to Labour's record in June 1970. On the 11th, the Group published
the findings of a sample survey it had conducted in 80 constituencies to
discover the views of candidates from all parties on the issue of raising
family allowances "as the best method of reducing child poverty".
Few candidates, the group claimed, had experienced any complaints against
clawback, the issue on which Labour had expected electoral resistance. No
candidate polled believed that family allowances encouraged large families,
indeed the only objection the group claimed to have encountered to raised
allowances was that some parents did not spend the money on the children.
Over 70% of the candidates interviewed favoured the rises suggested by
CPAG and of these only 5 favoured means-tested methods of recouping the

increase. (83)

The most damaging critique of Labour’s record was to follow in the week of
the election, when every parliamentary candidate was sent a copy of the
group's policy manifesto - Poor Families and the Election . An analysis of
all three manifestoes was offered with the most criticism reserved for the

Labour Party. Acknowledging efforts already made in the social policy field,

(82)

the group charged....cccceerinenene "the dimensions of poverty have not been diminished |

and some groups have not kept pace with the increasing affluence of others.
In particular there are the following matters which justify deep concern........
national insurance and supplementary benefits have lagged behind average
industrial earnings. The wage rates of the lowest paid have not kept pace
with other earnings. Since 1964 unemployment and particularly long-term
unemployment, has increased and some unemployment allowances have fallen

in real value. The need for a comprehensive disability scheme has not been

recognfseéijj. (84)

82. CPAG - Press Release June 11th 1970
83. Ibx'd '
84. CPAG (Election) Policy Manifesto - A War on Poverty - Poor

Families and the Election June 1970 'The Government's Recent
Record Section I
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Commenting on the party's 1970 manifesto, Townsend's earlier arguments
about co-ordination and a coherent approach to social policy-making rang
loud .o "There is still no evidence of really co-ordinated planning of
social policy through, say, a central department of social planning. Neither
is there evidence that priority will be given to the most urgent problems of

(85) A

poverty". The manifesto did not contain a specific pledge to raise family

allowances, only to review them.. There was no commitment to a comprehensive

disability pensions scheme. There was no reference to the financial problems '
%

of supporting older children at school which the group regarded as a I

"deplorable omission" given that the Government had already reneged on a

1964 manifesto commitment to do this. Neither was there any commitment to

reducing means-tested schemes in favour of schemes for paying benefit as

of right.

The Reaction and Outcome - The Exposure of Party Myth

& N \or —

The response of the party leaders to CPAGs 'manifesto' varied. Jeremy Thorpe

sent a postcard to acknowledge he'd received it. Harold Wilson merely replied X

)

that Labour's record spoke for itself(86 and Edward Heath wrote to
Frank Field on June 1st confirming his belief that.............. "the only way of
tackling family poverty in the short term is to increase family allowances

(87)

and operate the clawback principle". It was clear, however, that a
watershed had been reached in CPAGs relationship with the Labour Party.

This watershed was compounded by the group's exposure of party myth.

In questioning these myths CPAG were undermining the spirit of labourism,

the very ethos of the party. 38)

Banting has noted that.......... "within the
Labour Party there was a pervasive assumption that - whatever else it

stood for - Labour was 'about poverty'. Poverty was a common touchstone

85. ibid 'The Labour Manifesto' partll

86. Bull op cit pp 152-3

87. Poverty No. 16/17 1970

88. An excellent account ofLabour's ethos is given in Drucker, H. H.
Doctrine and Ethos in the Labour Party. George, Allen & Unwin
1979 Ch. ¢ ~



for Labour MPs who disagreed furiously about virtually everything else.
The issue spanned the ideological divisions between left and right that had
racked the party throughout the 1950s; for Aneurin Bevan, poverty was one
of the great social forces in conflict with modern society, and for
Anthony Crosland the basic definition of a socialist was one who gave
exceptional priority to overcoming 'poverty and social squalorl;

Harold Wilson argued that there was strong commitment 'among Labour
Party members at all levels to end poverty' and Crossman contended that

'as socialists we care more about poverty than anything else" . "

P N

During the early years of the Labour Government CPAG had appeared to

largely accept this myth, believing that the party had been mandated to

combat poverty and deferring to it as though it took seriously its socialist
commitment. Certainly in opposition and during the elections of 1959 and

1964 the party had given a firm indication that action on poverty would be a 7
major priority if it was elected to pov/er. However, the U-turn in socialist
policies after 1948 during Attlees administration, the introduction of

prescription charges in 1950 by Gaitskell and the switch of emphasis to the
achievement of economic growth as the prerequisite of social reform by

Harold Wilson in speeches in 1963 and 1964 suggest that the poverty lobby M
should have been rather more cautious in its expectations of a Labour
Government - particularly one faced with major economic problems, yet
determined to manage the economy successfully. This apparent deference

to 'myth' therefore carried with it a degree of naivete, a lack of political

realism, a failure to recognise that poverty was a priority not one priority

and that its alleviation, in tactical terms, depended on the tackling of what

party leaders saw as more urgent priorities first.

89. Banting p. 74 and Bevan, A. In Place of Fear Quarter 1978 Ch. 1
90. Bull, p 150
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However, unrealistic some of the earlier assumptions and expectations

were, much of CPAG's critique must remain justified if only as a tactical
means of dissociating the group from the party and its record. If CPAG had
not attacked Labour's record then it is likely that other groups such as

Shelter or the Claimants Unions would have and any untimely association of
CPAG with that record would have been casily presented as an endorsement of
it. O One can only speculate whether the group would have resorted to such

a critique had Field not arrived as Director in 1969 and. had a General
Election not been in the offing. It must also be said that the decision to
proceed with such a campaign, though widely supported in the group, could

well have been seen by Field as a means of establishing his own imprint

91. This implies, of course, that in certain fields of policy interest
groups are often in competition - for resources, attention and for
changes in or the introduction of policies they oppose or favour.

In both the fields of environmental policy and social policy this may
be seen to be the case. The emergence of radical environmental
groups like Friends of the Earth with an eye for publicity has
produced a new, and uncharacteristic aggression in the previously
sedate activities of long-established bodies like the CPREj which
may see their own consultative links with Government threatened by
the emergence of highly active, high-profile groups like FOE.

See Richardson .and Jordan pp 81-84- and McCarthy, M. A. The
Politics of Influence - The Methodology of an Environmental
Pressure~tfroup - unpubKsKeH"M"'A. Thesrs"lJniv.”"oFITeele~1976
In the social policy field groups like CPAG, Shelter, Gingerbread,
Mind, Dig and Age Concern might all be seen as competitors for
resources, attention and legislative change. To a considerable
extent this 'competition' and the urgency to publicly demonstrate
their influence or the importance of their particular case have
been obstacles to the formation of a coherent 'poverty lobby' or
'welfare lobby' in Britain.. Perhaps the best recent illustration of
group competition has been in the field of abortion v/here there are
not only strong pro and anti lobbies but competition within these
lobbies themselves. This is particularly the case on the pro side
with clear divisions existing between the Abortion Law Reform
Association, the National Abortion Campaign (with which it has
strong connections) and A Womans Right to Choose, not to mention
the growing array of national and local feminist organisations
fighting for abortion on demand or abortion law reform.

Interview with Rose Schapiro, National Organiser - National
Abortion Campaign. 29. 10. 76.
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and authority upon the group. A sensationalised propaganda exercise of
this type could have been justified as a genuine attempt to get poverty back
at the forefront of political debate but it may also be seen as a convenient
means of bringing the new and unknown Director into the public spotlight..
More generally, the campaign may be seen asa broad appeal to the general

v (92) style adopted by Tony Lynes.

public, a break from the "low-profile
Field has confirmed that, for him, the raison d’etre of the campaign was
the attempt to expose the myths surrounding the party.......... "the linch

pin of CPAG’s strategy was that the rigorous questioning of Labour’s poverty
record would somehow lead to a shift in resources towards the least well
off: surely no party would go complacently into an election year when its
central myth was being so critically examined? But we overestimated the
extent to which politicians respond in a totally rational manner and under-
estimated the way a party's programme becomes like an offspring: to be

criticised in private but defended in public". (93)

There are some important points worth noting here. First of all Field’s view

that Labour's"central myth" was its concern to do something about poverty was,

>

. . o 1
as was noted earlier, rather inaccurate. Secondly, it is clear from the comments

of Wilson, Crossman and Ennals and from the provisions of Jenkins last

Budget that Labour did not regard itself as going "complacently into an election «

year" and that it felt it could meet CPAG's criticisms and defend its record.

92. If the assessment of CPAG's relationship with and influence within

the Labour Party given earlier is accepted then the ’poor get poorer’

campaign may illustrate an interest group using what Grant refers
to as 1S .iirierinene "options of 'exit' and ’voice' to bring about a
change of strategy".
In this way CPAG was moving away from the 'low profile' style it
had adopted under Lynes i. e. the use of selective contacts, behind
the scenes negotiation and non-disruption, to a 'high profile’ style
involving a considerable emphasis on the cultivation of public
opinion as a lever for action. Grant p. 8

93. Bull p. 15
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Where CPAG were right was in their b elief that Labour sought to ’privatise’

such disputes and reconcile them ’fraternally’ away from the public spotlight.

Yet even here it could be argued that CPAG's overtly public campaign was
impolitic given the reaction to the clawback and the resistance to increases
in family allowances that many MPs claimed to have encountered in the

constituencies. (94)

It must also be pointed out that many Labour politicians did feel strongly
about this public exposure of party myth and some appear to have felt
themselves beyond reproach. Jonathan Bradshaw was one of those who felt
he'd detected an element of arrogance in the reaction of some Labour
Ministers ... ’certainly one thing that does come out of all this was

that CPAG held up a mirror for ministers to look into and virtually all of

them saw hypocrites and fa.lse prophets. CPAG had effectively exploded myths

on the part of the party and had provoked a rupture of conscience that the
arrogant and vain could not stomach I think at the time they thought
that we would support them all the time and I think it is only right that we

didn’t”. (95)

This view is partly borne out by David Pfachaud who was among those

academic supporters of the Labour Party who were clearly disturbed or

angered at the time by what they saw as CPAG's role in. "undermining

one of Labour's natural electoral advantages”. i. e. that it was the party
most likely to deliver social reforms which would benefit the impoverished.
Piachaud does add, however, that in retrospect the tactic was probably

necessary to enable CPAG to negotiate across the political spectrum during

94. See Hansard (Commons) Vol 762 cols. 182-298
95. IntervievTwxth Jonathan Bradshaw 2. 11. 78.
96. Interview with David Piachaud 14. 6. 77.
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the election run-in.

Perhaps the most significant insight into the reaction of senior party figures
to the campaign, has come from one who was very much a victim of it,
Richard Crossman. Even in the ecarly days of the campaign back in January
1970, Crossman was keenly aware of the impending conflict. After a
particularly heated T. V. discussion on poverty with Peter Townsend, he
WIOte. . eveerereenn. "We are in trouble here because the attack is on our most
sensitive point, our humanity. We ourselves are uncomfortable about the
record Peter Townsend and his friends in the Child Poverty Action Group
are attacking. In one way we are terribly bureaucratic. There was another
Tory Private Members Bill on Friday, seeking to grant the full National
Insurance Pension to the over-80s who are excluded from the 1948 Bill. It
would have cost us practically nothing because half of these people are on
Supplementary Benefit already but, no, we won't do it because of the
sanctity of the contributory principle and this kind of attitude looks meaner

and meaner”. (98)

By February 8th, as Crossman notes, Wilson himself had become seriously
disturbed by the aggressiveness of CPAG’s campaign and was worried that
amunition with which to destroy the Labour Government was being readily

placed in Tory hands. . ... "Its true that if the press and the Opposition

97. Field has made a crucial rationalisation of the campaign here and
suggests that, in effect, all the group was doing was reminding and
questioning the party about what it had said in the past - an obvious
tactic for a cause group. ........ Its a fairly delicate operation,
there are no great battalions behind us, theres no clove its having
a conviction about what one is doing and seeing the opening, that
chink of political light which we takea crowbar to and, using the
force of others on behalf of the campaign thatsthe process,
thats what makes it very political, you trap people by their use of
language, questioning what they have said”. Interview 26. 7. 77.

98. Diaries Vol III p. 791
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work hard enough the Government can seem to lack compassion and this is

even more credible when our own friends like the Child Poverty Action

Group mercilessly attack us, as they have done in this weeks New Statesman. j
All we have done on pensions and benefits and National Superannuation is

dismissed as utterly hopeless and, once we are denounced by our own side,

the Tory stuff, odious as it is, becomes effective. These threats have n
seriously alarmed Harold”. 99 j1
J

An interesting comment on the campaign has been offered by Bob Brown,
Minister for Social Security in 1974 when the party returned to power.

Brown supports the widely held view in the party that pressure groups can
and do frequently twist the facts to suit their own ends. He comments on

the campaign....coeeeeenne. "none of us were very pleased at all because the

facts just don't bear examination but in the heat of an election campaign, a
statement like that, regardless of what you do later to put things right means

the damage is done. There isn't any doubt that if someone like Frank Field

stands up and says black is white an awful lot of people will believe him". 100 $

The manner in which the campaign was orchestrated firmly points to the fact

1
%
f

L

99. ibid p. 809

100. Interview with Bob Brown, Minister for Social Security (Feb-
Oct 1974) 20. 2. 79- It is interesting to examine Brown's view against
the findings made by Dearlove in his study of policymaking in
local government and the attitudes of councillors to pressure group
demands. Dearlove found that councillors tended to classify groups
as either "helpful"” or "unhelpful". The former were regarded as
those which made demands largely consistent with the councillors
own views and values and, crucially, what they felt the system
could deliver. On the other hand............. "the groups which they
consider are not helpful are all making demands which either
challenge established council commitments, or else urge the J
council to extend the range of their activity beyond the limit they
consider to be proper".
Dearlove, J. The Politics of Policy in Local Government
Cambridge Univer sfty"Pre's*s~r9T3~pTT68
The comments of Bob Brow, Richard Crossman, David Ennals
et al confirm that a similar cla ssification of groups takes place
at central level and that the attitudes and expectations of ministers
may well be broadly typical of those discovered by Dearlove among |
local politicians. |
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that CPAG had, and continues to have, greater expectations of the Labour
Party than it does of the Conservatives. As Field explains................ ”That is
why whenever we write something they say why are you that much more bitter
towards us. These are Ministers saying this. It is unfair, you judge us much
more harshly than the Tories. But one does expect more. It is also part of

our cover. I think at all costs the group must not be seen as favouring the

Labour ' Party. I think then that we probably do judge them harder”.

Nor did Field agree with one view that there were mitigating factors,, such
as acute balance of payments problems, devaluation, industrial crises and
an overwhelming burden of legislation to get onto the statute books, in the
party’s failure to deliver the reforms called for by CPAG. He felt,
simply, that the party didn't try hard enough and was unlikely to do so,
unless provoked by groups like CPAG. This is a view echoed by
Jane Streather, a former Assistant Director of CPAG and currently Director
of the National Council for One Parent Families. It is Streather's view that
groups like CPAG will always be more critical of the Labour Party simply

because "one expects more of one's own side”.

Peter Townsend has also taken up Field's point that Labour 'didn't try hard
enough' and has concluded that Labour failed to resist civil service efforts

to block radical policy initiatives. Reflecting on Labour's record he says. ...

101. Interview with Frank Field 26. 7. 77.

102. Bob Brown echoes a widely held view in the Labour Party regarding
the Party's difficulties in fulfilling promises made in 1964.
"Its easy to write policy statements in opposition and to be
determining what you actually think are feasible things to do, but
once you get into government and you get a look at the books and
you actually see what the financial constraints are you regretably
have got to trim what has been near and dear for years”.
He suggests also that socialism i.s. the language of priorities and
implies that pressure groups too frequently assume there is a
"bottomless purse”.

Interview 20. 2. 79.
103. Interview with Jane Streather 25. 1. 80.



218.

’Although at the time I was a supporter of Wilson rather than Gaitskell

I have to now go back and reflect that if we had had Gaitskell we'd have
probably had more, radical social policies than we had under the
successive administrations of Wilson. I think, because, Gaitskell, rather
like Heath in some ways, would have obstinately resisted the mandarins
in the 'establishment' instead of just merely representing them as Wilson

did".(104)

Clearly, one of the most effective avenues of provocation is to question
party myths. Field has commented that............. "one of the pressures on

parties is the myths about them and it is very important to get under the

4]

/IAC)

skin of the myth and kick like hell. The Group's job is to question myths".
He reveals that he had read somewhere that Crossman had spoken of myths
as the 'inner mobilising force of the party' and................ "X thought good he
is telling me how to succeed in lobbying the party, simply hit it where it
hurts by questioning its myths. This was what the 'Poor Get Poorer' and

'Labour's Curse - Unemployment".

Field believes that the 1970 campaign also distanced CPAG from all other

contemporary interest groups in terms of style. The campaign, he argued,

proved that CPAG was fundamentally committed to the poor, extremely serious

about the Government's record and. was willing to jeopardise what relationship

it did have with the Labour Party in order to improve the poor's lot. Group-
party relations and individual relationships were very tense and strained for
some time after but Field is convinced that the group emerged from the

experience with its integrity and commitment intact and its status and

104. Interview with Peter Townsend 18.12.79.
105. Interview with Frank Field 26. 7. 77.
106. ibid
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credibility enhanced. He says of the campaign.....ccoeeeennen. "We were never

harmed by it. We gained a status which the Group had never had, which is

immense intellectual-political-goodwill capital, on which we are still drawing.

That campaign, I believe, took us away from the rest of the pressure-groups,

we had a totally different style we were a much more serious group of

. , (108"
professionals than any other had produced”.

The fact remains, however, that the necessity for CPAG to publish Poverty
and the Labour Government and to conduct a 'high profile’ media campaign
such as it did in the early weeks of a General Election run-in, only confirms
the group's failure to influence Labour in office and its own exclusion from
the official policy community “*a fact further borne out by the review of
social services and by CPAG's exclusion from the Lancaster House
Conference. 'Poor Get Poorer' provided a classic illustration of an 'ousider'
group having to resort to a dramatic media campaign to compensate, in

part, for its own inability to achieve regular and effective consultation.

The campaign contrasted strikingly with the acquiesence and misplaced
deference characteristic of CPAG in its early years. The group had regularly
lobbied, gently chastised and, on occasion, bitterly complained to the

government about its treatment of the poor; but it had never compromised,

107. It should be noted, for example, that Peter Townsend, a strong
Labour supporter, was himself initially against the campaign but
swung round to support Field, despite taking considerable criticism
from party colleagues. Field, himself, had threatened to resign
if the campaign did not go through and won strong support from
Harriet Wilson and Walter Birmingham, whom he describes as a
"very strong labour man”, for his plan. He comments that the
decision to proceed was extremely important because............ "it
indicated that CPAG was even prepared to oppose its own side,
the Labour Party, if it was failing to deliver the goods". In
addition, because of it, he feels the attitude of the Conservatives
immediately became more constructive and they undertook to keep
the issue alive during Heath's administration. Interview with
Frank Field 25. 7. 77.

108. ibid
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harrassed or attempted to bully it in the way it did in 1970.

Essentially, CPAG had adopted a moderate style of gentle persuasion and
erosion of resistance in keeping with the Fabian style of its early leadership.
When the Labour Government had complained of wanting to legislate but of
having to submit to the 'realities of the situation' then CPAG had tended to
submit along with it. If nothing else, the new leadership demonstrated in
1970 that the groundrules of group-party politics should be observed, and

could be broken, by both sides.

As Field commented....cccoeeenene "This party responds not through principle but
by being shown, or by thinking, tha.t it will have its red boxes snatched away
from it. That is the weapon we have, that we will actually cost them votes.
They will find it much more difficult to mobilise their traditional support,
and one goes in slogging........... they have to be shocked and shamed and bullied
into doing the right things sometimes the Chancellor will have to agree

to see us because sometimes we say things that will cost votes".

Of course, when a group is making a case that, in particular, attacks the
myths or image built up by a party, such as its humanity, as Crossman

observed, then the party's future attentiveness will be much easier to secure.

109. This apparent difference in styles and the emphasis on day to day
political realities characterised by the 1970 campaign has been
summed up thus by Field.............. "Never mind what notions you have

in your head about how society should work, what we are saying is
that principles should be applied"ouT~of practice and thats still the
place on par with the conduct of affairs in this country, and people
don't like, as Ministers, to have had a rough press and go home to
face theirwives and friends it is actually very important to give
people stick in public, it does concentrate their mind wonderfully
and they get up and say how much they agree with you but can't
manage your demands just yet". Interview 25. 7. 77.

110. ibid

111. An interesting point worth noting here,also, is another of the party's
well fla.unted myths - that of being the only party capable of dealing
constructively and, if necessary, 'controlling' the trade unions.
This particular myth was firmly exploded by their pressure-group
activities in 1978 and particularly in the winter of 1978, when they
resorted to industrial action in their rejection of Labour's pay
policy - action precipitated by what they saw as a Government
'sell-out' on prices and incom.es and unemployment policy.



CHAPTER 6

Rethink - Dealing with, the Conservatives

The 'poor get poorer' campaign may be viewed as having some theoretical
significance also. The disruption it brought about, albeit temporary, between
CPAG and the Labour party may be considered broadly within the framework
of what Robert Salisbury has termed the 'homeostatic mechanism hypothesis'.(l)
Salisbury views the effect of this mechanism upon a hitherto temporarily
stable pluralist order as one in which.................. "a putative equilibrium among
social groups is disturbed as a consequence of such socially disruptive
factors as technological innovation, war, transportation or communication
changes and such macro-social processes as major population movements,
business cycle fluctuations and industrialisation. The disequilibrium will
evoke a response from the disadvantaged sectors as they seek to restore a

(2)

viable balance".

Since Salisbury's qualification of "consequence" is illustrative it might be
argued that the so called "putative equilibrium." may be disturbed precisely
because it is putative or supposed. As interest groups come to recognise
that other groups have a clear pre-eminence in what is supposed to be a
situation of balance and that, consequently, the equilibrate nature of the
political and social order is, in reality, distorted to their disadvantage,
they may be expected to attempt to eliminate or correct those disadvantages

and restore a "viable balance".

In the period 1964-70 party myth may be seen to have contributed significantly
to a putative equilibrium in which many people clearly believed, not the

least of whom were Labour politicians themselves. Party myth fuelled a

1. Salisbury, R. H. Interest Group Politics in America Harper
Row New York 1970 p. 35 He
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widely held belief that the Labour Party was, and would continue to be,
>softl on the poor, on the unemployed and on the trade unions, just as, in
the seventies the party was seen as being ’soft’ on law and order, on
permissiveness and on industrial unrest. ) The largely cosmetic reforms
of 1966 and 67 and the placebo character of much of Labour’s social policy
were reasonably coévincing to the less discerning onlooker that Labour was
doing something to combat poverty. Indeed, the reaction to clawback

indicates that for many people Labour was doing too much.

Until the late sixties, then, Labour was able to draw upon the goodwill
shown to it in the elections of 1964 and 1966. Certainly until the end of the
sixties criticism had been muted as the Government repeatedly asked for
time, in the wake of economic difficulties, to fulfill its promises. The
relationship between the Government and its own backbenchers, its
supporters in the country and among the ranks of the 'voluntary movementl
remained as it was in 1964. Support and deference were still forthcoming
and interest groups like Shelter and CPAG still preferred to articulate their
own preferences through a government with which they could claim to have
some value empathy. There was still not a convinced need to disrupt those
relationships and question the ’equilibrium'. By 1969-70, however, the
goodwill had been largely exhausted, the myths had worn thin and the
government's critics, in their frustration, acquired a new urgency and
vociferousness. This was particularly clear in the backlash the Government
received from the trade union movement and the poverty lobby. The ’poor
get poorer’ campaign may be seen as an effort to restore the ’viable balance’
to which Salisbury refers. It was an attempt to demonstrate that the putative
equilibrium actually was putative and that a re-ordered equilibrium of social
and political forces more sympathetic to the poor could only come about

through a disruption of the status quo.

3. Drucker p. 58
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Post-Election Expectations

Before considering the response of the Heath administration to poverty it

is useful to recall the precedents established by previous Conservative
Governments. An appropriate starting point for .any such resume' is the
1950 General Election, the first to be fought after the creation of the modern
welfare state by the Attlee administration. Conservative intentions in the
social policy field were outlined more by implication than exposition during
attacks upon the record of the Attlee Government. The party’s 1950
manifesto, for example, charged that Labour had. "spread the talk
that social welfare is something to be had from the state free, gratis and
for nothing” ) It warned the electorate that. ........ "a vote for
socialism is a vote to continue the policy which has endangered our economic
and present independence both as a nation and as men and women”. <) '"While
committing the party to support the Welfare State the manifesto warned
finally that...........