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1. Executive Summary and Introduction

The Local Government Act 2000

This report examines how locd authorities have implemented the Locd Government Act
2000. The Locd Government Act 2000 put in tran the Government's intention to
modernise locd authorities, with a broad-ranging scheme to promote democratic renewd.
Soecificdly, Pat 11 of the Act provided for new conditutions offering four options for
the establisment of executive arangements including two forms of eected mayors, the
cabinet form and a dreamlined committee system for smdler authorities  Pat Il dso
provided for the establishment of overview and scruting committees, while Part 111 set out
provisons for a new ethicd framework. The Act makes it a requirement to change from a
sygem of councl and committee decison-meking to a mayord, or cabinet system of
locd leadership or to adopt dterndive arangments. To ensure that locd authorities are
equipped to function in this new era, the wholesde modernisation of political Structures
was mandated, together with measures to promote a greater degree of trust in coundils.
Appropriste  management  dructures were seen as cudd in making councils more

regpongve and accountable to their local communities

The ELG Evaluation

This report marks the fird milestone in a five yer evduaion of new politicd
management arangements in locd authorities The key task in the fird year of the
evauation, which we report on here, is to document the gpproaches locd authorities have
adopted in implemeting the Locd Government Act 2000. As locd adthorities were
offered four options for change and there is the posshbility for locd flexibility in the
development of processes, it is necessary to identify and mep the differentia gpproaches
taken to develop an appropriate evauation framework. The data provides a picture of
implementation and a basdine for further work.



In future years the evduation task will move on to examine what processes have been
adopted in implementing the Act. Findly the task will be to consder the outcomes and
impact of the Act in tems of the ovedl policymekers objectives of increesing
efficency, trangparency and accountability in loca authority governance, as wdl as trug,
condstency and darity in governance relationships. Therefore as well as picking up data
on how authorities have implemented the Act, we are dso concerned to identify how the
Act itsdf is working and whether there are issues which affect how well practitioners are
able to operate and work to the new council congtitutiona arrangements.

Theinformation base for our findings

Our findings here are drawn primarily from our survey of al English locd authorities and
from one day dgte vidts to a representative sample of 40 locd authorities. In addition we
have hdd discussons with policy mekers and locd government specididts a the centre,
and have me with loca authority leaders and pressuregroup officids In June 2002 a
questionnaire was sent to al English locd authority chief executives. The questionnaire
explored the extent to which Councils were adopting new arrangements in response to the
Locd Government Act 2000, induding decison meking dructures overview  and
sorutiny  providons, and dandads of conduct.  The census survey of dl English
authorities, together with an ingpection of locd authority webdtes was intended to
provide a basdine for tracking future changes, and edtablish the population for the ste
vists and more detalled sample survey which is to follow. A totd of 289 responses were
recaeived, condituting 75 per cent of those surveyed. Of these, two proved unusable,
making for a usable response rate of 74 per cent. Table 10 in the Appendix 1 presents the
responses by type of council, region, politicd control and conditutiond form. Responses
in each category, compared with the populaion of authorities a large, indicate tha there
was no non-response bias. Appendix 3 presents acopy of the questionnaire we used.

We vidted the 40 locd authorities between November 2002 and April 2003, a sample of
over 10 per cent of dl authorities in England. We are not able to draw any datidicd
inferences from our gte vist daa but use it to illudrate the different and diverse



arangements adopted in locad authorities in response to the Act. Appendix 2 gives some
generd detals of the crosssection of locad authorities we vidted for our case sudies and
an outline of the interview frame and the range of people that we contacted.

The gructure of the report

The focus of the report is on the key themes emerging from the changes that the 2000 Act
has st in mation. The report has three broad parts. Firs, we provide some context setting
and begin with a brief review of the background to the problem of politicd management
of locd authorities and the recurrent atempts to modernise the traditiond committee
sysem. We note some of the key idess behind the reform as set out above, and the
amosphere o oppogtion that surrounded the change process (at leest from many locd
authority councillors). The report presents some initid thoughts about how to understand
the processes of inditutiond change that we are witnessing a the beginning of the firg
phase of the evduation. Different theories offer dterndive pergpectives on how
inditutions might change.  Pah dependency models suggest that organistiona  actors
look to recreste some past practice.  Rationd choice models expect inditutiond actors to
respond to new opportunities and incentives.  Normative theorids try to discover whether
particular inditutiond vaues are driving the response to change.

The second part of the report provides a generd account of the process of implementation
drawing on the survey findings and the case dudy vidts It deds with the initid
expaience of dl locd authorities in implementing the Locd Government Act 2000, the
functioning of oveview and soruting  sydems, the edtablishment of  andards
arangements and the role taken by aea decison-meking. We dso focus on the
operdtion of executives in the 81 per cent of authorities operaing the leader cabinet
fom!. The andyss of locd govenment sees councils a beng about locd
representatives making decisons in the best interests of locd people  The third pat of

! This report must be read in conjunction with our earlier and more detailed report on our survey findings
which is available at the EL G websitewww.elgnce.org.uk (Stoker, 2002). This earlier report provides
more detail for example about the operation of mayoral and alternative arrangement authorities.
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our report seeks to move beyond a description to an evduaion of the way the system is
working. The andyticd framework we devdop here should be regarded as amed a
exploration rather than being definitive. The am is to spark thought and discusson. We
outline different broad responses to new politicd management based on the drength of
leadership and scrutiny arrangements. We examine connections between the gpproach of
locd authorities to politicd management and data on ther peformance. We conclude by
relating our findings to wider understandings of the processes of inditutiond change.

Our findings

Experience of implementation

Our survey mirrored the nationd picture showing that most authorities have opted for the
leader cabinet form.  Nationdly 316, or (81 per cent) have chosen this option. Many
authorities with populations bdow 85000 (59 authorities) have opted for a sysem of
dternative arrangements dthough gpproximetdy a third of these smdler authorities aso
opted for the leader cabinet form. There ae ten mayor-cabingt  authorities and one
mayor-council  maneger authority.  The mayora authorities conditute a very amadl
proportion of the new politicd management arangements adopted by councils a just
over 3 per cent. Just over one third (36 per cent) reported that the new arrangements had
been implemented easly or very eedsly, 63 per cent reporting some difficulty and just 5
authorities reporting greet difficuty. Respondents reported the principa advantages were
more effident and quicker dedson-meking (111 authorities), cearer and more
accountable decison-making (64 authorities) and sronger and more focused leedership
(41 authorities).  The principd dissdvantages were reported to be non  executive
members disengaged (109 authorities) and  confuson over the sorutiny roe (34
authorities).

The frequency of meetingsin leader cabinet councils
We compared the frequency of medtings of the executive with the frequency of
committee meetings under the old sygsem. Our survey findings suggest that cabinets



meet more frequently than the average committee under the old sysem. Our dte vidts
provided a dmilar picture suggesting more frequent but shorter meetings  Within the
leader and cabinet form, over hdf the executive cabinets meet monthly or less often (54
per cent) and one in ten (11 per cent) met on a three weekly cycle. A large group (35 per
cent) meets fortnightly or more often. However, dthough aur survey provides a good
basdine for the frequency of executive cabinet mestings, it may not provide a vdid
measure of the continuity of atention or totd time given to coundl afars by leading
councillors under either system.

The size and composition of the executive

The findings of the census survey ae that the average sze of cabinets is close to the
datutory maximum of ten in dl but digrict authorities perhgps reflecting the different
functiond range of different types of authorities. Within the leader and cabingt form, the
average Sze of a cabinet is 7; it is 87 in unitaries and exceeds 9 in metropoalitan, London
and county authorities The vas mgority of authorities under the control of a dngle
paty have a cabinet drawn from that party (95 per cent Labour, 96 per cent Conservative
and 90 per cent Liberd Democrat). Our dte vigts reveded the sgnificant and diverse
changes which have occurred in athorites with no ovedl contro, where the
esablishment of an executive has encouraged the formation of formd or semi-forma
coditions

The average age of leaders is 55 years, (close to the average of dl councillors), and the
average age of cabinet members of 48 years. Just 17 per cent of leaders are women.
Paty differences are apparent, with the Liberd Democrats having both the highest
proportion of women leaders (39 per cent) and the youngest average age of cabinet
members (40 years). Although on our dte vists concerns were expressed about the
‘eying of locd govenment it was not genedly hed that the new politicd
management arrangements had made matters better or worse.



The practice of executives

The way in which executives operate varies gredtly depending upon the degree of
delegation to leaders portfolio holders and officers, formd and informd practices for
medtings and decison meking and the extent to which both officers and portfolio holders
have adapted to their new roles. Using our survey data we used three indicators of the
formd didribution of decision meking power in locd authorities  Frdly, whether the
leeder can teke decidons done secondly, whether the leader can appoint cabinet
members and thirdly, whether the leader can dlocate portfolios Our dte vigts suggested
these aspects were strongly linked to party traditions and higtory.

In leader cabinet authorities we suggest that when leaders have dl three powers they have
a ‘concentrated” power and this was the case for only 16 per cent of leader cabinet
authorities. Where a leader exercised none of these decison making powers we
described the form of leadership as ‘de-concentrated’; this was the case for 27 per cent of
authorities, with many other authorities fdling in between. The concentrated form of
leedership is more likdy to be found in Conservative authorities.

The organisation of overview and scrutiny functions

Our survey found that there was no uniformity in the way in which councls organise
therr overview and scrutiny functions.  The average number of committees is 3.7 but 1 in
5 authorities mantan only one committee, whils 38 per cent have five or more.
Scruting committees have an average membership of 12 councllors on each committee
and an average of 2 independent members. Nearly 2 in 5 authorities (39 per cent) report
that prepaty megings are hdd prior to scrutiny committee meetings, and nearly 1 in 10
authorities (9 per cent) report that committee decisons were subject to a party whip. Our
gte vidts suggested that dissent is gill more likdy to be ared through internd party
mestings.

The development of the scrutiny function
Our dte vidts suggest that there were severd factors which encouraged the development
of the sorutiny function.  Frdly, the involvement of councillors in a successful scrutiny



activity for example task and finish groups.  Secondly, effective and committed charing
was important.  Thirdly, good officer support was key in assding the devdopment of a
work plan and understanding the scope of the scrutiny function.

Our survey showed the range of adtivities being undertaken by scrutiny committees with
87 per cet bang involved in reviewing savice outcomes 66 par cent exploring
innovative forms of savice ddivery, a amilar number (68 per cent) involving externd
dekeholders in their ddiberations and 2 in 5 (42 per cent) investigating non-locd
authority service providers. Our dte vidts dso pointed to grest vaiety in the baance
between policy devdopment, overview of the forwad plan, post decsond scrutiny,
policy monitoring and performance management. In some  authorities scrutiny  had
concentrated on examining best vaue work. In others, scrutiny activity had focused on
pod-decisond  sorutiny. Fndly in othes (laagdy mgority councls) soruting hed
focused on predecisond policy devdopmet work. Almos uniformly there were
atempts now tha scruting was ‘bedding down’ to move to have a more bdanced work
plan. Cdl-in powers gopear to have been usad respongbly in dl but one of our dte vists
dthough we noted some potentiad condraints on its use aisng through inditutiond and
party factors.

Adapting to new rolesin relation to scrutiny
The introduction of overview and scrutiny in locd authorities represents a huge change of
role for the mgority of non-executive councillors and for officers.  Our survey invited
respondents to identify advantages and disadvantages of the new arangements.  The
most common disadvantage cited was non-executive dissatisfection.  This experience was
not uniform however, and our Ste vidts suggested that levels of dissatisaction were less
where members had been involved in a successful scrutiny activity and where there had
been an influx of newer members  Officers too had had to adapt, for example, changing
the way they write and present reports however this was not reported as problematic in

our gtevigts.
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Sandards of Conduct
Our survey showed the sze of dandards committees varied from 2 members in 2
authorities to 19 (in 1 authority). The average number of eected members, independent
members and parish representatives is 4, 2 and 1 respectivdy. Haf the committees were
chaired by the independent member (51 per cent). Our Ste vidts reveded gregly varying
frequency of meetings and activities by standards committees. However, nearly dl were
frudrated however by the dday in bringing forward regulations which would dlow

gandards committees to consider misconduct cases.

Area committees

The legidation did not require locd authorities to st up area committees, and in many
places they dready exiged, but we found that in hdf (51 per cent) of dl leader-council
sysems, area committees were operaiing.  Didrict councils were dightly more likely to
st up aea committees than other councils (60 per cent) and in Consarvaive controlled
councils nearly two thirds had aea committees (61 per cent), roughly twice the
proportion of Labour councils with area committees (35 per cent). Where they exiged in
Labour authorities over hdf of dl aea committees were Imply conaultative (52 per
cent), wheress in Conservative-controlled councils with area committees nearly three-
quarters had decison-meking responshbilities (72 per cent). The Liberd Democras were
adso more prone to giving power to ther area committees than were Labour authorities,
with 75 per cent having decison making responghbilities

The emergence of a strong leader ship and strong scrutiny model
We ague tha in response to the Locd Government Act there is the potentid for locd
authorities to be independently strong® or week dong two dimensons of change —
leadership and scrutiny. Leadership autonomy and independence of scrutiny can either
be strong or wesk, cregting four possble types of response. A ‘fusion model’ is where
authorities have both wesk leadership and wesk scrutiny and we would see them as
ressors to change. We have termed authorities with wesk leadership and strong scrutiny

2 By referring to strong |eadership we are referring to the constitutional postion of the leader rather than
personal qualities.
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‘collective accountability model” and we see them as adgpting the Act but not adopting
dl the reforms.  Likewise we have termed authorities where there is strong leadership and
weak scrutiny the ‘executive autonomy model’, as parts of the Act have been adopted but
not dl. Findly we have termed authorities where there is srong leedership and strong
scrutiny the ‘separation of powers model’.  Authorities who have adopted this modd can
be seen as adopters of the spirit and principles of the reform advocates.

We were ale to use data from our survey to atempt to identify the numbers of
authorities who would fit in the quadrants of the modd. Usng the three indicators for
leedership autonomy identified earlier (leeder teking decisons done, leeder gppointing
cabine members and leader dlocaing portfolios) authorities who scored none or one
were classfied as having wesk leadership and those authorities who scored two or three
were dassfied as having strong leedership.

We used three quedtions from our survey to edtablish indicators for the independence of
the overview and scrutiny function.  The firss was whether pre-paty meetings are held
prior to committees, the second was if councils provided officer/expert support for
committees or a oecid officer unit, and the third is whether committees explore
innoveive forms of service ddivery. Scoring on two or three of these indicators gave a
high independence score or drong scrutiny, and scoring on none or one gave a low
scrutiny independence score or weak scrutiny.

We were therefore able to identify that councils have implemented the new politica
management arrangements in a variety of ways.  Rdaively few councils (17 per cent of
mgority party councls, and 16 per cent of dl councils) can be seen as having strong
soruting and drong leedership and fitting the separation of powers modd.  The mogst
common modd is a rdaively collectivis or wesk paten of leadership with srong
scruting — the collective accountability model (32 per cent mgority control councils and
33 per cat dl councils). Less popular are councils who fit the executive autonomy model
where there is high executive control but wesk checks on executive action (28 per cent
mgority control councils and 25 per cent dl councls). Findly, aound a quarter of al
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councils are operating like the fuson mode where there is wesk leadership and wesk
scrutiny (23 per cent in mgority control councils and 26per cent dl councils).

We find that there is a dgnificant association between type of authority and politicd
management arrangement.  More London authorities are in the fusion group. It is the
unitary authorities which have developed executive autonomy and the metropolitan and
county authorities are more likdy to correspond to the collective accountability form.
Paty differences ae ds0 apparent: the Consarvatives favour dronger patterns of
leadership, Labour authorities tend to have high scruting scores and low leedership - as
do Liberd Democrat authorities.

Political management and the performance of councils

We explore the extent to which politicd management arrangements make any difference
to the peformance of the council by corrdaing the Government's Comprehensve
Peformance Assessment (CPA) agangt our leadership-scrutiny typology.  This suggests
that there is a high and ddidicdly dgnificant reaionship between authorities who
bdong in the separation of powers or strong leadership/scrutiny box and an excelent
CPA score We found the association was srong enough to make it clear tha the
relationship between drong leadership/scrutiny and an excelent CPA rating could not be
due to chance. The corrdation dso suggests that a sysem of low sorutiny and low
leedership is negatively corrdlated with a good CPA score  This suggests that councils
with low leadership and scrutiny cgpecity have a more than random chance of not getting
an excellent CPA rating dthough the strength of that relationship is not as strong.

Conclusions

This report presents information on the way in which locd authorities have implemented
the Locd Government Act 2000. Our survey and Ste vidt evidence suggeds that a
ggnificant dructurd change in the legd and inditutiond framework of locd authority
decison-making has occurred, and has produced a variety of responses. We concdlude that
the current dtuation is flud and represents only a sngpshot.  The 2000 Act dlows
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conddarable socope for choice and  expaimentaion in implementation  which  locd
authorities have utilised to the full, and the responses of both members and officers has
vaied from grieving for the committee sysem to sdzing and exploiing new

opportunities.

We have found examples of both condraints and opportunities for further change. As a
condraint, we find inditutiond path dependency in the way that paty loydties ill
condrain the operation of overview and scruting, and councillors and officers with long
experience under previous arangements are finding it difficult to develop new paiterns of
working. Equdly, we find some support for the rationd choice modd in that there is
evidence of cabingt members, non-executive councillors and officers udng the new
dructures to take decisons in different ways and underteke a range of new activities.
Here it would gppear that party traditions have encouraged, especidly in Conserveive
councils, a willingness to experiment with more concentrated forms of leadership. We
found little evidence of subdantidly new normdive ideds to guide inditutiond actors.
The new rules and roles have ya to be fully formulated and interndised by inditutiond
actors. However thisis not surprisng given the early sate of the reform.
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2. The Context for Change

Therise of party decision-making

In recent decades, most locd authorities have been managed on paty lines with the
coundllors forming the largest single group usudly teking control of busness This is
not an entirdy new phenomenon, as paty conflicc was widespread in the ningteenth
century not only in the boroughs but dso initidly in the new county councls In these
authorities, ad often in the Boards of Guardians and School Boards, candidates adopted
paty labds — sometimes, but not adways, corresponding with those of nationd parties —
for the purpose of contesting the eection. In many cases, paty conflict was intense, even

rancorous.

It would be a misdake, however, to imagine that the impact of paty a century ago was
anything like that today. With the exception of the London County Council and very few
other authorities, party conflict did not extend into the council chamber itsdf. Over time,
a progressve politicdsaion of locd government occurred (Gyford 1985; Young, 1986).
Coundillors progressed from merdy fighting dections to dtting in paty endaves within
the council chamber. Beyond this emerged a sysem of voting as a bloc. This pattern was
fadlitated by holding private paty meetings to determine the line to be taken, and
reinforced by a disciplinary regime operated by whips. Under such a sysem of paty
government, key decisons are made behind dosed doors by the mgority group, before
being presanted to committee and council to be formdly taken. Yet the committee
sysem remaned a procedurd, if not a politicd, redity for dl locd authorities. Only in
the mogt politicized authorities did this practice of pre-determining how votes would be
cad ill over from the council chamber to the committee room. In pardld with this
devdopment arose the practice of the mgority party teking key pogtions of committee
charmanships and the mgority of committee seats and — prior to 1972 ddermanic
vacancies — indituting a system of the spoils of office (Bulpitt, 1967).
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Within this sysem of paty government, councils recognised the podtion of leader,
uudly the mogt influentid person among the mgority paty members.  There were,
however, marked party differences in the power and authority of leeders The standing
orders for Labour groups emphassed, dnce the 1960s a collective form of decison-
meking over gopointment of charmanships and the dlocaion of other pogts while
Consarvative leaders have treditiondly been granted more freedom of action, gppointing
ther own nominees to charmanships (Gyford, Leach and Game, 1989). This
consolidation of control, when focused by the office of leader and the creetion of a policy
committee, represented anew high point of the political management of loca authorities.

Neverthdless condderable variaions remaned across the country both in leadership style
and in the presence of paty politics itsdf. The smdler and less urbanized authorities
tended to have a more relaxed form of paty government and in the rurd areas might be
run entirdy in independent lines. Following the loca government reorganistion in 1974,
dmogt dl authorities came to be run on paty lines The Widdicombe Committee of
1985/6 undetook extensve research into the politicd management of locd authorities
(Widdicombe, 1986). Its report affirmed the pervasveness and inevitability of party
politics in loca government and portrayed the process of politicisation as one of a ‘risng
tide, which would, over time, engulf dl authorities On this andyds locd authorities
were converging towards a common modd of paty govenment.  Although the
committee conceded that differences existed, it saw these as being eroded by the process
of homogenisation.  Subsequent research conducted for the Jossph Rowntree Foundation
in the ealy 1990s cagt doubt on this ‘riang tide hypothess, arguing ingead that politica
change had differentid impact on locd authorities often deegpening differences and
producing amore varied landscape of locd palitics (Y oung and Davies, 1990).

The patern of politicdl management in different authorities is dso affected by the large
proportion of councils (between a quater and a third) that have no politicd magority.
Hung or baanced councils varied in the politics according to whether an informd or even
foomd codition deveoped between paty groups giving them the combined voting
drength to get through ther programmes Some locd authorities were seen to run
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minority adminidrations where one paty took dl the committee chars and given the
tacit supported of a leest one other party (or perhgps a group of independents) to do so.
Another way forward was for power-sharing, where two or more parties agreed to share
out committee chars, dthough usudly without any forma codition. The other option
was in effect a ‘no adminidration’ option where no permanent chars were hed and
podtions were rotated from meding to meding. Wilson and Game (2002, p. 310)
edimate that aound a third of hung councls in the lae 1990s had a minority
adminigration, aout hdf had an infoomd power-shaing arangement, and the
remainder had no adminidration.

The committee system and itscritics

Traditiondly, the British sysem of loca government, with its nineteenth century roots,
has been a sysem of ‘government by committeg. Councils progressed decisons through
ther committees, and dl coundllors induding those from the minority parties, have
been aile a leest formdly, to paticipate in decison-meking. While this sysem had the
virtue of beng indudve and open to paticipaion, it had mgor wesknesses The
tendency for ooundllors to become involved in dealed adminidraion, and the
reluctance of councillors to ddegate maters to officers, impeded quick and efficient
decison-meking. The Maud Committee reported in 1967 tha the paticipation of the
members in s much detal was ‘the root cause of locd government's adminidraive
troubles’

Locd authorities have long sought to remedy these admitted shortcomings through
dreamlining ther decisonteking dructures, reducing the number of committees, thelr
sze, and the frequency of ther meetings For the Maud committee, the solution lay in
the concentration of power within a management board of five to nine members whose
tak was to st policy, while committees were reegated to merdy advisory and
representative roles.  While these proposds were ovewhdmingly reected by locd
authorities, the debate was re-opened twenty years later when the Widdicombe
Committee once agan conddered the feashility of introducing a Maud-dyle
management board.  Widdicombe conceded the advantages of this modd in terms of
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sharpening accountability and speedier and more effective decison-taking, but found
agang the scheme on grounds of the slit loydties that it would require from officers.
Traditiondly the servants of the council as a whole, officers would be required to work to
the management board, thus isolating the ‘backbench’ councillors.  Widdicombe
concluded thet the traditiond council and committee sysem was the mogt gppropriate, as
it gave a Sgnificant role to every coundillor.

By the ealy 1990s, concerns about the inefficiency of the committee sysem re-surfaced.
(Depatment of the Environment, 1991) Secretlary of Stae Michad Hesdtings bold
proposds to reform the internd management of locad authorities cdled for a ‘cabingt’
system of decison meking while dso advocating an even more radicd option of a
directly eected executive mayor. However, the gpproach was permissve, and relied on
locd authorities to take up reform proposds if they chose to do so.  In 1993 a joint
working paty (Depatment of the Environment 1993) of government and locd authority
offidas produced a st of suggedtions about how incrementa and evolutionary changes
in the edablished sysem could be encouraged by dlowing for experiments that stepped
outdde the exiging legidative framework. Ovedl Sewat (1995) agues that the
Government & that timewas unwilling to impose legidative change.

Theroad to the 2000 Act

The Commisson for Locd Democracy, an independent review of the dSate of locd
democracy in Britain, was indrumentd in bringing the issue of reform of the decison
meking gructures back into focus in its find report published in 1995 (Commisson  for
Locd Democracy 1995, Pratchett and Wilson 1996). It argued that the accountdhlity of
locd govenment was undermined by a decisonrmeking system that obscured where
decisons were made and where the leeders remaned ‘informd’ and impossble to hold to
account. In paticular it proposed  the introduction of separady eected executive mayors to
be matched by a strong and chalenging assembly of awider body of councillors.

The Commisson for Locad Democracy’s report was largey ignored by the Conserveive
Government, but some of its ideas aroused interet in the then oppostion Labour Party. Both
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Tony Blar as leader of the oppostion and Hilary Armgrong as shedow loca government
miniger expressed interest in the mayord idea and in the wider package of reforms proposed
by the Commisson. The idea of an dected mayor for Greaster London was canvassed by
Blar from 1996 onwads (Fimlott and Rao 2002). On forming the Government in May 1997
the policy debate within New Labour developed in earnest and a pamphlet by Blar (1998)
st out the generd case for reform. A Bill introduced by Lord Hunt traled some of the
options for reform but never reeched the daiute The Government dso went ahead with
plans for an dected mayor and a wider asmbly in edablishing the Greater London
Authority in 2000. The Govenment's plans for the ret of locd government eventudly
found gtatutory expresson in the Loca Government Act 2000.

The case for reform in the established systems of loca government in England was expressed
in two white papers (DETR 1998,1999). It reted on a mix of accountability, effidency and
leadership arguments. The edtablished committee sysem was criticised as ‘inefficient,
opaque and as ‘weskening accountability’ (DETR, 1999:8). It was suggested that a lot of
time was waded by ocoundllors and officids in going through the motions of decison
making without red purpose. Decisons were not made in gppropriate forums and there was
aconcentration of decison- making powersin smal groups outsde formd arenas.

In short, the traditional committee system, designed to provide an open and public
framework for decision-making, has grown into an opagque system with the real
action off-stage. People lose confidence in their council’s decisions, individual
councillors become disillusoned with their ability to influence local decisions, and
local people are discouraged from standing for election...unclear decision-making
weakens the links between local people and their democratically elected
representatives ( DETR,1999:8-9).

Moreover, there was a grest emphads on the impect that visble leadership could make in
providing both a more effective means of tackling community problems and in providing a
focus of accountability. The solution was to provide for a move to systems that dlowed for ‘a
clearly identified executive to give drong leadership to communities and daity to decison
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taking; and powerful roles for dl coundillors to ensure trangparency and locd accountability’
(DETR, 1999:19). The ultimate god of the reformers was it gopears that the politicd
managemert  sydems of councils encourage srong leadership from a smdl group of
politicans held to account by drong overview and scrutiny practised by a wider group of
councillors

A further rationde for the reforms was that changes to internd management —
concentrating power in an executive, and developing other roles for the remaning

councillors— would encourage different sorts of people to enter and exit council service.

The Government believes that the combination of the new rewarding roles
envisaged or councillors and... steps to address some potential financial and
other disincentives to serve will encourage a wider cross section of the community
- more employed people, more women, more people from ethnic minorities, more
young people and people with young families - to serve their communities in
future ( DETR,1998:3.61).

It was hoped that more councillors would be drawvn from these under-represented groups
in future and in paticular, ‘for more tdented, vigorous young people in locd
government aile and willing to meke a difference to the world aound them’
(DETR1998:360). ‘We nead’, decdlared Locd Government Miniger Hilary Armsrong,
‘people from dl groups in our communities to come forward and offer ther services as
councllors. We need to bresk free from the pattern so often found today where many
councillors are relaivey old, fev ae women, and even fewer are drawn from ethnic
minorities (Armstrong, 1999, p. 21).

Greater representativeness is valued, but there are no direct means proposed for achieving
it.  The government has taken the view that the roles played by a councillor a present are
insufficiently rewarding and dtractive, arguing that councillors are not putting ther time
to good use, due to the conflation of the executive and representative roles that flow from
the tradition of ‘government by committee’ Redructuring coundillors roles, then, is the
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primary means by which the ams of the modernisation agenda will be achieved. A amal
executive body of coundllors will provide for community leedership, while the mgority
will play manly a representative role. The government mantains that ‘each role can
only be fully effective when it is separated from the other’ ( DETR, 1999:3.12).

The executive role is to propose the policy framework and implement polides within the
agreed framework. Such an executive, in the government's view, will speed up decison-
meking, enhance responsveness and endble locd authorities to meet community needs.
Increased transparency will enable people to measure the executiveé's actions agang the
policies on which it was dected, and thus shapen locd politicd debate and increase
interes in locd dections. The role of backbench councillors, on the other hand, is to
represent their condituents, share in the policy and budget decisons of the full coundil,
uggest policy improvements, and sorutinise the executiveé's policy proposas and  ther
implementation. To this end, councils are required to edablish overview and scrutiny
committees composed of non-leading councillors, whose duty is to review and question
the decisons of the executivee  These committees adso review broad policy and submit
dternative proposas to the executive.  The principle of proportiondity, introduced in the
wake o Widdicombe by the Locd Govenment Act, 1989, goplies to scrutiny
committees, which must therefore reflect the political baance on the council.

Such separation of roles is expected not only to provide a sharper focus for executive
reponghility, but also to endble the mgority of non-leading members to be freed up
from the pressures of council busness and so devote more time to representing ther
condituents.  Under the new arangements, non-executive (or ‘backbench’) councillors
will be expected to goend less time in coundl megtings and more time in the loca
community, representing their condituents aspirations, concerns and grievances to the
councl and bringing to its decidon-making processes ‘a full knowledge of wha ther
locd communities need and want' (Armdrong, 1999, p. 21). More specificdly, they
would play an advisory role on locad issues reviewing decsons of the executive,
approving the budget, and taking quas-judicid decisons
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This idea of a cdear separation of roles underlies dl three of the basc modds put forward
in the Locd Government Act 2000. Under the Adt, three options exi¢ for locd
authorities a directly dected mayor with a cabinet; a directly dected mayor and council
manager; and a cabingt with a leader. Chosen by the locd dectorate, a directly dected
mayor would serve as the politicd leader for that community, supported by a cabinet
drawn from among the council members chosen and directed by the mayor. Depending
on locd politicd circumstances and choices, the cabing may be a formed from a single
paty or from a codition of paties Cabinet membes endowed with ther own
portfolios, could be empowered to take executive decisons. In the second form, based
upon a directly dected mayor and council manager, the mayor’'s role would be primarily
one of influence, guidance and leadership, defining drategic policy and ddegaing day-
to-day decison-making to the council manager.

The third, and mos widdy favoured modd, a cabing with a leader, comes closest to
exiding practice in patissn authorities.  Under this form the leader is decided by the
council, while the cabinet is made up of councillors, ether gppointed by the leader, or
elected by the council. As with a directly dected mayor form, the cabinet could be dravn
from a dngle paty or a codition. The leader might define the portfalios of the cabinet.
The cabing can take decidons collectively but decison-meking power could dso be
given to individud cebingt members or the leader.  In a lae amendment to the Adt, in
regponse to pressures from oppodtion, paties the Government dlowed smdler
authorities a wider set of choices The key argument was that these authorities would
have perhaps nether the politicd or adminigrative resources to implement one of the
three main modds under the Act. Therefore a further fourth option was offered, of
adopting ‘dterndive arangements based on adgptations of the exising committee
sysdem. This is avalable only to authorities with a populaion under 85000 and as a fdl
back in the case of a ‘no’ vote in a mayord referendum.  All four types of arangement
dlow congderable scope, as under the previous system, for decisons to be ddegated to

officers.
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The policy for the Locd Goverrment Act 2000 wes framed explicitly to permit loca
authorities to choose a form of conditution, in consultation with ther communities thet
was right for the counal. With mogt locd government legidation a sandard policy is
universdly applied (dthough with a degree of locd flexibility) across locd authorities of
different type, Sze and topogrgphicad locetion. In terms of the evduation of the 2000
Act, the choices outlined above will impact upon wha implementation means nationaly
much more 0 than with other policies These choices add to and complicate the
framework for analyss.

Theroad to the new ethical and standards arrangements

As Doig and Skelcher point out, higoricdly, levels of misconduct in locd government were
comparaively low compared to nationd government (Doig and Skelcher, 2001). The debate
on gandards in locd authorities was initiated by the Nolan Report on Standards of Conduct
in Locd Government (1997). According to Skelcher and Sngpe the Labour Government,
influenced by high profile difficulties of fraud and misconduct in a few locd authorities,
were persuaded that a nationd response was needed (Skelcher and Snape, 2001).

Prior to the 2000 Act councillors operated under a nondatutory ‘Naiond Code of Locd
Government Conduct’. This set out guidance for members on dandards issues such as
didosure of finendd and nonfinancid interests, conflicts of interests,  hogpitdity,
relaionships with officers and persond dedings with the council (Skelcher and Snape
2001). This nondatutory code was open to locd interpretation and the judgement of
councillors.  Part three of the 2000 Act introduced dautory requirements for eech locd
authority requiring they adopt a code of conduct that al members have to Sgn up to based on
a nationd modd with a range of datutory provisons. Each councl was dso required to
edablish a locd sandards committees to oversee ethicd issues and promote good practice.
Pat three of the Act aso set up an independent nationd body — the Standards Board for
England - to have responshility to provide advice to locd authorities on Sandards metters
and invedtigate dleged breaches of a councl’s code of conduct. If following invedtigetion it
is decided that there is a case to answer, locd authorities are required to convene a  tribund
to condder if the code has been breached and to impaose pendties where gppropriate.
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Theresponse of councillors

Throughout this period of debate and progress towards the 2000 Act the oppostion of
councillors to change had been widespread. Two nationd surveys of coundillors, in
1993 and 1999, focused on how coundllors saw their roles, the extent to which thar
agpirdions were didied by the traditiond committee-based system of locd government,
and the implications for them of grester concentration of executive power in ether
cabing or directly dected mayor form (Young and Reo, 1994; Rao, 2003). In both 1993
and 1999, the mgoarity of coundllors — and in 1993 the great mgority — abjured reform
and expressed stidfaction with the treditiond committee sysem.  But while the mgority
of councllors dill prefered the exiding decison-making dructures, a condderable shift
— from 13 to 34 per cent — occurred in favour of a ‘cabing’ sysem with responsbility
veded in a gndl group of councllors As in 1993, there was negligible support - just
three per cent - for radica change to vest power in an executive mayor.

The Government argued that a more dSreamlined sysem would endble the mgority of
coundllors who will take up non-executive roles, to devote more time to representing
their condtituents.  During the same period, the proportion of councillors accepting that a
cabingg sysem would enable backbench coundllors to ‘devote more time to ther
condituents doubled from 22 to 43 per cent. Likewise, those who fdt tha more time
would be devoted to peformance review and monitoring by such coundllors trebled
from an inconsequentid 15 per cent in 1993 to a subdantid 42 per cent today (Reo,
2003).

Yet the agument was only hdf-won, for there remained the separate issue of whether
sorutiny, and representation of condituents  interests, together amounted to a meaningful
role for the ‘backbench’ councillor. In 1999, two thirds of the coundillors surveyed felt
that the government’'s changes would ‘deprive ordinay membes of influence over
decison meking', dthough this figure represents a marked decline from the 80 per cent
agreeing with this datement in 1993, Moreover, a mgority of coundllors (57 per cent)
dill agreed that ‘ordinary members would be deprived of the incentive to reman on the
council’, dthough here too there has been a softening of oppostion since the 76 per cent
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levd recorded in 1993. It is dear, then, that opinion was changing quite rapidly in the
direction of accepting the new ‘cabingt’ sysem of locd governance. On the other hand,
coundcillors remained consstently opposed to the mayord form.

While there were severd advantages damed for an dected mayor, rddivey few
councillors are prepared to recognise them. The 1999 survey of councillors reveded that
jus one fifth condder an executive mayor would ‘meke it esser to get things done.
Only one coundillor in three agreed that an dected mayor would provide ‘someone who
could speek up for the whole ared, perhgps the principd advantage damed for such a
roe A gmilaly smal proportion conceded that having an dected mayor would mean ‘it
was dways clear who was respongible when things go wrong'.

The 1998 British Socid Attitudes Survey found public responses were more podtive than
councillors when asked to comment on their perceptions of the advantages of having an
dected mayor (Reo and Young, 1999; Rap, 2003). The BSA survey did gopear to
suggest that there was public support for a recognisable locd leeder. Fifty nine per cent
of respondents strongly agreed with the statement ‘having an éected mayor means there
was someone who could spegk up for the whole area — far more than the 29 per cent of
councillors who agreed with this statement.

On the other hand, a number of disadvantages of the scheme have been identified. It has
been argued that the executive mayord system risks an excessve concentration of power
and deprives ordinary councillors of influence.  Almogt nine in ten councdillors shared this
view. Smilaly, an ovewhdming mgority — 80 per cent — of councillors agreed that one
consequence of the mayord form would be that coundcillors ‘would have too little say’.
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3. Undergtanding Ingtitutional Change: Path Dependency, Responding
to New Incentives and Sear ching for New Norms

One of the underlying ams of our research is to examine how a set of inditutions —
namey princpa locd authorities - have responded to a demand to change. There will be
a need for us to have developed by the time of our next annud report, a fully operationd

andytica framework for underdanding and evauating the changes that have occurred.
For now, in order to dimulae reflection of the early findings of our research we outline
three ways of looking a the process of inditutiond change We dhdl return to a
discusson of the vaue of the overdl indghts provided by these moddsin the conclusion.

Some see inditutions as ‘pah dependent’ (Peters, 1999). The initid choices that
influenced the structures and process of the organisation have a powerful grip and are not
thrown adde lightly. There will be change and development but the formative processes
tha condructed the organistion will limit the range of posshiliies in teems of the
direction and extent of change. Policies and practices are affected by the idess and
interests of those indde a differentiated public sector rather, than merdy a response to
externad influences. The making of legidation will be affected by these preexiging
pressures and its implementation will certainly be affected. In generd this form of theory,
as Peters (1999:68) suggests, is ‘much better suited to explain the persstence of peatterns
than to explan how the paterns might change With respect to the 2000 Act, for
example, the continuing effect of paty dedsonmeking ad mechinery might be
expected to have an impact on the choices made in respect of politicd management
forms, the drength of the powers and the levd of autonomy given to the executive and
the way that overview and scrutiny is carried out. In many respects this modd implies
an expectation that radica or dramaic change is unlikdy and unusud. In generad terms
this modd implies that organisstions have a condgderable capacity in the face of imposed
changeto maintain astrong semblance of ‘busnessasusud’.

A scond goproach to inditutiond andyds focuses on how inditutions provide a
framework of rules and incetives in which individuds make decisons about what
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actions to take in order to pursue ther sense of sHf-interest (Peters, 1999). Under this
raiond choice modd inditutions provide the space in which the bounded raiondity of
individuas can be exercised. Within the condraints and options offered by organisationd
rdes and in the light of ther inevitebly limited levd of underdanding, information
gaheing and foresght, individuds act in a way that most suits ther interests. An
imposed change, like those contained in the 2000 Act, might be expected to shift
incentives and rules and in turn begin to change behaviour as individuds cdculae (and
learn) how to get the best out of the new arangements from ther own perspective.
Indeed, theorigs from this perspective tend to see the process of inditutional change as
an issue of conscious design, trid and redgn. In individud locd authorities powers are
dlocated and decison-meking routes established in the knowledge that they favour some
groups of individuds rather than others and in the expectation that these dructures will
encourage certain types of processes and decisons rather than others. The requirement
under the 2000 Act to devedop explidt and comprehnensve conditutions for loca
authorities combined with the demand for new decison meking arangements, will have
opened up new opportunities for incentives and rules to be changed fundamentdly or
twesked on a smdler scde Underdanding inditutional change under these circumstances
becomes for rationd choice theorists a contest between the designs of the conditution
framers, and the responses of the individuds in locd authorities to the new condrants
and opportunities afforded to them.

A third modd sees individuds not sO much as entrepreneurs looking & what the
inditution can do for them, and looks indead a the way that indtitutions provide people
with a framework of meaning and a sense of purpose. This normative understanding of
inditutions emphasizes that the vaues and norms within organisations o shgpe the
preferences and behaviour of the individuds that they are led to follow a ‘logic of
aopropriateness  rather than a caculation of what is their bet pay off. Inditutions work
precisdly because they provide the frameworks in which individuds can find purpose and
direction on the bess of the legitimate dams of the organistion on ther individud
commitment. Although there is some indicaion that an organisstion might have one
over-arching logic to guide action most observers recognise that there are likdy to be
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seveard potentidly competing logics.  Change occurs in organisations on the bass of the
range of gppropriate responses that are avalable Inditutiond players sdect from the
range of options that ae avalabile to them, choodng fird among those that are mogt
familir to them in tems of ther previous roles and only then moving to bolder
dternatives. The whole process is one of learning and adaptation. The gods and vaues
embedded in different pagts of the inditution provide the guide for the choices tha ae
mede, dongsde a Hf-reflexive review of behaviour. The process is seen as random and
much less susceptible to direct inditutiona design.

A vaidion on this gpproach comes from those that argue that organisations tend to have
embedded within them cetan dandard understandings of what makes the world work
and what behaviour is most to be vaued. Grid-group theory (Perri 6 et d, 2002) suggeds
that the broad orientation of individuds in organisations tends to fdl into four categories
fadig resgndion, individudidic enterprise egditaian per commitment or the
observaion of hierarchy. The process of change simulated by the 2000 Act will spark a
seach for new logics to guide behaviour, but dso a sense of grief a the loss of
previoudy vaued norms vaues and gods Some may adopt a fadisic response seaing
little point or purpose in an datempt to grgpple with the new arangements. Others may
seize the new opportunities open to them in an entrepreneuria way. Others will look at
whet ther peers are doing and try to follow. Some will look to be told what to do, to wait

for guidance and direction from leaders.
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4. Thelnitial Experience of |mplementation

Our survey confirmed the dready wdl known finding thet the vest mgority of councils
sarving populations over 85000 have adopted the lesder cabinet fornt.  Nationdly, 316
or 81 per cent operae with leader cabinet conditutions. Many of those authorities with
populations bedow 85000 (59 or 15 per cent) have adopted a sytem of dterndive
arangements dthough a third of these smdler authorities dso opted for the leader
cabinet form. In totd there are now 10 mayor-cabingt councils and one mayor-coundil
manager sydem, dthough a the time of our survey only seven mayor-cabinet councils
were up and running. The mayord form conditutes only a very smdl proportion of the
new political management arrangements adopted by councils, a just over 3 per cent.

Sections 25-30 of the 2000 Act required every authority to draw up proposas for
adopting new ocouncl conditution, following consultation with ther locd communities
and submit them to the Secretary of State.  Where the proposas were for a form of
executive that required gpprovad in a referendum (a directly eected Mayor), the Act
required the loca authority to hold a referendum and to put forward fdl-back proposds
in the event of the proposas being rgected in the referendum. Of the seven Mayord
authorities that were covered in our survey in the summer of 2002, five had achieved a
podtive result from ther own referendums, one had a referendum triggered by petition,
and one by some other means. Of those smdler didricts that implemented dternative
arangements, the gret mgority had adopted ther own proposas, while just four hed
adopted fdl-back proposds following falure in a referendum.  Almog dl (93 per cent)
of the authorities with the leader/cabinet form had adopted ther own proposd, with just
four per cent having recourse to the fdl back and three per cent adopting by some other

(unspecified) means.

% Two hundred and ei ghty seven authorities responded to our survey representing aresponse rate of 74.5
per cent. Table 1inAppendix 1 indicates the breakdown of constitutionsin authorities who responded to
our survey showing our survey mirrored the national picture

29



How essy did authorities find it to implement the new conditutiond arangements? Just
over one-third (36 per cent) reported that the new arangements had been implemented
eedly or veay esdly. The lagest sngle group (63 per cent) reported some difficulty,
with jugt five authorities reporting great difficulty. It was the unitary authorities as a
group which reported the greatest difficulty, and counties reporting the leest.  Generdly,
however, there were no great differences between the types of authorities. We went on to
ak responding authorities whether they had edtablished any interim arangements prior
to implementing the Locd Govenment Act, 2000 As many as two thirds of the
authorities had done s0. However, whether or not an authority had interim arrangements
in place had very little bearing upon the esse or difficulty they experienced in
implementing the Act.

As to the type of conditution implemented, the least difficulty was encountered in those
digricts adopting dternative arangements, adthough even here more than hdf of the
authorities reported some difficulties Of the five mayora authorities that responded to
this question, four reported encountering some difficulty. In the three mayord authorities
that we visted there seemed to be a generd sense that their conditutions were working
quite effectively. In one there was some tenson around the range of decisons tha the
mayor could make, in ancther there was some reformulation of the conditution to darify
the role of the mayor in respect of senior gppointments, and in one there were dight
concarns on the pat of one officer aout the tendency for such rgpid mayord decison-
meking that due ddiberaion and recording of decisons took a back seet. All of the
mayord authorities raised an ambiguity in the guidance over the passing of the budget.
The difficulty sems from two rules the two thirds mgority from the councl to block a
mayord budget and the 50 per cent plus one vote requirement for its goprovd. If there
were say 30 votes on the council you could have 18 cast againg the mayor's budget and
12 in favour. Not enough to block it but not enough to pass it. None of the mayord
authorities we visted, however, had experienced any difficultiesin passing their budget.

Authorities were dso asked to identify the principd advantages and disadvantages of
introducing new conditutiona arrangements and  table one shows their responses.  Like
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the raing of the ease or difficulty of implementation, these ae essatidly subjective
views of the responding officers but it is ressonable to take them as a guide to that
authority’s experience.  This was an openended question and authorities vaied in the
number of advantages and disadvantages they identified.  Overdl, more authorities
highlighted advantages rather than disadvantages, dthough 15 expressed the view that it
was too ealy for them to identify the benefits. Efficdent and quicker decison-making
was cted by 111 authorities; dearer and more accountable decisornrmeking by 64; and
sronger more focused leadership by forty one authorities Twenty cited fewer or shorter
meetings a gSmilar number improved public involvement and scruting and  better
handling of crosscutting issues. The principa disadvantage, cited by as many as 109
authoritiess, was the feding among backbench membeas of disengagement and
disenfranchisement. Few issues achieved this levd of recognition, the next mogt
frequently identified disadvantage was confuson about the strutiny role and concarns

over excessive bureaucracy.

Table 1. The advantages and disadvantages of the new congtitutional arrangements

No.
Advantages

Effident and quicker decison-meking 111
Clearer and more accountable decison-making 64
Stronger and more focused leadership 41
Fewer or shorter meetings, fewer committees 25
Improved public involvement 19
Improved corporate action/dedling with cross-cutting issues 18
Innovative or improved scrutiny 17
Gregter delegation to officers 14
New Role for Backbenchers 12
Fully documented congtitution 11
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Disadvantages

Backbench members disengaged 109
Confugon over strutiny role A
Changes overly bureaucrétic 26
No reduction in megtings 19
Changes too codly 13
Difficulty of persuading officers and members of the need for change 17

In our survey only thirteen authorities mentioned the resource implications of adopting
and implementating the new council conditutions  Likewise, resource issues were only
rased in Sx of the forty vists The cods of adopting, implementing and supporting the
new coundl conditutions was manly rased in didrict authorites and was primarily
associaed with the cogts or perceived cods of supporting scrutiny.  There appeared to be
no issue with resourcing the dandards arangements.  Although the responses to our
survey and the discussons hdd in gdte vigt adthorities provide a subjective and
impressonidic picture, they do suggest that resourcing is not seen as a dgnificant issue
in mog authorities

The Guidance for the 2000 Act suggests that conditutions should include procedures for
the review and revison of conditutions Our survey dso asked if authorities had plans to
review the new arangements with respondents, indicating that only 4 per cent per cent
had dready reviewed but that just under hdf (48 per cent) had firm plans to review. A
further 20 per cent of authorities were committed in principle to such a review. Our
ubsequent Ste vigts were adle to incdude vist to authorities that hed reviewed ther
arangements.  Twelve authorities had underteken a review and three were in the process
of reviewing and were dble to share the likdy conclusons and recommendations. The
naiure of the review task varied, with some reviews being looking overdl a the new
arrangements and some focussing on paticular aspects for example the scrutiny function.
How the review was undetsken vaied, in some authorities the review had been
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undertaken by the dandards committee, or overarching scrutiny committee and in some

by the monitoring officer, scrutiny officer or democratic services manager.

The types of changes made following review tended to be minor. Three authorities hed
introduced an overarching scruting committee to coordinate and manage scrutiny work
in the authority. Two authorities had increased the leve of support for scrutiny (to reflect
new hedth responghilities), two authorities had made changes to the cdl-in procedure to
meke cdl in esser, two authorities had increased the number of scrutiny pands and
another two had reduced the number of scruting pands.  Findly one authority hed
introduced a series of changes to encourage a policy development function for scrutiny
pands and one authority had led to changes in the dlocation of portfolio holder

functions.

At one levd it is easy to conclude that many loca authorities have not so far redicdly
dtered the way they conduct ther decison-meking. Many in the interviews tha we
undertook during our gdte vidts were quite open about how they had chosen the leader
cabinet form, because it seemed closest to ther previous way of working. One mayord
authority confided thet they had only ended up having a referendum because they had not
managed the conaultation process effectively. One leader of a council captured the spirit
of many interviews in a paticulally forthright way by commenting that his ambition was
to conduct the reform ‘in a way that public would not be able to tdl that anything had
changed'.

Yet a a deeper leve both the survey and the interviews reveded that sgnificant features
had begun to change in the way that decisons were made. These will be explored further
below. It is clear, however, that the operation of the new arangements is widdy seen as

being a the initid sage.
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5. The Operation of the Executive

The edablisiment of an executive with decison-meking powers that can be hdd to
account collectively or individudly is one of the key changes introduced by the 2000 Act.
In this section we explore the difference it makes by looking a the frequency of
executive medings, the sze and compodtion of the executive, and the particular changes
brought about through executive arrangements in balanced coundils.

Frequency of meetings

We aked in our survey for deals of the number and frequency of meetings under
committee arrangements that dominated in 1997 and ds0 for detals of the number and
frequency of meetings under the new arangements. Our comparison of the frequency of
executive cabinet meetings under new arangements in cabinet/leader authorities with the
frequency of committee medtings in the pre-1997 sysem is based on the assumption that
the nearest eguivdent to the cabinet — a Policy and Resources or Smilar committee —
would have met on the same cycle as other main committees. On the bass of such a
reasonable assumption the findings suggest that cabinets meet more frequently than the
committees that operated under the old sysem, dthough this may not be a vaid messure
of the continuity of attention, or indeed of the time, given to councl affars by leading
councillors under ether sysem. That sad, the census survey enables us to edtablish a
new basdine of the frequency of executive cabingt medtings  Within the leader and
cabinet form — by far the largest group of locd authorities — over haf (54 per cent) meet
monthly or less often. A large group (35 per cent) meets fortnightly or more often, and
11 per cent meet on athree weekly cycle.

Table 2 shows the frequency of meetings by type of council. The mogt frequent meetings
of executive cabinets are to be found in metropolitan authorities, where as many as three
quarters meet fortnightly or more often, whils didricts are least likdy to meet fortnightly
or more often (24 per cent). Paty differences generdly reflect the type of authority in
which the parties have control, with more than hdf of Labour controlled authorities



meeting fortnightly or more often, compared with less than one in five Consarvdive
In the sx authorities that have adopted the mayor and cabinet
form, the executive meets fortnightly in three, and monthly in the remaining three.

controlled authorities.

Table 2. Frequency of executive meetingsin leader/cabinet authorities

Fortnightly Three-weekly Monthly or Base

or moreoften % less often

% %
Type of council
Counties 0 15 56 27
Didtricts 24 12 65 128
London 36 18 46 2
Metropolitan 74 7 19 27
Unitaries 46 6 49 3
Party control
Labour 51 10 39 69
Conservative 18 10 72 72
Liberd Democrat 3 1 56 18
NOC 39 16 45 67
Other 33 - 67 3
All 35 1 54 237

Our gte vidts endbled us to explore the question of change in the number of mestings in
more depth and we found authorities had had differing experiences.  This partly depended
upon wha was undersood by ‘meetings and who was making the judgement. For
example, in two authorities officers told us the number of medtings had falen due to

portfolio holders exercisng their ddegated decison making capecity.
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authorities, officers expressed a view that the number of meetings had gone up because of
more frequent meetings with portfolio holders  Another large unitary authority had
experienced an increese in medings as each portfolio holder held fortnightly ‘advisory
group’ mestings just before decisons were made. Thee were dtended by a baanced
goup of non-executive councillors induding oppogtion gpokespersons and i effect
gppeared to resamble a service committee with the porfolio holder acting as chair. In
another two authorities the overdl number of medtings had risen because of newly
introduced area committees  One large metropolitan authority had done a survey of the
change in counclor workload as a result of the new council conditution for its

remuneration committee and estimated in incresse in workload of over five hours aweek.

The mog widdy noted impact, mentioned by seven authorities on our vidts, was that
there were more frequent meetings but that they were shorter. One chief executive of a
didrict council wrote to us ‘There has been no reduction in medtings but meetings have
been shorter and more purposeful’. Ancther metropolitan council estimated that the
number of meetings had increased by 25 per cent, but that these meetings were shorter
and more efficient, expressng the view that ‘decisons are made once not three times as

was the case under the committee system.

Findly we dso found evidence of ‘path dependency’ on our vidts with two authorities
dicking to a pre-exiging dx weekly committee cyde when planing scruting and
dandards meetings. Overdl, our survey and gdte vist data agan serves to show diversity
in the pattern of responses in respect of meetings, and we will explore the change in these
processes further in year two of our evauation.

Size and composition of the executive

The findings of the census survey show that the average Sze of cabinets is close to the
dautory maximum of ten in al but didrict athorities reflecting perhaps the different
functiond range of different types of authorities. Within the leader and caanet form, the
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average d9ze of a cabinet in didricts is sav7, is 87 in unitaries and exceeds 9 in
metropalitan, London and county authorities

As to age, leaders in the leader-cabinet form have an average age of 55 years, which is
close to the average for dl councllors Overdl, cabingg members tend to be rather
younger then other councllors with an average age (including the leader) of 48 yeas.
Cabingt members in counties are very much older on average than dsewhere (58 years);
the youngest @binets are to be found in Liberd Democrat councils where the average age
is jus 40 years. In severd of our dte vidts there was concern expressed about the
‘oreying of locd government, but it was not genedly hdd tha the new padlitica
management arrangements had made matters better or worse,

Within the leader/cabinet form, the great mgority of the leaders are men — just 17 per
cent are women. There is a maked paty difference here, with over a third of Liberd
Democrat leaders being women.  Labour councils in this foom ae the mos mde
dominated. Women leaders are entirdy absent from the North-Eadt, with ther strongest
representation being in the South West.  Women have a more favourable representation
in cabinets, where they form 23 per cent of cabingt members, dthough this is dightly the
percentage of women councillors generdly of 25 per cent. There ae consderable
differences between the parties, with more than a third of cabinet members being women
in Liberd Democrat authorities ad a lowest proportion (less than onedfifth) in Labour
controlled authorities.

We hdd severd discussons with groups of women coundillors during our case study
vigts and they tended to suggest that new politicd management arangements were not
a the heat of the problem of the difficulty of getting more women involved in locd
government. The time demands of the executive and even non-executive coundillor roles
meant tha who ever took up the postions dill had to find a way of juggling work, family
and other commitments Some found that chdlenge worth taking on, others tried and
failed and others decided that it was not worth the effort.
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One paty policy committees have been controversd in locd government and were hed
unlavful in the 1980s. The Locd Government and Housng Act, 1989 dfirmed this
postion. In creating the new executive dructures, the Locd Government Act 2000
provides for the posshbility of single paty decison taking dructures. The issue of paty
compostion of executives was explored in the survey, and we found thet it reflects that of
councils to the extent that the great mgority under the control of a sngle paty have a
cabing drawn excdusvely from that paty. In mgority councils 95 per cent of Labour
authorities, 96 per cent of Consarvadive authorities and 90 per cent of Liberd authorities
had sngle paty cabingts Only in a smdl number of authorities where mgority control
exised were members of other parties invited to join the cabinets.

The dte vidgts to a sample of authorities give a fuller picture of the complexities of these
mixed executive arangements in mgority coundls  In a long-ganding Labour authority,
a mixedpaty executive operates, with Conservdive and independent members given
parish and community liason poss but do not hold executive portfolios In this ingtance,
the Conserveive oppostion leader joined the executive in order to gain, he damed,
information that would othewise be denied to him, and 0 citidse from the indde. In
contrast, a gmilar gable Labour authority, the leader offered executive portfolios to the
oppostion paties under conditions of collective respongbility. Here, the Consarvative
leeder declined in order to be free to operate as a traditiond oppostion, while the Liberd
Democrat leader joined the executive as a portfolio holder. In one Liberd Democratic
council both Labour and Consarveive oppodtion leeders took up the offer of non-
portfolio pogtions in the cabinet and used the postion to chdlenge and raise issues. The
Liberds met separady and privaidy in meetings outsde forma cabingt in order to
deliberate on various policy issues. In some cases, the compostion of the executive
changed after May 2002 elections.

Theimpact of executive arrangementsin balanced councils

Some sgnificant changes gopear to have occurred in authorities with no overdl control.
Because the Act requires the formation of an executive there has been an encouragement
to the formation of formd or semi-formd coditions rather than the practice of some
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badanced councils to have rotating chairs and ad hoc committee and council decison
making. Although the formation of an executive to give a bdanced authority a dear lead
body does not of course, remove the necessty to negotiate both within and between

parties.

In one authority the Act forced change upon this dtudion agang the indination of dl
three parties, trandorming the authority from committee driven decison-meking to an
executive based sygem. In this authority executive members from the Conservative and
Liberd codition hold portfolios that reflect the ealier divison of labour under the
previous committee dructure. In another authority without overdl control, power is hed
by a Consavaive and Liberd Democrat codition. The codition executive hes ten
members with cross-cutting portfolios. In another council, a Consarvative cabingt has
been edablished despite a lack of overdl control, but it appears to have condderable
freedom to deer through its policdes In one authority the Conservatives took the lead
portfolios but gave oppostion members cabinet postions.  Informdly  the  crucid
relationship is between the Consarvaive and Labour leader and together those parties
form an effective cadition.  In another, where the Labour Party took power without a
mgority as the laget dngle paty because nether they nor the Liberd Democras
wished to have a power-sharing executive. However, a shadow executive board meets
before executive meetings to condder agenda items, which ae then discussed in an
executive members  advisory board - a body that indudes the soruting board and
oppodtion members.  This essentidly consultative arrangement is not dissmilar in effect
to that in one formd cadition authority where decisons were made informaly by the
ConsarvaivelLiberd Democrat codition before being taken to the two party groups and
then back to the executive for forma decison-making.

The practice of executives

We ae only jus beginning to underdand the various ways in which executives are

operding under the new arangements. Certan concdusons can be drawn from the
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dlocation of decison meking responghbility as will be argued bdow. It might be possble
to identify a tentaive typology. On our vists we noted widdy vaying practice  Some
executives act like old gyle policy committees and depend to a grest extent on officer
reports coming to them and ther effective management of decisons theresfter. Others
day within the redm of collective decison meking but use private meetings sometimes
with the officer management team and sometimes without, to give policy and a modest
management direction to the council. Some seem to have adopted a fragmented gpproach
with individud portfoio holders being given ther head, working directly with their
officer team and usng ther podtion to meke decisons and drive through policy
initiagtives in & least pat of ther portfolio fidd. In some indances cabingt members had
taken to writing their own reports and teking them to the cabinet, acting very much as the
lead in ther policy aea In other sysems and not jus mayord ones it is cear tha the
leader/ mayor was the key figure with others in the cabinet working to them.

Our survey was aie to reved some evidence on the formd didribution of decison
meking authority in locad authorities in relation to the extent that a leader can exercise
power. Table 3 (over) shows three indicators of the location of decison making power by
politicd control. These three indicators are whether the leader can take decisons done.
Whether the leader can agppoint cabinet members and whether the leader can dlocate
potfolios.  Our gte vidgts suggested that thee agpects were grongly linked to party
traditions and higory. In dl the leader and cabinet type of authorities decisons can
obvioudy be taken by the full executive and can be taken by the leeder done.  In nearly
hdf of Consarvaive and Liberd Democra authorities (47 per cent in both cases) the
leeder has a sole decison-meking power, while only a third (31 per cent) of Labour
councils confer this power on the leeder. A gSmilar patern of politica difference is
discernable in respect of gppointment of cabingt members. Reflecting past practice, over
hdf of Consarveive leeders are able to gppoint their cabinet members (55 per cent) and
tworthirds (67 per cent) of them can choose which portfolios to dlocate. In contradt, just
over a quarter of Labour (28 per cent) and 18 per cent of Liberd Democrat leaders are
ae to gopoint cabingt members and jut over hdf of them being adle to dlocae
portfolios (57 per cent Labour and 53 per cent Liberd).
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To draw an over-aching picture of the dyle of leadership this evidence from the survey
can be combined. There are then three aspects of leadership that need to be considered:
the possesson of executive power, power to gppoint cabing members and the power to
dlocate portfolios. A leader who possesses dl three may be described as having
‘concentrated’” powers, and a leader who possesses none, the powers of leedership may be
described as ‘de-concentrated’. Obvioudy, many may fdl between these two extremes
Ovedl, we found that 16 per cent of authorities with leader-cabinet arrangements
corresponded to the concentrated form, while in 27 per cent of authorities leeders hed de-
concentrated powers.

As the table bdow shows, as many as 28 per cent of Conserveive controlled councils
have fully concentrated forms of leadership; 14 per cent of coundls with no ovedl
control; 12 per cent of Labour councils and no Liberd Democrat councils  So, while
executive decison making powers may be vested in a leeder, it does not follow that the
leeder will be given the additiond powes to gppoint the cabingt and dlocate portfolios.
In Consarvative controlled councils this is most likely to be the case, but even here it is to
be found only in aminority of authorities

Table 3: Extent of leader ship power, by political control

Execuive Power to Power to Concentrated
power gopoint dlocate Leadership
% % portfolios powers

% %

Consarvdive 47 55 67 28
Labour 31 28 57 12
Liberd 47 18 53 0
Democrat

NOC 3 25 42 14
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6. The Organisation of Overview and Scrutiny functions

The establishment and operation of an overview and scrutiny function represented the
biggest chdlenge aisng from the 2000 Act for both councllors and officers.  The
scrutiny role demands a different goproach to the party group, a different work pattern to
the committee dructure and the development of a changed st of councillor and officer
sills. Our survey highlighted a greast diversty and our Ste vidts even more 0. Some
themes became apparent and these are discussed below.

Number of committees

Ou survey findings showed there is no uniformity in the way in which councls organise
ther overview and scruting functions.  The average number of such committees is 3.7,
dthough one in five authorities mantan a sngle committee wherees 38 per cent have
five or more. On dte vidts it became goparent that many authorities have adopted a
modd of having one overarching committee organisng the work of other themdic or
task-based committees. A number of authorities have edablished scrutiny co-
coordinating bodies, to plan and co-ordinate the work of other committees, and to resolve
uncertainties about where issues should be directed. This is perhgps epecidly important
where an authority has organised scrutiny other than on the bass of specific services, for
exanple sorutinisng  policy devdopment and  review, savices across the  board,
patnerships and externd ligson.  Some authorities have changed the number of
committees after operating interim arrangements or after review some opting to incresse

and other decrease the number of committees operating.

On one of our gdte vidts an dternaive arangements authority highlighted a problem in
ensuring that coundllors are not scrutinisng ther own decisons. This authority would
have liked to increese the number of scruting committees from one, but faced difficulties
in ensuring that the increased membership of overview and scruting committees would
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not then overlgp with membership of one of ther three policy committees. In future Ste

vigtsto dternative arrangement authorities we will explore whether thisisawider issue.

Member ship

Oveview and scrutiny committees tend to be quite large, with an average of more than
tweve councillors on each committee and an average of little over two independent
members. Nearly two in five authorities report that paty premedings are hed prior to
overview and scruting committees, but in less than one in ten were the decisons of these
committees subject to the party whip. However, a large minority of the respondents (29
per cent) reported not knowing whether the decisons of the committees were subject to
the paty whip.  Our vigts indicated tha in some, but not dl, authorities with a mgority
paty grouping, dissant was dill more likdy to be ared through internd party groupings
and not through the scrutiny function. Mogt authorities had taken the deliberate Strategy
of ensuring that dl non-executive councillors were included on & least one overview and
scruting . committee to try to ensure tha dl members had some identifisble role. 1t was
noteble that some very effective work was being underteken in task and finish groups and
that councillors engaged in these types of group were far more likdy to be committed and
happy with therr new role (see below).

Chairing

On our gte vidts having an effective char of an overview and scrutiny committee was
condgtently seen by both officers, executive members and non executive members to be
of great importance to the successful devedopment of that committees work and
understanding of new roles. It was clear that there were ‘champions for scrutiny who
were able to enthuse and encourage participation, and this led to wider engagement with
sorutiny from other committee members and sometimes beyond into the council as a
whole.



Our survey showed that 83 per cent of overview and scrutiny committees were chared by
mgority paty ocoundllors in mgority paty coundils In some authorities oppostion
groups had been unsure of whether to operate as a shadow executive or whether to work
through overview and soruting. Feedback from the vidts showed oppostion chairing
appeared to work well where permitted.

Officer support

We wanted to find out about the support for these committees. We asked a series of
questions related to the types of activity councils could provide.  Table 4 summarises

the main sorts of support — councils could indicate multiple sources.

Table4: Support for Overview and Scrutiny Committees

per cent
Specid officer unit 300
Externd source 259
Ad hoc basis 734
Committee specific officer support 635
Saving of medtings only 209
Other 117

Note: the questionnaire asked a separate question on each form of support

In mogt cases, savices extended beyond the servicing of meetings Mogt  authorities
provide ad hoc or committee specific officer support to the overview and scrutiny
function. As many as a quater of authorities report usng externd sources of advice
Jugt three in ten authorities reported having a dedicated officer unit.  Our survey report
provides an andyss of the provison of specid officer unit by councl type and paty
control (Stoker, 2002, Tables 29 and 30). This indicated that Labour councils are maost
likdy to have specidig units  Around hdf of dl London, Metropdlitan and Unitary
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authorities maintain such a unit, as do more than a third of counties, less than one in five
didtricts does 0.

It was very cear from vidts that developing the new scrutiny function was harder to
achieve where there was not dedicated officer support. This is a particular resourcing
issue for the smdler didrict councils Having officer support assded the planning of the
work plan, the decison about tasks to undertake, and a more generad understanding of the
new ethos of scruting. The councils where support was ad hoc or for specific issues only
were often the places where non executive members were druggling most with the new
tasks required.

Agenda determination

The survey indicated that seventy per cent of overview and sorutiny  committees
determine ther own busness rather than have it given to them by the council or the
executive, while mogt of the remainder gopear to do so with the support of officers. On
gte vidts we saw tha compiling the work plan was key.  Where this did not occur
overview and scrutiny committees gppeared to be druggling with too many items on the
agenda. This caried the danger of overview and scrutiny committees operating Ike the
old committees and Smply receiving reports and noting their contents.

Our survey showed that as many as 87 per cent of authorities are engaged in reviewing
savice outcomes, and dmog dl the remainder are congdering doing s0.  Two-thirds (66
per cent) are exploring innovative forms of sarvice ddivery, and a smilar proportion ae
involving externd dakeholders in ther deiberations (68 per cent). Two in five have been
involved in invedigating non-local  authority sarvice providers (both privaie and public)
(42 per cent). In each of these indtances, a substantial proportion of authorities report that
they are conddering extending their activities into these aress and it might be expected
that this involvement will increese over time.  London boroughs ae markedy more likey
to be doing S0 aAready.



In practice on our vigts we saw great differences in the type of scrutiny tasks undertaken
and the bdance between policy development, overview of items in the forward plan, post
decisond scrutiny and policy monitoring and performance management.  In the fird year
some authorities had carried on the work of the pre-exiding best vaue committees and
had focused manly on policy monitoring and peformance manegement. Some had
decided to concentrate on pod-decisond sorutiny often indicating a desre by non
executive members to know and track executive decisons  In authorities with a mgority
paty the role of scrutiny was sometimes geared toward policy development as a way of
avoiding paty conflicts Occasondly the particular interess of non executive members
hed led to a policy devdopment focus over a paticular issue  Almog uniformly there
were atempts, now that scruting was ‘bedding down’, to move to have a more baanced

work plan.

Useof Call-in

One of the powers that non executive councillors hold under the new legidation is the
power to ‘cdl in' executive decisons for review. These can be decisons taken by an
executive, individud portfolio holders, officers, dso the mayor or council maneger in a
mayord sysem, and the decison makers in an dterndive arrangements authorities. Each
authority must st out in its conditution how these cdl-in powers can be exercised, and
typicdly this involves the specification of how many coundllors mugt be involved and
the procedure to activate the cdl-in. Our survey did not specificaly ask for detals of call
ins of executive decisons.  This was an issue we explored on our dte vists There were
widdy vaying citeria for the enactment of a cdl-in which varied in the degree of
openness required.  For example, one authority origindly had a requirement for nine
members to produce a cdl-in which severdy hampered the degree to which opposition
parties could muster support ¢his was changed after a review). At the other end of the
scde was an authority which operated a cdl-in procedure which could be invoked by a
angle councillor or any member of the public. The procedures aso varied sometimes,
involving natifying the rdevant overview and soruting char, or the char of an
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overaching overview and scruting committee, or in some cases directly to officers for

example the monitoring officer.

Once agan our dte vidts saved to illudrae the great vaidbility rdaing to cdl-in
practice and outcomes  With a few exceptions our vidts indicated tha cdl-in powers
have been used with great restraint within most of the authorities we visted, suggesting
that reativey few cdl-ins had been made dnce their new congituion was put in place
There is little evidence of cdl-ins beng used politicaly or ingoproprigidy.  In many
authorities cdl-ins gopeared to have resulted in changes both of policy and policy making
procedures. There were dso dgns that cdl-ins had been resolved before a forma
meeting of the gppropriate overview and scruting committee had been convened.  There
was evidence of executives responding to cdl-ins and amending policy. There were dso
authorities, where there was mgority party control, where no cdl-ins had resulted in
change to an executive decison.

In one authority the use of cdl-in was more frequent and appeared to have become
inditutiondised as an oppostion tactic on a weekly bass In one authority there had
been no cdl-ins a al and in severa more only one or two. These latter cases were dll
authorities were usudly there was srong mgority paty control, but in some bdanced
councils cdl-in is dso hardly ever used. In one case officers expressed concern that the
executive was not subject to proper and rigorous scrutiny.  In another both officers and
councillors argued the lack of cdl-in was due to effective working of the forward plan
and the advance policy devedopment work undeteken in overview and  sorutiny

committees.

One issue undelying cdl-ins is whether it is the rules the culture or informd decison
making practices that are condraining its use. There was clearly some concern on the part
of leaders and officers that cdl-in could disrupt the work of te council and as a result
many condructed procedures in terms of numbers of Sgnaures, cross-paty Support,
postions hed of rdevant overview and scrutiny committees, time of response and 0 on
in order to discourage cdll-in.
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However, paty loydties appear to have dso been a condraning factor. A chief
executive in a mgority paty authority expressed the view tha he wouldn't fed the
sorutiny  culture was established until there had been a cdl-in from the mgority party.
Ancther chief executive in a mgority paty authority fdt ‘in practicd terms there is no
possbility whatsoever of any meeningful scrutiny/cdl-in - procedures being  implemented
by the Councl’s scrutiny committees which are chared by another member of the
controlling group’. As a scrutiny char from a mgority party in an authority where there
has only been one cdl-in explained ‘initidly there was a shared worry of a great divide -
then people began to trust each other’.

Another reason why cdl-in procedures gppear not to have been used is because informa
conaultetion with oppogtion paties has been ale to ‘head off cdl-ins  In other
indances cal-in gopears not to have been used because the oppostion paties have not
been confident in exercisng therr powers. It will be interesting to see the extent to which
rues around cdl-in are redaxed (there gopears to be some drift in tha direction in

reviews) and whether thereisan up takein its use.

Health scrutiny

From the 1% January 2003 loca authority scrutiny committees are empowered to conduct
sorutiny of ther locd hedth sarvices  This respongbility sems from the Hedth and
Socid Cae Act 2001, which places the scruting of hedth service maters on loca
authorities with socid  sarvices  responghilities. The scrutiny undertaken by  loca
authorities with socid sarvices responshiliies can be ddegaed to other authorities
induding didricts and caried out jointly. The ELG survey did not indude quedions
oecificdly about hedth soruting and we do not have ddigicd information about how
locd authorities have responded. A survey by the Naiond Primary Care Research and
Devdopment Centre a the Universty of Manchedter provides some early indications of
how locd authorities have responded (NPCRDC, 2003). This indicated that 86 per cent
of rdevat locd authorities were preparing for the introduction of hedth scrutiny, and
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that more than 80 per cent of these authorities have hdd discussons with ther primary
care truds. Mog authorities had made hedth the specific brief of a named committee and
a quater had edtablished dedicated hedth overview and scruting committees.  Haf had
begun some form of scrutiny and 80 per cent had plans to do so in the next 12 months.

Our dte vidgts wauld tend to support these findings. Our vidts reveded a certan amount
of confuson and uncertainty about the purpose of hedth scruting.  There were differing
levds of resourcing, gaffing and preparedness.  Some authorities had gppointed extra and
dedicated daff. Some were very dear about the focus of the loca authority hedth
scrutiny and how it related to the corporate ams and objectives of the authority.  One or
two of the smdler didrict authorities sad they had not begun to work out how they
would add hedth scrutiny to their work plans. There was dso, some noted, potentid
confuson between the role of the executive in leading partnering reationships with
hedth bodies and the role of scrutiny in potentidly challenging those agencies

Role adaptation

The most commonly identified disadvantage of the new arangements was, as noted in
Section 3, the leved of non executive disstifaction or dissngagement.  On our vigts we
heard from many councllors aout ther fedings of disstidation with the new
conditutions and their role as non executive members.  Ther primary concern was a lack
of information. However many councillors dso argued that the red difference was tha
under the old system they were spoon fed, while information under the new system had to
be more activdy sought. As severd put it, under the old sysem you received reports,
flicked through them, fet you were involved but in practice were often margind to red
decison making. We dso heard the way in which authorities member services have tried
to improve the levd and type of information mede avalable to members, for example
usng dectronic bulleins. We dso met many non executive coundillors who were
reishing their new rde and many more who dthough initidly reluctant were now feding
more comfortable and could see away to contribute to the overdl work of the council.
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It was apparent that newer councillors were less wedded to the old committee sysem and
councils where there had been a big turnover of councillors had found the adeptation to
the scrutiny role eeser.  One Chief Executive who was expecting a large turnover of
members explaned ‘new members not experienced in the old ways will take on boad
new ways of working more reedily’.

It is not only non executive councillors who have had to adapt to new work paterns
executive members, leaders and Mayors have dso had to develop a new rddionship to
the overview and scrutiny function. Our gte vigts found differing degrees of confidence
here and variations in the extent to which it was portfolio holders and not officers who
atended overview and scruting meetings and presented reports.  This sometimes related
to the drength of the paty grouping and sometimes to the degree to which decison
meaking was delegated in the executive. No clear pattern was discernable.

The introduction of overview and soruting dso has implications for the way in which
officers work and service the agenda of the new committees. Previous evaudions of
authorities operating interim arrangements rased the issue of officer ‘two haitedness': a
potentid conflict of loydty for officers working to both executive and scrutiny functions
under the new arangements (Skelcher and Sngpe, 2002, Shgpe, Leach and Corpus, 2002;
Fox, Lyons and Skedcher 2002). Our dte vidts indicaed an awareness of the potentid
tendons For example in one metropolitan authority the head of scrutiny acknowledged
that initidly, officers had been anxious about mantaning ‘chinese wdls and having a
concern that ‘they knew where the bodies were buried’. At another large county council
a policy officer expressed the concern that officers ‘fed caught in the crosdfireé in
defending executive decisons a scrutiny. At ancther large county cal-ins were used to
trigger officer atention and reporting to scruting committees.  Conversdy a  another
gndl didrict authority with no overdl control, the Chief Executive expressed the view
that scrutiny committees were less of a ‘bear-pit’ than the former committees. In severd
authorities officers dressed they were comfortable with operating under the new
arangements and with a executive scrutiny Solit, and overdl the issue of two-hattedness

was not raised as a sgnificant problem.
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More often officers mentioned the implications for ther contact with councillors and the
way in which they had to operate. The new congtitutions have changed the way in which
officer's meet councillors but this effect is vaiable depending upon the type of
conditution and the arangements which exiged previoudy. One officer lamented the
lack of cdose contact which previoudy exiged with committee chars, two more
authorities mentioned initiatives desgned to build reaionships between officers and new
portfdio holders.  In two other authorities the change was that officers fdt they were
working more dosdy with portfolio holders and that officer dtention was more dosdy
directed to the executive function.

The changes required the development of new skills and ways of working for officers.
Four authorities mentioned the difficulty officers had in adjusing to provide gppropriate
reports for overview and sorutiny, for example reports tha asked questions or rased
issues without coming to recommendations. Another mentioned that there was 4ill too
much superfluous reporting to the executivee Some authorities had provided specific
traning for officers dtending oveview and scruting. Others had witness evduation
schemes in operation.  Severd authorities mentioned expeaimenting with usng multi-
media presentations, dtering the layout of committee rooms, and medting outdde Town
Halls as ways of encouraging a different gpproach to the work of overview and scrutiny.
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7. Standar ds of Conduct

Pat 1l of the Locd Government Act 2000 provided for the promulgation of a new
ethical framework for loca government, to include the introduction of Satutory codes of
conduct, a requirement for every council to adopt a code regulaing the behaviour of
elected members and officars, and to edtablish a Standards Committee.  The Act dso
provides for a new Non-Depatmenta Public Body - the Standards Board for England -
charged with the responghbility of invedtigating cases of unethicad conduct by members
induding ay dlegations that a locd authority’s code of conduct hes been breached.
Section 50 of the Act enddles the Secretary of State to issue a Model Code of Conduct to
give practicd effect to the generd principles of councillors behaviour. Under Section
51, where an authority fails to adopt a Code of Conduct within the specified period, the
mandatory provisons of the Modd Code will goply by default until it adopts its own
Code,

Of the 287 responding authorities, only two councils had modd code goplied by defaullt;
just one revised and adopted its exiding code of conduct; 85 per cent of the respondents
smply adopted the nationd modd code; a further 14 per cent adopting it with optiond or
additiond provisons

The organisation of sandards committees

Sandard Committees vary widdy in the sze of thar membership from two (in two
councils) to 19 (in one). Elected members predominate over independent members
while Standards Committees in counties and didricts often indude a smal number of
paish representatives  The average number of eected members, independent members
and parish representatives is 4, 2 and 1 respectivedly.  Although eected members have the
numericd predominance, hdf of the Standards Committees are chaired by independent
members.
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The frequency of mestings in the authorities we vidted varied greglly. Some committees
had a regular cyde and had mantaned this and had a programme of work including the
development of new protocols and training for example (see bdow). Whils waiting for
legidation to be amended some had stopped meeting.

We asked on our vidgts whether authorities had thought about how to manage the locd
adjudication process Mog responded by saying they were awating the section 66
regulations. Two authorities who had had experience of locd adjucation, aisng from
before the adoption of the new dandards code, had resarvations about the degree to
which there should be locd adjucation. Their experience had been that locd adjucation
hed proved very dfficult and divisve.

Thework of sandards Committees

In the busness of Standards Committees, reviews of generd procedures (82 per cent)
predominate, together with investigation of individud complants (75 per cet). Nealy
three quarters of authorities report ther Standard Committees to be involved in the
development of induction and training packages, but it is not dear whether this refers to a
dat up activity, or to something that will continue Very few authorities report ther
Sandards Committees as beng invoved in  auditing dedsonrmaking. Standards
Committees are however involved in a wide variety of other activities ranging from the
granting of digpensdions the development of protocols and codes of guidance, keeping
the code of conduct under review, teking an overview of ombudsmen investigaions to
condderation of members remuneration and performance. In severd authorities the
Sandards arrangements were only now coming into being, and in some cases, had yet to

ded with issues.
The fidd vists suggested quite different gpproaches adopted by authorities. In some, the

Standards role gppeared to be essentidly passve.  In these indances, the authority had set
up structures and processes and was waiting for issues to be brought up. In others, a more
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proactive gpproach had been adopted, with dtandards committee members seeking out
issues and intent on developing their own protocol.

Nealy dl the authorities we visted fdt frudrated by the deday in the publication of
Sedion 66 regulations.  Severd monitoring officers and independent members that we
interviewed clamed the naiond referrd sysem was causng long delays and appeared to
be ingpproprite for deding with mos gndl scde issues Gengrdly on our vidts,
authorities reported that councillors had sgned up to the new codes of conduct and were
operading to the new provisons for the disclosure of information. Monitoring officers
reported that councillors were over cautiousin their declarations.

The gppointment of independent members had gopeared to be unproblemaic for most
authorities we visted. The independent members we spoke to were hgppy with their new
roles and felt well prepared from training received locdly and from the Standards Board.
They dhared a frudraion with councillors and officers however a the deay to the locd
adjudication rules. Councils are required to offer independent members a leest a two-
year tem of office From our survey we noted that just over hdf of the responding
authorities had appointed independent members for a two year term (52 per cent), a fifth
for three years (20 per cent) and a further fifth for four years (21 per cent), with a very
andl number gppointing for five or more years (5 per cent). We noted in our survey
report that this is a comparativey short terem of office compared to coundillor tenure and
quesioned whether independent members would have the time to underdand and
develop their role over a two year period. On our vigts we explored why many coundls
had opted for the shorter gopointment period. This gppeared to sem from the suggestion
in the legidation of a two year teem of office and from councl’s reluctance to gppoint for
alonger period in the firgt ingtance.

Severd  authorities which had responghbility for dgning up paish coundillors reported
some problemsin getting parish coundillors sgned up to the new code of conduct.



8. The Role of Area Committees

Area-based committees have long been edtablished in locd government, and under the
new executive arangements, they might be thought to complement the more centrdized
decison meking dructures.  Within the leader-cabinet authorities, area committees had
were operding in hdf (51 per cent), with didrict councils (61 per cent) rather more likely
to have them then other types of authority. Metropolitan authorities (11 per cent) are
leest likely to such committees operating. Consarvative controlled authorities are admost
twice aslikely to have area-based committees operating than are Labour authorities.

The datus of these committees, though, is a mgor source of variaion. In those Labour
authorities that have edtablished area committees, more than hdf (52 per cent) are limited
to consultative role. In contras, dmost three quaters of such committees in
Consarvative and Libera Democrat authorities that operate the leader and cabinet form,

hed decison-making powers accorded to them (72 per cent and 75 per cent respectively).

Our gte vidts suggested that in three authorities committees had been developed from
preexiging locd forums. There does not gopear to have been an immediate mgor effect
on aea decison-meking by the 2000 Act, but there was under congderdion in five
authorities the option of developing area committees and in three cases to extend decison
meking power in ode to give nonexecutive councillors some  decisorHmeking
respongbility. One authority had placed a grest ded of commitment in area committees
to enhance the role of non executive cauncllors and coundllors in this authority were
vay sdidied with this role  The scrutiny function in this authority was less developed
however, and there was an issue of resourcing both scrutiny and a strong area based
sysgem. In three smdl digtrict authorities the potentid for overlgp between the work of
parish councils and aea committees had fed into a rductance to devdop the area

committee role.
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9. The Emergence of a Strong L eader ship and Strong Scrutiny Mode ?

Varieties of Palitical management Arrangements

Following on from our discusson of the different aspects of the implementation of the
2000 Act, we can examine how authorities differ on severa dimengons of change. There
is the potentid for locd authorities to be independently strong and week on the two
dimensons of leadership and sorutiny®.  Leedership autonomy and  independence  of
scrutiny can both be high or low thus creating four types of locd authority (see Table 5).

Table5: Varieties of Palitical Management Systems

Type of Local Autonomy of Power s of Responseto
Authority Palitical | Leadership Scrutiny Change Againgt
M anagement National
Objectives
Fudon Weak Wesk Resgors
Callective Weak Srong Adapters
Accountability
Executive Srong Week Adapters
Autonomy
Separation of Strong Strong Adopters
powers

The low soruting-low leedership adthorities ae those with collectivis  petterns  of
leedership and collective decison-making. We have cdled this a fuson modd in which
Such authorities are
cosest to the reformers characterisation of the informa power dructure before the

neither leadership or sorutiny is given a dear digtinctive role.

4 By referring to strong |leadership we are referring to the constitutional position of the leader rather than
personal qualities
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introduction of the 2000 Act which they found most unacceptable and we would see
them as resdgers to change.  Other authorities are low leadership-strong scrutiny, which
have mantained collectivis paiterns of leadership, but have dso introduced patterns of
control and review, which is a wesker form of separation of powers, what we cdl the
collective accountability model. At the other end of the leadership spectrum are the low
scrutiny-strong  leadership  authorities, which have ether trandferred existing paiterns  of
leadership without introducing srong petterns of review or have moved from collectivist
paterns of leadership to a focussed executive without adopting the other parts of the
reforms, which we cal the executive autonomy model. Both these types of authorities we
regard as adapters in terms of nationd policy objectives. They have taken on board some
but not dl of the objectives of the reformers. The separation of powers mode is the
fourth modd, which has both wel-defined leadership sructures and srong forms of
scrutiny and review. Authorities following this modd can be seen as adopters of the oirit
and principles of the reform advocates.

To put some numbers on this modd we used data from our census survey to examine the
naiure of the leadership and scrutiny balance in leader-cabinet authorities. To explore the
naure of leadership in loca authorities we looked a three indicators of the decison
making freedom exercised by leaders. The three indicators — leader exercisng control
over functions, leader control over the sdection of members of the executive and
choosng the portfolios — may show a corrdation and reflect a more generd patterning of
councils. Scoring two or more gave a desgnation of high leedership leves and scoring

one or zero gave alow rating.

We had severd quedions that explored how independent overview and scrutiny
committees are.  To creste our scde we used three indicators to identify independent
sruting.  Frd, we use the quedion ‘To the best of your knowledge are paty pre-
mestings held prior to committees, giving 1 for the no answer and O for yes to indicae
whether paty politics, paticulaly mgority paty politics dominates decigon-making.
Second, we took the response to a quedion asking if councils provided ‘officer/expert
support for committee or a specid officer unit’ to the question about support for overview
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and soruting committees, dso giving a vdue of 1 for yes and O for no, to indicae
commitment to the support for overview and scruting.  Third, we use ‘do your council's
Oveaview and Souting Committee explore innoveive forms of savice ddivery’ to
indicate vitdity of the scrutiny process, which scores 1 for yes and O for ‘don’'t know' or
‘conddering’. Scoring three or two gave a high scruting meesure, while scoring one or

zero gave alow scrutiny messure.

S0 how do these different dimendons intersect? Measured againg the typology outlined
in Table 5, Table 6 (over) shows that councils have indeed implemented the new politica
management arrangements in a variety of ways. Table 6a shows the raw scores in each of
the four responses identified above for the mgority party councils where we cregte two
categories for each variable by taking the zero and one scores together and two and three
together.

As a reault of this subdivison, we find rdativdy few councls in dl categories — which
have combined high soruting with a srong leadership pettern, the separation of powers
model. The most popular form is a reatively collectivis or week pattern of leadership
with drong scrutiny, the collective accountability model. Less popular are councils that
have drong leadership and wesk sorutiny, the executive autonomy modd  which
corresponds with high executive control, but with wesk checks on executive action. The
leest dynamic, and condituting a quater of dl councils, are those with both wesk
leedership and week scrutiny that gppeared to have stayed dosest to the fuson modd
criticised by the reformers.

Magority controlled councils are more likely to adopt the separation of powers modd and
the executive autonomy modd then coundls in no overdl control (45 per cent for
mgority controlled councils and 31 per cent for non overdl control councls). This would
seem to reflect the date of party politics in such councils The councils with no overdl
control are different, however given their pogdtion, it is surprisng how many ae in the
high leadership boxes In pat, this figure is generaed by the number of no overdl
control councils where the largest party is in effective control. Further andyss indicates
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that in those no overdl control councils where no single party is in effective control the
number of authoritiesin the high leadership boxesfdlsto 27 per cent.
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Table 6: Implementation Responsesto New Political Management Arrangementsin
L eader-Cabinet L ocal Authorities

Table6a: majority party councils

Fuson modd: low leedership/low scrutiny =B =2%%
Coallective Accountability Modd : low leedership, high scrutiny =46 =319%
Executive Autonomy modd: high leedership, low scrutiny =41 =284%
Separation of powers modd: high leadership, high scrutiny =24 =16.7%

Table6b: Nooverall control councils

Fusion modd: low leadership/low scrutiny =18 =346%
Collective Accountability Modd: low leadership, high scrutiny =18 =346%
Executive Autonomy modd: high leedership, low scrutiny =0 =17.3%
Separdtion of powers modd: high leedership, high scrutiny =/ =135%

Table6c: All councils

Fuson modd: low leedership/low scrutiny =53 =26%
Coallective Accountability Modd :low leadership, high scrutiny =68 =333%
Executive Autonomy Modd :high leedership, low scrutiny =51 =25%
Separdtion of powers modd: high leedership, high scrutiny =32 =157%

What explainsthe pattern of political management models

To underdand the reasons behind the prevaence of the separation of powers principle
and other modds in English locd government, we draw on some of the man different
types of influence upon reform, which can give some indication of where the variation
comes from, and the influences on innovation and resgance to innovation. We examine
in turn the influence of type of council and party.
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The fird st of influences may derive from the type of councils with different functiond
ranges, Szes and traditions In gened, the metropolitan, London and county coundls
have a larger range of services and demands upon ther time, O we might expect strong
leeder councils or we might expect them to soread the burden. Table 7 shows the cross
tabulations with the typology for al leader and cabinet authorities which suggests that
there is a ggnificant associaion between type of authority and politicd  management
arrangement.

Table7: Scrutiny-leader ship typology, by type of council
all leader and cabinet authorities,

Count Digtr Lond Metro Unitary Total
low scrutiny/low 192 292 421 192 148 26.0
leedership
high scrutiny/low 423 245 263 654 333 333
leedership
low scrutiny/high 122 311 158 38 333 250
lesdership
high scrutiny/high 192 151 158 115 185 157
leedership
Tota 100.0 1000 1000 1000 1000 100.0
N 26 106 19 Y3 27 204

Crame’sV=.349 p=.017
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Here, we find the assodation of type of authority and type of politicd management
arangement to be significant® While there appears to be an equd number of authorities
in the separation of powers group, there are drong variaions in the other categories.
More London authorities are in the fuson group - collective leadership dong with wesk
sorutiny. It is the unitary authorities which have developed executive autonomy - strong
leedership dyles but without drong scruting - perhgps indicating something of the
character of leadership in the smdler English cities. The collective accountability group -
high soruting-low  leedership  authorities - are the metropolitan and counties authorities,
perhgps reflecting both the grength of politicd paties but dso good histories of
innovation and respongveness

Table 8 shows the differences according to party. Here the differences are strong. The
Consarvaives tend to be the paty that favours stronger paterns of leadership, both with
drong and wesk forms of scruting. About 60 per cent of mgority paty Consarvative
authorities show a high leadership location compared to about 30 per cent Labour and No
Ovedl Control and 40 per cent Liberd Democrd. Labour tends to have more
authorities which have high levels of scruting and low leadership, and it has more low-
low authorities than the Consarvatives The Liberd Democrats dso have high numbers
of high scrutiny-low leadership authorities.

> Wetest the extent to which the variables are associated with each other by Cramer’s V which is suitable
for the categorical variableswe analyse here.  When the probablility statistic islessthan .05 we assume
that more than random factors explain the variation
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Table8: Scrutiny-leader ship typology, by majority party control
all leader and cabinet authorities

Lab Con LD  Other NOC Total
low scrutiny/low 258 215 200 00 346 260
leedership
high scrutiny/low 435 185 400 500 346 327
leedership
low scrutiny/high 210 34 267 500 173 255
leedership
high scrutiny/high 97 246 133 00 135 158
leedership
Totd 1000 1000 1000 1000 100.0 100.0
N 62 6 15 2 52 196

Cramer'sV=316 p=.077
Key: Lab=Labour mgority council; Con=Conservative mgority council; LD=Liberd
Democrat council; Other=Independent controlled; NOC= No Overdl Control
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10. Palitical Management and the Performance of Councils

Is there any evidence that politicd management arrangements make any difference to the
performance of the council? Many ae very scepticd about whether new forms of
decison making meke a difference to anything that metters. The Trangport, Locd
Government and Regions House of Commons Sdect Committee certainly appears to
hold that view concluding that ‘a grest ded of time, money and effort has gone into
changing politicad management arangements of locd authorities with gpparently little
change to the overdl qudity and credibility of locd government (House Of Commons,
2002:5). Some academics gppear to share the view that the politicd management changes
have been a digraction (Game, 2002).

A counter argument might be that councils that have high levds of performance will be
more likdy to sdect innovative and powerful scrutiny messures moreover they will be
councils that have more cgpacious leadership dyles so would have sdected dronger
leadership forms.  In short, effective politicdl management arrangements are reflected in
effective performance, while a the same time those tha peform effectively will want
effective palitical management arrangements. |s there any evidence to engble us to judge?

There are severa measures of performance we can use — we selected the Government’s
Comprehensive Performance Assessment as a measure, though this at present excludes
the digtricts. We code poor=0, week=1; fair=2; good=3; excdlent=4 and corrdate this
with the scores against our leadership-scrutiny typology®. Table 1 in Annex 1reportsthe
results.  The correlation gtatistic shown here indicates a greater degree of sgnificance the

nearer to avaue of +/- 1.

Table 9 suggests that thereisahigh and satigticdly sgnificant associaion between
authorities who belong in the separation of powers (or high leadership — high scrutiny)

box and performance indicated by a high CPA score. Of course establishing acorrelation
does not establish causation, so these findings should be regarded as suggestive and food

® We use the Kendall’ s tau-b because of the ordinal and categorical nature of the variables.
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for further thought and investigation. However, we found that the corrdation was strong
enough to make it clear that the association between strong leedership/scrutiny and an
excdlent CPA rating could not be due to chance. We argue that this showsiit is both
leadership type and scrutiny dedication thet are associated with performance, showing the
combined importance of these two variables. The table dso indicates (dthough the
evidence iswesker asthe coefficient is only sgnificant a the 10 per cent levd) thet a
system of low scrutiny and low leadership is negetively corrdated with a good CPA

score. This suggests that councils with alow leadership and scrutiny capecity have a
more than random chance of not getting an excdlent CPA rating athough the strength of
therdationship is not o srong.

Table9: Corrdations between leader ship-scrutiny typology and CPA performance

CPA
low scrutiny/low -.161(*)
leedership
low scrutiny/high 026
leedership
high scrutiny/low 047
lesdership
high scrutiny/high 261**
leedership

** Corrdation issgnificant at the .01 levd (2tailed)
* Corrdation issgnificant a the .05 leve (2tailed).
(*) Corrddionisdgnificant & the .1 levd (2-tailed)
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11. Review

This report presnts information on locd  authorities  implementation of the Locd
Government Act 2000. In future years we will focus on examining the processes which
have been adopted in authorities and then turn to look a the impact and outcome of the
legidation. At present we are not in a podtion to comment on the wider reaction of the
public or sakeholders to the new politicd arangements. We will be picking up on the
reection of these groups in the next phese of our work. For now we ae limited to
commenting on how those in the sydem have regponded to a dgnificant process of

inditutiond change.

Refaring back to the discusson in Section 3 about modds of inditutiondl change, we
have found some evidence to support those who take a pah dependency perspective.
Group loydty, exiding peterns of working among officers and councillors, syles of
leadership, forms of paty reationship that exiged under previous sysems have dl had
an impact in various authorities under the new system.

More generdly, this report lends some support to those that have argued that the party
control of loca government limits the cgpacity of the coundls to change in the way that
the reformers intended. Especidly in mgority controlled coundls the mgority paty
group is in a pogtion to dect the leader and determine his or her powers and is dso in a
postion to control overview and scrutiny processes. Copus (1999:92) outlines what he
describes as ‘a worst case scenario’ in which the introduction of a leader and cabinet
modd sees the group continue to operate as though nothing has heppened.  The power of
the group would be retained through discipline and expectations of loydty, but secrecy
would be increesed through executive decison-meking, which would reman publidy
unscrutinised. Rather more mildly, Legh (2000:246) wans that whether the new
systems will work will depend on ‘factors beyond the reach of the law and especidly on,
whether the politicd parties genuindy work to change political culture and dimate within
which the new legd regime will operate'.
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Our findings cannot directly chdlenge those who are scepticad about the extent of change
that the 2000 Act will bring in its wake, and we recognise the vadue of such soepticism.
We concede that a formaly drong leeder might be, in practice, 0 beholden to the group
that every move he or she makes is a the behest of the group and following consultation
with the group. Ye our case vidts suggest that this is an unlikdy scenaio. The
devdopment of remuneration packages that enable many leadrs and cabinets members
to devote condderable time to their roles appears dso to have liberated the executive

cgpacity of many authorities.

We can argue that a dgnificant sructurd change in the legd and inditutiond framework
of locd authority decson-meking has occurred and produced a variety of responses. The
dructurd change has set in chain a process which has only just begun, but it would seem
unwise to concdlude that leaders and cabinets may not exploit the new opportunities given
to them and tha other councllors may not find a new powerful role in overview and
scrutiny functions.

Indeed, we found much to encourage those who see inditutional change more from a
rationa choice perspective in which a changed sat of rules and incentives will bring in
their wakes a changed st of behaviours. Some leaders, some mayors and some individud
cabinet members are taking the opportunities afforded to them for forging new and more
devdoped roles for themsdves that go beyond past leedership or committee chair forms.
There are fewer examples but dso some evidence of overview and scrutiny chairs and
members saizing the new roles avalable to them. As we have seen around 1 in 5 councils
have dready edstablished in dructurd terms a path bresking the drong leadership/strong
scruting modd. One issue that we do want to explore more is how officers have adgpted
to the new sysem. Our Ste vidts indicate that they may have adgpted more quickly and
more effectivdy than many coundillors learning how to run things through the new
sysem. There is some suggestion that new condtitutions have, on the whole, dlowed for
gregter delegation of decisonsto officers.

67



Leaving asde whether this inditutiona change is capable of ddivering intended benefits,
and turning to our third goproach to inditutiond change there is dear evidence that the
reponse of some councillors to the new sysem has been tinged by consderable fataism
and a sense that more than ever, things are beyond their control. Others have been
patiently waiting to be told what to do. But others have shown entrepreneurid zed in
adgpting to the new sysem and many have shown peer loydty in atempting to meke
their colleagues fed pat of the new sysem. There is a sense of going through a pocess
of grieving, something that was explicitly referred to in severd of our interviews The
old norms and role modds have been chdlenged and people are looking around for new
modds and norms to guide their behaviour and give them a sense of direction.

Above dl we must condude that the current Stuation is fluid, a process of development
and change is only just under way. The 2000 Act dlows some condderable scope for
choice and expeaimentation in implementation. Locd authorities have exploited that
leeway and there is condderable variety in the detall of decison meking forms, syles and
methods. There is a condderable number of particular loca rules and assumptions built
into ways of operding. As noted by many before locd authorities ae complex locd
politicd sysems and a chdlenge for our research remans to understand that complexity
to the fullest extent.
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Appendix 1: The Survey

Our quedionnare was st to al English locd authority chief executives in June 2002.
A copy is provided as Appendix 3. The quedionnare explored the extent to which
councils were adopting new arrangements in response to the Locd Government Act 2000
including decison making dructures, overview and scrutiny provisons and standards of
conduct. A totd of 289 responses were received, condituting 75 per cent of those
aurveyed. Of these two proved unusable, making for a usable response rate of 74 per
cent. Table 10 (over) summarises the responses by type of council, region, politica
contrd and conditutiond form.  Regponses in each category, compared with the
population of authorities a large, indicate the absence of response bias

Notes

1. Our questionnaire was sent to 388 principd authoritiesinduding the Ides of Sailly

and the City of London, for whom Part |1 of the Act (requiring the establishment of anew
council condtitution) does not gpply. The standards provisonsin Part 111 do gpply to

these two authorities however, and our response rates are caculated on the basis o their
induson in thetotds.

2. Thetotdsfor the council manager and the mayors reflected the position at the time of
the survey. Since July 2002, three new mayors and a council manager may be added to
thetotals.
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Table(l): Characterigtics of the census compared with characteristics of English

councils

Locd authority type
Didricts

London
Metropolitan
County

Unitary

Total

Region

Eastern

East Midland

London

South East

North East

North West

South West

West Midlands

Y orkshire and Humber

Totd

Cenaus

169
26
28
27
37

287

per cent

58.8
9.0
9.7
94
128

132
115
9.0
216
73
104
125
94
4.9

76

¥ B &

R 9 &2 & B

8

All councils

per cent

61.3
8.5
9.3
121
121

139
116
8.5
191
6.4
118
131
9.5
5.7



Table(l): Characterigtics of the census compared with characteristics of English

councils

Political control
Consarvative
Independent
Labour

Liberd Democrat
No Overdl Control

Totd

Condtitution

Alternative arrangements
Council Manager

Interim

Leader and Cabinet
Mayor and Cabinet
Other

Total

Cenaus

237

287

All councils
per cent N per cent
29.3 109 281
14 14 3.6
26.8 114 294
7.7 27 7.0
31.6 124 310

388
139 58] 15.2
0] 0 0
10 4 13
82.6 316814
20 7 1.8
0.3% 2 05%
333
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Appendix 2: Theditevisits

We vigted 40 English locd authorities — in itsdf over a 10 per cent sample. Our sample
was representative of the wider population of authorities. We visted four authorities in
eech of five regions and five authorities in four regions. Within each region we visted
eech different type of authority. We dso ensured that overdl our sample meaiched
nationd averages for type of politicd management arangements and politica control.
We dso vidted an goproprite number of nontrespondents to our survey. We ae
extremdy grateful to those officers and members who took time to meet us on our vists
to provide information on the experience of ther authority.

A suggested gte vidt timetable is gppended bdow. On our vists typicaly, we spoke to
the chief executive, monitoring officer and officer with responghility for scrutiny; and on
the councillor sde to the leader and other portfolio holders (if appropriate), leader of the
man oppogtion, and a sorutiny char and non-executive scrutiny  committee members.
We dso spoke to the independent member of the standards committee.  Our vigts in this
phase were planned to teke a broad overview. We plan that the follow up vigts will be
longer and will involve paticipat observetion a medtings  We did however St in on

two executive meetings and one full coundil in the course of our viststhisyear.

In nineteen vidts we had the opportunity to focus in more depth on one particular aspect
of the new arangements. In eight authorities we convened a focus group of members or
members and officers to discuss the operation of overview and scrutiny in that authority.
In three authorities we held focus groups with women councillors to explore diversty
issues in relation to the new conditutions. In Sx authorities we had more extensve
discussons with executive councillors to examine developing the executive role and
functions.  Findly, in two authorities we were gble to hold more extensve discussons
with officers, including service heads and policy officers, to look a how changes to the

officer role,
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Suggested Site Visit Timetable
Approximate timings
10- 1030 Chief Executive
1045- 1115 Leader/Mayor

Short bresk

11.30-12.00 Opposition Leader
1215- 1245 Scrutiny Officer

Lunch bresk

115-145 Monitoring Officer
2-3 Issue exploration - EITHER

Discusson with women coundillors on new arrangements and

gender

OR

Discussion with scrutiny committee members on development of
scrutiny function

OR
Discussion with executive members on changesin leedership

OR
Discussion with officers’ members on operaion of cal in
315-345 Discussion with independent observer —ie independent member of
Standards Committee
4 Find informetion gathering

NB Evening or late afternoon vists can be arranged to fit with full council, scrutiny or
sandards committee medingsif necessary.
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Appendix 3: The Questionnaire
EVALUATING LOCAL GOVERNANCE: New Congtitutionsand Ethics

Please give the name of your authority...........cocovvviiiiiiicen, Coundl
Pease give a contact name, telephone number and email address for the officer

completing this questionnaire

COMPLETING THE QUESTIONNAIRE

In response to the questions, please tick the gppropriate box(es) and comment where
gopropriaie. Please note the routing ingructions, which are designed to guide you

through the questionnaire according to the circumstances of your authority.

CONTROL OF YOUR COUNCIL

1 Arethere party groups represented on your council?

Yes [1]
No [ ] GOTOQUESTION 4
2. Please tick which of the following best describes how the

adminigtration of your authority isconducted

[1] By one party with an overdl mgority Pleasesay which.............coooviiiine
[1] By one party without an overdl mgority Pleasesay which..................oean
[1] By arecognised ‘codition’  Pleasedescribe.........cooooiiiiiiiiii
[]  Other  PlEBSEAESIIDE. ....oorvvvvrreeeeeeeereeeeeerooreeseeeeseeeoesoeeeeee
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3 During the past eight years, has this pattern of control

[ ] Remaned stable throughout
[ ] Changed @ thelast dection (please say fromwhet)..........cccevieennnn.
e G (pleasesay P whet) e

[ ] Beenungablethroughout
[ ] Changedinsome other way (pleasesay how)........oevviviiiiiiiiiiiins

COUNCIL STRUCTURE PRIOR TO IMPLEMENTATION OF THE LOCAL
GOVERNMENT ACT, 2000

4. Pleaselist all the committees of your council asthey werein 1997.
Please continue on a separ ate sheet if necessary.

Name of Committee Number of
members

5. How many sub-committees did your council havein1997? [ |
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6. How frequently were the meetings of the full coundil and its committees

hddin 1997?
Full Man
councl  committees

Weekly [] []

Monthly [] []
Sx-weekly [1] [1]

Quataly [] []

Other (please specify) [ ] []

7. Did your council establish any interim arrangements prior to the

implementation of the Local Government Act, 20007

Yes |[]
No [ ]
If yes, please briefly describe them

NEW CONSTITUTIONSARRANGEMENTS

8. Following implementation of the Loca Government Act 2000, does your
authority operate:

A directly ected mayor and cabinet executive PLEASEGOTO Q. 9

A directly dected mayor and council manager  PLEASE GO TO Q.17
A leader and cabinet executive PLEASEGOTOQ. 23
Alternative arrangements under S.31 of theAct PLEASEGOTOQ.
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NEW ARRANGEMENTS: MAYOR AND CABINET MODEL

0.

10.

11.

12.

Please tdl us how your new arrangements came to be adopted

Coundil initiated referendum on own proposa []
Referendum triggered by petition []
Referendum by order or direction []
Some ather means (please specify) []

How many members does the executive cabinet have? [ ]

Please describe the compostion of the executive cabinet, including the Mayor

Ageinyears  Gender (M/F)

Mayor [ ] [ ]
Member 1 [ ] [ ]
Member 2 [ ] [ ]
Member 3 [ 1] [ ]
Member 4 [ ] [ ]
Member 5 [ ] [ ]
Member 6 [ ] [ ]
Member 7 [ 1] [ ]
Member 8 [ 1] [ ]
Member 9 [ ] [ ]
How dten does the executive cabinet meet?
Twice aweek [1]
Weekly []
Fortnightly [1]
Morthly []
Some other frequency (please specify) [1]

— — — p— — — — — — —

Party

et et et et et et et el e e



13. Does your council have aform of area-based arrangements?

No [] Pease go to quedtion 15
[ ] If Yes pleasedestribe. ......veviei i,

14. Are these arrangements conaultative only, or do they extend to decison-meking?

Conauitative only []
Decison-meking [1]
Both []

15. How are functions that are the responghility of the executive discharged?

TICK ALL
THAT APPLY

By the full executive [1]
By the mayor done []
By other individud member(s) of the executive []
By a committeg(s) of the executive [1]
By ddegation to officers [1]
By area committees []
By another locd authority or its executive []
By some other means (please goecify) []

16.  What portfolios have been defined for individual members of the
executive?

PLEASE GO NOW TO QUESTION 36
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NEW ARRANGEMENTS MAYOR AND COUNCIL MANAGER

17. Please tdl us how your new arrangements came to be adopted

Coundil initiated referendum on own proposa []
Referendum triggered by petition []
Referendum by order or direction []
Some other means (please gpecify) []

18. Does your council have aform of area-based arrangements?

No [] Pease go to quedtion 20
[1] If Yes pleasedestribe.....o.ovieiii e

19. Are these arrangements consultative only, or do they extend to decison-meking?
Conaultative only [1]
Decison-meking []
Both []

20. How are functions which are the respongbility of the Mayor discharged?

TICK ALL
THAT APPLY
By the Mayor []
By the council manager []
By ddegation to officers [ ]
By area committees []
By another locd authority or its executive []
By some other means (please oecify) []
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21 How are functions that are the respongiility of the executive discharged?

TICK ALL
THAT APPLY

By the full executive

By the mayor done

By other individua member(s) of the executive
By a committeg(s) of the executive

By delegation to officers

By area committees

By another locd authority or its executive

By some other means (pease specify)

e bt ] b d ] b ]

22. How often do the Mayor and the council manager meet?

Daly []
Twice aweek []
Weedy []
Fortnightly [1]
Monthly []
Some other frequency (please ecify) [1]

PLEASE GO NOW TO QUESTION 36

NEW ARRANGEMENTS: LEADER AND CABINET MODEL

23. Please tdl us how your new arrangements came to be adopted

Adoption of the coundl’s own proposals
Adopted as afdl-back proposa
Some other means (please pecify)

— ——
[ Ty S—

24. How many members does the executive cabinet have? [ ]
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25. Please describe the composition of the executive cabinet, including leader

Ageinyears Gender (M/F) Party
L eader [ ] [ ] [
Member 1 [ ] [ ] [
Member 2 [ ] [ ] [
Member 3 [ ] [ ] [
Member 4 [ ] [ ] [
Member 5 [ ] [ ] [
Member 6 [ ] [ ] [
Member 7 [ ] [ ] [
Member 8 [ ] [ ] [
Member 9 [ ] [ ] [

26. How often does the executive cabinet mest?

Twice aweek []
Weekly [ ]
Fortnightly []
Monthly []
Some other frequency (please Specify) [1]

217. Does your council have aform of area-based decison-making arrangements?

] Pease go to Question 29
] If Yes pleasedescribe. ...

28. Are these arangements conaultative only, or do they extend to decison-meking?
Conaultative only [1]
Decison-meking []
Both []
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29. How are functions that are the respongiility of the executive discharged?

TICK ALL
THAT APPLY

By the full executive []
By the leeder done []
By other individua member(s) []
By a committeg(s) of the executive [1]
By delegation to officers []
By area committees []
By another loca authority []
By some other means (please pecify) [1]

30. How are members of the Cabinet chosen and their portfolios alocated?
Cabingt members  Portfolios
Decided by Leader [] []
Decided by Coundil [ ] []

31.  What portfolios have been defined for individual members of the
executive?

PLEASE GO NOW TO QUESTION 36
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ALTERNATIVE ARRANGEMENTS

32. Under the alter native arrangements open to adoption by councils with less than
85,000 populetion, has the way in which coundil business is conducted since the
Act.....

Been adapted dightly [ ]
Been changed substantialy []

Please explain briefly in what way it has been adapted or changed

3. Pease tdl us how your new arrangements came to be adopted

Adoption of the coundl’s own proposals []
Adopted as afdl-back proposa []
Some other means (please oecify) []

No [] Please go to Question 36
[ ] If Yes pleasedestribe. ...,

35. Are these arangements conaultative only, or do they extend to decison-meking?
Conaultative only [1]
Decison-meking [1]
Both []
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OVERVIEW AND SCRUTINY COMMITTEES

36. Pease lig your authority’s overview and scrutiny committees, indicating the Sze,
the number of co-opted members, if any, and whether or not sub-committees have

been established.
Name of committee Number of Number of Number of
elected co-optees ub-
members committess

37. How many of these committee and sub-committee chairs are hd by ...

Committess Sub-committees

Mgority party(ies)
Other party(ies)

3B. To the best of your knowledge. ...

Are party pre-meetings held prior to committees
Are decisons subject to Party whips?
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30. How are overview and scrutiny committee agendas determined?

By the Committees themsdves []
By the full Coundil []
By the executive []
By some other committee of the council please say which........... []
In some other way (plegse GesTribe)................vvoererreeenene. []
40. What kind of officer and expert support is provided to the committees, and at
what level?
PLEASE TICK ALL
THAT APPLY
Advice by specid officer unit []
Advice by externd sources (eg. universties, consultants) []
Ad hoc advice depending on the topic [1]
Committee-specific officer support [1]
Savidng of medtings only []
Other please SPECITY ..ovvviiii e []

41. Do your Councl’s overview and scrutiny committees....

PLEASETICK ALL
THAT APPLY
Yes No Conddeing
Review service outcomes? [1 T[] []
Explore innovative forms of service delivery? [1 [1 []
| nvolve externd stakeholdersin their deliberations? [T I[1] [ 1]
Investigate non-local authority service-providers? [1 [1 []

(If Yes, please describe briefly) ..........coeeeie.
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42.  Inyour view, how easy or difficult hasit been for your council to
implement the new congtitutional arrangements?

Very easily [ ]
Eesly [ ]
With some difficulty please say in what respect []
With greet difficulty please say in what respect [ ]

43. In your view, what have been the principal advantages/disadvantages
of introducing the new congitutional arrangementsin your authority?

KEY DECIS ONS

44. How does your authority ensure thet decisions which may be sgnificant in terms

45, Has a gandard threshold been st for sgnificant expenditure?

No [ ]
Yes[ ] Pleassedaethefigure........coovvoiiiiiiiiiiiin,
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STANDARDS OF CONDUCT

46. Has your authority...

Adopted the modd code []
Adopted the moded code with optiond or additiond provisons []
Had the modd code applied by default []
Revisad exigting local code of conduct [1]

If you have incorporated into your code any additiond provisions, please describe

[We would be grateful to receive a copy of your code if it differs from the model
code]

47. How many members, including independent member s, does your
Standards Committee have, and from which category does the Chair come?

Number Chair
Elected members [ ] [ ]
Independent members [ ] [ ]
Parish representatives [ ] []

48. Please specify the age, gender and occupational background of the
member (S) on your Standards Committee. Please

Elected Independent  Age  Gender Occupation/last full time occupation
member member (yrs)  (M/F)

[] [] 00T L 1 oo,
[] [] [ 0] L 1 oo,
[ ] [] R T
[] [] [ 07 L 1 oo
[] [] [ 0] L 1 oo
[] [] [ 0] L 1 oo
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49. For what term of office are the independent members appointed?

Two years

Three years

Four years
Fveyearsor mare

— e
— e

50. What kind of busnessis conducted by your Standards Committee?

PLEASE TICK
ALL THAT APPLY

Reviews of generd procedures

Audits of areas of locd authority decison-meaking (eg. planning)
Development of induction and training packages

Individual complaints

Other(please FOECTY). .. ovv e

— — —————
[ Sy Sy S S—

AND FINALLY......

51 Does your authority have plansto review the new arrangements, and if so when?

Planned date

[ ]
[ ]

Y es, we have firm plans
Yes inprinciple
Conddering

Not yet considered

— e
e e e

THANK YOU FOR TAKING THE TROUBLE TO COMPLETE OUR

QUESTIONNAIRE.

Please return in the SAE provided to: ELG Quedionnaire,
Department of Governmert,
Univergty of Manchegter,
Manchester M13 9PL
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