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Preface

The advent of the New Labour government in May 1997 introduced a new expression – 
‘social exclusion’ – into the lexicon of public policy. Broader than ‘poverty’ as a descriptor 
of the effects of deprivation, the term ‘social exclusion’ suggests both a state of being 
excluded and also a process in which some parts of society are acting to exclude others. 
It thereby shifts culpability from the excluded to the excluders and challenges wider 
society to do something about setting things right. And indeed, one of the first things the 
new government did was to set up the Social Exclusion Unit (SEU) to seek out the causes 
of social exclusion and to devise remedies for it. To give the Unit the status it needed 
to command cooperation from a range of major government departments, SEU was 
housed in the Cabinet Office and reported directly to the Prime Minister. Social inclusion 
was the watchword of the new administration. 

At around the same time, a JRF-funded project – Partnership Initiatives for Communities 
(PICs) – was getting under way. Its aim was to look for the causes of social exclusion in 
three disadvantaged communities, all occupying council estates in need of modernisation, 
and to see what could be done to tackle those problems through a ‘soft’ regeneration 
approach, by investing in people-based, rather than bricks and mortar, projects. The 
PICs programme ran until late 2003 and the final qualitative research on the PICs 
estates reported in November 2004. Over this period, researchers were able to observe 
the changes that occurred on the estates, both as a result of PICs projects and also 
government-funded efforts to tackle social exclusion, and assess the impact they were 
having. This report records the results of their research and the difference made by the 
‘soft’ regeneration approach in these three areas.

Over the period of the PICs programme, a great deal has been learned about social 
exclusion, not least that Beveridge’s old evil giants of want, idleness, ignorance, disease 
and squalor were never really slain, but only kept at bay. We recognise them today as 
poverty, worklessness, poor academic achievement, poor health and poor housing, and 
researchers found them all disproportionately present in the study areas. The new insight 
is that they are linked in ways not fully appreciated in Beveridge’s time, partly because 
the relevant data was not then available. These connections have since been extensively 
traced by the SEU through national data while, on the ground, PICs researchers came face 
to face with them at a local level. In the course of the interviews, focus groups, workshops 
and discussions on the estates, researchers found that poverty and unemployment were 
closely associated with a raft of other social problems – including ill health, poor standards 
of literacy, and anti-social behaviour – that made day-to-day life on the estates difficult 
for many. The impact of these things on family life, and the pressured social relationships 
between estate residents, emerged as the most important factors contributing to the 
quality of life on estates, stronger even than the estates’ physical state of repair and lack 
of modern amenities. 
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It was also found that the anti-social behaviour of a small minority could have a 
disproportionate effect on the quality of life of the majority. Researchers found themselves 
meeting victims and perpetrators, bullies and the bullied, petty criminals and those who 
had themselves suffered burglary or assault. ‘Lack of respect’ was a term frequently used 
by the wronged to characterise the attitudes of wrongdoers. Surprisingly, the wrongdoers, 
when interviewed, often made similar comments about the way that they themselves were 
treated by those who exercised power or authority over them – schoolteachers, police, 
council officials. And residents generally felt they had been shown a lack of respect by 
national and local governments that had watched their estates and neighbourhoods tip 
into decline, but done little to stop it happening. Dignity, respect and self-esteem are 
among the casualties of social exclusion.

The PICs projects sought to find routes out of social exclusion for individuals and 
communities through strengthening mutual respect and social solidarities and breaking 
down barriers that prevented participation by excluded groups. The projects largely 
succeeded in their own terms and made a difference to the lives of those who participated 
in them, but in the end they were too small and too time-limited to make a step-change in 
the quality of life of estate residents. They did, however, help to secure funding for wider 
regeneration activity in each of the areas. The final round of focus groups in late 2004 
found that the PICs communities felt that things on their estates were indeed improving, 
but too slowly for their liking. Even with increased resources, the worst estates and most 
excluded neighbourhoods will take time to mend; the road to restoring respect and dignity 
for their residents is likely to be a long one.

Meanwhile, the government’s social agenda in its third term of office has developed a 
harder edge. There is now less talk about the need for social inclusion and more about 
strengthening law enforcement. The Home Office White Paper Respect and Responsibility 
(2004) and its tough Together programme for combating anti-social behaviour point to 
a shift from tackling the causes of social exclusion to using new respect agenda social 
order measures to limit its worst effects. But the findings of PICs suggest that, while 
tougher law enforcement measures may help to alleviate the social problems of the most 
disadvantaged areas, they will not solve them. Long-term investment and new thinking 
are also needed if socially excluded communities, particularly those in former traditional 
industrial areas, are to be re-integrated with mainstream post-industrial society. 



Introduction
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The Partnership Initiatives for Communities (PICs) programme was conceived by the 
Joseph Rowntree Foundation (JRF, or ‘the Foundation’) as a multilayered investigation 
into the ways in which social research and known good practice might be put into 
operation by local authorities in their work in strengthening communities and combating 
social exclusion on some of the most troubled council estates. JRF had a number of 
reasons for initiating this research, and through it sought to shed light on some pressing 
questions. First, JRF, as a major funder of social research, produced every year a quantity 
of thick research reports, all with thin and easily readable summaries published as 
Findings, yet not much at that time (in 1997) was known about the use that was made of 
this research: how far did it actually illuminate and inform good practice? Second, JRF 
wanted to understand better the processes through which research enters practice and 
it saw PICs as an opportunity to study the pathways within local authorities along which 
research messages are carried before reaching the decision makers who are capable 
of applying them. There was also the question of identifying the level at which input 
is likely to be most effective – policy officer, senior manager, or even chief executive? 
Third, the Foundation was keen to enable demonstration projects to be carried out that 
operationalised research findings: that is, to take well-researched good practice and 
monitor the stages through which it is implemented in other locations, raising questions 
of transferability, adaptability, practicality and ease (or difficulty) of implementation. 

JRF knew that its research output had met with success in influencing policy makers at 
a national level, but it appeared to have met with less success in shifting the opinions 
of decision makers in local councils. The Foundation saw PICs as one component in 
building the new links it wished to establish between JRF and local authorities, between 
its research work and the practitioners who could perhaps make better use of it to inform 
their own work. The questions to be settled were: what theme PICs should focus on 
– which could be anything within the remit of local authorities that had attracted the 
attention of JRF researchers – and how to provide a partnership structure that could offer 
tangible benefits to the selected local authorities as well as to the Foundation. 

The theme of PICs was not difficult to find. The links between poverty and place had 
long been the subject of JRF research. A substantial body of research already existed in 
JRF archives about developing and strengthening threatened communities in deprived 
areas; other JRF researchers had looked at what poverty meant in contemporary society 
and at the problem of inequality in income and wealth; and a third group of reports 
had provided recommendations about ways to improve housing management and 
facilitate tenant participation on council estates. Further, JRF was then in the middle 
of its Area Regeneration programme, a large research programme which was to cost 
£2 million and produce more than 50 reports. Taken together, all these reports could 
provide a formidable library of theory and good practice for local authorities engaged 
in strengthening communities on troubled estates in deprived areas. But there was 
another, more compelling, reason for targeting the research at neighbourhood-based 
social exclusion. A new problem was pushing its way up the agenda of national and local 
government. Anti-social behaviour, low-level public disorder and persistent petty crime 
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were hitting the headlines and occupying the minds of politicians in the run-up to the 1997 
election. Occurrences of this kind of bad behaviour in public were, of course, nothing 
new: what was new was the frequency, severity and persistence of these incidents and 
the amount of distress they caused. Deprived areas, and social housing estates that 
housed a high proportion of disadvantaged households, seemed particularly (although 
not uniquely) vulnerable. The emerging discourse on social exclusion seemed to fit closely 
the concern about searching out the causes of these problems and finding effective ways 
to tackle them. Social exclusion on some of the ‘worst estates’ thus became the focus 
around which the PICs programme would be built.

The structural arrangements chosen for PICs involved a partnership between three 
selected local authorities and JRF, with agreed objectives and a programme that would 
mount a project in each local authority area aimed at tackling particular local manifestations 
of social exclusion. The local authorities selected – for reasons set out in Chapter 3 
– were the City of York, Wakefield Metropolitan District Council and the London Borough 
of Lewisham. JRF agreed to put up an equal fixed sum of money to fund a chosen 
project for three years in each of the three areas. The local authorities, for their part, 
agreed to provide officer time and further support to facilitate and monitor the project in 
their own areas and to pool knowledge and experience with other partnership members. 
Negotiations with these local authorities took place in 1997 and the first meeting of the 
Partnership Advisory Committee was held early in 1998. Projects were then developed 
in each of the three areas to run for a three-year period but, because some got going 
quicker than others, they did not all start and finish together, the first getting under way 
in mid-1998 and the last finishing in late 2003. JRF supplied coordination for the projects 
and administration for the partnership and funded a separate evaluation. 

This report looks at the context for each of the projects and at what they achieved; 
compares and contrasts the experience of social exclusion on estates in each of the 
three areas; and draws out some lessons that can be learned from the outcomes of the 
PICs programme. 





Chapter 1
Policy context
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The late 1990s, when the idea for PICs was developed, followed a period of social 
change that saw a profound restructuring of British industry. This restructuring had led to 
significant pressures on the operation of some local labour and local housing markets. 
It was followed by the decline of many neighbourhoods that depended on incomes 
from traditional industries once major local employers shut their factories, workshops, 
shipyards or mines for the last time. It was also a time when public services were in 
retreat and when politicians and academics in the UK and the rest of Europe, as well as 
in the US, were questioning whether state-organised systems of welfare were any longer 
affordable or sustainable. It was argued that demand pressures on the welfare state 
were growing unsustainably: in particular, high unemployment had raised the cost of 
welfare benefits, while rising expectations demanded ever higher standards in health and 
education. Paying for all this was a problem: first, because the means of funding public 
services appeared to be diminishing as a result of a perceived public resistance to paying 
higher taxes; and second, because demographic change threatened our long-term ability 
to fund welfare – as people lived longer and fertility rates dropped, the prospect was both 
an ageing population and a worsening ratio of those in work to those who are dependent 
on them. Serious questions were being asked about the future of the public services and 
the ability of the state to continue to sustain such a large proportion of the population 
dependent on welfare.

The terms of this debate changed significantly in 1997 with the election of a New Labour 
government that was committed to squaring the circle of public service demand/provision 
through reform – the ‘third way’ – rather than the traditional alternative options of raising 
extra money through taxes, or cutting public provision. Instead of pumping money into 
public services, the new government invested in research and the development of new ways 
of working (although a great deal more money did flow into public services later, in Labour’s 
second and third terms). An area that received special attention was social exclusion.

What do we mean by ‘social exclusion’?
The term ‘social exclusion’ can perhaps best be thought of as a non-pejorative, non-
judgemental connection between, on the one hand, poverty and worklessness, and on 
the other, the negative social outcomes that can arise from, or be associated with, the 
lack of money or a job. The government has defined social exclusion as:

… a shorthand term for what can happen when people or areas suffer from a 
combination of linked problems, such as unemployment, poor skills, low incomes, 
unfair discrimination, poor housing, high crime, bad health and family breakdown. 
(ODPM, 2004)

Of course, anyone can experience periods when they are short of money or are 
unemployed, ill or suffer relationship breakdown; these are all unpleasant but common 
occurrences in everyday life from which most people recover and are able to move on 
without feeling ‘socially excluded’. So how is social exclusion different? First, there is 
an increasing amount of national and international evidence that poor individuals or 



R e s p e c t  a n d  r e n e w a l :  A  s t u d y  o f  n e i g h b o u r h o o d  s o c i a l  r e g e n e r a t i o n

13

localities are disproportionately likely to experience a multiplicity of these problems and 
experience them simultaneously. Second, the causal links are likely to be related to a lack 
of work and money. 

In May 1997 there was already a general recognition that the industrial restructuring that 
occurred in the 1980s and 1990s had caused turmoil in some industries and changed 
the traditional way of life for communities living in areas where declining industries were 
located. But there was an absence of any overarching theory that linked the decline of 
industry with the social malaise that was becoming more noticeable on council estates and 
in deprived post-industrial areas, particularly in the North. Lacking this wider framework, 
government policies were designed to deal with the symptoms of neighbourhood decline 
rather than its causes. Separate Whitehall departments continued to deal with their own 
parts of the problem in an unconnected way. Issues that did not fit within the jurisdictional 
boundaries of departments tended to fall through the cracks between them and be lost. 
Arguably, in the absence of a credible theory that linked the specific manifestations of 
deprivation together, no coherent approach to tackling them was possible. 

The concept of ‘social exclusion’ provided a new label under which the manifestations of 
social deprivation could be grouped together and the links between them examined. The 
idea of social exclusion as a process, as well as an outcome, invited analysts to identify the 
forces that drove that process and hence to come closer to suggesting policies that would 
tackle causes, rather than symptoms. The newly elected Labour government took a major 
initiative in setting up the Social Exclusion Unit (SEU) within the Cabinet Office and making 
it answerable directly to the Prime Minister. One of the first issues to which the Unit was 
directed was that of tackling social exclusion on the ‘worst housing estates’, subsequently 
broadened to ‘neighbourhoods’ so that it could include deprived areas of private housing. 
Thus the research area chosen for PICs quickly became one part of a national burst of 
research activity into social exclusion and the renewal of the welfare state. 

Impact on PICs
To the PICs partners, it seemed sensible to adapt the design of the PICs programme to 
take account of this additional research activity. It was agreed that outputs from PICs 
would be shared with the SEU and that, conversely, ideas developing within the Unit 
might be trialled within the PICs projects, alongside other research-based ideas for 
interventions. One early change was the decision that PICs should add a programme 
of qualitative research to help illuminate its work in tackling social exclusion in the three 
areas. The first phase of this research was designed to investigate the nature of social 
exclusion as experienced by residents in each of the areas. 

This was intended to:

■   provide valuable insights to the SEU in the early stages of its work;
■   inform the choice and direction of the PICs projects that were to follow;
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■   act as a benchmark in time regarding the attitudes and opinions of residents 
and others about life on the estates in the three areas before the chosen PICs 
‘treatments’ commenced.

A second round of qualitative research followed a year later, this time in the form of 
community workshops and focus groups and in-depth interviews with front-line 
workers, to test out some of the ideas then being developed within the SEU, including 
neighbourhood management and security patrols (which later became neighbourhood 
wardens). 

How serious a problem was social exclusion at the commencement of 
PICs?
While the JRF research programmes had produced valuable insights into what was 
happening in some deprived neighbourhoods in the 1990s as a result of social and 
economic change, a comprehensive national overview of social exclusion did not exist 
until the SEU, using the authority of the Cabinet Office (and ultimately the Prime Minister), 
brought together information from all departments of government to show the extent 
of social exclusion in Britain. The SEU report Preventing social exclusion (SEU, 2001) 
outlined what it found about social exclusion at the time PICs was commencing; the 
opening paragraphs of the report summarise well the social framework in which the PICs 
projects would operate:

In the mid-1990s, this country was distinguished from its EU competitors by high 
levels of social exclusion. It topped the European league for children growing up in 
workless households, for teenage pregnancy rates and for drug use among young 
people. Twenty per cent fewer 18 year olds were staying on in education than the EU 
average, and this country had some of the highest rates of adult illiteracy in Europe.

Many of these figures had worsened during the 1980s and 1990s. Crime doubled 
between 1980 and 1995. Child poverty trebled between 1979 and 1995. Recorded 
exclusions from school quadrupled between 1990/91 and 1996/97, and notified drug 
addicts quadrupled in the decade to 1996.

The report then went on to identify the economic and social drivers of social exclusion 
as:

The economic changes that have driven social exclusion include the following:
■   a more open global economy that has meant more competition and the 

need to continually update skills;
■   the decline in the importance and scale of traditional industries such as 

manufacturing and mining; and
■   the growth of knowledge-based industries that require higher levels of 

qualifications.
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At the same time, wider changes in society have weakened or removed some of 
the support systems that helped people cope in the past:

■   more young people have grown up in lone parent households, which are 
disproportionately likely to be on a low income;

■   many more people have experienced breakdown in their parents’ relationship 
and/or their own, which can leave them less well equipped to cope with 
other difficulties they may face; and

■   communities have become more polarised and fragmented, so that, for 
example, poor and unemployed people are less likely to live in a community 
where others might be able to put them in touch with a job. (SEU, 2001)

One thing the report did not do was attempt to show how social exclusion was distributed 
between neighbourhoods. One reason for this was that there was not at that time (nor is 
there yet) a commonly accepted definition of social exclusion that could be represented 
numerically. Another problem was that, prior to the 2001 Census, reliable and consistent 
neighbourhood statistical data were not readily available at a level smaller than local 
authority electoral wards, which vary in size but are often too large to pinpoint pockets 
of exclusion the size of a council estate. It was also problematic that different public 
services like health, the police and employment and benefits administration did not 
share common geographical areas as a basis for recording and reporting their local 
statistics (much work has since been done by the Office for National Statistics [ONS] to 
improve territorial commonality in these and other small area statistics). To help fill this 
information gap, the SEU commissioned a team of researchers from the University of 
Oxford and the London School of Economics and Political Science to bring together data 
from government departments to provide baseline information on how some of the most 
vulnerable social groups were distributed across deprived areas. The researchers found 
that it was not possible at that time to match data sets on unemployment, social security 
benefits and population at a level finer than electoral wards but they were able to compile 
a full data set of this information for all English wards and place it, and their analysis of it, 
in the public realm (DTLR, 2001).

From this national data set, a proxy measure for social exclusion – a combined indicator 
of lack of income and lack of work (the reasons for choosing this proxy are discussed in 
Chapter 3) – can be used to provide a broad brush picture of how social exclusion was 
distributed across England at ward level at the time PICs was getting under way in 1998. 
This analysis of the distribution of social exclusion is shown in Figures 1 to 3. These 
graphs use ward level data from the Department for Work and Pensions (DWP) to show 
how claimants in receipt of either of the main means-tested benefits – Income Support 
(IS) or income-based Jobseeker’s Allowance (JSA-IB) – were distributed across local 
authority wards in England. 

Figure 1 portrays the degree to which poverty and worklessness clusters in particular 
places, by plotting what proportion of (IS/JSA-IB) benefit claimants live in what proportion 
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of wards, moving from wards with the highest levels of worklessness to those with the 
lowest. The results show that the locational distribution of poverty and worklessness 
is highly skewed. If benefit claimants were distributed evenly throughout the country 
(and all wards were exactly the same size), 25 per cent of all claimants would live in 25 
per cent of wards, 50 per cent of claimants in 50 per cent of wards and so on (and the 
graph in Figure 1 would be a straight line). In fact, what Figure 1 shows is that around 
a third of all claimants lived in just 10 per cent of all wards, and more than half of all 
benefit claimants lived in under one fifth of wards, where the levels of worklessness were 
highest. Conversely, more than half of wards where levels of worklessness were lowest 
shared between them less than one fifth of all claimants. 

Figure 1: How IS/JSA-IB claimants were shared between 
English wards, August 1998 (%)
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Figure 2: High IS/JSA-IB claimant rates are found in only 
a small proportion of English wards
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Figure 2 uses the same data, but ranks claimant rates in wards from the lowest (0.4 per 
cent in Central Oxford) to the highest (47 per cent in Liverpool, Everton) to provide a 
better sense of the concentration of poverty and worklessness. It plots the proportion of 
wards against the proportion of the ward population who are claiming benefits. Again, 
if benefit claimants were distributed evenly, this would show that every ward had the 
national average claimant rate of 10.5 per cent (of all over 16 year olds) and the graph 
would show a horizontal straight line. However, what Figure 2 actually shows is that, while 
seven out of ten of all wards had a claimant rate that was below the national average, a 
small proportion of wards had rates that were much higher and in 5 per cent of wards the 
claimant rate was more than double the national rate.

In Figure 3, this data is presented differently, to make it possible to read off the proportion 
of wards with a specified concentration of poverty and worklessness (the proportion of 
the ward population claiming these benefits). It shows that the most typical proportion 
(the mode) claiming benefit was only 5 per cent, half the national average, while the shape 
of the curve explains how it is possible that most of England (71 per cent of wards) had 
less than average concentrations of poverty and worklessness. This graph makes the 
long ‘tail’ of wards with high and very high claimant rates – to over 40 per cent – visible, 
while illustrating how few they are.

The broad conclusion from this data is that while poverty and worklessness clearly affect 
individuals in any area, concentrated poverty and worklessness was a serious problem in 
only a small minority of wards in 1998. 

Figure 3: Frequency of IS/JSA-IB claimant rates in English 
wards, August 1998
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Why was the problem of social exclusion not tackled sooner?
The situation illustrated in these three graphs shows why there is a political problem for 
any present-day government seeking to allocate significant funds to regenerate deprived 
areas, and suggests a reason why neighbourhood social exclusion did not become a 
government priority for action sooner. Most people – around 80 per cent of us – live in 
areas that are little affected by the problems of social exclusion. In the tax-averse political 
climate of the late 1990s, raising taxes, or diverting any significant amount of existing 
resources, to tackle the worst estates or most excluded neighbourhoods would have 
been expected to receive little public support. The New Labour ‘third way’ approach of 
putting money into research and experimentation – trying out scores of new initiatives 
to see what works – rather than pouring capital into old style public investment and 
redevelopment, captured the mood of the times and allowed some high profile action to 
be taken at very little public cost. The publicity given to these new initiatives also helped 
to raise public awareness to the precarious state of some public services, paving the way 
for higher spending later.

The position illustrated in Figure 1 also raises another dilemma, which surfaced in the 
early stages of PICs, about the efficacy of area-based initiatives versus more broadly-
based initiatives targeted at specific groups – like, for example, those on the lowest 
incomes, or older people, or youth. This is an old debate in social policy, encapsulated 
in the observation that not all poor people live in poor areas, nor are all those who live in 
poor areas themselves poor. It means, for example, that even if area-based programmes 
could deliver extra help to (say) those who live in the ‘worst’ 10 per cent of wards, only a 
third of claimants would stand to benefit (see Figure 1), leaving two thirds of the poorest 
unaided. Conversely, spreading the available resource thinly to benefit (say) all of the 
poorest groups would bring no special help to the most deprived neighbourhoods. How 
best, then, to proceed to relieve both individual poverty and neighbourhood deprivation, 
the personal and spatial manifestations of social exclusion?

Government’s policy response to social exclusion
In recognition of the policy dilemma outlined above, the 1997 New Labour government 
decided in broad terms to adopt a two-pronged strategic approach to tackling poverty and 
social exclusion. In one prong of this strategy, it launched a host of area-based initiatives 
to help the most deprived areas, most importantly the New Deal for Communities and 
the National Strategy for Neighbourhood Renewal. In the other, it gave targeted help to 
specific groups vulnerable to social exclusion (regardless of where they lived) through the 
various employment New Deals, improved Child Benefit, and (means-tested) Tax Credits 
for families and pensioners on low incomes. In addition, its early years programme Sure 
Start will increasingly provide help and support for parents and children in the toughest 
areas, while social housing tenants stand to benefit as funding is released to improve 
their homes to the Decent Homes Standard. Many of these initiatives and improvements 
were recognised and mentioned by respondents in qualitative research carried out as 
PICs proceeded and their views will be summarised in the chapters that follow. The 
impact of these policies will be examined more closely in the final chapters. 



Chapter 2 
Theoretical framework 
for social regeneration



R e s p e c t  a n d  r e n e w a l :  A  s t u d y  o f  n e i g h b o u r h o o d  s o c i a l  r e g e n e r a t i o n

20

There are two significant strands of theory that inform current area regeneration policy. 
Both originate from the US, but have been adapted and applied in the UK over a number 
of years, and it is useful to be able to identify and distinguish between them in order to 
understand current government policy: both are referred to in the discussion of the PICs 
programme in later chapters. The first strand is that developed by William Julius Wilson in 
his work in the declining industrial US cities, and provides a structural explanation of the 
development of social exclusion. The second focuses on the tangible outcomes of social 
disorder, and is best known as the ‘broken windows’ theory. The importance of both 
theories in regenerating deprived neighbourhoods is that each provides an explanation 
of how a spiral of decline can develop, making it possible to identify how intervening in 
the process could arrest it or put it into reverse. 

William Julius Wilson and the theory of ‘neighbourhood effects’
In the US there has long been an acceptance of the links between poverty and a  
multitude of negative social outcomes: the argument between liberals and conservatives 
has been about which way the arrows run between cause and effect. North American 
liberals argue that poverty is the cause of a raft of social ills; conservatives recognise 
that links do exist but maintain that the causal arrows run the other way, that it is the 
lack of education, skills, motivation and hard work that causes poverty in a developed 
industrialised economy. This debate tended to end in stalemate while the post-war US 
economy boomed and job opportunities were plentiful. But the situation changed in 
the 1980s when, as a result of technical innovation and globalisation, the old traditional 
‘smokestack’ industries began laying off large numbers of blue-collar workers. Factories 
closed and areas that had once been economically buoyant fell into decline and began to 
experience the adverse social consequences to individuals and localities that occur when 
work disappears. Researchers at the University of Chicago monitored and analysed the 
social effects of the economic changes that were happening in the northern industrial 
cities of the US. 

The Chicago Urban Poverty and Family Life Study (UPFLS) was directed by William Julius 
Wilson, later to become an adviser to president Bill Clinton and a professor of sociology 
at Harvard University. The findings from this study first appeared in the report The Truly 
Disadvantaged (Wilson, 1987) and were later worked up to a more comprehensive theory 
in Wilson’s book When Work Disappears: The world of the new urban poor (Wilson, 
1996). Wilson argued that changes in the US economy were leading directly to increasing 
concentrations of urban poverty. He identified the main drivers of these changes as 
technological advancement, growing international competition and the globalisation of 
labour markets. For example: 

■   New technology introduced in a new cold-rolling steel mill near Gary, Indiana cut 
the time to produce a coil of steel from 12 days to about one hour: as a result, two 
old-style steel mills were closed, laying off thousands of blue-collar workers. 

■   Increasing international competition caused Detroit car makers to shut down 
factories when Japanese-owned factories in the US introduced computer-
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controlled robotic machines capable of producing finished motor cars using just 
eight hours of blue-collar labour per car. 

■   And the globalisation of labour markets caused even greater problems since the 
mid-1990s as traditional manufacturing industries switched their production to the 
Far East where labour costs were less than one tenth those of the US (or the UK). 

While these changes were causing widespread redundancies in the US in traditional 
manufacturing industries, new jobs were being created in service industries, but not in 
the same places, or paying the same wages, as the work that had disappeared. Whereas 
employment actually increased as the US shifted from an industrial base to a service 
economy during the 1990s, it did not do so evenly: most jobs were lost from the industrial 
areas of just two regions (the North East and the Mid West), while the growth in service 
sector jobs was spread across the country as a whole. Thus a significant spatial mismatch 
developed between areas with a surplus of jobs and those with a surplus of labour. One 
solution was for unemployed labour to move to the areas where there was work: this 
happened to some degree resulting in employable young males (in particular) moving out 
of the inner-city areas of industrial towns, leaving behind depopulated neighbourhoods 
with an over-representation of children and teenagers, older people, and women, and a 
chronic under-representation of working men. These shifts in the economy, employment 
patterns and demography of former industrial inner cities formed the backdrop to Wilson’s 
analysis.

Wilson found that the slack labour market, and consequently greatly reduced spending 
power, in neighbourhoods suffering the effects of deindustrialisation adversely affected 
the social dynamics of the communities that lived in those areas. The more predictable 
effects included the closure of shops and amenities in response to a lack of spending 
power; high rates of unemployment; high levels of economic inactivity as working-age 
males and females dropped out of the labour market; and, of course, higher rates of 
welfare dependency. More controversially, he found that as the opportunities for legitimate 
employment decreased, residents were more likely to rely on illegitimate sources of 
income, including drug dealing, prostitution and crime. 

In a key, and much debated, part of his analysis, Wilson found that the norms and social 
mores of residents changed in order to adapt to the long-term lack of jobs and the 
difficulty of living in areas of concentrated poverty: low-level crime and drug dealing, for 
example, became so common that they were accepted as a way of life. Children growing 
up in these areas thought that the behaviour they saw around them was ‘normal’ and 
behaved similarly. In this way the adverse effects of poverty and unemployment spread 
from those directly affected to others, and from one generation to the next. 

Wilson saw the absence of positive working role models as a key factor that constrained 
the aspirations and expectations of young people. He quotes a 17-year-old male college 
student from a high poverty Chicago neighbourhood, talking about young men growing 
up locally:
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“Who is their role model? They have none but the thugs. So that’s what they wind up 
being ... they model themselves after them. Not intentionally trying to, but if that’s the 
only male you’re around and that’s the only one you come in close contact with, you 
tend to want to be like that person. And that’s why you have so many young drug-
dealers.” (quoted in Wilson, 1996)

Respect, and the lack of it, features strongly in Wilson’s deprived neighbourhoods: 

Receiving respect from peers, acquaintances and strangers has become highly valued 
among inner-city adolescents, who have increasingly been denied status in mainstream 
terms. Respect is often granted when one is carrying, and willing to use, a weapon. 
(Wilson, 1997)

And it can be highly dangerous to show disrespect – to ‘diss’ – someone. 

In inner-city neighbourhoods people don’t realise that oftentimes parents will teach their 
children not to make eye-to-eye contact with people, particularly strangers, because 
you can get into trouble that way. People who make eye-to-eye contact often offend 
others, who feel like they’re ‘dissing’ them. Or you develop a very tough demeanour in 
your interaction with people for self protection. (Wilson, 1997)

Wilson points out that such adaptive strategies may be required for survival in deprived 
areas, but they are likely to turn off potential employers and reinforce social isolation. 

The essence of Wilson’s arguments in When Work Disappears is that the failure of 
neighbourhoods to adjust from a manufacturing/industrial economy to a service/
knowledge-based one can lead directly to neighbourhood impoverishment, and indirectly 
to a raft of social ills. As neighbourhoods deteriorate, it becomes less likely that outsiders 
would want to move into those areas and more likely that capable locals would join the 
exodus from the areas. Such areas may then become trapped in a vicious spiral of decline 
in which problems reinforce each other and become intractable. For the residents of such 
areas, a rational strategy is to adopt the neighbourhood’s own ‘code of the street’ (at 
least outwardly) as a means of survival. These social consequences can, taken together, 
so isolate such communities from mainstream norms and values that they become cut 
off, or ‘socially excluded’ from mainstream society.

While there are many differences between society in the northern industrial cities of the 
US and industrial communities in the UK, not least the absence in North America of a 
supportive welfare state to act as a buffer between worklessness and destitution, there 
are also many similarities in the process of deindustrialisation and the switch from a 
manufacturing/industrial to a service/knowledge-based economy. It is not difficult to see 
why Wilson’s analysis has had such a great influence on the discourse about social 
exclusion in the UK. If he is right, the same processes are likely to be at work here, and to 
have similar outcomes. This analysis enables policy makers to identify much more clearly 
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the factors that contribute to the decline of an area, and the ways in which intervention 
can halt that decline. 

The process identified by Wilson of a sequence of events that initiate a spiral of 
neighbourhood decline that then goes on to feed on itself before reaching a ‘tipping 
point’ beyond which the neighbourhood is lost to mainstream society – what we now 
call the process of social exclusion – is not entirely new to social theory in the UK. There 
has been a long history of policy work, from the government’s Urban programmes 
of the 1960s and Community Development projects of the 1970s through to the JRF 
Communities programme in the 1990s, that aimed to support communities in decline and 
resuscitate them before they reached the tipping point through community development 
and outreach work, what would now be called the process of ‘social inclusion’. One 
advantage of having a clear theory of the process of decline is that it is possible to 
identify the steps necessary to halt, or even reverse, that process: to create a ‘virtuous 
spiral’ in which every community gain also feeds on itself, getting ever stronger until the 
community is stabilised. Getting the right blend of physical, economic and social inputs 
to achieve this transformation is the goal of social regeneration.

‘Broken windows’: a theory of neighbourhood safety
Another strand of urban theory, from an earlier time, offers a different take on 
neighbourhood decline and still has contemporary relevance. In The Death and Life of 
Great American Cities (1961), Jane Jacobs argued that it was not primarily the police or 
civic authorities that maintained order in urban neighbourhoods – she noted they were 
never around when they were wanted – but the communities themselves. They did this 
by exercising informal social control in public spaces and this could be further facilitated 
by architectural design and diversified land use. She argued, for example, that it made 
no sense to separate out residential, commercial and leisure areas, each of them lightly 
occupied for half the time, when a more integrated approach would produce a much 
more vibrant and compact city. At the local level, she argued that informal surveillance 
– she called it having “eyes on the street” – by residents, shopkeepers and people going 
about their everyday business, helped to exercise the informal social control that kept 
in check unruly behaviour and minor crime. Two decades later, Jacobs’ ideas about 
‘informal social control’ were developed further by two North American criminologists 
– James Wilson (no relation to William Julius Wilson) and George Kelling – in the so-called 
‘broken windows’ theory. 

The central question addressed by Wilson and Kelling was why residents in deprived 
areas no longer exercised informal social control in the way that Jacobs had described. 
Their answer was that fear of crime made ordinary citizens in those areas wary about 
intervening and made them much more likely to avoid places where disorderly behaviour 
might be expected. The title for the theory comes from the observation that if a window 
gets broken in an occupied property – be it a home, office, shop or factory – there is 
an expectation that the occupier or owner will fairly quickly take action to get it either 
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repaired or temporarily boarded up. If no action is seen to be taken, it is a signal that the 
property is untended and it then becomes fair game for anyone:

Social psychologists and police officers tend to agree that if a window in a building is 
broken and is left unrepaired, all the rest of the windows will soon be broken. This is as 
true in nice neighbourhoods as in run-down ones. (Wilson and Kelling, 1982)

The authors maintain that broken windows, dumped cars, litter and graffiti all send signals 
that an area is untended – not under anyone’s supervision and control – and this invites 
miscreants and petty criminals to move in. If their activities also go unchecked, more 
serious crime is likely to follow. The authors suggest that what happens then is a step-
by-step progression into disorder: 

We suggest that ‘untended’ behaviour also leads to the breakdown of community 
controls. A stable neighbourhood of families who care for their homes, mind each 
other’s children and confidently frown on unwanted intruders can change, in a few 
years or even a few months, to an inhospitable and frightening jungle. A piece of 
property is abandoned, weeds grow up, a window is smashed. Adults stop scolding 
rowdy children; the children, emboldened, become more rowdy. Families move out, 
unattached adults move in. Teenagers gather in front of the corner store. The merchant 
asks them to move; they refuse. Fights occur. Litter accumulates. People start drinking 
in front of the grocery; pedestrians are approached by beggars. At this point it is not 
inevitable that serious crime will flourish, or violent attacks on strangers will occur, 
but residents will think that crime, especially violent crime, is on the rise, and they 
will modify their behaviour accordingly. They will use the streets less often, and when 
on the streets will stay apart from their fellows, moving with averted eyes and hurried 
steps ... such an area is vulnerable to criminal invasion. (Wilson and Kelling, 1982)

Wilson and Kelling argue that fear of crime constrains the extent to which people use 
the streets and prevents the exercise of informal social control. They say that public 
authorities – in the UK, the police and local councils – can do a great deal to stop the 
rot, but it would require a radical change in policing policy. The policing function has 
traditionally covered both law enforcement (solving crimes and catching criminals) and 
the maintenance of public order. But the balance between the two has changed over the 
years in favour of law enforcement, partly as a result of government pressure to bring 
down crime rates. Police foot patrols have been largely withdrawn in favour of motorised 
patrols but, say the authors, a squad car flashing through a neighbourhood does not do 
much to reassure residents. Police administrators argue that foot patrols are inefficient 
and catch few criminals. These authors say that doesn’t matter – police officers on the 
beat are needed in tough areas to reassure residents. 

Wilson and Kelling say the spiral of decline that they identified can be reversed by joint 
action between local authorities and the police to tackle the outward signs of neglect 
in order to re-establish control of public spaces and give residents the confidence to 
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reclaim the streets. In this attack on ‘crime and grime’, municipal authorities must clear 
up litter, sweep the streets, remove graffiti and dumped cars, improve street lighting, get 
repairs done (including broken windows) and demonstrate that the public realm is cared 
for. The role of the police in this partnership is to have a highly visible street presence 
(‘reassurance policing’) and clamp down on all forms of disorder in public places to 
show that it is the civil authorities under democratic control, and not the criminals and 
miscreants, that are in control of public areas. It is claimed that by this means, a ‘virtuous 
spiral’ can be created in which disorder is brought under control, public places become 
more inviting and so are used more, fear of crime is reduced and a sense of communal 
safety is restored, giving residents the confidence to reclaim the streets and renew their 
commitment to their neighbourhood. Once a critical momentum is achieved, the process 
becomes self re-enforcing, and therefore sustainable. 

Impact of these theories on public policy
The Wilson and Kelling arguments have been highly influential on both sides of the Atlantic 
and many features of the ‘broken windows’ theory can be discerned in the UK in changes 
since 1997 in government policy towards the maintenance of order in the public realm. 
Under New Labour, the balance of priorities of police forces has begun to tilt back from 
catching criminals to controlling disorder. And the government makes it clear in its 2004 
Home Office White Paper Respect and Responsibility that it wants to go a lot further 
down this route in its third term. Only a few paragraphs into the White Paper, under a 
heading ‘The spiral of anti-social behaviour’, the following paragraph reveals where the 
inspiration for much of the ‘respect agenda’ has come from:

If a window is broken or a wall is covered in graffiti it can contribute to an environment 
in which crime takes hold, particularly if intervention is not prompt and effective. An 
abandoned car, left for days on end, soon becomes a burnt-out car; it is not long 
before more damage and vandalism takes place. Environmental decline, anti-social 
behaviour and crime go hand in hand and create a sense of helplessness that nothing 
can be done.

The similarity to the words of Wilson and Kelling is not coincidental: the theme is very 
much the same as that of the broken windows theory and many of the remedies show 
the hallmark, as does the tough tone of the language. 

The ideas of Professor William Julius Wilson have, if anything, been even more influential. 
Wilson advised President Clinton on what to do about the ‘welfare ghettos’ in the US. 
One of his proposals was the ‘Welfare-to-Work’ programme that used a mixture of 
compulsion and a helping hand to shift long-term claimants from living on benefit to 
supporting themselves and their families through an income earned from work. This 
was introduced against much opposition from traditionalists in the Democratic Party but 
this ‘tough love’ measure succeeded in both raising employment levels and cutting the 
welfare budget. Wilson’s Welfare-to-Work scheme crossed the Atlantic and, with a few 
adaptations to suit the different welfare system here, became the government’s New 
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Deal for Employment. Perhaps more far reaching, Wilson’s analysis that worklessness 
and poverty were the main drivers of social exclusion was widely accepted in the UK and 
it laid the groundwork for the government’s development of a social inclusion agenda. 
Wilson argued that the spiral of deprivation could be reversed – “that changes in social 
and economic situations will bring about changes in behaviour and norms” (Wilson, 
1987) – by tackling neighbourhood worklessness and poverty; and that this could best 
be achieved within a strongly growing economy, because ‘a rising tide lifts all boats’. 

The two theoretical approaches described above, of developing social inclusion and 
maintaining social order, are the two basic models from which has sprung much of current 
British policy towards the social regeneration of deprived areas. Both models identify a 
spiral of decline and suggest a ‘virtuous spiral’ that could wind back the process to regain 
stability. But the two theories are not alternative explanations of the same thing. William 
Julius Wilson’s model shows how large structural changes in markets can lead directly to 
neighbourhood social exclusion: his analysis and his remedies are essentially economic 
and long term. The ‘broken windows’ theory is about how to deal on the ground with 
public order issues that may be among the outcomes of social exclusion: the analysis 
and remedies operate over a shorter term and are smaller scale. 

In practice, both theories may inform what needs to be done at a local level. Long-term 
labour market measures may be needed to tackle the causes of neighbourhood social 
exclusion but the most troublesome symptoms may need to be treated much sooner: 
better education and training might reduce deprivation in the future, but in the meantime 
better policing is what is needed. Conversely, however, it is clear that public order 
enforcement on its own will do nothing to solve the lack of jobs or incomes in socially 
excluded communities in economically deprived neighbourhoods: there, the ‘broken 
windows’ approach can at best only hold the ring while longer-term improvements are 
made to local economic and social conditions. 

Theories like the two set out briefly above have salience because they describe models 
of reality that are predictive. They say, in effect, that if certain objective conditions are 
reproduced, certain other specified things will happen. 

■   The neighbourhood effects theory predicts that concentrations of poverty and 
involuntary worklessness in towns and cities will be accompanied by higher rates 
of crime and disorder; poorer health including depression, mental illness, and 
alcohol and drug abuse; and low rates of academic achievement, low aspirations 
and low expectations.

■   The ‘broken windows’ theory predicts that visible signs of lack of supervision, 
control and care of public areas in towns and cities invite the abuse of property, 
disorder, and the presence of substance abusers and petty criminals, causing 
law-abiding citizens to withdraw and a rapid deterioration to follow.
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The two theoretical models suggest where to look for interventions to halt the process of 
decline. The process in the ‘neighbourhood effects’ theory is triggered by market failure, 
the collapse of local labour markets and hence local economies, leading to the collapse of 
housing markets: the solution here is to improve labour market opportunities (getting the 
workless back into work) or, failing that, to downsize neighbourhoods to fit their reduced 
populations (as in the government’s Housing Market Renewal Pathfinders). The ‘broken 
windows’ process is most likely triggered by public service failure and the remedies will 
lie in improving and joining up public service delivery and performance, particularly in 
joint working between the police service and local councils.

What these theories offer for government is a cheaper and more effective alternative to 
the old ‘demolish and rebuild’ solution to deprived estates and neighbourhoods through 
social (and revenue-based) approaches rather than physical (and capital intensive) ones. 
They also suggest ways that smaller interventions at a local level by partnerships of 
local authorities and voluntary organisations might make a real difference. This was 
the challenge for the PICs authorities, helped by a contribution from JRF to get things 
started. 





Chapter 3 
The PICs programme: 
choice of areas and 
research design
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There is a significant difference in the way that former industrial communities in the UK 
and North America have adapted to a post-industrial economy and the explanation lies in 
the way that the state in the UK, through welfare support and public service provision, has 
been prepared to soften the pain of transition. Here, when industries shut down, social 
security took the strain; when large local employers laid off their workforce, workers were 
sustained (mostly) in their own homes if they wanted to stay; and council estates that had 
been built to accommodate industrial workers went on providing homes for them long 
after their jobs had gone. Thus, while industrial communities in North America were often 
destroyed when their work disappeared, in the UK populations that initially came to places 
to work in traditional industries mostly stayed in the same places when the geography of 
opportunity shifted, living on incomes that were somewhat lower – although a long way 
from destitution – and in neighbourhoods that were depleted, but not abandoned. There 
are clear patterns in how these neighbourhoods are distributed – they are more likely to 
be found in the North than in the South, more likely to be urban than rural, more likely to 
be inner city than suburban – although smaller pockets of social exclusion also exist in 
other parts of the UK where there has been a similar rapid change in local labour markets 
and where local populations have yet to adapt fully to the new circumstances. 

The PICs programme explored the social dynamics of three such areas and considered 
what could be done to support and re-energise them. The three local authorities that 
agreed to join JRF in the partnership were the City of York, Wakefield Metropolitan 
District Council and the London Borough of Lewisham. Each of the three councils covers 
geographical areas that include some fairly and moderately affluent neighbourhoods, 
and also others that are acutely deprived. 

Wakefield
Wakefield Metropolitan District Council is the largest of the three authorities with a 
population of around 320,000, occupying an area of 131 square miles. It comprises the city 
of Wakefield and four other towns – Castleford, Pontefract, Hemsworth and Normanton 
– as well as substantial areas of open countryside. Wakefield is a district that has had to 
come to terms with the legacy of its industrial past and strive to reinvent itself in order 
to survive and prosper in a post-industrial future. Although the district has a mixture 
of urban and rural populations, pursuing a range of different occupations, the largest 
supplier of jobs by a long way (until recently) was the coal industry. Until the 1990s, the 
district was home to 20 working pits and the communities that worked in them. Nineteen 
pits were subsequently closed and the remaining one privatised. 

The coal industry had not just been the district’s top employer; it also provided a social 
infrastructure of leisure and sports facilities, social clubs, transport, miners’ welfare, a 
pension fund and many other facilities. For mining communities, it offered not just work, 
but a way of life. Further, the income from mining was mostly spent locally, providing jobs 
in shops, leisure, and all of the services that supported the mining communities. The loss 
of ‘king coal’ hit the local communities hard and created high rates of unemployment. Ex-
miners coped with the loss of a job in a range of different ways: some left the district to 
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take jobs elsewhere; some retrained or took local jobs at lower rates of pay; some existed 
on benefit; and others dropped out of the labour market entirely. 

The metropolitan district council made strenuous efforts to encourage major companies 
to move into the area. In particular, it pursued economic and industrial strategies built 
on the district’s location – criss-crossed by three major trunk roads – that makes it an 
ideal location as a distribution centre. It has met with some success: its top employment 
sectors now include transport, warehousing and distribution, and food processing and 
packaging products, as well as its traditional confectionery and clothing manufacturers. 
So new jobs have been created, but not as many as were lost, or paying as well as 
the coal industry did previously. Shifting a community accustomed to industrial careers 
and wages over to a different future of white or brown-collar jobs at lower wages in the 
service sector has proved a tough challenge.

The council chose estates in two of the district’s most deprived wards to participate in 
PICs: the Airedale Estate in Castleford’s Ferry Fryston ward, and the Warwick Estate 
in Knottingley. A Leeds Metropolitan University survey of the two estates, quoted in 
the council’s Single Regeneration Budget Round 4 (SRB4) submission (LMU, 1997; 
WMDC, 1998), found that 13 per cent of working-age adults in Airedale, and 12 per 
cent in Warwick, were unemployed. The same survey found that 25 per cent of young 
people from 16-24 years were neither in work, nor education. It found a very low level of 
educational attainment on both estates: 86 per cent of the population left school at 16 
or younger, while 50 per cent of adults had no qualifications at all from school, college or 
work. The survey estimated that there were “at least 100 heroin addicts in Airedale”. The 
estates also suffered from low housing demand – 14 per cent of council properties on 
Warwick and 5 per cent of those on Airedale were empty. The Castleford, Ferry Fryston 
ward was among the country’s 5 per cent most deprived wards in the government’s 
Index of Multiple Deprivation (IMD), with 29 per cent of its working-age population in 
receipt of social security benefits.

York
The City of York has a population of 181,000 and is one of the oldest cities in England, 
founded by the Romans. The coming of the railways in the 19th century made York a 
major transport centre and the railway engine repair and carriage workshops became 
a large local employer. With the privatisation (and subsequent closure) of the railway 
workshops in the 1990s, York switched from being a ‘railway town’ to becoming the 
town that housed the national railway museum. The city also lost its glass manufacturing 
industry, while chocolate maker Terry’s, which once employed 2,500 staff, closed its York 
factory after switching production to Eastern Europe. Nestlé has also shed labour from 
its chocolate factories leaving the City of York Council as the city’s largest employer. 

The city has been successful in attracting new jobs in a range of economic sectors 
including headquarter offices for large corporations; relocation of government offices, 
including a division of the Department for Environment, Food and Rural Affairs (Defra) and 
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the Funding Agency for Schools; as well as knowledge-based work around the University 
of York and research for the pharmaceutical industry. York also has expanding leisure 
services in its city centre including new hotels that provide for tourism and conferences. 
Overall, the city has adapted well to the loss of industry and has an unemployment rate 
no worse than average. However, the type of new jobs created require different skills 
from those that were lost and, very often, different workers. So pockets of unemployment 
remain on the estates that house workers previously employed in the city’s industrial 
labour force.

York was also the native city of Seebohm Rowntree and was the place where he carried out 
his landmark 1899 study of poverty. Rowntree described York as “this typical provincial 
town” and claimed that “the conditions of life obtaining in my native city of York were not 
exceptional, and [that] they might be taken as representative of the conditions existing 
in many, if not most, of our provincial towns” (reissued as Rowntree, 2001). One hundred 
years later, Professor Jonathan Bradshaw of the University of York, writing in his preface 
to the centennial republication of Rowntree’s study (Rowntree, 2001), reckoned that York 
could still be considered as a typical provincial town:

We concluded that Rowntree’s claim that conditions of life in York were not exceptional 
and were fairly representative is remarkably true of the city a century later (with 
reservations on ethnic mix). In terms of the key determinants of living standards, 
including rates of pay, levels of unemployment, proportion of the population who are 
sick or disabled, lone parent families, retirement pensioners or people who are in 
receipt of income related benefits, York is extraordinarily close to the national average. 
(Rowntree, 2001)

In 1899, Seebohm Rowntree selected Tang Hall for his study because it was one of 
the poorest areas of York. A century later, Tang Hall is still one of York’s poorest 
neighbourhoods and was chosen by the city council as a candidate area to participate 
in the PICs programme, along with the North Clifton Estate, which is reckoned to be the 
present-day most deprived area in the city.

London Borough of Lewisham 
The London Borough of Lewisham has a population of 248,000 and it occupies an area 
of 13.7 square miles in South East London. It is bounded by the boroughs of Southwark, 
Bromley and Greenwich and, along its northernmost edge, by a short stretch of the 
river Thames. In former times, the dockyard at Deptford built ships for the Royal Navy: 
Peter the Great of Russia as a young man served a shipbuilding apprenticeship in the 
dockyard, and Samuel Pepys was a frequent visitor when he was Secretary to the Navy. 
Lewisham’s nautical heritage is now remembered in the naming of two of its northerly 
wards – Drake and Pepys – and in a troubled riverside council estate, system built on 
the site of the old dockyard and named after Pepys. Several other large post-war estates 
also run through Lewisham’s northern wards, built on land redeveloped after wartime 
bombing had demolished industrial, civilian and commercial targets close to the river. 
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These estates have provided homes, not just for Londoners, but for decades of refugees 
and asylum seekers, making North Lewisham a cosmopolitan multicultural part of the 
capital city.

If Wakefield is an example of a traditional industrial area hard hit by the closure of its 
major industry, and York is fairly representative as an English provincial town, Lewisham 
has some claim to be typical of inner London. The condition of Lewisham Survey, 
commissioned by the London Borough of Lewisham (1998a), shows that Lewisham’s 
demographics are very close to those of inner London. For instance, the age distribution 
of Lewisham residents almost exactly matches that of inner London as a whole, and 
the broad balance between white and minority ethnic households is also very similar, 
although between minority ethnic groups, Lewisham has rather more black Caribbean 
and fewer Asian households than the inner London average. Also typical of many 
London boroughs, Lewisham has a mixture of people on low incomes and those who 
are fairly affluent living in close proximity to each other. The Department for Environment, 
Transport and the Regions (DETR) Index of Local Conditions 1998 ranked Lewisham as 
the 14th most deprived authority in the country. Despite this, 17 per cent of Lewisham’s 
households were among the richest 20 per cent of households in London. 

The key to this dichotomy is that while Lewisham has a number of very poor wards, 
characterised by a high proportion of council housing, which contribute to Lewisham’s 
place in the deprivation index, the population of the borough as a whole is much more 
mixed and functions economically within the more buoyant London labour market. So, 
unlike Wakefield and York, where there is a close relationship between economic activity 
and the state of the local labour market, the dormitory function of Lewisham means that 
the economic activity of its residents is structured more by London-wide rather than 
borough-wide labour markets, with the result that almost half of its workforce in full-time 
jobs travels daily out of the borough to work. 

At the same time, however, in its poorest wards it is a typical inner-city borough with high 
levels of disadvantage and all of the problems of neighbourhood social exclusion including 
those issues of concern in education, crime and community safety that relate particularly 
to the well-being of young people. In choosing candidate estates to participate in PICs, 
Lewisham Council considered that its truly ‘worst estates’ required too much physical 
remedial work to be turned around by ‘soft’ regeneration: these would need substantial 
capital investment to tackle their physical/structural problems and some might indeed 
require demolition and redevelopment. Instead, it put forward three estates – Honor Oak, 
of around a thousand dwellings on Lewisham’s western boundary with Southwark, and 
two smaller estates, Heathside and Lethbridge, close to its border with Greenwich – all 
in some need of modernisation but of a condition and size that made them suitable for 
testing a soft regeneration approach.
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PICs programme design 

The PICs programme was about exploring the nature of neighbourhood social exclusion 
and testing whether a soft regeneration approach is an effective way of tackling deprived 
neighbourhoods. The programme was not prescriptive: each local authority partner put 
up ideas for projects to run in their areas to a steering group of partner representatives 
that considered candidate projects and approved the final selection. Thus each local 
authority played a major role in deciding the project that would run in their own area. It 
was intended that all three PIC projects should run simultaneously and over the same 
period. In the event, choosing and setting up projects proved easier in some areas than 
in others with the effect that projects actually started and finished at different times.

The PICs action programme was linked to research that had two major components:

■   qualitative research into the nature of social exclusion, and
■   a study of the effectiveness of the PICs soft regeneration approaches (the action 

programme).

These two components were combined in an integrated research programme that began 
in 1998 and was completed in 2004. 

The shape of the PICs action programme made it a complicated one to assess for a 
number of reasons. First, each of the chosen projects was different in kind from the 
others and would need a form of assessment that suited it best. Second, each of the 
chosen projects was a relatively complicated community-based initiative, made up of a 
number of smaller components, many with ‘soft’ target outcomes – like building capacity, 
increasing confidence, raising self-esteem – that did not lend themselves to numerical 
analysis. Third, each project was intended to unlock the potential for levering in extra 
resources: how to differentiate the contribution made by PICs from that of the wider 
resources was problematic. Fourth, PICs was getting under way at a time when extra 
government funding for regeneration was becoming available, so it was possible that 
more than one regeneration strategy would be in operation at the same time on any of 
the estates: the problem again would be how to identify which strategy had produced 
which outcomes.

In the light of these complications, especially the difficulty of obtaining hard numerical 
data on community issues, it was decided to adopt a qualitative, rather than quantitative, 
research approach. The PICs action programme would be sandwiched between two 
rounds of qualitative research: the ‘initial research’ would explore the nature of social 
exclusion and at the same time act as a benchmark of residents’ perception and experience 
of life on their estate before the social regeneration ‘treatment’ commenced. Then, after 
the three-year PICs project was completed in each area, a further round of ‘concluding’ 
research, similar to the first, would be held. From the results of these two research rounds, 
a ‘before and after’ comparison could be drawn. The research techniques for these two 
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rounds of qualitative research included focus (discussion) groups, community workshops 
and in-depth interviews. The full methodology, with details of how the focus groups and 
workshops were structured, is set out in Appendix 2.

In addition, there would be a longitudinal study involving interviews at different stages of 
the action programme with residents drawn from a panel on each estate. The intention 
was to collect any changes in residents’ perceptions while the regeneration work was 
taking place. The broad research objectives of the longitudinal study were to:

■   capture the experience of disadvantaged households, and others, of living on the 
PICs estates;

■   examine what it was like for residents to live in an area subject to regeneration and 
other activities aimed at increasing social inclusion and participation; and

■   monitor the residents’ changing perceptions and experiences of regeneration 
activities as they were taking place.

These two research strands, one that sampled the views of residents before and after 
regeneration, and the other that followed the changing views of the same group of 
residents through the thick of the regeneration process, combined to give a full and 
rich account of life on the estates. The initial research is described in Chapter 4, the 
concluding research is outlined in Chapter 9, while Chapters 5-7 give a detailed account 
of the problems that needed to be tackled on each estate, what was done to tackle them, 
and how well these treatments worked. Chapter 11 then draws some conclusions from 
these five chapters about the effectiveness of social regeneration as a process.

Choosing a filter for vulnerability to social exclusion
In order to assess the vulnerability of a neighbourhood, or an individual, to social 
exclusion, it is necessary to settle on some objective measure that, although imperfect, 
will enable relative comparisons to be made. Following on from the theoretical work 
on neighbourhood effects outlined in the previous chapter and its proposition that 
concentrations of worklessness and poverty can and do beget a host of other serious 
social problems, the most appropriate filter for vulnerability to social exclusion would 
appear to be one that can identify ‘lack of work and lack of money’ at both an individual 
and a neighbourhood basis without too much intrusion into individual privacy. 

At a neighbourhood level, the claimant rates for the main means-tested benefits designed 
respectively to alleviate poverty (Income Support, or IS) and to provide financial support 
through periods of unemployment (income-based Jobseeker’s Allowance, or JSA-
IB) were reckoned to be the closest proxy for poverty and worklessness. Eligibility for 
these benefits is based on having an income below the level the government considers 
a household unit (single person, couple, family etc) requires to live on. This measure is 
different from the ‘poverty line’ of half of the mean, or 60 per cent of the median, national 
income, and it is arguably a better indicator of poverty. JSA-IB is not a full measure of 
unemployment: it is not available to unemployed people who have an income from other 



sources that is higher than the IS threshold, or who choose not to register as unemployed. 
However, the combination of entitlement to IS/JSA-IB is a useful objective measure of 
lack of work and lack of money and it has the benefits of consistency and that the work 
of individual assessment is done by social security offices.

Local claimant rates of IS/JSA-IB have merit over the government’s IMD as an indicator 
of local concentrations of worklessness and poverty because IMD is a composite index 
made up of a variety of domains that assess other things – the quality of local housing, 
education, health and so on – besides income and work deprivation. For these reasons, 
local claimant rates for IS/JSA-IB, rather than IMD scores, were used in Chapter 1 to 
illustrate how concentrated income and work deprivation was distributed between the 
electoral wards in England at the commencement of PICs in 1998 (and these will be 
mentioned again in later analysis). IS/JSA-IB claimant rates were also measures for which 
national comprehensive data sets had just been made available (in 1998) by the DWP 
for the SEU. (More recently, some finer analysis of data has been possible at the smaller 
geographies – output areas and super output areas – developed for the 2001 Census.) 

For the initial qualitative research on the selected PICs estates, it was necessary to find 
a filter that would identify individuals vulnerable to social exclusion to form some of the 
focus groups. Claimant rates had been useful as a proxy for social exclusion in order to 
compare neighbourhoods: what was needed was a test to select individuals according to 
the same filter, lack of work and lack of money. In practice, applying this filter meant that 
researchers sought out respondents for these focus groups on the basis of long-term 
exclusion from the labour market (more than six months or, in the case of young people 
under 18, since leaving school); economic inactivity for any reason; and having a low 
income (being in receipt of benefit or state pension). A summary of the initial qualitative 
research is set out in the next chapter.
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Chapter 4 
Summary of the initial 
research
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The initial research was intended to explore the nature of social exclusion and to investigate 
the values, attitudes and behaviour of residents deemed vulnerable to social exclusion 
on estates in each of the three areas, with control groups of ‘non-excluded’ people 
selected according to the criteria that they were not receiving means-tested benefits, 
and were in regular work or retired. It also sought to obtain the wider perspective of 
life on the estates from front-line public service providers including housing and social 
workers, youth and community workers, health workers, teachers and police officers and 
employment service providers. 

This initial qualitative research employed a range of techniques involving focus 
groups, larger discussion groups, community workshops and in-depth interviews (the 
methodology is outlined in Appendix 2). A much fuller account of this initial research can 
be found in Communities in the balance (Page, 2000). Because the research is described 
fully elsewhere, only the main features of that analysis are mentioned here, with limited 
quotations from respondents added only where they serve to better convey the flavour 
of a point made in a discussion or interview.

The community workshops also served another purpose: to identify from estate 
populations an agenda of problems and issues that needed addressing in order to tackle 
social exclusion on their estates. This list of issues helped to guide the PICs partners in 
their selection of intervention projects in the three areas. These findings as they relate to 
each estate are set out in Chapters 5-7. In this chapter, the other findings from all of the 
strands of the initial research are summarised under the following four headings:

i. The big problems: the main issues as identified by front-line public service 
providers

ii. Social dynamics on estates: estate groups and how they interact
iii. Experience of social exclusion: from the viewpoint of estate residents
iv. Important role of education: from qualitative research and analysis drawing on 

estate school Ofsted reports.

Before setting out these accounts in detail, it is worth mentioning some distinctive 
features of the research approach employed. Qualitative research allows people to raise 
their own issues and discuss them in depth, in contrast to the limitations of a quantitative 
questionnaire that may fail to uncover what is really bothering them. Topic guides were 
used in the focus groups but the questions asked were open and general in nature – 
for instance, ‘What are the “big issues” on this estate?’ – encouraging people to bring 
forward their own thoughts rather than follow the assumptions of others. 

Because it is more open-ended, this approach can produce some surprises. The 
regeneration experts attached to the PICs team saw the regeneration task largely in terms 
of bricks and mortar issues – the housing stock on all the participating estates needed 
refurbishment, the landscaping required attention, school buildings were old and needed 
renewal, and so on – and thought that residents would see things that way too. This 
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assumption turned out to be wrong: the bricks and mortar issues generally came low on 
the list of residents’ priorities, in each area. What most interested respondents were their 
personal lives and family relationships and how these were affected by the social issues 
in their area. Parents were particularly concerned about their children – were they safe, 
would they get a good education, what did the future hold for them? Respondents of all 
ages were concerned about crime, drugs and disorder. The respondents complained that 
when councils consulted them, it was usually about housing issues (because they were 
council tenants), whereas the issues that most concerned them were often said to be the 
responsibility of other departments or different public service providers and so did not 
get addressed. The nature of these responses from residents lent support to the notion 
that social, rather than physical, regeneration was the big issue in all three areas.

One other point is important. Participants for some of the focus groups were selected 
using low income and long-term exclusion from the labour market as the filter, on the 
basis that poverty and worklessness, as in the Chicago research, might open the door to 
a raft of other social problems. In fact, they did exactly that: researchers were surprised 
to find such a concentration of the intractable problems of social exclusion present in 
these focus groups. Moreover, there was great consistency in the responses of similar 
groups held on different estates, and in different areas. On the face of it, there might seem 
little reason why poor people without jobs in a provincial town, a country district and the 
capital city should share the same collection of problems, and respond to them in the 
same way, but mostly they did. Further, when six years later, at the conclusion of PICs, 
these focus groups were repeated in the same locations but with different participants, 
the results were again very similar. 

In each case, concentrations of poverty and worklessness were strongly associated with 
poor education; poor health, particularly in the form of high rates of depression and 
alcohol and drug abuse; high rates of crime victimisation and perpetration; low self-
esteem, limited ambitions and expectations; and high rates of family breakdown and 
reformation. Although on each estate, those with ‘no money and no work’ were in a 
minority, the effect of deprivation on the estates was profound. The consistency of these 
results suggests that similar effects might well be found elsewhere in the UK where the 
objective conditions of high proportions of people with ‘no money and no work’ exist.

The big problems

There was a remarkable similarity between the views of front-line service providers in 
each of the three areas about the main problems on their local estates:

“What are the problems on the estate? Well, we’ve got drugs, youths on streets, 
intimidating families, known families going around and causing trouble to everyone 
else, poverty and the benefits trap, truancy, exclusion from schools, teenage pregnancy, 
poor parenting, lack of pre-school facilities, lack of child care facilities. Oh, and low 
expectations.” (front-line worker, York)
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“The current problems are crime and fear of crime, drugs, unemployment, debt 
problems, vandalism, lack of play provisions and provision for young people, and low 
personal aspirations.” (front-line worker, Wakefield)

The main problem issues identified by front-line workers are set out briefly below.

Worklessness
The extent of worklessness was reckoned to be far greater than was recognised in the 
unemployment statistics. Those without a job also included:

■  young people not in school, work or training
■  lone parents not in work
■  long-term sick and disabled people claiming Incapacity Benefit
■  others who had dropped out of the labour force (or had never been in it).

The undercounting was thought to be particularly significant in Wakefield and York where, 
during the previous recession, middle-aged workers laid off from the pits or factories 
were ‘not discouraged’ from seeking to register as sick or disabled in order to minimise 
the visible number of unemployed. Many of those who registered at that time were still 
‘on the sick’ claiming Incapacity Benefit a decade later. Youth unemployment was also 
a cause for concern because the manual jobs in mining and manufacturing that had 
employed earlier generations of school leavers were no longer available. On two of the 
Wakefield estates, a quarter of 16 to 24 year olds were neither in work nor education; a 
similar rate applied to 16 to 19 year olds in North Clifton in York. 

Youth nuisance
Misbehaving children, the anti-social behaviour of teenagers, and disorder wrought by 
teenage gangs were significant problems in the three areas. All had ‘out of control’ children; 
all had groups of teenagers hanging around. In fact, each area had a good supply of all 
of the normal problems encountered on estates with high child densities. But there was 
a much harder edge to what was happening. In Lewisham, teenage gangs armed with 
weapons fought turf wars with rival estates. In Wakefield, vacant houses were stripped 
and then set alight; a community centre was also burnt to the ground. In York, teenagers 
stole cars, drove them furiously round estates, and then set fire to them on waste ground. 
In York and Wakefield, public service vehicles (including police cars and fire engines) 
were stoned. Attempts to rein in this behaviour met with limited success. Opinions as to 
what should be done were divided: on the one hand, there was strong support for extra 
youth work, particularly finding ways of creatively engaging young people; on the other, 
there was the need to protect and reassure worried estate populations:

“Most antisocial behaviour is about the interface between kids and grown-ups and the 
inability to manage it. It is about two legitimate positions, of kids hanging about and 
grown-ups objecting to it, and neither able to talk to each other. If a minibus turned up 
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and hauled them all off to play football somewhere, problem solved.” (youth worker, 
Lewisham)

Drugs
Young people smoked cannabis, often in groups, in public places in all three areas. Heroin 
and crack cocaine were also said to be readily available.

“A person that I arrested for the possession of heroin admitted he can get it from at 
least four sources on this estate.” (police officer, York)

Perhaps surprisingly, Wakefield emerged as the district with the most serious Class A 
drugs problem. This was because the factors that made it such an ideal location for 
distribution centres for retail goods – major intersections between the M62 and the M1 
and A1 trunk roads are within its boundaries – also made it suitable as a distribution 
centre for drugs:

“What concerns me is I don’t see how we can stop the problem [drugs]. We seize more 
drugs, we arrest more people, but over the last few years it has just been getting worse 
and worse.” (police officer, Wakefield)

Crime
The drugs trade had broader implications for crime: to feed their habit, users mugged, 
burgled or stole from shops and cars; and dealers used violence to protect their ‘turf’. 
Although crime was a real issue, fear of crime was disproportionately greater as a response 
to the widely held view that crime and disorder were on the increase. 

Education
Academic achievement was low on each estate. A high proportion of young people left 
school at the age of 16. Estate secondary schools were struggling to improve academic 
results. In York, the two comprehensive schools that served the North Clifton Estate in 
1998 gained pupil success rates in five or more GCSEs at grades A*-C of 17 per cent 
and 33 per cent respectively, compared to the city average of 49 per cent. Similarly, the 
comparable success rates for the Wakefield Estate schools were 21 per cent and 33 
per cent, compared to 36 per cent for the district as a whole. (Lewisham had an estate 
primary school, but no comparable estate secondary school.)

Housing and the environment
The estates in each area were ‘tired’ and needed refurbishment and environmental 
improvement. All three councils had put them forward in bids for regeneration challenge 
funding, but had been unsuccessful. In York, the stock was sound, but needed upgrading 
– new kitchens and bathrooms, central heating and double-glazing. In Wakefield, more 
radical measures were required, including selective demolition and remodelling of certain 
‘Radburn’ type (an architectural design with streets at the back, instead of the front, 
of houses) schemes. In Lewisham, whole estate modernisation, with some demolition 
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and rebuilding was favoured. Given the funding, environmental improvements that would 
make a difference were thought to be possible on all of the estates.

Social dynamics on estates

The initial qualitative research revealed some distinctive social group dynamics and 
patterns of interaction on the estates.

Insularity
The PICs project estates tended to be geographically isolated – cut off from the hustle 
and bustle of urban activity – but parts of the estate populations were cut off from the 
mainstream in other ways, too. One clear difference between households in work and 
those who were not lay in the extent of their spatial mobility and range. People in work 
left their estate each day to go to their workplace where they would meet other people, 
exchange gossip, learn new things and generally connect with mainstream society. By 
contrast, workless people on estates tended not to go far from home: when asked, 
respondents identified local shops, parks, playgrounds and schools as the destinations 
for most of their journeys. Most of their time was spent on their estates, or within half a 
mile of their home. Although most people had friends or relatives elsewhere, they needed 
to make a special journey to see them, and this they were more likely to do once in a 
while than every day. When asked about the people they saw the most, those in work 
talked about their work colleagues and the friends they met after work; those not in work 
mentioned people on their estate. 

More surprising was the limited range of places known to many young people who had 
grown up in low-income households on the estates. Some had never been out of their 
home district for more than a day trip or weekend away: they, and others, had very little 
idea of what England looked like more than a few miles from their homes. Metaphorically, 
too, the horizons of some residents were limited. In the focus groups of those most 
vulnerable to social exclusion, respondents of all ages tended to take a very local view 
and have only a limited interest in what went on in the outside world. The estates seemed 
to be the arenas in which many people played out most of their lives. 

In social capital terms, the estates are strong in ‘bonding social capital’ – the support 
individuals or households can receive from kith and kin living locally – but very weak in 
‘bridging social capital’, contacts in the world outside the estates who can help residents 
find jobs, obtain finance, try new things and develop personally or professionally.

Communities within communities
Respondents tended to identify themselves with community groups layered, like 
geological strata, according to the length of time they had been together on the estate. 
On each estate, there was a core group of original inhabitants. These were the families, 
or their descendents, who had moved to the estate when it was new and stayed on until 
the present. In Wakefield, these were families of miners; in York, of railway or chocolate 
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factory workers; and in Lewisham, they were families of London dockers. These families 
were still closely interlinked and shared a long history of estate life and work. Some of 
these families were extremely large – two respondents (not related) each had 15 siblings, 
another had 10, and more families of similar size were mentioned. Over three or four 
generations, the families had intermarried and so extensive family networks existed 
on the estates. Outsiders described them as ‘tribes’ or ‘clans’. These dense family 
structures had obvious value in terms of social support, but were also seen as ‘cliquish’ 
or threatening to those who were not part of them. 

“I come from what is considered these days a large family. I’m the eldest of sixteen.” 
(male, York)

“We’re a very close family. Dad was one of sixteen and they are all on the estate. We 
all see each other.” (female, Lewisham)

Other community groups were made up of residents who had moved to their estate 
at around the same time, or in response to the same event. For example, in York, a 
group of families had been decanted together to the estate where they now lived from 
another estate when it underwent refurbishment; in Wakefield, hundreds of mining 
families had moved down from Scotland together to their new homes, when Scottish 
mines had closed; in Lewisham there were phases when refugees and asylum seekers 
from particular countries in crisis had settled there. These subgroups within communities 
each had their own social networks and identities. The groups did not always get on well 
with each other.

Locals and newcomers
While the estates were often called ‘friendly places’ where people looked out for each 
other, newcomers often had a much harder time settling in. People who had moved to 
the estates from elsewhere were not considered ‘locals’ even after many years of living 
there. Exceptions were made for incomers with kinship ties to old estate families: these 
quickly gained trust and respect, and became accepted by locals.

‘Grassing’ and retribution
In each area there was a ‘code of the street’ that defined limits to acceptable behaviour 
that had nothing to do with the law or mainstream values. In particular, passing information 
to the police, the council or any form of civic authority would invite social ostracisation 
and some form of retaliation. This could take the form of verbal abuse, stone throwing or 
having windows broken. More serious forms of ‘grassing’ could result in physical assault. 
Consequently, a lot of crime went unreported and local police found it difficult to persuade 
witnesses to give evidence in court. Grassing on a member of one of the old estate families 
was especially risky because it might invoke retribution from the whole clan.

“You are not going to shop somebody, because if you do, you are going to get a brick 
through your window, or they’ll set fire to your house. I mean, there are some nutters 
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out there. That is the reason why people don’t say anything.” (community activist, 
York)

“These families are often very close families, and, unless somebody from outside says 
something, we don’t get to know about it.” (community police officer, York)

Negative peer influences
Wilson found in Chicago that, if you live in a difficult area, one strategy for personal survival 
and acceptance is to do what your friends do, even if the wider community disapproves or 
feels threatened by it. The PICs qualitative research found evidence that similar pressures 
and strategies applied to residents living on the study estates. On these estates, peer group 
pressure to conform is very strong and works at a number of levels. For adults, it can mean 
turning a blind eye to things that most people on the estate feel should not be tolerated 
– smoking dope in public, dealing drugs, vandalism and so on – and there is a feeling that 
those who challenge these things are likely to get little support and may find themselves 
or their family threatened. But it is young people who are most affected by negative peer 
influence. The estates were designed to have large amounts of common areas where children 
could play outside and most children growing up on the estates do indeed spend a great 
deal of time, from their early years to their teens, playing or hanging out with their peers in 
the common areas. They grow up thinking that what goes on around them is normal, even 
if it is not, and they come under pressure to do the same thing as their friends are doing 
– truanting from school or messing about in lessons; experimenting with alcohol or drugs; 
stealing from shops; driving stolen cars without a licence or insurance. There is also pressure 
to join teenage gangs and get sucked into more serious criminal behaviour. 

“I started stealing cars to be part of the crowd.” (teenage boy, York)

“I know a family where Mum has given up, where older brother didn’t go to school and 
is heavily into drugs, and where this child of twelve has virtually moved in with another 
family because he doesn’t feel he is looked after at home. That child is very clever, but 
he’s of an age where the peer group pressure will be from the other kids who aren’t 
attending school.” (teacher, Lewisham)

In Lewisham, joining a teenage gang was seen by some as a necessary protection against 
victimisation. Anyone not part of a ‘posse’ or ‘crew’ was on their own and vulnerable to being 
attacked by gangs from their own, or other, estates; being part of a ‘posse’ meant they had 
a place in their own social group that demanded respect and earned them protection. 

Outsiders
Some residents see themselves as ‘outsiders’ even after living on their estate for some years. 
They feel they are not accepted as ‘locals’ by the community on their estate, along with 
most newcomers, but neither would they wish to be. They recognise the ‘code of the street’ 
but do not feel bound by it. They reject the estate culture of resignation, low aspirations 
and toleration of ‘street’ behaviour. They do not feel that they ‘belong’ on the estate. Being 
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somewhat detached, they are likely to take a more objective view of what is happening on 
their estate than those in the thick of it. Essentially, ‘outsiders’ tend to be those with a wider 
external frame of reference than others who were born on their estate or had lived there for 
most of their lives. Typically, ‘outsiders’ might have a different perspective as a professional, 
or as a member of a faith group with its own strong code of ethics. In interviews, outsiders 
often gave the frankest and most dispassionate critiques of estate life because they had the 
fewest personal loyalties or animosities towards other residents. 

‘Outsiders’ are an important group because they are close enough to life on the estate 
to see what is going on, but distant enough to see clearly what is wrong and what needs 
to be done to change things. They are likely to strongly support the principle of social 
regeneration, but may not be sufficiently committed to the estate (or have the time) to get 
involved and see it through.

Leavers and stayers
Residents with the strongest personal loyalty to their estate and its community were 
(unsurprisingly) members of old estate families, people who were born on the estate or 
had lived there for most of their lives, and incomers who had earned acceptance through 
long years of residence (upwards of 10 years). Respondents from these groups felt they 
belonged on their estate and were most likely to want to stay. 

However, as identified in Communities in the balance (Page, 2000), there were also groups 
of potential ‘leavers’, people who felt much less loyalty to the estate and its community, 
who would not be unhappy at the thought of moving on. These included some ‘outsiders’ 
who felt they had no roots in their estate, but also other people with aspirations who felt 
they could only achieve their potential by moving away (to move ahead, one must first 
move away), and others who were worried that their children might get drawn into the 
estate culture and fail to achieve, or get into trouble. Potential leavers felt uncomfortable 
living where they did and some felt intimidated or threatened by the anti-social behaviour 
of a small number of estate residents.

Potential leavers are an important group because they are unhappy with things as they 
stand and would support change. These are people that regeneration theory seeks 
to mobilise in order to transform a vicious spiral of decline into a virtuous spiral of 
regeneration. And, indeed, some would be prepared to work with others in community 
organisations (if they existed) to make changes happen, but not if the cost to themselves 
or their families is too great. The decision as to whether they leave or stay will depend on 
how they perceive the likely future quality of life on their estate; paradoxically, this may 
also, in turn, depend on whether they and others like them decide to stay, or leave. 

Experience of social exclusion

The focus groups in the initial research were divided between those for which respondents 
were recruited using the filter of long-term absence from the labour market, and others that 
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either contained only people in work (‘achievers’) or a cross-section broadly representative 
of the estate population. This distinction enabled comparisons to be drawn between the 
views, attitudes and aspirations of those who were participating in the labour market and 
those who were not. In Communities in the balance the findings from these different sets 
of respondents were reported separately and in detail. They showed distinctly different 
lifestyles and attitudes between the two groups and highlighted the value and importance 
of work to individuals and communities living on the PICs estates. 

In this brief summary, an overview that integrates all of the initial research strands is 
taken, to present a rounded picture of life on the estates in the voice of those who live 
there. Sometimes in the course of the research, respondents were found who separately 
gave accounts of opposite ends of some transaction between them: for instance, in 
relation to several bullying incidents, both the bullies and the bullied were interviewed; 
similarly, in several cases of harassment (one racial) both the perpetrators and the victims 
told their tales to researchers. The following summary of the main issues highlighted by 
the research reflects these different perspectives.

Estate life
Estate life was important to most respondents because it occupied such a large part 
of their lives, and they seemed content with this. Friends and social contacts were 
mostly others from the estate; many also had their families living locally. Social networks 
appeared to be largely estate-based. Many people in all three areas found their own 
estate a friendly place to live. Some had three generations of their family living there, 
others just parents or grandparents; they felt they had roots on the estate and that their 
community was close-knit:

“Families have been here a long time. My gran lives here and all her kids were born 
here. Everyone knows everyone else.” (young person, Lewisham)

Older people had many happy memories of life as it used to be on their estate with trusted 
neighbours, a sense of mutual responsibility and many long-standing friendships. Young 
people felt that they had a lot of friends on the estate and that “everyone is in the same 
boat together”. For those who were unemployed, lack of work had its compensations 
because all their friends were around to spend time together during the day.

Estate problems
Most respondents identified strongly with their estate and had positive feelings about 
their own homes and the built environment in which they lived. But when they were asked 
to identify the negative aspects of estate life, a long list of social problems emerged 
– family breakdown, neighbour disputes, drug abuse and trafficking, violence, crime, 
vandalism, disaffected youth, gangs, nothing for bored teenagers to do. When they were 
asked what could be done to make things better, what they would change, there were 
few constructive suggestions. Everyone felt something should be done for older children 
and teenagers, but most had no idea what that might be. Most striking was the lack of 
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confidence that anything could be done to make things better. There was a sense that 
people felt individually powerless to make things change, and they were sceptical that 
anyone else could. Even if improvements were made, nobody expected them to last.

“They’ve tried to make the place nice, but it just doesn’t work.”

Estate effect
This combination of a recognition that serious social problems existed, a feeling of 
powerlessness to do anything about them, and a lack of confidence that anyone else 
could, may have contributed to the sense of apathy that ran through many of the group 
discussions: if things can’t be changed, it’s a waste of time to bother with them. Instead, 
there is an acceptance of many things that most people on the estate feel should not 
be tolerated – like drug dealing and the disturbance and violence that accompanies it, 
vandalism, teenage gangs and crime. And there is a feeling that those who challenge 
these things get little support and may find themselves or their family threatened:

“I keep myself to myself. If I report anything, my kids get picked on.”

It is difficult for parents to instil positive social values in their children when there is strong 
peer pressure to behave like everyone else. Most parents hoped for a better life for their 
children and shared a common desire to keep their children out of trouble, but there were 
real fears about the negative effects of estate culture and peer group pressure. Many 
were concerned about the effect that living on their estate was having on their children. 
In particular:

■  they felt their children were likely to get sucked into delinquency or substance 
abuse;

■  there was a culture of low attainment that discouraged making an effort at school 
and did not celebrate educational success;

■  job expectations and career aspirations were low;
■  petty crime, particularly drug dealing, presented an alternative lifestyle to work 

that might seem attractive to some young people:

“To someone who’s used to shotting [drug dealing] and makes a certain amount of 
money, getting up when he feels like it, they want fun and excitement, not just working 
in McDonalds or Sainsbury’s.” (young male, Lewisham)

Faced with this, some parents developed strategies of deliberate social isolation to limit 
their child’s contact with other children from the estate and to encourage contact with 
children living in other areas. Other parents felt that moving away from the estate was 
the favoured option, but recognised that there was little likelihood they would be able to 
do so. 
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Welfare and work
For those on benefit looking for work, the worth of a job was measured principally in 
financial terms, and this for many respondents involved a calculation of likely income 
weighed against the corresponding loss of entitlement to welfare benefit and the 
probable loss of Housing Benefit. In addition, there was real anxiety about having to 
take responsibility for all the practicalities, like budgeting and financial organisation, that 
would be involved in the move from benefits to an earned income. After many years on 
benefit, making the transition from welfare to work appeared a daunting prospect, and 
some clearly thought that it would have a detrimental effect on their lives. 

Those who were not looking for work cited low pay and the short-termism of many jobs 
as disincentives. They were reluctant, or felt they could not afford, to train or learn new 
skills. Some felt there should be options other than ‘college’, which they associated with 
theoretical study and academic work rather than gaining practical skills. They seemed 
unaware that there were indeed other alternatives, and clearly might have benefited 
from more information and guidance. Although many respondents seemed to want more 
structure in their lives, they did not necessarily associate this with work. Some young 
men – particularly in the North – expressed a strong desire for the kind of ‘men’s work’ 
that had been traditional in those areas. There was doubt about the value of gaining 
qualifications when there might be no job at the end.

Mothers with childcare responsibilities generally wanted to continue to look after their 
children until they reached school age. At this point some envisaged training for work. 
However, from parents who were interested in entering the labour market, there was a 
demand for flexible working and trustworthy childcare provision, and a requirement that 
they be left no worse off by making the transition from welfare to work.

‘Working and signing’
Anyone living on benefit for a long time has few opportunities to raise additional income 
through legitimate work. Short-term work, if it is declared, can lead to suspension of 
benefit, so there is an incentive not to declare it. Some unemployed or economically 
inactive respondents in all three areas admitted working short term or part time in the 
informal economy as well as drawing benefits, in order to top up their income and help 
make ends meet. Some did seasonal work in hotels and restaurants in support of tourism 
for ‘cash in hand’; others did more regular part-time evening work behind the bar in pubs 
or clubs. In York, there was seasonal cash in hand work in hotels and restaurants:

“I work as a waitress, cash in hand.”

In Wakefield, where there was less opportunity for casual work, there appeared to be a 
much higher incidence of people claiming sickness, invalidity or disability benefit, some 
as a consequence of working in the pits, while doing some regular part-time work ‘off 
the books’: 
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“My mum is on disability allowance. I don’t know what’s wrong with her – arthritis or 
something. You’d have to ask her, she works here.”

In Lewisham, with access to a much larger labour market, there were more opportunities 
for casual work and also more networks through which to pursue money-making activities 
in the informal economy: 

“My mum gets the dole, but she works in a pub.”

Making ends meet through informal paid work while also drawing benefit did not offend 
against estate culture, especially when others were known to be doing the same thing:

“Yes, I’m guilty, on the fiddle, but everybody does it.”

Education and training
Perhaps unsurprisingly, most of the young people who had not held a full-time job since 
leaving school turned out to be poorly qualified with low skills. There were few examples 
among them of anyone who had received any further education. In all of the groups 
of non-employed respondents, levels of literacy were poor, but particularly among the 
younger age groups. Older people appeared to be better educated than the younger 
groups, and some said that they had children who had gone to university and settled 
elsewhere.

A large proportion of non-working parents and younger people said they had regularly 
truanted from school, been suspended, not taken their exams or left school altogether 
before the age of 16:

“I stopped going to school at 14 when I moved in with my boyfriend.”

It was clear that there was tremendous pressure on young people to conform to estate 
norms and that learning was not part of the estate culture:

“My oldest was very bright, so he got bullied at school.”

“My kids say ‘I don’t want to be a bloody swot, the other kids will laugh at you’.”

There appeared to be a rapid maturing of young people on the estates in their late 
teens. Boys particularly, faced with the difficulty of making their way without skills or 
qualifications, tended to regret missed opportunities:

“I used to bunk off a lot. I really regret no education.”

While comments like these were heard on all the estates, there was one way in which the 
education outcomes for young people on the estates in Yorkshire and London differed. 
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On the estates in York and Wakefield, between 50 and 70 per cent of young people 
(depending on the estate) left school at the age of 16 and more than half of them became 
unemployed. In Lewisham, a similar proportion (almost 60 per cent) left school at 16 but 
only 8 per cent of the year group became unemployed. The explanation for the difference 
is not the expected one – that the more buoyant London labour market offered more job 
opportunities for young people (in fact, only 6 per cent found jobs) – but rather that most 
went on to vocational further education and training, as is more normal in London. This 
difference meant that there were many more young people in the common areas of the 
estates in York and Wakefield during the daytime than in Lewisham, and their presence 
caused additional problems for residents.

Anti-social behaviour of children and teenagers
On all estates, and across all age groups, the biggest single issue identified by respondents 
was the anti-social behaviour of children and teenagers. Large numbers of unsupervised 
children and teenagers who gathered in groups were a feature of all of the estates. Older 
people found their behaviour intimidating, others merely disrespectful: 

“Most of the kids don’t have respect for anyone.”

It was widely felt that solving the problem of ‘out of control’ children and teenagers was 
the key to improving the quality of life on estates. Respondents from all age groups and 
in all three areas blamed boredom, frustration and children/teenagers having nothing to 
do as a cause of misbehaviour: 

“There’s nothing for younger kids after they come home from school. There’s nothing 
for them to do.” (Lewisham parent)

“There’s nowt for kids to do. Just hang around street corners or sit on a park bench.” 
(Wakefield parent)

“There’s nothing for teenagers to do. It was the same for us.” (York parent)

In York and Wakefield (Lewisham had its own, different, problems), anti-social behaviour 
sometimes took tougher forms. PICs researchers collected a significant number of accounts 
of households who had been victims of rough treatment by gangs of young people from 
their own estate. This was sometimes seen as retribution for ‘grassing’ – reporting some 
previous incident to a teacher, the council or the police – but it was also meted out to 
people who were different in some way: newcomers who spoke with a different accent, 
or members of minority ethnic groups, for example. Harassment took the form of verbal 
abuse, children bullied at or en route to school, stone and egg throwing, or bricks through 
windows. Although other estate residents often witnessed these events, they were reluctant 
to give evidence, for fear of retaliation against themselves. Consequently, the police and 
council were unable to take effective action against the perpetrators; the victims and other 
residents felt powerless; and the offending young people felt they were in control:
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“They can’t do anything to us. We are unstoppable.” (15-year-old boy, York)

Crime
Some types of crime, like burglary, were present on all the estates, while other crimes 
seemed more prevalent in some areas than in others. In Wakefield and York, forms of 
youth crime associated with boredom or not having enough to do – like vandalism and 
stealing cars – were prevalent, while in London there was a greater incidence of violent 
behaviour and crime against individuals. Older age groups felt the most vulnerable to 
becoming victims of crime, particularly muggings. In York and Wakefield, teenagers went 
off their estate to steal cars, which they brought back and raced around estate roads 
before setting them on fire on wasteland. In Lewisham, teenage gangs fought battles: 
one at an estate youth centre on a day when PICs researchers were conducting focus 
groups in the community centre next door (when the police arrived, no one from the 
estate was prepared to help them with their enquiries).

Drugs
Most respondents appeared to accept that drugs, and the petty crime that went with 
them, were an increasing feature of everyday life on their estate. While parents hoped 
that their children did not take hard drugs, many felt this was largely outside their control. 
Drug dealing, and the violence and disturbance that accompanies it, is not hidden on 
these estates. Most people, particularly parents and young people, said that the use of 
drugs was extensive and most felt it had become endemic:

“It’s getting to the stage that more are doing it, than not.”

Most young people felt that drug education was largely ineffective: 

“They do talk to you at school, but we know much more about it than they do.”

But those young people who had friends who had become addicts were more concerned 
and critical about the use of hard drugs:

“You see your mates who used to have a laugh with you, all on heroin, with drawn 
faces. They’ve sunk really low. They go round and nick off their mates.” (15-year-old 
boy, Wakefield)

Important role of education

A key aim of the qualitative research programme was to explore the nature of social 
exclusion on housing estates. The aim was to understand the process of social exclusion 
better, in order to help identify interventions that might arrest further decline, and reverse 
the process. The first three parts of this chapter reviewed the research findings on the 
collective symptoms and processes at work in these disadvantaged communities; but 
the heart of the problem is how deprivation affects the life chances of individuals, and 
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what interventions might be made to make a positive difference in how their lives develop. 
The research has shown a complex range of factors involved in the process of social 
exclusion and a wide diversity of outcomes: people respond in different ways to the same 
situation; family background, upbringing and character all play a part; some people get 
the good breaks, others don’t. Two children in the same family may turn out differently; 
sometimes they turn out the same. But while acknowledging all these differences and 
possibilities, certain patterns stand out, and they were consistent in all three areas. One 
is that young people from deprived estates, who end up in their twenties unqualified, 
and having trouble finding jobs, have a history of underachievement, and it began even 
before they entered school. Interviews with families, teachers, social workers and police 
officers, and documentary evidence from Ofsted, made it possible to build a model of 
this route to social exclusion. It is described below.

Estate children’s experience of education
Most children born on the estates, or whose families moved there when they were young, 
spend much of their early years playing outside, in the common areas. For parents and 
children this is a rational choice – parents get their children out from under their feet 
and children find plenty of playmates there. But the development of their language and 
communication skills is influenced as much by the children they play with (because they 
spend most of their time with them) as it is by learning from adults. By the time they arrive 
at primary school, or nursery, some are already behind. The Ofsted school inspections for 
the neighbourhood schools consistently note that pupils’ attainment on entry is below, or 
well below, the national average: the following extract from an inspection report on one 
neighbourhood primary school is fairly typical.

Children start school with standards of communication, language and literacy that are 
well below those expected of their age. They learn to listen attentively, and love to hear 
familiar stories. They chatter happily to each other and the staff but speak mainly in 
short phrases of two or three words rather than in sentences. The range of words they 
use is limited, and many find it hard to explain anything in detail, although they clearly 
understand in their own minds. (Ofsted 1, 2002) 

The local education authorities and the schools themselves understood this problem, 
and are increasingly putting in place extra measures to help those children with poorer 
communication skills on entry catch up. These measures are more effective in some 
schools than in others, and some schools have a much more difficult intake than others, 
but the outcome is that some children do not catch up and find it increasingly difficult to 
engage with schooling the more they fall behind. These children are more likely to truant, 
or be disruptive, making the task of teaching other children more difficult and risking 
exclusion from school. The National Curriculum tests show that children attending some 
of the estate primary schools (a notable exception was the estate primary at Honor Oak) 
failed to catch up by the end of their primary school career at age 11: their cohort literacy 
level had been ‘well below average’ on entry and remained well below average when they 
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made the transition to secondary school, as this extract from another inspection report 
(same area, different estate primary school) makes clear.

Standards in English are below national standards in Key Stage 1 and are well below 
national standards in Key Stage 2. Pupils enter the school with very poor speaking and 
listening skills, and at the end of both key stages the situation is unchanged. (Ofsted 
2, 2000)

However, the transition to secondary education does offer another opportunity for 
intervention – for new teachers to make a fresh start with new classes. But some young 
people seem to disengage at this point and mark time, rather than progress with their 
learning, possibly because they feel the ground to be made up is too great:

“Kids of ten or eleven have made the decision to opt out of school already. And you 
have probably lost them by the time they move on to secondary.” (teacher, Wakefield)

The Ofsted reports for the estate secondary schools show that they had intakes of below 
average attainment standards, and that some degree of catching up appeared to be going 
on throughout the children’s secondary school years. Nevertheless the schools’ GCSE 
attainment levels at 16 remained below average for their district. Looking at how the 
education system as a whole has served these estate children, they were disadvantaged 
when they started their school career and underachieving when they finished it: 12 years 
of full-time education failed to overcome their early years experience of disadvantage. 
And along the way, a significant number of young people had been excluded for a fixed 
term for bad behaviour or indiscipline, a small number had been excluded permanently, 
and a higher than average proportion completed their formal education at 16 poorly 
equipped for work.

In previous generations this would have mattered very little, because relatively well-paid 
jobs were available in manufacturing or mining for young people without qualifications or 
experience. Now, times have changed, those jobs have mostly gone, and the future for 
poorly educated young people is uncertain. At the time PICs commenced, 26 per cent 
of 16 to 19 year olds in North Clifton, York were in neither work nor education or training, 
and a quarter of 16 to 24 year olds on the Airedale and Warwick Estates in Wakefield 
were in the same position. So, on these estates, there were literally hundreds of young 
people with ‘no money and no job’ and nothing much to do but hang around all day with 
their friends, mostly in public areas.

The case for social regeneration

This chapter has established a context for the more detailed discussion of the individual 
PICs projects that follows, by considering the findings of the initial research in three 
different ways. Identification of the ‘the big problems’ by front-line workers found a good 
deal of agreement about what these were, despite the different histories, circumstances 



and locations of the estates. The evidence of the social dynamics on the estates also 
found similarities between the estates in the three areas, in the patterns of communities 
within communities, insiders and outsiders, leavers and stayers. And the views expressed 
by residents about living on their estates identified many of the same problems and 
difficulties associated with estate life. 

The initial research, above all, confirmed that for estate residents social, not physical, 
regeneration was the key priority. While all the estates were in need of modernisation and 
environmental improvement, the worst aspects of life on the estates were associated with 
the behaviour of others who lived there and poor standards of public services, especially 
education and the failure of councils and police services in these neighbourhoods to 
provide and maintain a safe and secure public realm. This research, carried out on large 
council estates that are fairly typical of many more elsewhere where the problems are 
likely to be similar, helps to frame the task that neighbourhood social regeneration needs 
to tackle. The next three chapters look in much more detail at the very different PICs 
initiatives to tackle social regeneration that were pursued on selected estates in York, 
Wakefield and Lewisham.
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Chapter 5 
North Clifton, York
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York City Council put forward two estates to participate in the PICs programme. Tang 
Hall and North Clifton were both deprived neighbourhoods of around the same size and 
of roughly the same age. They both figured high in the main indices of disadvantage 
– high levels of unemployment, poor educational attainment, poor health, high rates of 
crime and anti-social behaviour. Respondents from both estates took part in the initial 
qualitative research. It was clear, however, that the resources available would be spread 
too thinly if the PICs project was divided between the two estates, so a choice had to be 
made. 

The initial qualitative research revealed that ‘the big issues’ in the minds of residents 
were not the condition of the housing stock, schools or even unemployment but youth 
nuisance, anti-social behaviour and fear of crime. Further evidence came from a University 
of York postgraduate study of ‘fear of crime’ in North Clifton: it found that fear of crime 
was strong there because residents faced a real likelihood of being troubled by youth 
nuisance, crime or disorder (Smith, 2001). When the police and residents were consulted 
specifically on the issue of crime and disorder in North Clifton, the significance of the 
problem became apparent and North Clifton became the logical choice for a project 
based on the social regeneration approach proposed for PICs. 

The estate
The North Clifton area is two miles from the city centre on the north side of York. At its 
heart is a large inter-war council estate, mainly of traditionally built houses with gardens, 
and centred on a broad highway – Kingsway North – that was intended, at the time the 
estate was built, to be part of a main trunk road running into York. The rest of that route 
was never built, leaving Kingsway North as a road from nowhere to nowhere, with a 
large roundabout in the middle. At this roundabout was built a large hotel (the Imperial), 
which might have fared well with passing trade had the proposed trunk road ever been 
completed, but failed to prosper in its isolated location at the centre of a council estate. 
The hotel site (the hotel is long closed and has since been demolished) provided the 
location for much of the anti-social behaviour complained about by residents. Adjoining 
the council estate are narrow streets of private housing, a mixture of owner-occupation 
and private renting. The neighbourhood is served by two estate primary schools and 
was within the catchment area of two secondary schools that merged (because of falling 
school rolls and surplus places) during the time of the PICs project. It has a community 
centre and a parade of shops, which residents identified as another ‘hot spot’ where 
groups of youths gathered, hung out and by their behaviour intimidated shoppers and 
passers-by.

The council had previously sought government regeneration funding for the area in a bid 
for SRB4 but the bid was not successful. With support from PICs, the council saw an 
opportunity to secure additional government funding for a North Clifton ‘people-based’ 
soft regeneration project under the fifth round of SRB. The area delineated for the PICs 
project and the bid included both the council estate and the adjacent streets of private 
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housing, which made it an area of some 3,400 homes with a total population of 8,400 
people.

The PICs project
The council, along with its PICs partners, decided that the JRF contribution would be 
used to fund a project manager for a period of three years. This appointee would initially 
develop the SRB bid alongside council officers and would then coordinate the council and 
other stakeholders in the execution of the project. In essence, the role was a prototype 
‘neighbourhood manager’, a concept later developed by the SEU (and now more widely 
employed elsewhere). 

York City Council applied successfully for SRB5 funding in a £1.6 million bid for a “people 
based programme of revenue spending on problem focused interventions and a limited 
capital programme of minor environmental works” (CYC, 2003). Thus the PICs project 
became the North Clifton SRB5 regeneration project. The council provided a house (the 
‘community house’) to accommodate the project manager and others, at the centre of the 
project area in the main thoroughfare, Kingsway North. It also provided dedicated staff 
support in the form of an administrative assistant and an accountant for the project. 

Problems that needed to be tackled

The North Clifton regeneration project was overseen by a partnership of stakeholders 
called ‘Communities in Partnership’, formed in April 1999, which included the council, 
JRF, the Clifton Residents’ Association, the police, the employment service, the health 
authority and three housing associations, along with others. 

Problems identified by the partnership
The partnership identified the following as key priorities for the project to tackle:

■ reduction of crime and drug misuse, together with the fear of crime;
■ development of a full range of activities and opportunities for young people;
■ access to training and employment, leisure facilities, shops and cheap reliable 

transport;
■ improved facilities and support for young families;
■ better use of open space, removal of derelict sites, and clean-up of areas;
■ improved awareness of what services are available, and a say over how services 

are delivered.

Problems identified by the qualitative research
While York City Council, with an eye to long-term benefits, drew up its list of proposed 
measures to tackle the causes of social exclusion and promote social inclusion – like 
reducing unemployment, improving school performance, providing training facilities, and 
positively engaging alienated youth – the priority of qualitative research respondents, 
confirmed in consultations with North Clifton Estate residents, was short term: to take 
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urgent and effective action to contain and reduce the symptoms of social exclusion that 
troubled their lives from day to day on their estate. These included:

Youth nuisance
■  Cheeky and abusive children.
■  Teenagers hanging around in large groups.
■  Youth groups clustering outside the shops, asking passers-by for cigarettes or 

money, and asking shoppers to buy them alcohol or cigarettes.

Petty crime
■  High rates of burglary (some unreported for fear of retaliation).
■  Youths throwing stones at people, cars, shops and homes.
■  Youths setting fire to playground equipment.
■  Youths throwing bricks through windows of homes and shop fronts.

Car crime
■  Theft of cars and from cars.
■  Driving stolen cars at speed around estate.
■  Setting fire to stolen cars on derelict land.
■  Wilful damage to parked cars.

Vandalism
■  Parks and playgrounds vandalised so that mothers and children no longer felt safe 

using them.
■  Graffiti.
■  Setting fire to paladins (dustbins) beside shops at the shopping parade.
■  Breaking down, or removing, gates and fences to houses.

Drugs
■  Drug dealing on the estate.
■  Youths smoking cannabis in public places.
■  Drug paraphernalia left in parks, alleys and playgrounds.

Services
■  Poor, irregular and expensive public transport (felt to be a big problem because 

people can’t get to work reliably without a car).
■  Poor local shops (expensive and poor quality).

Education
■  Some adult illiteracy, which hampers chances of employment and constrains 

parents from helping children with homework.
■  Some bullying at secondary schools.
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The research also identified a list of problem locations – places that felt dangerous, or 
where intimidating behaviour could be expected, or where stolen cars were taken to be 
wrecked or burnt. These places were all candidates for remedial work. 

Bad places
■  The derelict Imperial Hotel site.
■  The parade of shops.
■  A vandalised local park.
■  Two vandalised play areas.
■  The central green reservation in the middle of the ‘broad highway’, Kingsway 

North.
■  Other pockets of derelict land.

Interventions and treatments

The qualitative research and the council’s own consultations gave the Clifton Partnership 
a meaty agenda of problems to tackle. In fact, there were two separate but overlapping 
agendas, corresponding very closely to the two theoretical approaches to social 
regeneration outlined in Chapter 2. First, the partnership’s own key list of priorities were 
essentially strategic measures to tackle long-term social exclusion through reducing 
unemployment, improving education and increasing community participation – the 
‘neighbourhood effects’ approach. Second, the list of immediate and urgent street 
problems that emerged from the research and consultation with residents suggested 
the need for short to medium-term action by the council and police, working together 
to clean up the neighbourhood and restore control to its public places – the ‘broken 
windows’ approach. 

A programme of projects was devised to address both agendas: an ambitious attempt 
to tackle both the causes, and the symptoms, of social exclusion in North Clifton on a 
limited budget. These became the core of the North Clifton regeneration project. 

Strategic interventions to combat social exclusion

Supporting young families
This was a key long-term project to reduce the disadvantage experienced by children 
in deprived households. Its aim was to work with parents and children to promote 
the physical, intellectual and social development of babies and young children from 
disadvantaged households so that they could better flourish at home and when they went 
to school, and thereby break the cycle of disadvantage. This project was a forerunner of 
Sure Start, and later became incorporated into the national Sure Start programme.

Youth counselling service
Based in a neighbourhood secondary school, this outreach scheme was intended to help 
young people, particularly those from deprived backgrounds, cope with emotional and 
other non-academic problems and crises.
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Family learning outreach worker
Designed to engage those furthest from the labour market, the project aimed to help 
tackle adult illiteracy, to prepare learning paths to assist re-entry into the labour market, 
and to help parents to participate better in the education of their young children. (This 
project also was later incorporated into Sure Start.)

Employment outreach service
This project was the main means by which the regeneration partnership sought to reduce 
unemployment in North Clifton. No new jobs were created by it: instead, outreach workers 
located workless people in their own homes in order to offer them job and training advice 
designed to help them re-enter the labour market. The service also worked with young 
people who were not in education or work to open up avenues into either work or further 
training. A ‘household income adviser’ was attached to this service to offer further help 
and advice on household budgeting and the management of debt. 

Day clubs for older people
Designed to help with the social inclusion of older people, the clubs were run on traditional 
principles aimed at opening up lines of communication with older people in a deprived 
area and reducing their experience of social isolation.

Treatments to reclaim the neighbourhood 

Security warden patrols
While the primary role of law enforcement and order maintenance rests with the police 
service, residents’ consultations revealed a strong wish for high visibility policing at a 
level that the North Yorkshire Police service was unable to sustain. To meet this demand, 
a private security firm was engaged to provide a mobile security patrol as ‘reassurance 
policing’ to assist local police in reducing the fear of crime on the estate. 

Burglary reduction through target hardening
This project provided secure door locks, security lights and other equipment designed to 
make it harder for burglars to gain entry to homes in North Clifton. The project had two 
main aims: to cut down the actual number of burglaries and to reduce the fear of crime 
by making residents feel safer.

Defensive architecture at the shopping parade
Following the ‘defensible space’ principles of North American architect Oscar Newman, 
and incorporating advice from the North Yorkshire Police architectural liaison officer, 
environmental and security improvements were made to the estate parade of shops 
that had been identified as a hot spot for youth nuisance. The scheme was designed 
to prevent the pavement outside the shops from being used as a congregation point: 
anything that could be used as a seat was removed, bollards were installed to prevent 
cars mounting the pavements, bin stores were gated, graffiti was removed, and improved 
street lighting was installed. The aim was to transform the shopping parade by making it 
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clean, tidy and safe for shoppers and making it an inhospitable place for groups of young 
people to hang out, or for drug dealers to supply customers in cars.

Elimination of derelict land
Very much as predicted by the ‘broken windows’ theory, patches of derelict land on 
the estate had been found to attract crime, disorder and antisocial behaviour. The old 
hotel site was used by substance abusers and as a place where stolen cars were taken, 
and then burned. A triangular patch of land behind a block of flats was similarly used 
as a location for drug dealing and substance abuse. These two sites were cleared and 
developed by housing associations to provide extra homes for local people.

Renovation of parks and playgrounds
Small parks and playgrounds on the estate that had been vandalised, fallen into disuse, 
and then become locations for substance abusers to gather, were refurbished and 
brought back into regular use.

Prevention of joyriding
Defensive environmental work was carried out on the central green reservation (at 
Kingsway North) and on one of the approach roads, which was closed to create a ‘home 
zone’. Both measures were designed to improve pedestrian safety and check speeding 
cars, and to prevent joyriding and stolen cars being dumped on the green.

Drugs outreach projects
In response to community concerns about local drug use and related problems, a drugs 
outreach worker was engaged to patrol the North Clifton neighbourhood and to identify 
areas where drug use was prevalent, making contact with users and offering them access 
to drug treatment and rehabilitation services.

Measures to strengthen the community 

A local manager, based in the community
The project manager and her administrative staff were based right at the centre of the 
community on its main thoroughfare, which made it possible to relate all of the projects 
to a local base that was easily accessible to all residents. 

Community development worker
One of the wider aims of the regeneration project was to support and strengthen a 
community considered to be under pressure. The City of York provided the resources 
for a community development worker to provide support for local residents’ groups and 
facilitate their participation in the regeneration strategy.

Partnership working
The regeneration scheme brought together public service providers from housing, 
education, the police, economic development and a primary care trust to work with local 
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residents in carrying out an agreed strategy. For many of the participants this was their 
first experience of partnership working in the community. 

Community handyperson
A good example of community participation, this project was developed by a group of 
residents in order to carry out minor repairs and maintenance work on residents’ homes 
and at a low cost. It developed from an informal handyperson network in which friends and 
relatives helped one another out on repair and maintenance jobs. This project formalised 
the previous ‘good neighbour’ arrangement and made it available to more North Clifton 
residents at a minimal cost. 

Building a neighbourhood agreement
A neighbourhood agreement was developed between the council and the local community 
covering the rights and responsibilities of each party in relation to a range of issues 
including crime and anti-social behaviour, citizenship and community action, cleansing, 
care of the environment and the role of the community centre.

Outcomes

The North Clifton regeneration project was unique among the three PICs area schemes 
in that, from the start, it represented a holistic attempt to bring about social regeneration 
through a simultaneous attack on most of the major themes of social exclusion. It was 
an ambitious approach for the budget, which meant that sometimes resources were 
spread thinly where more could have been done if more funding had been available. 
Nevertheless, it provides a good example of what can be done on a modest budget 
and it sets a benchmark for the level of resources that need to be put into further soft 
regeneration projects of its kind. The overall picture of the results from North Clifton is 
that almost all of the individual contributing projects succeeded in their own terms and 
made an impact proportional to the resources put into them. But, taken as a whole, while 
the projects made life better for the people in North Clifton, they failed to achieve the 
transformational breakthrough that was hoped for. The outcomes of the main strategies, 
and their legacies, are reviewed briefly below.

Social exclusion strategy
The main focus of the regeneration scheme was to reduce neighbourhood social 
exclusion: the strategy for doing this was to reduce unemployment, improve educational 
attainment and reduce early years disadvantage. These three themes were pursued by a 
range of schemes, with varying results. 

First, the strategy for reducing unemployment was constrained because there was very 
little scope for creating new jobs in North Clifton, although some attempt was made to 
generate a local labour scheme in connection with the development of new homes by 
housing associations on the estate’s formerly derelict areas of land. The main effort, 
however, came through employment outreach workers who went from door to door to 
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identify residents who were not engaged in the labour market who could be given help 
– in the form of retraining, job advice and home budgeting – to find themselves jobs in the 
existing labour market in York and its surrounds. This approach was successful, but had 
its limits. It helped to reduce unemployment in North Clifton by 15 per cent over the years 
of the project, compared to a 10 per cent reduction in the city as a whole. But it failed to 
dent the really tough problem of youth unemployment, which fell in North Clifton by 7.5 
per cent among 16- to 24-year-olds, compared to a 12 per cent reduction citywide. 

The goal of improving education was served by the mainstream efforts of the education 
service to reduce the gap in educational attainment between the city and its disadvantaged 
areas, and by a specialist project in North Clifton that aimed, among other things, to 
identify and tackle adult illiteracy. During the time of the regeneration project, the two 
neighbourhood secondary schools in North Clifton were merged and so it is hard to 
be precise about the improvements achieved. Nevertheless, the academic achievement 
results of primary and secondary schools in North Clifton show that they improved roughly 
in line with those of the city as a whole and were catching up with the national average. 
With an intake of children who came into the education system with ‘well below average’ 
English and communication skills, this is an encouraging performance. The work of the 
adult literacy outreach project was small scale, but very effective. In the final round of 
qualitative research, a number of respondents revealed that they had been drawn into 
adult learning by the project’s supportive family-centred approach. This project may not 
score highly in numerical outputs, but it has changed the lives of some residents for the 
better, and perhaps their children’s too. A linked project – Supporting Young Families – 
was a forerunner of Sure Start and was successful in becoming part of the government’s 
national Sure Start programme, its flagship scheme to tackle early years disadvantage.

All of the regeneration project’s social exclusion interventions mentioned above achieved 
positive results, on a scale commensurate with their resource input. The full outcomes 
from them will take longer to take effect but are likely to be felt as North Clifton residents 
and their children benefit in future years from the additional early years support and 
stimulation received from Sure Start and its predecessors, improved educational 
opportunity, and better preparation, training and support for entering the job market. 

Reclaiming the neighbourhood
The short to medium-term agenda of addressing ‘street’ issues met with mixed success. 
Some solutions worked very well, others worked well enough, while yet others left a lot 
still to do. Starting with the things that worked best, all of the ‘bad places’ were made 
good, or at least very much better. The vandalised small parks and play areas were 
refurbished and brought back into active use. The highly problematic derelict hotel site 
was redeveloped by a housing association that produced extra homes for local people. 
The defensive architecture at the local parade of shops helped to reduce (but failed to 
eliminate) the nuisance from the large group of youths who congregated there. A disused 
and boarded up shop in the parade was brought back into use as a base for community 
enterprises. Measures to inhibit car crime – through environmental work and traffic 
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management to reduce joyriding and prevent car dumping – also worked for their specific 
locality (but did not prevent displacement of these activities to occur elsewhere). 

Other community safety measures also proved popular, although their effectiveness 
in preventing crime is uncertain. Target hardening of individual homes was carried out 
through a Home Security Fund, administered by the community itself. Among things 
selected by households from a menu of items were safer locks and catches, security 
lights and secure alley gates: these home security measures were well liked and were 
also effective in helping to reduce the fear of crime. Street lighting was improved over 
most of the estate area by changing the lamps from orange (sodium) to white, helping 
to make the estate feel safer at night. And warden patrols provided a measure of high-
visibility reassurance policing, although there was limited evidence that they actually 
reduced crime or disorder. 

In social renewal terms, the hardest nut of all to crack was the perception that the police 
and civic authorities were not in control of the streets of North Clifton. This perception 
affected its reputation and its desirability as a place to live. It was crucial therefore 
to reduce the level of crime and disorderly behaviour by groups of disaffected young 
people. Given the obvious constraint of limited resources, the police and council, working 
together with other partners, made concerted efforts to tackle the crime problem and 
achieved initially very encouraging results. By the project’s mid-term, crime reduction 
measures, including special police operations and initiatives, had reduced crime in North 
Clifton by 39 per cent at a time when equivalent figures nationally showed an increase 
of 11 per cent. However, this excellent progress was not maintained: the reduced crime 
rate in North Clifton led to a redeployment of police resources to higher crime rate areas 
elsewhere, as a result of which crime levels in North Clifton crept back to where they 
had been before, and the opportunity for capitalising on the improvement was lost. The 
least successful area of intervention was that of engaging disaffected youth. Despite 
efforts to devise attractive programmes of activities for young people, the hardest to 
reach remained outside and the problems they created made it more difficult to achieve 
the regeneration project’s social objectives.

Strengthening the community
A major strength of the regeneration project was the very strong support it received from 
community activists. A small number of very dedicated residents, including representatives 
from the Clifton Residents’ Association and others, contributed a great deal of their time 
and energy steering the project through some difficult times. The community development 
worker and the project manager and administrative staff working from the community 
house ably supported them. A lasting benefit of this involvement is the neighbourhood 
agreement – the result of two and a half years’ work, which proved to be a model for 
other areas of the city.
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The legacy
When the regeneration project came to a formal end in 2003, it left in place a number of 
initiatives that will continue to serve the residents in years to come. The neighbourhood 
agreement – called Clifton Pride – is the formalisation of the expectations of residents and 
public service providers about the delivery of services and the responsibilities of residents 
in the neighbourhood after regeneration. The Clifton Enterprise Centre, once a boarded-up 
shop eyesore in the shopping parade, is now home to several new community initiatives. 
One of these is the former handyperson’s scheme, which has grown and developed into 
a residents’ service organisation called Clifton Community Services, which now not only 
offers low-cost minor repairs to residents, but also does other work under contracts with 
the council, Sure Start, and other bodies. Engaging a community group to deliver such 
services was a pioneering move by the City of York. A Clifton monitoring group of council 
officers and residents ensures that the neighbourhood agreement is enforced: initially this 
group saw its job as raising standards, now it sees its task as keeping those standards 
high. Many hopes for a better future for children born in North Clifton are pinned on the 
local Sure Start scheme, which is in place now because it inherited an ‘up and running’ 
scheme started as a strategic intervention of the regeneration project.

In addition to these tangible legacies, there are others that, although less visible, are also 
important. The key post of project manager, funded by JRF and based at the heart of 
the community, was in many ways a prototype for the role of neighbourhood manager, 
now favoured by government and employed in pilot schemes elsewhere. North Clifton 
has gained valuable experience of working with this type of structure, and this makes 
the area an ideal platform for full-blooded neighbourhood management some time in the 
future. The years of the regeneration partnership have also given all of the public service 
agencies that participated in it valuable experience of multi-agency partnership working, 
making it easier to do the same things elsewhere when the opportunity arises. Finally, the 
North Clifton project acted as an example and catalyst for further regeneration initiatives 
in York. It showed how multiple agencies and organisations could be galvanised into 
working together at a neighbourhood level to take the concerted action necessary to 
tackle the most intractable social problems.

Did it work?

Because the PICs programme operated at a number of levels, the effectiveness of the 
North Clifton project can be assessed from several different viewpoints.

First, was it an effective use of the initial grant money from JRF? It seems clear that 
it was. The initial grant funded the key project manager position over three years and 
helped to unlock regeneration funding amounting to around £1.6 million (later growing to 
more than £7 million when the contribution made by housing association development 
of derelict sites was included). It made possible a pioneering holistic scheme to use soft 
regeneration techniques and partnership working to tackle the complex problems of a 
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socially excluded neighbourhood. The financial leverage alone made the North Clifton 
project a very effective use of the grant. 

Second, from a different viewpoint, was the specific funded post – that of project manager 
– effective? The answer to that is perhaps best left to York City Council’s independent 
formal evaluation of the North Clifton SRB project, which stated that:

The work of the Programme [Project] Manager, supported by the Community 
Development Worker and Project Assistant, has been invaluable in driving the 
programme forward, and illustrates the importance of a dedicated staffing resource 
and of appointing suitably skilled and committed personnel. (CYC, 2003)

Third, in terms of lessons for elsewhere, the crucial question is, did the social regeneration 
model work? This raises questions that are likely to have much wider importance and 
interest: how well did the social regeneration process work in North Clifton? Did the 
process become sustainable? And how well (if at all) did it correspond to the theoretical 
regeneration models described in Chapter 2?

Taking the last question first, there were many elements of both the ‘neighbourhood 
effects’ and ‘broken windows’ models of the spiral of decline evident in North Clifton. 
The high rates of crime and disorder, poor educational attainment, family breakdown, 
low self-esteem, low aspirations and expectations found in the area are all among the 
‘neighbourhood effects’ associated with concentrations of poverty and worklessness. 
And the broken windows theory predicted with chilling accuracy the progression from 
youth nuisance to intimidation and harassment, how ‘untended’ areas in deprived 
neighbourhoods became magnets for unlawful activity, and how the fear of crime made 
residents avoid confrontation and retreat into their private spaces. The situation at the 
parade of shops, where a large gathering of youths antagonised shoppers and passers-
by and drove shopkeepers to distraction, is one that can be found in countless estates 
and deprived neighbourhoods throughout the UK. And the edge of threat and intimidation 
described in the qualitative research was just as hard in North Clifton as in the more 
deprived inner-city areas of Lewisham and the peripheral estates in Wakefield. It made 
older people avoid the parade at night and it made even men in their prime anxious:

“It could be twenty of them up there. I feel intimidated and I can look after myself. But 
I’ve seen them throw stones at the cars as they’re going by and, when the men stop 
and get out of their car, those kids don’t run away ’cos they don’t fear anything.” (male 
in his thirties, North Clifton)

The broken windows theory postulates that long-term failure to deal with aggravated 
nuisance and disorder sends a signal that the civic authorities are not in control of the 
public realm, raises the fear of crime and makes people afraid to get involved:
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“A lot of people, once they get into their home, they’re not interested in what goes on 
outside. And a lot of blind eyes are turned in Clifton, or any other estate for that matter, 
if it means an easier life.” (female, North Clifton)

Regeneration theory predicts that the spiral of decline can be turned into a virtuous spiral of 
regeneration by mobilising the community in defence of commonly held norms and values. 
Once enough people are prepared to stand up and be counted, the theory predicts, the 
will of the majority will prevail and crime and disorder will shrink away. But before this can 
happen, residents need to be convinced that the police and civic authorities are able and 
willing to give them support. As one North Clifton ‘outsider’ put it: 

“If you want people to get involved and to change things, you’ve got to meet them 
halfway by dealing with people that intimidate them. It’s no good saying ‘you should 
stand up for this, you shouldn’t tolerate that’. It’s easy to say that when you don’t live 
on the estate.” 

In the event, the North Clifton regeneration project failed to mobilise the community 
in support of their widely held values because it could not give that guarantee. When 
residents were harassed or victimised and then complained to the police, they were likely 
to face retaliation from the original perpetrators, or their families and friends: 

“They had to move a family out because they reported something to the police. It was 
the family who was actually law-abiding that had to move out, so what message is that 
giving to other people. To me, that message is saying ‘shut up, say nothing, get on with 
your life and no-one will bother you’.” (male, North Clifton) 

In North Clifton, the critical momentum needed for the community to regain control of its 
neighbourhood was not reached. The early crime initiatives that reduced the crime rate 
by nearly 40 per cent were not built on, and momentum was lost. For all the really good 
and useful things the regeneration project achieved, it lacked the sustained resources 
to get on top of the disorder problem and consequently never succeeded in making the 
neighbourhood feel safe for people (especially women, older people and strangers) to 
walk through at night. 

However, the inability of the civil authorities to provide effective protection from crime and 
anti-social behaviour served to highlight important gaps in the armoury of legislation on 
nuisance and disorder. In time, the government moved to fill these gaps by encouraging 
the use of Anti-social Behaviour Orders (ASBOs) (introduced in 1998, but little used 
initially) and an array of additional provisions outlined in its Respect and Responsibility 
White Paper (Home Office, 2004). It is significant that some of the households involved 
in the qualitative research that identified themselves as victims of harassment and 
intimidation only gained relief towards the end of the PICs project when York City Council 
moved to take out ASBOs and enforce Acceptable Behaviour Contracts (ABCs) against 
the perpetrators. The council was one of the first in the country to use the sanction of 
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ASBOs and it was also later among the first to deploy an ASB dispersal zone, one of the 
new instruments from the respect agenda provisions.

The North Clifton project started out with an inclusive approach to tackling the problems 
of social exclusion and ended by using public order measures from the government’s 
new respect agenda to hold in check the most troubling symptoms of social exclusion, 
while the more inclusive longer-term remedies had time to develop and take effect. There 
are signs that the government, too, has made a similar journey, from the original inclusive 
vision of the SEU at the beginning of its first term, to the much tougher respect agenda at 
the start of its third. One of the lessons, perhaps, is that it is necessary to deal effectively 
with the symptoms of social exclusion at the same time as tackling its causes. But are 
there other, perhaps more effective, alternatives to legal sanctions as ways of dealing 
with anti-social behaviour and disorder? The second PICs project tried out a radically 
different alternative approach.



Chapter 6 
Airedale and Warwick, 
Wakefield
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The two estates – Airedale and Warwick – in the former coalmining area in the north of 
Wakefield district offer the closest comparison among the PICs districts to the conditions 
in the North American northern industrial cities that prompted William Julius Wilson’s 
analysis of the spiral of decline in When Work Disappears (1996). Many of the negative 
consequences of the sudden failure of the labour market that Wilson’s theory predicts 
were to be found as a result of the pit closures in Wakefield. But there was one major 
difference. When the car giant Chrysler and other motor companies shut their factories 
in Detroit, half of the city’s workforce left the area over the next decade, because without 
work they had no incomes on which to survive. When the pits closed in Wakefield and 
more than 18,000 jobs were lost, redundancy payments and the safety net provided by 
the welfare state meant that many unemployed workers chose to stay where they were 
– a workforce without work and much poorer. 

For these ex-miners, the chances of getting another job close to home were slight. After 
slack in the district’s labour market was taken up, the pit closures, and their knock-on 
effect in the loss of supply and support jobs, resulted in a fall in male full-time employment 
in Wakefield of 23 per cent in under a decade. This huge loss of jobs was not spread 
evenly across the district but was concentrated mostly in the council estates and mining 
villages that housed the bulk of the collieries’ labour force. 

In the years following the pit closures, some former miners moved away, some found jobs 
locally at (mostly) lower rates of pay, while others disappeared from the labour market 
through early retirement, or by becoming registered as permanently sick and therefore 
entitled to claim Incapacity Benefit. Most of the job growth in the district in the 1990s 
was in female employment, much of it part time. But for ex-mining families, this was of 
limited help, because of the structure of the benefits system: part-time work increased 
the household income where the other partner was in full-time employment, but where 
the other partner was unemployed, any part-time earnings were offset by corresponding 
reductions in the household’s social security benefits, leaving the household little better 
off. So, although there was economic growth in the district as a whole in the decade after 
the mines shut down, the legacy of the pit closures continued to be felt in the former 
mining communities where the true rate of worklessness was likely to be much higher 
than the official rate of unemployment.

The impact of the loss of jobs and incomes for so many members of the community was 
sharply felt on the estates where they lived. Services previously provided by the Coal 
Board were terminated. Shops failed as a result of the lack of spending power and were 
closed. Community activity and organisation fell away. Crime and vandalism increased, 
family structures broke down and heroin and crack cocaine appeared on the estates for 
the first time. In a decade the Ferry Fryston ward, which includes the Airedale Estate and 
the Fryston Colliery close to the banks of the river Aire, fell from being a middle-ranking, 
average-income, working-class area to become one of the 5 per cent most deprived 
neighbourhoods in England. And by 1997 there were more than a hundred known heroin 
addicts on the Airedale Estate. 
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Some households did move away, however, and the council found the houses they had 
left difficult to fill. When mining and manufacturing were in full swing, there had been 
great demand for family houses. Indeed, the composition of the council housing stock 
was determined largely by the demands of an industrial workforce: 60 per cent of it 
was accommodation for families, much of it in three-bedroom semi-detached houses 
on estates. But with the loss of industry, demand patterns changed, so that by 1997, 
only 30 per cent of housing applicants required family-sized accommodation and most 
of them wanted it to be near to town centres rather than in the remote mining areas. 
Consequently, when family houses in those areas were vacated, they were often left 
empty for a long time. Vandals frequently stripped empty houses of their central heating, 
pipe work, kitchen and bathroom fittings and even floorboards. These derelict houses 
were then often set alight by youths. To prevent this from happening, the council let vacant 
family houses to couples or single people – almost anyone, in fact, who would occupy 
a house and pay the rent. Some of these lettings proved to be unsuitable, allowing drug 
users and suppliers to move in. Some of the empty houses then became ‘crack houses’. 
The increasing prevalence of drugs on an estate, and the presence of drug dealers, along 
with empty houses being stripped and sometimes burned, raised considerable levels of 
anxiety among residents that caused more of them to leave, giving a further twist to the 
spiral of decline.

The central core of Wilson’s argument in When Work Disappears, that a major loss of 
jobs and incomes can lead directly to the raft of local social problems that we now call 
neighbourhood social exclusion, is well supported by the history of events on these 
estates. The council responded to this challenge: generally, with a package of employment 
and anti-poverty measures, and more locally on the two estates, by drawing up plans 
for selective demolition of homes for which there was no appropriate demand, together 
with a programme of estate remodelling and environmental improvement, and a funding 
bid under SRB4 for a holistic programme to tackle social exclusion on the Airedale and 
Warwick Estates.

The two estates
Located in the north eastern corner of the Wakefield district in the strip between the 
M62 motorway and the river Aire, the two estates were built in the immediate post-war 
period when coal was badly needed to fuel homes and provide power for rebuilding 
British industry. Although the council built the estates, they were intended primarily for 
miners attracted to the area by the promise of stable employment in pits that worked 
the Yorkshire coalfield seams, reckoned to be some of the richest and most plentiful in 
Britain, with an estimated productive life of up to 100 years. Airedale is a big, sprawling 
estate, situated between green fields and the eastern outskirts of Castleford. It is located 
in the Ferry Fryston ward, the more remote parts of which extend further eastwards and 
have their northern boundary on high ground overlooking open countryside, the river Aire 
and Fryston Colliery. The Warwick Estate is still further east and is the most isolated and 
exposed of the two. These estates together make up the geographical area covered by 
the SRB project and contain some 17,600 people living in 4,200 homes.
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At the time Airedale was built, land for development was plentiful, so the estate comprises 
mainly traditionally constructed houses, built to a low density with fronts facing onto the 
street and good sized back gardens. Warwick, built later and to a higher density, is an 
estate of terraced houses, and a few blocks of flats, built to a ‘Radburn’ design and 
layout that was popular in the 1960s. Under the Radburn principle, pedestrian and vehicle 
access are separated and rows of houses face each other across a broad expanse of 
green, while their rear gardens back on to cul de sacs linked to estate circulatory roads. 
The impression given by the design is that all the houses are turned the wrong way 
round. In the terms of the architectural critique of Jane Jacobs, there are no ‘eyes on the 
street’ to promote community safety because the streets are hidden behind rear garden 
fences making surveillance impossible. It is also impossible for car owners to keep an 
eye on their vehicles, because they are parked in the hidden streets. This design was 
never very popular with tenants (although it was with 1960s planners) but it worked well 
enough when jobs were plentiful locally and crime rates were low. After the pit closures, 
however, crime rates on Warwick rose, exposing the way in which the Radburn design 
left houses vulnerable to burglars gaining entry via back gardens. The lack of surveillance 
made parked cars vulnerable to theft and vandalism, so car owners took to parking them 
instead on the grass outside their front door (to the despair of council housing managers). 
Warwick became the less popular of the two estates with more than one house in seven 
empty by 1997. Remodelling the estate to improve community safety then became a 
council priority.

One particular development, adjoining the main Airedale Estate in Ferry Fryston, was 
especially problematic. Saxon Way, an estate of around 200 houses system built to a 
Radburn layout, was developed after the main estate to provide homes for Scottish 
miners who moved to the Yorkshire coalfield when their local pits in Scotland were closed. 
Subsequently, around a third of the houses were bought by tenants under the Right to 
Buy. Later, when the Wakefield pits closed, many of the Scottish miners who were not 
home owners returned to Scotland, leaving those who had exercised the Right to Buy 
trapped in houses they could not sell on an estate that was half empty. Further, some of 
the system-built houses leaked and were considered unsound. As part of its SRB bid, the 
council proposed to buy out the Right to Buy owners, relocate the tenants and demolish 
the entire estate. This idea was controversial in 1997, because the council would need to 
pay full market value for houses it intended to demolish and, consequently, the housing 
section of the Wakefield SRB4 bid failed, and was struck out. This approach, however, 
was just a little ahead of its time: a few years later, the very same approach of reducing 
surplus housing by selective demolition became a cornerstone of the government’s Market 
Renewal Pathfinders and the Northern Way, including the use of public money to buy out 
owner-occupiers from streets designated for demolition. The council did eventually find 
a way to fund the demolition of Saxon Way, and it did succeed in getting the rest of its 
SRB bid through: called Fresh Aire, it related to a programme of social and economic 
regeneration, alongside some environmental improvements for the two estates. 



R e s p e c t  a n d  r e n e w a l :  A  s t u d y  o f  n e i g h b o u r h o o d  s o c i a l  r e g e n e r a t i o n

73

PICs was already under way when the SRB bid was won but it had not yet chosen its 
project in Wakefield. Since the main regeneration programme would be funded by SRB 
money, PICs looked for a project that would dovetail with, but not replace or replicate, 
the projects in Fresh Aire. That choice was informed by the results of the first round of 
qualitative research carried out on the estates. 

Problems that needed to be tackled

Wakefield Metropolitan District Council commissioned Leeds Metropolitan University to 
carry out a needs audit on the Airedale and Warwick Estates. The results of this audit, 
together with Wakefield’s own community consultation survey, informed a list of key 
priorities to be tackled by the regeneration project. 

Problems identified by the council
The council in its SRB proposal identified the following list of key priorities for the 
regeneration project to tackle:

■  unemployment
■  education and training
■  young people and children
■  crime
■  drugs
■  housing
■  environmental improvements
■  improving services, particularly shops, transport and amenities
■  health.

Problems identified by the qualitative research
The initial qualitative research found there was still a strong sense of community on the 
estates. Residents liked living there and found their neighbours (mostly) friendly and nice 
people. They thought their estates were tarnished by an unfairly bad reputation based on 
the activities of a relatively small, easily identifiable, minority. In one workshop on Airedale, 
respondents who had been recruited from all over the estate knew everyone else, at least 
by sight, and mostly by name. Most respondents said they felt that they ‘belonged’ on 
their estate. Some respondents reported having moved away from the area entirely, only 
to return later, they said, because they missed the loss of ‘community’: 

“If you want to get a decent job, you’ve got to move away. But you lose all this, knowing 
everybody. I moved to Hull but I knew nobody, and then I moved back. In Airedale I 
can sit in a pub, no matter which one, and there is someone I know. You know what’s 
going on.” (former miner, Airedale)

Despite the widely acknowledged deprivation on the estates, most respondents said that 
they wanted to stay. However, the insularity of residents was even more marked than in 
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York. Many respondents said they rarely left their estate or its immediate surroundings 
and some could not see why anyone would wish to:

“There’s everything you could possibly want in Castleford. Why would I want to go 
anywhere else?” (male resident, Airedale)

Children and young people in particular were unlikely to have travelled very far from 
home. Their parents said that they themselves remembered going on trips to Bridlington, 
Scarborough or Blackpool organised by local clubs, the pit or the Miners Union, but there 
were no equivalent outings for the present generation of young people:

“It used to be great each summer seeing all the coaches pull up outside the club. As 
kids we were so excited and looked forward to it each year. It’s not the same now.” 
(male resident)

Apart from the general issues of lack of jobs, the need for skills training and the depredation 
of the physical environment – all issues that SRB4 was set to address – respondents 
identified the following particular issues that needed to be addressed:

Children and young people
■  Disaffected and aggressive youth.
■  Children out of control.
■  Lack of jobs for young people, and very low expectations of future work 

prospects.
■  Groups of bored and frustrated teenagers with nothing to do.

“I can put my hand up and say the children around here are all little monsters. It’s the 
fault of the parents, it’s the fault of the schools.” (female resident)

“I think what it is, there’s nowt for kids to do. They start wrecking the place because 
they’re fed up and bored.” (male resident)

“The police are always getting at them and moving them on, but there is nowhere for 
them to go. They are kids, not animals.” (Airedale parent)

Drugs
■  Heroin and crack cocaine were major problems.
■  Drug dealers were living on the estate (everybody knew who they were).
■  Used needles were left in parks, or thrown into gardens.
■  People felt uneasy about the drug-fuelled behaviour of addicts.

“Drug users? We all live near them. They all live opposite, or next door, or a few doors 
down on the same street. There are more drug users than normal people.” (female 
resident)
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Crime
■  Vacant houses were first stripped, then vandalised, then set alight.
■  There were high rates of burglary and some reported robberies; respondents 

thought these were probably connected with drug dependency.

“One night they broke into the chemist and took the safe out unopened. God knows 
how they got it out onto a barrow, and they’re running down the street with a safe on 
the barrow.” (female resident)

Vandalism
■  There was a feeling that ‘anything good’ got wrecked, so any improvement was 

not expected to last.
■  Anything in the public realm was considered fair game by young people because 

‘nobody owned it’: for example, the Warwick adventure playground was widely 
used and appreciated, but still got extensively vandalised.

■  Council environmental improvements were soon damaged: plants were uprooted 
and saplings snapped.

■  Paladins (dustbins) behind the local shops were frequently set on fire.

“Nothing good lasts on Warwick.” (10-year-old boy)

“See, we get them all round the backs of t’shops. Last week we had three fires because 
all the bins from t’shops were outside. So they set them on fire because they’re bored, 
and there’s litter all over, used needles, fags.…” (female resident)

Lack of facilities for young people
As in York, the most pressing group of issues related to the behaviour of children and 
young people and the lack of things for them to do. The residents’ own key priorities for 
the area were:

■  Better youth services, designed and developed in cooperation with the estate’s 
young people.

■  More sports facilities for young people.
■  More venues for discos, youth clubs or other leisure facilities that would give 

young people somewhere to go, away from the streets.

“We’re trying to get a youth club for kids to go to where they can play pool and keep 
them off the streets so that they don’t wreck people’s houses, but there is nowhere to 
hold it.” (male resident)

“In the sports centre at Castleford they’ve got one big gymnasium, they’ve got one 
five a side pitch, they could put a disco in there. They’ve got two assembly halls in the 
school itself, they could put discos on in there for children.” (male resident)
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“It’s not the council that needs to create it; it’s the community that should create it.” 
(male resident)

But front-line workers were more sceptical about whether residents themselves would 
really get involved in helping to run activities for children and young people. They felt 
that there was little evidence of active resident support of local schools or community 
organisations and that those who did get involved tended to be from a small number of 
activists who were involved in everything that went on locally.

“There’s eight or nine project groups wanting to work with the community and they’re 
all chasing the same group of people.” (front-line worker)

The front-line workers also thought the most socially excluded people never got involved 
with community organisations and they always proved the hardest to reach. Their 
suggestion was to make greater use of outreach workers to locate the most excluded 
and to help identify the services that they needed. 

Interventions

The Wakefield project was the last of the three PICs schemes to get under way and had 
the benefit of learning from the difficulty that York was experiencing with disaffected 
youth in North Clifton. The qualitative research in Wakefield had also spotlighted the 
disaffection of children and young people on the two estates as the issue of most concern 
for many residents. This was a problem that, despite wide acceptance of its prevalence 
and importance, appeared to lack any really good solutions. A radically different approach 
was called for: instead of measures to constrain the behaviour of young people, could 
ways be found to engage them creatively? In place of defensive architecture and high-
visibility policing, what could happen if money was spent directly on helping young 
people to do the things that interested them? And could the hardest-to-reach children 
and young people be included in, rather than excluded from, these activities?

Wakefield Metropolitan District Council had already had experience in working with 
creative artists to find solutions to problems of this kind in some of its most challenging 
areas. It therefore proposed that a participatory arts project be set up, to run on the two 
estates for a period of at least three years, and that it should have a specific focus on 
engaging disaffected youth. With the agreement of PICs, Wakefield tendered among 
established arts organisations to devise and project manage such a programme. From a 
shortlist of three, one application – a partnership between two arts organisations – was 
chosen: from January 2000, One to One Productions and Yorkshire Arts Circus were 
engaged to run the JRF Youth Arts Project in Wakefield with the following objective:

To work with individuals and communities, especially socially excluded groups, 
to introduce a range of new experiences, encourage the expression of aspirations, 
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inspire confidence and self determination and promote a sense of involvement in, and 
responsibility for, the regeneration of the community.

One to One Productions was locally based and had an extensive track record of initiating 
and delivering community-based projects using video and new media as a way of 
encouraging communication, sharing experience and empowering people of all ages. 
Yorkshire Arts Circus was a registered educational charity and community publisher that 
worked with first-time writers of fiction and autobiography as well as running community 
arts development projects.

The PICs project
Overseeing the project was a steering group with Wakefield Metropolitan District Council 
membership from its housing and social care, museum and arts, and adult education 
departments, alongside the directors of One to One Productions and Yorkshire Arts 
Circus, and a representative from JRF. The steering group was actively involved in the 
project, not least in helping to raise additional funding. By 2003, the original JRF grant 
had been more than matched by additional funding from the National Lottery, Wakefield 
Metropolitan District Council, Arts Council Yorkshire and other donations. This, together 
with subsequent grant contributions, enabled a core staff of three full-time community 
artists to work on the project for more than three years, alongside more than 30 other 
community artists who were engaged for specific projects or events on the estates.

The approach
The basic philosophy behind this intervention was that the arts could provide an arena for 
participation on a basis that is non-hierarchical, non-threatening and non-judgemental, 
one that invites participation without seeming intimidating. By taking part, young people 
engage in a dialogue with artists, opening them up to new experiences, wider horizons, 
learning new skills and techniques and introducing them to an appreciation of art in all 
its forms. The Youth Arts Project would also act as a bridge between the estates and 
the world outside, building up ‘bridging’ social capital by introducing young people to 
contacts and resources beyond their estates. 

The resources that the two companies brought to the project included experience in a 
multitude of artistic forms and proficiency in the use of high tech equipment for sound and 
visual recording, play back and performance. The full-time staff were thus well equipped 
to train young people in the use of cameras for still photography, video cameras, record 
decks for discos, computers for online websites, and equipment for recording and making 
compact discs and DVDs. These techniques fit in well with participatory art, making it 
possible to record and play back music, plays and video records of estate events. 

The programme
The programme started in early 2000 with outreach work by youth workers from Wakefield 
Metropolitan District Council combining with the full-time staff of One to One Productions 
to seek out young people on the two estates and to identify the types of activity that 
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interested them. To get the project launched, an Easter programme of events was 
organised on the Warwick Estate that included street dancing, a play, a graffiti project, 
fireworks and a disco, culminating in a fun day of multiple events on Easter Monday. This 
was followed by a summer project on Airedale that taught circus skills, acrobatics and 
DJ techniques as well as organising coach trips to venues away from the estate. These 
and other projects made parents and young people aware of the Youth Arts Project 
and what it intended to do over the next three years. This helped to build trust and 
invite participation in one-off events or longer-term courses that developed new skills. 
Increasingly, young people from the estates found they could get hands-on experience 
of using a range of high tech equipment:

“When you put a video camera in the hands of young people they immediately get 
interested.” (project manager)

Video was used, not just as an enticement, but also as a means of actively engaging with 
hard-to-reach young people:

“I saw using art as a tool to engage disadvantaged, socially excluded young people. 
We went on to the streets to target groups of teenagers.” (youth worker)

Filming young people on the estates was always done with the support of other key 
workers, parents or community representatives. The filming over the first few months 
focused heavily on young people who were being criticised for anti-social behaviour. 
Through interviews, involving the young people in the filming, then watching the play back 
with them, a dialogue began and relationships were built up. In this way, young people 
with limited communication skills found out about other ways of expressing themselves 
creatively through the arts. Other possible options from the Youth Arts Project repertoire 
were then explored. 

Graffiti art was popular. Learning how to become a DJ using proper equipment was 
appealing to many. One group of girls on Warwick said they already made up plays about 
their lives and would be interested in working with drama professionals who could help 
them develop their ideas. A group of lads, often in trouble with the police for causing 
bother to residents in the shopping square where they hung out, said they were really 
interested in learning how to do street dance well. Gradually, patterns of interest in a 
range of potential activities and events emerged. Eventually, young people on the two 
estates would also become involved in sculpture, pottery, photography, dance and the 
writing and performing of plays and music; and filming everything on video. 

In compiling the programme, young people were consulted about what future projects 
and events they would like and the selection of community artists to run them. Thus the 
young people of the two estates, normally excluded from adult decision making, became 
involved in planning for their own future, and taking decisions that would affect adults 
and seeing them carried through: 
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“These kids feel like they are actually being listened to now, and it’s the first time for 
many of them.” (Airedale parent)

Including the excluded
Because the Youth Arts Project had a specific mission and was adequately resourced for 
its main task, it was able to approach the problem of engaging disaffected youth directly 
and its style was to tackle issues head on. Through its outreach work in collaboration 
with Wakefield Council detached youth workers, it made a bee line for the most excluded 
groups of young people: when schools excluded pupils, the project sought them out; 
when a group of teenagers found themselves excluded from a local youth club because 
of the anti-social behaviour of one of them, the project welcomed them all; when twelve 
families in one street were served with nuisance notices because of the behaviour of their 
children, the project roped the young people in and invented a gang name for them to 
give them a collective identity. The hardest to reach young people were reached and not 
just invited, but enticed, to participate in activities and events that developed their own 
interests, built their confidence and widened their horizons. And, for most of the time, 
they had fun while doing it.

Life on the estates, however, was not always easy and some young people experienced 
trauma, disadvantage and tragedy in their lives. They were encouraged to use participation 
in the arts as a way of externalising their experience. For example, when a group of girls 
involved in a dance group recounted their experience of bullying, they were encouraged 
to work with a dramatist to write a play about it, and then perform it in public. Later, 
other young people filmed their performance and made it into a movie Head games (now 
shown more widely in schools elsewhere as an anti-bullying film). And when one 16 year 
old boy, Richard Hyde, died tragically from an overdose of heroin, his family and friends 
worked for a year to channel their sense of loss into a drug awareness project, making 
the film Hyde and seek to convey to others in their community the damage to individuals 
and families being wrought by class A drugs like heroin and crack cocaine.

A third film, Warwick within, framed the experience and anger, not of individuals, but of 
the community itself. Filmed by young people from the estate just before the council 
began its remodelling of the Radburn layout, at a time when nearly a hundred houses 
were scheduled for demolition, most of them empty and either boarded up or burnt out, 
and when break-ins were happening daily, the filming reflected a widely held view in the 
community that the demolition and building work was an attempt to reduce the outward 
signs of poverty without tackling its underlying causes. The residents’ bitter perception 
was that the buildings were being “prettified” while the problems of social exclusion 
remained deep seated within the community and were not addressed: they were simply 
being made “invisible” and therefore easier to ignore:

“It’s made to look good. Never mind what is inside, or going on around the estate, as 
long as it looks good.” (female resident, Warwick) 
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Nowhere to go 
The project brought its can-do approach to the problem of a lack of venues. A disused 
Portacabin on Airedale, formerly used for tenants and residents’ meetings, still had 
running water but no toilet facilities. A local Groundwork project cleared the land around 
the cabin of rubbish. Young people and Youth Arts Project artists painted the inside and 
made it ready for a series of summer arts activities – circus skills, face painting, model 
making, art work etc. On the opening day, 60 children turned up, many bringing their 
younger brothers and sisters with them. The following day, even more came and soon the 
cabin was inundated with children and the lack of toilet facilities became a real problem. 
After several sessions, it was clear that the project was getting too big for its venue and 
had to close – a victim of its own success.

One other attempt to use a problematic venue also became hard to handle. The Ferry 
Fryston youth club was set in a multipurpose social service building that also served as a 
day centre for older people. It had run for 15 years providing traditional (but limited) youth 
club facilities on two evenings a week. The Youth Arts Project thought it had potential 
as a venue for more exciting activities. Initially things went well, but tensions developed 
between the centre’s user age groups and between the young people and the centre’s 
staff. Eventually, the behaviour of a minority group of teenagers created a menacing 
atmosphere that threatened and demoralised even the youth workers, who became 
unwilling to carry on. The youth club closed in December 2000 and has not reopened 
since.

But other attempts to improvise venues were much more successful. While the weather 
was warm, open air venues were sometimes used for daytime and evening events. For 
instance, the side of a house scheduled for demolition on Warwick was painted white to 
act as a screen to show videos made by young people to their parents and the community 
at large while a band played on a rostrum in front of it:

“What we did was film activities and then project it onto the side of a house at night 
... I helped paint the house white, like a screen; it was due to be demolished ... a band 
played, the lead singer is from the estate and the video showed up all over them.” 
(teenage boy)

“They projected in the middle of the top field filming of all the kids’ activities on to a 
large screen at night. The DJs who’d been working with the kids were performing in 
front of the screen and they got all the kids – about fifty of them – to form a big circle 
and dance with each other holding hands. It was magic.” (youth worker)

As the project proceeded, Wakefield Council brought other venues into use. The Warwick 
adventure playground, much vandalised and then closed, was refurbished, extended, 
and brought back into use as a community campus. And a new venue – the Chrysalis 
Youth Centre – was provided at Airedale.
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Outputs and outcomes

The nature of the Youth Arts Project makes it more than usually difficult to assess 
outcomes because its main objectives – raising aspirations, widening horizons, building 
self-respect – are not in themselves easily quantifiable. It is possible, however, to give 
some throughput measures, which were carefully logged throughout the project, to get 
an idea of the extent to which the project touched the lives of those living on the two 
estates, as well as looking at some specific forms of delivery in more detail, to better 
convey the flavour of the interventions.

Outputs
More than 1,500 children and young people participated in the activities, events and 
courses run by the Youth Arts Project between April 2000 and September 2003. Over 200 
individual projects were run in that time, employing 33 artists from a range of different 
disciplines including dance, drama, creative writing, music, visual arts, environmental 
arts, sculpture, photography, film, graffiti art and crafts. 

An archive of the changes on the estates, filmed by young people on video and amounting 
to almost a hundred hours of footage, was assembled and collated. In addition, the 
photography workshops chronicled more than a thousand images of estate life, including 
Youth Arts Project events and activities, and SRB work from demolition to estate 
modernisation and building new houses and community facilities. 

Hard outputs include ten video films, produced on the estates and screened both 
regionally and nationally; ten music CDs, produced and distributed locally; six estate 
bands performing at gigs in the region; and countless DJs, graduates of the Youth Arts 
Project school, who also perform at local and regional gigs. In addition, one outstanding 
young singer, who was discovered and mentored by the project until she made her first 
solo album, is now following a singing career.

The world outside
The qualitative research found that many people living on the estates, unless they had jobs 
that took them elsewhere, spent most of their time close to home. This was even more so 
for the estate children and young people: many had not been outside the Wakefield district 
and some could not recall having been to any town in the district other than their home 
town. The project organised coach trips to venues outside the area that had relevance to 
particular arts projects. For instance, a large group went to see a dramatisation of Lord 
of the flies; another group visited the Lowry Centre in Salford; 30 young people, working 
on sculptures, went to Gateshead to see the ‘Angel of the North’ and then went on to 
the Baltic Flour Mill gallery where they watched the artist Anthony Gormley at work in 
his studios; 150 teenagers went on theatre trips to Leeds and Huddersfield – for three 
quarters of them, it was their first visit to a theatre.
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Working with the most disaffected
All of the artists chosen to work with the Youth Arts Project had a track record of successfully 
working with children and young people. Working with some groups, however, proved 
particularly challenging. One artist worked with a group of 15 and 16 year old boys who 
had all been permanently excluded from school. The aim of this project was to encourage 
them to do work designed to help them improve their self-esteem. There is evidence that 
young people who have difficulty learning can feel more successful doing creative work, 
where there are fewer wrong answers, and no authority figures like teachers watching 
what they do. But at the beginning of this project, the young men found it equally difficult 
to engage with the artist or any of the project workers in any meaningful way. When they 
could be persuaded to try their hand at creative work, many of them became frustrated 
and angry at their inability to get good results, and then destroyed their own work and 
attempted to destroy the work of others in the group. Slowly, trust and confidence were 
built up through consistent hands-on work. The group learned new skills, including how to 
work as a team to solve new problems. Gradually, as they gained confidence, destructive 
episodes decreased and violent outbursts became rarer. By the end of the project, when 
the group’s work was exhibited, the young people showed some pride in their own work 
and that of others in the group. 

“The boys all seemed to mature considerably during the course ... instead of feeling 
dropped out of society, they were beginning to see ways that they could, and would 
want to, fit in.” (artist in residence on Airedale)

The legacy
Murals produced by the graffiti art workshops, in the Airedale Junior Primary School 
playground and on the side wall of Ferry Fryston miners’ welfare club, are lasting memories 
of the Youth Arts Project. By the end of the project, venues within the community had 
acquired their own multimedia equipment to carry on the work including: video and stills 
cameras, computer equipment with scanners and printers, and DJ decks. In addition, 
more than a thousand young people had received hands-on familiarity with disco decks, 
cameras and video equipment and gained experience of filming, editing and recording 
CDs and DVDs, all of which would stand them in good stead for any future employment 
in creative industry.

Two sculptures that young people had worked on were put in place: one on the Warwick 
Estate, at the adventure playground, is powered by wind and water; the other at Airedale, 
positioned in parkland at a viewpoint, one of the highest places in the locality, is of two 
figures, a man and a woman, looking out across the district to the world beyond the 
estates. 

The real legacy, however, is a generation of young people on the two estates whose 
lives were touched by the Youth Arts Project. They were introduced to a range of new 
experiences and new people, meeting creative artists from a variety of disciplines, 
opening new doors and exploring new possibilities. For a period of time, the outside world 
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came onto the two estates in a non-threatening way, inviting wider participation while 
recognising the barriers that deprivation creates and, all the while, respecting the dignity 
of a community under pressure. For many young people at a trying time and in difficult 
circumstances, confidence was built, aspirations were raised, self-esteem was bolstered 
and bridges were built to a world of possibilities beyond their previous experience. And 
because it ran for more than three years, young people had the space and time to both 
try out different things, and also to work to develop a particular skill, or skills, over a 
longer period in a safe environment. Some lives were changed as a result – the project’s 
final report The art of inclusion (Alston, 2004) includes the stories of a number of young 
people whose lives had taken a different turn – however, a wider impact is likely to come 
from smaller but significant changes in the life chances of a much greater number of 
individuals whose lives were enriched by the project:

“Since working on the JRF Youth Arts Project, we have seen many of our children and 
young people from the estate go on to exceed all levels of expectation, both in their 
personal lives and academically. Many young people who worked on arts projects 
from the very beginning have gone on to go to college, even when the school and 
their parents thought they wouldn’t make the grades. A few stories cannot reflect the 
impact it has had on so many young lives.” (senior community play worker, Wakefield 
Metropolitan District Council)

Did it work?

As in the case of the York project, this question can be assessed at different levels. First, 
was the Youth Arts Project good value for the JRF input of grant? The answer is again 
that it was. The initial investment levered in more than its equivalent in match funding and 
the project even then delivered good value for more than twice the original sum. 

Second, did the project succeed in its primary aims of engaging disaffected youth and 
reaching the hardest-to-reach groups of young people? It seems certain that it did, but 
that contact showed that engagement was only the beginning of finding a solution to 
the problem of disaffected youth. Working with hard-to-reach groups demonstrated 
how wide the gap could be between disaffected young people and mainstream society. 
Years of boredom, anger and frustration sometimes erupted in acts of aggression, verbal 
abuse and destruction. It took patience, perseverance and the skills of community artists 
to succeed in breaking down these barriers, enabling projects to reach a successful 
conclusion. In terms of meeting its primary objectives, the Youth Arts Project succeeded 
very well.

But the project highlighted how far there is still to go in re-inserting socially excluded 
young people from these estates into mainstream society. The project operated in 
difficult territory – the transition from childhood to adulthood – that on the two estates has 
traditionally been managed by adults as part of the transition from school to work: through 
apprenticeship, working with a parent, or in industrial training for work in manufacturing 
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or mining. Now, these bridges to adulthood have been removed, with nothing much to 
replace them. When the project started its work on these estates, 70 per cent of children 
on Airedale, and 60 per cent on Warwick, left school at the age of 16, as their parents 
had done before them, but without the career options their parents had. Those who left 
school with few, or no, qualifications faced an uncertain future with limited job prospects. 
The project demonstrated, among other things, that alternative careers are possible 
and achievable (for example, some young people could see careers for themselves 
in the creative industries), but without much wider local economic regeneration, work 
opportunities in the ‘new economy’ are unlikely to be enough. 

Third, how well did the project work as an agent of social renewal? Did its success in 
engaging disaffected youth make a difference? And how much did the project contribute 
to the wider regeneration needs of the local community? The project was, of course, only 
one strand of a more comprehensive regeneration package orchestrated by Wakefield 
Council, centred on the Fresh Aire SRB4 schemes. As in the York regeneration package, 
the Wakefield programme included both strategic measures to tackle the ‘neighbourhood 
effects’ – by addressing unemployment, education and training, poor housing and a 
poor environment – and also the crime and disorder issues of drugs, high crime rates 
and disorderly youth. And again, these two agendas worked to different timescales: the 
strategic issues requiring up-front investment to bring benefits (mainly) in the future; the 
crime and disorder issues needing to be addressed urgently if the long-term measures 
were to be given a chance to take effect. The Youth Arts Project contributed to both 
agendas: engaging disaffected youth helped to relieve pressure in the short term, and 
expanding their horizons and raising aspirations contributed to helping find routes out of 
social exclusion in the longer term.

How successful was the regeneration programme in meeting its wider social and economic 
aims? Crime rates on the two estates fell by nearly half (48 per cent) by the end of the 
project. It is impossible to apportion credit for this welcome improvement because other 
crime-reducing forces were at work at the same time: SRB funds were used to station a 
high-visibility squad of six police officers on foot patrol on the estates (in line with the broken 
windows theory recommendation); and the Warwick Estate was remodelled to provide 
better surveillance (Jane Jacobs’ ‘eyes on the street’) as well as providing ‘defensible 
space’ for homes, using the defensive architecture principles of Oscar Newman. School 
performance in key stage test results and GCSE scores improved broadly in line with 
elsewhere, but the gap between estate schools and national averages remained. Lack 
of economic opportunities remained the key problem: after the mines closed, nearly one 
quarter of the district’s male labour force were without a job; 15 years later, one quarter 
of the next generation of young men aged 16-24 on these two estates were also without 
either a job or further involvement with education. Undoubtedly, worklessness in the 
district as a whole has decreased as a result of the workforce adapting to a changed 
labour market and the success of Wakefield Metropolitan District Council’s economic 
regeneration strategy – over the PICs years almost 14,000 new jobs in the district were 
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created. Yet pockets like these two estates appear not to have been reached by the 
recovery: here, young people still face an uncertain career future. 





Chapter 7 
Honor Oak, Lewisham
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Lewisham Council was perhaps the best equipped of the three authorities to embrace 
the concept of ‘soft’ regeneration. Close to New Labour thinking, and keen to try out 
new ideas emanating from the government’s SEU, senior council members and officers 
prepared discussion papers in support of the PICs initiative, setting Lewisham’s 
involvement clearly in terms of the evolving social inclusion agenda. In a key report, the 
council’s deputy leader (Policy) identified the estates that Lewisham was putting forward 
for PICs and the social renewal approach that was intended for them:

The JRF pilot on the Honor Oak and Heathside/Lethbridge estates offers opportunities 
to further develop our social inclusion agenda. In this case the particular vehicle will be 
‘Estate Agreements’ in which the providers of public services agree with the community 
what sort and standard of services will be provided. Although the Honor Oak estate 
will be benefiting from the Capital Receipts Initiative and possible partnerships with 
housing associations, the thinking is that a lot can be achieved in these areas without 
necessarily spending more money, but by making sure it is spent in the best way. This 
paper is intended to begin the debate about how we can deliver the Government’s and 
Council’s priorities on social inclusion.…

The paper then set out what it called “the prerequisites for social inclusion”, which included 
regular paid employment and basic educational and skill levels, and it also noted:

But there is a further dimension to the exclusion processes operating in Lewisham 
(and across London): racism. Whether it is overt or incipient, there are processes 
of exclusion operating which have a strong racial, ethnic or cultural dimension. And 
we need to recognise this and have solutions that connect with the diversity of our 
community. (London Borough of Lewisham, 1998b)

Although Lewisham Council was committed to New Labour’s approach to social renewal, 
the best way forward to tackle social exclusion in the borough was less clear. At the time, 
a debate was taking place within central government departments about the best way to 
deliver extra help to socially excluded groups (these arguments were rehearsed in Chapter 
1). Lewisham Council was similarly thinking through the best way forward between a 
general service development approach, an area focus, or a concentration on specific 
priority groups. The council’s first preference was to use the PICs resources to concentrate 
on a specific priority group – ‘youth’ – borough wide, reflecting its growing concern about 
the high level of disaffection and alienation experienced by young people in the borough. 
This proposal was dropped, however, in favour of an area approach and several candidate 
estates were put forward: Honor Oak, on the borough’s western boundary with the London 
Borough of Southwark; and two smaller estates – Heathside and Lethbridge – which are 
adjacent to each other on its eastern boundary with the London Borough of Greenwich.

As happened in York, it soon became clear that the PICs resources would be spread 
too thinly to make a difference if they were divided between the two areas, so it was 
decided to concentrate efforts on Honor Oak. But unlike York, Lewisham Council did not 
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intentionally use PICs as a catalyst for a larger, more holistic, regeneration programme, 
preferring instead a more limited people-based developmental approach. All this was to 
change in time. The estate selected and the approach initially employed in the project are 
described in more detail below.

The estate
Honor Oak is an estate with a history. It was built by London County Council in the 
1930s to re-house the families of dock workers displaced by slum clearance activity in 
Bermondsey (now part of the London Borough of Southwark), and it quickly gained a 
reputation as a tough place to live. Twenty years later, the sociologist Ruth Glass made a 
case study of Honor Oak and found it had not shaken off its early reputation and was still 
considered ‘rough’. The Priority Estates Project included the estate as one of the ‘twenty 
unpopular housing estates’ it surveyed in 1982, and then revisited it in 1988 for its report 
Running to stand still (Power, 1991). Ownership of the estate was transferred in 1982 
from the Greater London Council (the successor body to the London County Council) to 
the London Borough of Lewisham, its present chief landlord. 

The estate itself is not unattractive and externally looks reasonable for its age. When first 
built, it comprised 1,092 family (two to four-bedroomed) flats and maisonettes arranged in 
four-storey walk-up blocks with balcony access. In the 1980s, the blocks in worst repair 
were demolished and replaced with new houses and flats. In 1992, Lewisham Council 
prioritised Honor Oak for Estate Action regeneration; although the bid was unsuccessful, 
some limited improvements were made including partial updates of bathrooms and 
heating provision. When the PICs project commenced, 681 of the original ‘walk-up’ flats 
remained: these, together with 219 more modern houses and flats, accommodated the 
estate’s population of some 2,200 people. 

The social composition of the estate can be seen from the 2001 Census. At that time 
only 35 per cent of adults aged 16 or over were employed full time, and a further 9 per 
cent part time, while 11 per cent were unemployed (17 per cent of the economically 
active) and 37 per cent were economically inactive. One third of all working-age people 
on the estate received social security benefits. Around half of all households had children 
living with them, and 62 per cent of these were headed by a lone parent. Only 42 per 
cent of households owned a car. Residents on the estate therefore suffered levels of 
worklessness and low incomes similar to the other PICs estates. Unlike those estates, 
however, Honor Oak has an ethnically much more varied population: in 2001 more than 
half the residents were black and a further 6 per cent were Asian.

The estate feels physically isolated. It is bounded by school playing fields and the borough 
boundary on its western edge and is next to a cemetery along its southern perimeter. 
It is cut off from the rest of Lewisham by two railway lines that run along its remaining 
boundaries, crossed only by a footbridge and two access roads. There is very little 
through traffic, although there is a bus service that runs through the estate to connect it 
to the shops and civic offices at Lewisham town centre. Possibly because of its isolation, 
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the London County Council endowed the estate with a range of amenities: it has a 
community centre, a youth club, children’s play areas, a health centre, an estate primary 
school and two nurseries. It also has two parades of shops that include a newsagent, a 
mini market/off licence, a take away and a launderette. Originally there were more but 
many of them have since fallen into disuse and have failed to find an alternative function, 
and so remain unoccupied. A local estate-based housing office manages the estate and 
its local environment.

The PICs project
The JRF/London Borough of Lewisham project at Honor Oak followed conventional 
community development and resident empowerment practice. The extra resource 
provided by PICs was used to fund two part-time workers for a period of three years. 
Both of these posts were ‘outreach workers’, based in the community on the estate but 
linked to council departments and supported by a professional back-up structure. The 
two officers – a tenant participation worker and a youth worker – each had a specific brief 
linked to their host departments – housing and education – but they worked jointly to 
develop an estate agreement between the residents of Honor Oak and their public service 
providers. London Borough of Lewisham provided accommodation on the estate for the 
project in former workshop premises of a long closed silk screen printing business. 

It was intended that the development of an estate agreement would provide a focus for 
community development and youth work, with a view to building capacity and empowering 
residents to enable them to participate more fully in the management of the estate and, 
more generally, connecting them better with the wider mainstream community. The 
specific goals of the project were to:

■  develop an enhanced sense of community;
■  establish the needs of minority communities and seek to develop appropriate 

responses;
■  develop methods to involve minority and disenfranchised groups in decision-

making processes;
■  improve young people’s access to a wide range of services, including leisure, 

health, education and employment;
■  facilitate young people’s personal and social development and encourage them 

to contribute as active citizens;
■  identify and develop new methods of community consultation, participation and 

involvement;
■  facilitate the effective use of estate assets in partnership between service providers 

and the local community.

Problems that needed to be tackled

The York and Wakefield PICs projects were both informed by area studies previously 
carried out by local universities. These studies provided the two councils with a list of 
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specific problems that needed to be tackled, even before the initial round of qualitative 
research undertaken for PICs. This was not the case at Honor Oak where, although the 
general nature of the problems associated with social exclusion was well understood, the 
estate’s specific issues were yet to be researched. Unlike the York and Wakefield estates, 
which had a black and minority ethnic population of less than 2 per cent, Honor Oak had 
an ethnically diverse population that demanded a different approach when PICs came to 
consider the organisation of focus groups for its initial round of qualitative research. In 
addition to the discussion groups that were run in the other two areas, an extra five groups 
were held to capture the views of the estate’s black and minority ethnic population.

Problems identified by the qualitative research
The research revealed that the additional dimension of race made social relations on 
the Honor Oak estate more complex than on estates in the other two districts. In reality, 
there were not one, but two communities, each with their own attributes that linked 
them to others elsewhere but divided them within the estate. At the same time, the two 
social groups faced largely the same problems and experienced the same anxieties and 
frustrations as each other and most of these were held in common with the communities 
on the other PICs estates. The ‘big issues’ at Honor Oak turned out to be mostly the 
same as in York and Wakefield:

■  Disaffected youth and out-of-control children.
■  Crime and vandalism.
■  Drugs and alcohol abuse.
■  Untended and unsafe estate environment.

“I look out of my window and I see abandoned cars, kids hanging around, dog dirt 
everywhere. What do I want to go out for?” (female resident)

■  Lack of services or facilities (particularly for young people).

“Children round here haven’t got much to do. They’re out on the streets. A lot of them 
just end up getting in trouble with the law.” (female resident)

These issues have been explored at length in earlier chapters in relation to the Wakefield 
and York estates and so will not be developed further here. They became the focus of the 
work to develop an estate agreement between public service providers and the population 
of Honor Oak to cover the range and quality of services provided to the estate. Some 
other issues, however, were specific to Honor Oak or had a special resonance there.

Black and white communities
Although people from black African and African Caribbean groups accounted for around 
half the population at Honor Oak, the evidence from the initial qualitative research 
showed that there was little contact between them and their white neighbours. This lack 
of integration was not typical of London social housing estates in 1998, although it was 
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not unique. Black and white children played together in the playground of the estate 
primary school but teenagers integrated much less. One ‘outsider’ – a social worker 
from another borough who lived on the estate – commented that in other areas that she 
knew well, black and white teenagers got into trouble with the law together; at Honor 
Oak they did so separately. Respondents mentioned how the estate had reacted to a 
recent accident in which a child was knocked over by a speeding car: black and white 
community groups had organised separately to petition the council for traffic-calming 
measures and only came together late in the day when they realised that their interests 
were the same.

The white community at Honor Oak is the older established community and has a 
great deal in common with the core group of residents living on the estates in York and 
Wakefield. It had its own large families, many of whom have lived on the estate for three 
generations, and have formed their own ‘clans’: a front-line worker told how one woman 
had bought 70 tickets for her family to attend an estate function held at the community 
centre. Many have spent their whole lives, or most of them, living on the estate:

“I moved onto the estate in the 1930s, when it was built. I came from the Old Kent Road 
and met my husband on the estate. We had three kids, all grown up now. I’ve moved 
around in different flats on the estate for the last 63 years.” (female pensioner)

“I’ve lived on the estate for 60 years. I stayed at home and looked after my parents 
when they got old. My dad died when he was 103.” (female pensioner)

In common with their counterparts in York and Wakefield, white residents’ lives tended 
to revolve around the estate itself, and they were less likely to see the estate and its 
problems as others saw them. They had little expectation that things could improve on 
Honor Oak and little sense of other options available to them personally:

“My mum was born here. I’ve been here all my life. I don’t know anywhere else.” 
(female resident)

Black residents identified a significant social distance between the black and white 
communities on the estate, who often used entirely different services and amenities: 
black residents saw many of the estate’s services as ‘just for white people’:

“You go into [named estate facility] and it’s supposed to be for everybody, but they 
don’t make you feel welcome at all. They don’t want you to be there.” 

“It’s the same group and the same families running everything, and certain people feel 
excluded. At one point, black people were going to get together and sit in on the social 
club because people felt it was racist.”
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“The only conversation I have with a white person is the woman who works in the  
chip shop.”

White residents seemed less conscious of this distance, or less prepared to discuss it.

This situation had brought about some unexpected consequences. Because they felt 
little connection to the estate’s social life, black residents were more likely to go out 
from the estate and socialise with friends and relatives who lived elsewhere. This made 
them more outward looking and better connected to life beyond their estate. They were 
also less likely to accept the norms and values of the estate’s white community, nor be 
as content with the quality of life on the estate. Some said they were angry about the 
lack of services and opportunities; they believed that ‘people deserved better’ in terms 
of facilities and services. Some saw leaving the estate as the only way of improving their 
circumstances:

“Black people see the estate as a transient place. They see it as a stopping place. If 
they thought they would be here for a longer time, they would invest more in it.” (male 
resident)

Dissatisfaction with life on the estate and how the estate was run, however, was not 
limited to black residents. In one discussion group of ‘achievers’ – estate residents with 
good jobs – black and white respondents said they expected to move from the estate 
to ‘better places’ some time in the future. They saw their time on the estate as limited 
because they felt there was a connection between ‘getting on’ and moving away: some 
felt they could not move on to a new type of life until they physically left their old life 
and all its connections behind. Many perceived that the physical condition of the estate 
presented a poor image to the outside world, as did the estate’s social reputation.

What would make these would-be leavers stay? Two things were mentioned. First, that 
physical improvement of the estate would do a lot to raise morale and make it feel more 
like a place where people wanted to live. Second, that a determined attempt to tackle the 
estate’s social problems would be needed before people felt safe and secure and saw 
the estate as a good place to raise their families.

Management of local services
Black and white residents were alike in criticising the quality and management of local 
services. They felt that the estate had been ‘abandoned’ by service providers (as did 
residents on the Wakefield estates). They identified a worsening of access to services 
including the closure of local agency offices, withdrawal of a neighbourhood police 
presence and shop closures; even cable TV companies were said to be unwilling to 
serve the estate:
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“I think we have to look at what has been stripped out as budgets and resources have 
disappeared. It’s not just services, it’s points of social contact that the estate has lost.” 
(front-line worker)

Many respondents had personal experience of what they perceived as poor or disinterested 
service: 

“My toilet was leaking in April, the bathroom was completely flooded. They fixed it in 
August.” (female resident)

“I had no heating or hot water for a year and a half.” (female resident)

Some respondents felt that the council had given up Honor Oak as ‘a bad job’:

“The way the council looks at people on the estate, their perception of the people they 
are housing reflects the service that we are given. Most of them think we are brain 
dead.” (female resident)

“Sometimes you go in to the council office and as soon as you say you are from Honor 
Oak you can see what they are thinking.” (female resident)

Summary
The research found that there were major problems on the estate, including:

■  deep social divisions;
■  a lack of integration between the black and white communities;
■  a need for a determined attempt to tackle the estate’s social problems;
■  a strong wish for physical improvement and modernisation;
■  a lack of belief that anything would, or could, change.

Crucially, there was a need to improve the interface between public service providers and 
the estate community in ways that would improve access to estate services and provide 
more effective local management of those services. However, there was a bedrock of pride 
in the estate and its people that could provide a foundation for social regeneration. 

Interventions

The PICs project at Honor Oak started as a stand-alone three-year programme of 
community development to build capacity and empower, and hopefully integrate, a 
fractured and excluded estate community. However, at the same time, London Borough 
of Lewisham was searching for ways to refurbish at least part of the estate and to 
improve the run-down estate environment. These two processes ran separately at first 
but were to come together in ways not originally anticipated. Two things brought about 
this change in events: first, there was a strong interaction between the two programmes 
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as residents became empowered and sought to influence what was happening on their 
estate; second, the government made substantial extra funding available through the 
Neighbourhood Renewal Unit (NRU) for special initiative programmes to promote social 
inclusion in deprived areas. The end result was that many of the items residents identified 
early in the PICs project as things that would improve their quality of life became a reality 
only later, in the latter days of the project or soon after, when extra funding became 
available.

Empowering the community

The first event to announce the presence of the PICs project on Honor Oak was a 
citizens’ workshop (a form of deliberative democracy similar to a citizens’ jury) facilitated 
by Opinion Leader Research Limited (OLR), an agency specialising in new methods of 
community consultation, participation and involvement. The theme of the workshop 
– ‘The service interface’ – was a key area for improvement identified in the discussion 
groups. Its aim was to work with residents to explore the means by which they gained 
access to the range of services on the estate and to examine the extent to which these 
services were useful in meeting their real needs. 

The Honor Oak citizens’ workshop
Recruiters for OLR brought together for the workshop a group of residents from the 
estate who were representative of its population in terms of age, gender, employment 
status and ethnic origin. This gathering was significant in its own right because it was the 
first time that black and white groups had met around a table on equal terms with equal 
participation rights guaranteed by external facilitators. The issues discussed, too, were 
markedly different from those that had appeared regularly on the agenda of the tenants’ 
association. The workshop was invited to consider how well the services available on the 
estate dealt with the full range of problems identified in the recent round of qualitative 
research including: drug abuse, crime, family breakdown, teenage pregnancy, second or 
third generation unemployment, bullying and truancy. In short, all of the issues (except 
racism) that had previously not been openly discussed were now on the table. Expert 
facilitators led the discussion of these sometimes sensitive issues in small racially mixed 
breakout subgroups. Later, the full group was asked to consider, and choose between, 
different concepts to improve the service interface. 

Expert witnesses described a number of possible options including: 

■  neighbourhood management;
■  a one-stop shop to provide access to a range of public services;
■  a tenants’ champion or intermediary;
■  a tenants’ or residents’ management organisation (a TMO or RMO).
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The workshop found advantages and disadvantages with all of the options and decided, 
instead of choosing one of them, to specify the features that they would like to see in any 
new service interface model, including:

■  a local physical presence on the estate, a ‘neighbourhood centre’ that could 
contain a range of agencies, possibly on a ‘surgery’ basis like the one-stop shop 
(this concept was later redefined as a ‘one-stop centre’);

■  the capacity to coordinate services or, at least, the ability to guide residents through 
dealing with a wide variety of services and agencies (like the neighbourhood 
manager);

■  better access to information about services;
■  advice and advocacy for residents, not tied to one particular service;
■  training for local people to enable them to participate in advisory and/or managerial 

roles at the centre, when they had reached the appropriate level of skill (as in a 
TMO);

■  promotion of community organisation and resident empowerment to be part of 
the centre’s remit.

At the close of the workshop, a number of participants, who had previously not been 
involved in estate organisations, expressed an interest in carrying forward the discussions 
that had taken place earlier. These included three black female residents, single mothers 
who had previously been excluded from participation, who were later to become pivotal 
in the estate’s social renewal.

The steering group
These three women, and others who had taken part in the workshop, joined a core group 
of residents to form a steering group that worked with the PICs project workers to develop 
a programme of capacity building and empowerment for Honor Oak estate residents. 
Other members included the three ward councillors, the estate housing manager, an 
inspector and community constable from the local police force, the managers of the 
estate community centre and youth club, two representatives from the Neighbourhood 
Association and the deputy head of the estate primary school. 

Training was provided by Lewisham Housing or bought in from Community Education 
Lewisham in the form of a range of courses to equip residents with new skills – for 
example on how the council works, chairing and secretarial skills, community development 
strategies and ‘confident communications’. Links were made with the Tenant Participation 
Advisory Service (TPAS). Tenant steering group members went on residential courses 
organised by the Priority Estates Project at Trafford Hall near Manchester. And tenants 
from Honor Oak linked up with their counterparts from the other PICs estates in York 
and Wakefield to share experiences and learn how communities elsewhere dealt with 
similar estate problems. For tenant members new to participating in the machinery of 
community organisation, the learning curve was steep.
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As confidence grew, steering group members worked with the PICs workers to develop 
an estate agreement. As a means of getting all of the residents of Honor Oak involved in 
the process, a door-to-door survey was carried out to find out their views and priorities 
on issues of concern.

The estate survey
The survey confirmed that estate security, crime and drugs were priority issues for 
residents. Seven out of ten respondents felt that the police were not doing enough to 
protect residents and deter crime on the estate: a more noticeable police presence was 
wanted. The survey asked residents if they would support a neighbourhood warden 
scheme at Honor Oak and 80 per cent of respondents said they felt it would be a good 
idea. However, practical support for the police in reducing crime had its limits. Residents 
were asked if they would be prepared to give evidence to the police, should they happen 
to witness a crime or anti-social behaviour on the estate: most people said they would 
not want to get involved, or pass information to the police, for fear of retaliation from the 
perpetrators or their families and friends.

There was overwhelming support for extra facilities for young people, particularly those 
in the 13 to 18 year old group. The survey also identified a demand for support to help 
young single parents move from welfare into work – for example, help with interviews and 
writing CVs, training and provision of adequate and inexpensive childcare.

Improving relations between youth and the police
As a result of the survey evidence on the priority that Honor Oak residents placed on 
security and crime prevention, a dialogue began between the chair of the steering group 
(one of the three black women who came forward after the citizens’ workshop) and the 
Lewisham Borough police service. This culminated in a meeting between the Lewisham 
police superintendent and youths from the estate, facilitated by the PICs project youth 
worker. After what proved to be a surprisingly fruitful interchange, the steering group 
chair was asked to talk to police recruits at the Hendon Police College about working 
sensitively with the black community on deprived estates. This began a process of joint 
working between residents and the police designed to divert young people away from 
crime, particularly during the summer holiday periods. In the summers that followed, the 
police became actively involved in raising funds to take young people from the estate 
on trips to visit a range of venues, including Alton Towers, Thorpe Park and recreational 
facilities in the Lee Valley, and individual police officers gave their own free time to work 
with young people on diversionary activities to help occupy their time and keep them out 
of trouble.

Neighbourhood wardens
When Lewisham Council came to bid in July 2000 to be one of the first authorities to host 
a pilot neighbourhood warden scheme (on Honor Oak), it did so with the full backing of the 
residents and the endorsement of the Lewisham Borough police service. The successful 
bid enabled the London Borough of Lewisham to recruit a team of six wardens to patrol 
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the estate and its access roads like old fashioned ‘bobbies on the beat’ every day from 8 
am to 10 pm – a highly visible presence to deter anti-social behaviour and petty crime (as 
the ‘broken windows’ theory commends). At Honor Oak, the wardens also had a softer 
role in helping to modify unacceptable behaviour by estate children before it became 
troublesome. They also helped ensure primary school children got to school safely and 
on time, taking pressure off parents and teachers, and rounded up truanting children and 
returned them to school.

Refurbishing the estate

Quite separately from PICs, Lewisham Council from mid-1998 looked for ways of 
facilitating a whole estate modernisation of the Honor Oak Estate, despite tight constraints 
on spending in New Labour’s first term. An ‘environmental task force’ from the council 
drew up plans for renewing the run-down and disused games pitches on the estate, 
together with a refurbishment of its adventure playground and landscaped areas. Talks 
took place with the Family Housing Association (FHA) about demolishing one, or more, of 
the most badly run-down walk-up blocks and building new replacement homes funded 
by social housing grant. 

In the meantime, however, the newly empowered residents on the steering group had 
grown impatient over the lack of real progress on estate improvement or any sign of 
extra money for modernisation, especially when the other estates involved in the PICs 
project had all benefited from SRB funding. They asked Lewisham Council to bid for 
regeneration funding for Honor Oak under the fifth round of SRB applications. When the 
council decided not to do so – because other areas had a greater priority – the residents 
first lobbied, then picketed, the town hall when the council was in session to protest the 
decision, refusing to leave until they were granted the right to state their case in a petition 
before the council. The outcome was an assurance that Honor Oak would be considered 
a priority for modernisation as the government released more funds to the council under 
its Housing Investment Programme (HIP).

Lewisham’s plans came together when the council received government approval 
to its 2000/01 HIP bid to have resources pre-allocated for a four-year modernisation 
programme at Honor Oak worth £13.3 million. In addition, FHA won joint commissioning 
funding approval from The Housing Corporation for a £6 million new homes development 
on the site. The sports pitches and adventure playground were among the first items to 
be refurbished to give the estate’s young people ‘something to do and somewhere to 
go’. By the time the programme of building work is completed in 2007, all of the blocks 
due to remain will have been modernised with new kitchens, bathrooms and toilets, 
double-glazing and central heating, along with renewed asphalt on the walkways and 
new roofs. 
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Outcomes

For most of the duration of the PICs project, the multiracial steering group co-existed 
with the old predominantly white neighbourhood association, but influence was clearly 
passing from the old regime to the new. As the PICs project wound down, having 
completed its task of empowering, energising and mobilising a previously fractured and 
uninvolved community, members of the steering group moved into the neighbourhood 
association, got elected as officers, and gave it a new life as a multicultural, racially 
diverse organisation that represented the whole population of the estate.

Sure Start, hardly on the radar when the PICs project started, opened a scheme on 
the estate in 2001 to run for 10 years offering valuable support for the most vulnerable 
families and children. And in June 2003, a neighbourhood management scheme – one of 
the ‘service interface’ options debated in the citizens’ workshop four years earlier – was 
set up on the estate. Two years later, one of the final items on the citizens’ workshop 
prescription for improving access to services was put in place with the opening in June 
2005 of a one-stop centre on the estate, with a wide range of organisations represented 
under the one roof including housing, employment, advice for young people, healthcare, 
education, childcare, crime reduction, drug prevention and anti-social behaviour 
management.

A number of the residents and front-line workers connected with the regeneration activities 
at Honor Oak have gone on to receive recognition for their personal achievements. The 
individual appointed to be Honor Oak’s first neighbourhood manager was one of the 
three unemployed single mothers who came forward at the citizens’ workshop and were 
subsequently trained under the PICs project: she went on to receive a national personal 
achievement award from the Office of the Deputy Prime Minister (ODPM) in December 
2003. Of the other two women, one was engaged to work for Sure Start on the estate and 
the other became an employment adviser for Job Centre Plus. The successful liaison with 
Lewisham Police, started by the latter when she was steering group chair, culminated in 
two awards for an inspector and a beat constable from the local Brockley Police Station 
for their contributions to the community on the Honor Oak estate. And the Honor Oak 
neighbourhood wardens scheme, made possible by that cooperative working between 
police and community, won honours from the ODPM as ‘Team of the Year’ in 2003. 

The legacy
Although building work will not be completed until 2007, much of the estate has been 
modernised and looks very much improved. Updating the homes of residents has also 
meant that many of the long-standing problems with worn-out kitchen and bathroom 
equipment are now being overcome. In the common areas, the ‘broken windows’ set of 
measures are now employed to ensure that the public realm looks ‘cared for and under 
control’: abandoned cars are quickly removed, as is graffiti and litter; the landscaped 
areas are well tended; and the estate looks clean, tidy and well kept.
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Alongside the physical improvements, a social revolution has quietly been taking place. 
Patient hard work has broken down some of the barriers between black and white 
people on the estate. The estate’s social institutions are now more integrated than they 
were, and there is a unified and multicultural tenants’ association that represents the 
whole community. Relations between the residents and the police have also radically 
changed. The initial round of focus groups revealed an anti-police culture on the estate: 
this has given way to a climate of much greater cooperation between the community 
and the police, with the policing function spread among additional support officers and 
neighbourhood wardens. 

In the early day of PICs, the citizens’ workshop provided a forum for estate residents to 
work through the problems of deciding which services the estate needed, how access to 
those services could be improved and how those services could be better managed locally. 
Since then, the key solutions from the workshop (neighbourhood management, pulling 
together a local presence from service providers into a one-stop centre, empowering 
and training estate residents and, finally, employing residents to run services), have all 
materialised on the estate – a range of estate-based services to combat social exclusion 
are now run from the one-stop centre, a neighbourhood manager now works from it and 
estate residents have been trained and employed to help deliver these and other estate 
services. 

One central government initiative, Sure Start, should also be listed here because it is 
part of the wider programme of social regeneration at Honor Oak and it fits alongside 
the social inclusion measures already mentioned. Sure Start offers a better start in life for 
the estate’s children: it is a chance to break the mould, to sever the connection between 
deprivation in one generation and the next. Its presence at Honor Oak should help to 
ensure that the social advances that flowed from the PICs intervention would be carried 
through into the next generation of estate residents.

Did it work?

The PICs project at Honor Oak is the most difficult of the three projects to assess because 
it started out as one thing and then developed into something different, and more. Also, 
the context in which the project operated changed over its lifetime. It was planned at the 
beginning of New Labour’s first term in a climate of severely restricted spending in which 
notions like ‘a little goes a long way’ or ‘small changes make a big difference’ struck an 
accord with government stringency. Born at this time, the PICs project of community 
development and resident empowerment might have been expected to make a useful, 
but modest, contribution to social regeneration on the estate. What was not appreciated, 
however, was that the estate itself was at a tipping point in terms of its own internal 
social relationships. The PICs input tilted it decisively by giving a voice and power to 
residents who had hitherto been excluded from participating in decisions about their 
neighbourhood’s future. Once empowered, these residents wrote their own script and 
did things differently:
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“When I first went along to the tenants’ association, all they did was talk about their 
own repairs. We wanted to talk about crime and anti-social behaviour. With the help of 
the JRF workers, we set up meetings directly with the police.”

When this previously untapped energy was released on the estate, things started to 
happen and old excuses were not accepted:

“Sometimes we had to confront people on the tenants’ association. They had a choice 
of either moving out of the way or coming along with us. Now we have black and white 
people working together, which never happened before.”

When PICs began, the tenants’ association and other estate institutions were seen 
as all white organisations. Within a few years, and peacefully, they had evolved into 
organisations that were open to people of all ‘races’ and colours. 

Time had moved on while this was happening. In New Labour’s second term, the 
spending restraints were lifted and new channels of funding for deprived areas became 
available. Honor Oak benefited from these through the local implementation of national 
initiatives that set up Sure Start and provided neighbourhood wardens and neighbourhood 
management on the estate. And the council secured access to funding for the physical 
refurbishment and modernisation of the estate, previously called for by the residents at a 
time when such funding was not available. The outcomes for the estate were better than 
anyone envisaged in 1998. 

How much of this was due to PICs? It is impossible, of course, to be certain what would 
have happened without PICs, but it is likely that things would have worked out differently. 
It is true that most of the improvement at Honor Oak has come about as a result of much 
more public money being spent on the estate, but PICs was the catalyst that made 
these changes possible at that particular place and time, and, crucially, equipped tenants 
and residents to influence and direct how that public money was spent. The concluding 
round of qualitative research showed that Honor Oak was considered the most improved 
of the PICs estates. Some of the ‘potential leavers’ identified in the initial research had 
by the time of the concluding research become definite stayers as a result of the physical 
and social improvements to the estate. As to PICs’ involvement, perhaps the last word 
should go to Honor Oak’s neighbourhood manager, one of the three women who came 
forward to participate in the early days of the project:

“If it wasn’t for the JRF project, I’d never have had the confidence to get involved. One 
day this will be a flagship estate where people want to live, and other people will want 
to look at.”





Chapter 8 
Concluding research: 
measuring the local 
impact of national 
policies
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This chapter and the next summarise the findings from the concluding stages of the 
PICs programme research, and begin to analyse them. A year after the last PICs project 
finished, and six years after the programme began, a final round of focus groups was held 
in the three areas to find out from residents whether their experience of social exclusion 
was any different, or the same as before; what they thought had changed since 1998; 
and their perceptions of local and national regeneration initiatives as they had affected 
their estates.

It was recognised in the research design for the PICs programme that it would be difficult 
to disentangle evaluation of the contribution made by PICs to social renewal on the 
three estates, from the influence of any government-funded regeneration initiatives that 
might take place at the same time, or from the local effect of national policies to combat 
social exclusion. In the event, over the six years of PICs, regeneration initiatives were 
undertaken in all three areas, and significant changes were made at a national level to 
advance the ‘Welfare-to-Work’ agenda. The concluding research, then, investigates the 
social effects of all the different strands of regeneration and national economic initiatives 
taken together, and attempts to assess whether the process of social renewal, taken as 
a whole, has made a real difference on the estates. 

A major part of the concluding research is an exploration of the views and attitudes 
of residents, as expressed in the focus groups held on the three estates, and this is 
summarised in the next chapter. But before exploring those findings, it is useful to 
consider the objective data about the local impact in the three PICs districts of national 
policies to tackle social exclusion put in place since PICs began in 1998. None of the 
PICs estates were located in New Deal for Communities areas; and projects funded by 
the Neighbourhood Renewal Fund were just beginning to reach Honor Oak and Airedale. 
Residents’ reactions to these projects are described in the next chapter. In this chapter, 
the local work and welfare outcomes of the regeneration and social exclusion policies 
that the government developed during the PICs programme are measured. These data 
are presented and analysed for the three PICs districts, and then for PICs estates in 
each district. This sets the context for the findings from the focus groups, and will help 
to explain them.

Government’s social exclusion strategy
Earlier in this report it was noted that the PICs programme commenced at a time when 
the UK was emerging from recession and there was anxiety about whether the welfare 
state was sustainable and could continue to be afforded without major structural change. 
Eight years and two parliamentary terms later, this debate has lost its urgency largely 
because a prolonged economic recovery has made it possible for the government to both 
reform, and reinvest in, public services without making major structural changes to the 
welfare state. Instead, reform within services has taken place, to improve their efficiency 
and fairness; and economic growth has been strong enough to enable the government 
to sustain its commitments to reduce poverty and tackle social exclusion. 
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In broad terms, the government’s social exclusion strategy has had three main elements 
and they might all be expected to have had an effect on the quality of life of residents 
living on the PICs estates. They are:

■  An improving economy, which creates extra job opportunities.

■  Tax and benefit changes as part of a ‘Welfare-to-Work’ agenda (the New Deals for 
Employment, and Tax Credits) and targeted support for low-income pensioners 
and children in poor households.

■  Area-based initiatives, to narrow the gap between the poorest neighbourhoods 
and the rest.

Each of these strands of national policy has contributed to changing the context in which 
the PICs projects operated during their lifetime. Most of these changes were beneficial 
and will be noted in this chapter and the following one. 

The tax and benefit changes present some practical data collection problems that make 
measuring the outcomes from these (and other) policies more difficult. As part of the 
employment New Deals, the length of time for which some groups of unemployed people 
can claim means-tested benefit has been limited. This means that whereas at the start 
of PICs the number of people claiming JSA broadly equated to the number of people 
unemployed, that is no longer the case. The official count of JSA claimants is now likely 
to understate the true level of unemployment and this may also appear to inflate the 
effectiveness of ‘Welfare-to-Work’ policies. Another complication is that IS claimants 
who were pensioners were transferred to the new Pension Credit in October 2003 (in all, 
1.52 million claimants were ‘migrated off’ IS to Tax Credits in this move), creating a major 
discontinuity in the time series that monitor the number of IS claimants. 

Despite these problems, it is possible to draw a clear and consistent picture of what 
was happening in work and welfare in the three PICs districts from official statistics 
over the main period of the programme, from August 1998 to August 2003, and this is 
summarised in the next section.

Did economic recovery create new jobs in the PICs districts?
In line with national trends, the prolonged economic recovery created strong job growth 
in each of the areas. From 1998 to 2003, Wakefield Metropolitan District Council gained 
almost 14,000 new jobs (compared with the 18,000 lost in pit closures), York City gained 
11,300 jobs, while 6,500 new jobs were created within Lewisham. The job growth in all 
three areas was better than 10 per cent over the five-year period. In York, the growth in 
jobs moved the balance of supply and demand in the local labour market to a position 
where the total number of jobs in that city was almost equal (97 per cent) to its working-
age population. By comparison, although the job growth in Wakefield was greater, 
it started from a lower base so that by 2003 the total number of jobs in the district 
amounted to only 72 per cent of its working-age population, still 6 per cent less than 
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the proportion of its population who actually had jobs (the balance commuting to work 
outside the district). In Lewisham, where half the working population ordinarily travels to 
work outside the borough boundaries, the growth in local jobs was less critical, although 
no doubt welcome. Figure 4 shows the growth in employee jobs in the three districts from 
a base line position in 1998.

Strong job growth in the three different types of areas – a typical provincial town, a 
district hit hard by industrial decline and a fairly typical London borough – lends support 
to one strand of the social inclusion strategy, that an improving economy can help tackle 
worklessness by creating extra jobs, and it shows that this can happen in different types 
of local economies. A common feature of all three areas, however, was that half of the 
new jobs were part time (55 per cent in Lewisham, 48 per cent in Wakefield and 47 per 
cent in York). This suggests that the new jobs might not adequately compensate for the 
industrial jobs that were lost in terms of earnings, or hours worked. The continuing trend 
away from industrial to service jobs is also apparent in the three areas, where service jobs 
in 2003 accounted for around 90 per cent of all jobs in Lewisham and York, and almost 
80 per cent of all jobs in Wakefield: only in Wakefield was there still a strong ‘blue-collar’ 
proportion (20 per cent) of jobs in manufacturing and construction industries.

Did ‘Welfare-to-Work’ work?
The second main strand of the national social inclusion strategy involves lifting some 
of the poorest people out of poverty and worklessness through a ‘Welfare-to-Work’ 
policy in which they are offered help through training or re-skilling to enter, or re-enter, 

Figure 4: Total employee job growth in PICs districts, 
1998-2003
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the labour market and move from benefit dependency to a greater degree of economic 
independence. The New Deals for Work were introduced to this end and a new range of 
Tax Credits has subsequently been introduced (from April 2003) to provide extra financial 
support to working families, children and pensioners on low incomes. These policies will 
doubtless be evaluated elsewhere, but the main question for this report is the extent to 
which the improving economy, and/or Welfare-to-Work measures, succeeded in reducing 
worklessness in the three PICs areas.

Figure 5 shows that there was a dramatic fall in the numbers of JSA-IB claimants in all 
three districts in the period from 1998 to 2003. In Wakefield and York, the number of 
these claimants halved. The fall in the number of young people aged 18-24 claiming 
this benefit was particularly large: in Wakefield the number of young claimants fell by 65 
per cent and in York by 44 per cent, compared to a reduction of 31 per cent for England 
as a whole. In Lewisham, the fall in JSA-IB claimants (of all ages) was smaller but still a 
significant 32 per cent.

What is less clear is what these figures actually mean. Under the New Deals, entitlement 
to work-related benefits is time-limited; then jobseekers are required to take one of the 
New Deal options. But an unknown number of people remain unemployed but come off 
benefit because their time has run out. As a measure of by how much the JSA-IB figures 
might now understate the level of unemployment, in England in August 2003 only 1.7 per 
cent of the working-age population received JSA-IB, just a third of the proportion (5.0 per 
cent) who were actually unemployed at that time (measured by the preferred International 

Figure 5: Fall in JSA-IB claimants in PICs districts, 
1998-2003
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Labour Organization definition). The proportion unemployed in the three PICs districts 
in the same period (with the corresponding JSA-IB claimant rate in brackets) were: 10 
per cent in Lewisham (3.6 per cent); 6.1 per cent in Wakefield (1.5 per cent); and 4.2 per 
cent in York (0.9 per cent), according to the government’s local area Labour Force Survey 
(ONS).

While some of the difference is explained by different measurement criteria and 
jobseekers being switched to the New Deal options, the size of the gap between the 
two measures suggests that the extent of worklessness is partially obscured under the 
new arrangements. Moreover, the level of unemployment in Wakefield and (particularly) 
in Lewisham suggests that the unemployment problem in these areas has not yet been 
solved.

What is also striking is that, in each of the three areas, the number of extra jobs created 
locally was substantially greater than the fall in numbers of those claiming JSA-IB (as 
can be seen by comparing Figures 4 and 5). This demonstrates that the creation of local 
jobs does not necessarily equate with the relief of local unemployment. There may be 
many explanations for this: the extra jobs might not match the capabilities or skills of 
unemployed local people; or they might be secured by people from outside the locality, 
perhaps with better qualifications or skills, or by other local households wanting a second 
or additional income. Any of the alternative applicants might be more successful than 
benefit claimants seeking to enter, or re-enter, the labour market. And the jobs on offer 
might not be what the workless people themselves want; they might not pay enough, be 
unfulfilling, or insecure, or offer no prospect of career development. While the collapse 
of a local economy might be all that is needed to create the conditions in which social 
exclusion can develop, more than economic growth might be needed to reverse the 
process and put workless people from the most deprived neighbourhoods back into 
jobs.

From the evidence collected here, it is not possible to say for certain what was happening 
on the ground in the three areas: that is, to what extent the drop in the numbers of JSA-
IB claimants indicates a real fall in unemployment, rather than the technical removal of 
unemployed people from entitlement at the end of their benefit period, and if it does, how 
much this was due to a more plentiful supply of jobs or the successful implementation 
of Welfare-to-Work policies. A better idea can be obtained by looking at how these 
things affected the other groups of benefit recipients who were also vulnerable to social 
exclusion.

Did the rising tide lift all boats?
If the strong economy created jobs and reduced unemployment, how much did this 
change the lives of the poorest individuals in society? Did the rising tide lift all boats, or 
are there some that the tide has yet to reach? What affect, then, did rising prosperity have 
on the numbers of claimants of the main welfare benefits over this period, nationally and 
locally? The answers are surprising.
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Figure 6 shows the result of a time series of the number of working-age claimants of 
welfare benefits in England at the August count over six years from 1999 to 2005. In the 
figure, the numbers claiming each category of benefit are stacked in order to show at each 
count both the relative proportion of claimants receiving each benefit and also the total 
number of claimants receiving welfare benefits. There is no double counting because the 
DWP has assigned each claimant to only one benefit category, the main one they receive. 
If the national strategy to tackle social exclusion by engaging benefit claimants with the 
labour market was working, it ought to show in this figure. Indeed, the impact of some 
labour market changes can be seen (although actual data were needed to make the 
precise measurements that follow). Over the period shown in the figure, the number of 
jobseekers on benefit fell by 27 per cent and lone parents on IS by 15 per cent, reflecting 
perhaps the influence of Welfare-to-Work policies and/or a more plentiful supply of jobs. 
But these reductions in claimant numbers were almost entirely offset by a rise in the 
numbers claiming other benefits. As a result, the total number of working-aged people in 
receipt of welfare benefit hardly changed: it ended the period just 3 per cent down from 
where it had been six years earlier. A long period of sustained economic growth might 
be expected to produce a step-change reduction in the number of working-aged people 
on benefit, but this has not happened. Nationally, the strong economy may have made 
most people more prosperous and reduced unemployment, but it seems to have made 
hardly any difference to the number of people in the poorest groups in society, those on 
welfare benefits, who are particularly vulnerable to social exclusion. The rising tide did 
not lift all boats.

Figure 6: Number of working age claimants in England 
(at August counts, 1999-2005)
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Is the gap narrowing for socially excluded neighbourhoods?
Work by the ONS has developed new small area geographies for the purpose of the 
Census that can be assembled to more closely fit the boundaries of estates like the 
ones that participated in PICs. And other government departments are now increasingly 
working together with the ONS to provide statistical information at the level of these 
small areas, making it possible to combine different data sets in ways that could not be 
done at the start of PICs. Thus, the DWP data set that provided the time series data for 
Figure 6 was also able to supply precisely corresponding data for the small areas that 
encompass the PICs estates. This allows direct comparisons to be made between the 
estates of their welfare benefit caseloads over time, as well as a comparison with the 
corresponding caseloads in England as a whole. In Figures 7-9, claimant rates are shown 
for people of working age living on the estates at Honor Oak, Airedale and North Clifton 
(claimant rates, rather than numbers, are shown here because they give an idea of the 
concentration of disadvantage). What, then, was the affect of strong national economic 
growth on the poorest neighbourhoods, among which the PICs estates can be counted? 
And is there any evidence that the gap between these neighbourhoods and the national 
average on the indicators of social exclusion chosen for this report – worklessness and 
poverty – has begun to close?

In these three graphs, a number of the national and district level trends already discussed 
in this chapter come together at an estate level and are represented visually. First, there 
is no evidence of a local step-change reduction in the numbers receiving benefit over the 
seven annual counts. Instead, claimant rates started high and remained high throughout 

Figure 7: Honor Oak, benefit claimant rates at August 
count, 1999-2005
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Figure 8: Airedale benefit claimant rates at August count, 
1999-2005
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Figure 9: North Clifton, benefit claimant rates at August 
count, 1999-2005
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the period. Second, there is evidence that Welfare-to-Work policies, or a better supply 
of jobs, are bringing down the numbers of jobseekers and lone parents claiming benefit. 
Third, increases in the number of people claiming benefit on other grounds have largely 
offset these reductions. And fourth, the top line in each graph shows the sheer persistent 
magnitude of the concentration of disadvantage on these estates: at Airedale, almost 
two out of five people of working age were drawing benefit throughout the PICs years; at 
Honor Oak the ratio was one in three; and in North Clifton it was one in four. In a nation 
enjoying record high national rates of employment, pockets of deprivation like these have 
become almost invisible, but they are still there.

But there are signs of progress. Most of the key trends at all three estates are improving, 
only slowly, but still at a rate faster than for England as a whole. The gap is narrowing, but 
there is still a long way to go. While Figures 7-9 show a total benefit rate over the period 
that appears fairly flat, it is, nonetheless, gradually decreasing in each case. At Honor 
Oak, total claimant rates fell over the period by 12 per cent; at North Clifton by 6 per 
cent; and at Airedale by 5 per cent. In all three estates, the number of jobseekers fell by 
around 30 per cent, in line with the national trend. At Airedale the number of lone parents 
claiming IS fell by 15 per cent, the same as the England average, while the reduction at 
Honor Oak was twice the average (32 per cent) and at North Clifton half the average (at 
7 per cent).
   
Local impact of national policies
The six years of the PICs programme were part of a prolonged period of economic 
recovery and stability that has provided the growth to allow the government to re-invest in 
public services and reform them internally, thereby avoiding the threat of major structural 
changes to the welfare state. Economic growth has created extra jobs and increased the 
rate of employment, and has also been sufficient to enable the government to sustain its 
commitments to reduce poverty and tackle social exclusion. Further, the number of people 
receiving JSA-IB has fallen substantially as the employment New Deals kicked in. 

However, the increase in the rate of employment has had a smaller impact on worklessness 
than was expected. One explanation for this might be that many newly created jobs 
have been taken by new entrants to the labour market (from an increased population, 
including migrants from the European Union and elsewhere, and additional earners within 
households), rather than by those without jobs who were claiming benefit. The total 
number of welfare benefit recipients of working age in England showed only a modest 
fall between 1999 and 2005.

At the same time, residents in the PICs districts have benefited in other ways from national 
policies. Government policies to target the poorest groups have brought extra money to 
poor pensioners and children in an attempt to lift them above the ‘poverty threshold’ of 
60 per cent of the national median household income. And policies to target the poorest 
neighbourhoods have channelled extra money through the Neighbourhood Renewal 
Fund to pay for area-based initiatives in the 10 per cent most deprived neighbourhoods, 
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including the Honor Oak Estate in Lewisham and Airedale/Ferry Fryston in Wakefield 
(although not North Clifton in York). Also, by the end of 2003, a new emphasis on using 
tougher legal sanctions to control disorder and anti-social behaviour sparked a fresh 
interest in the ‘broken windows’ theory as extra powers were given to councils and the 
police in the beginning of a more integrated approach that later became the ‘respect 
agenda’. 

This chapter has summarised the changes in national policies that have impacted on the 
PICs estates during the course of the PICs programme. Some of those changes have 
directly benefited residents; others – particularly relating to jobs – have done so to a 
lesser extent than the government might have hoped. References to all these outcomes 
are made by residents in the estate focus groups that rounded off the PICs programme in 
2004. A summary of the findings from those focus groups is set out in the next chapter.





Chapter 9 
Concluding research: 
voices from the PICs 
estates
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A final round of qualitative research was held in the three areas at the end of the PICs 
programme in 2004. This research sought to encapsulate estate residents’ experience 
of the range of measures, national and local, that had been introduced since 1998 to 
combat social exclusion at an individual, and neighbourhood level. These initiatives 
included national measures targeted at the poorest groups like Welfare-to-Work changes 
in tax and benefit rules, and also measures targeted on the poorest neighbourhoods like 
SRB and Neighbourhood Renewal Fund-sponsored projects, and the PICs programme. 

Chapter 8 set out objective data about the impact of some of the national measures at a 
local level, and set the context in which the responses from the focus groups need to be 
considered. This chapter reports on the results from the concluding round of discussion 
groups. These findings are combined with outputs from the longitudinal research and a 
final round of in-depth interviews to give a rounded view of life on the estates at the end 
of the PICs projects.

The broad objectives of the qualitative research were to:

■  Learn from residents their day-to-day experience of life on their estate.
■  Make comparisons between the views of residents in 1998 and in 2004.
■  Examine residents’ perceptions of what had changed since 1998; was it for the 

better, or worse?
■  Learn whether the ‘real problems’ and ‘big issues’ were any different, or the same 

as at the beginning of the PICs programme.
■  Explore whether national and local initiatives to tackle social exclusion had brought 

about real improvements in residents’ quality of life.

This concluding qualitative research is reported under the same main broad headings 
that were used in Chapter 4.

The big problems

The big problems identified in 1998 were still the big problems in 2004. Crime, drugs, 
unemployment, youth nuisance and low educational attainment remained major issues 
on estates in the three areas, showing their intractability. However, much more evident 
was a new belief that these problems could be tackled and at least managed, if not 
overcome. 

Worklessness
The problem of unemployment has clearly not been solved for the people who live on 
these estates. More jobs may now be available, but they are often not of the right kind, 
and do not offer a sufficient income to meet the needs of residents. Many of the new jobs 
are part time: these are attractive to households where one partner is already working, 
but, because of benefit rules, are less attractive to benefit recipients because they feel 
they would be little better off in work than on benefit. There was some confusion in the 
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discussion groups about how much the new Tax Credits would help in this situation. 
Another problem was the type of job on offer. Jobseekers wanted jobs that would interest 
them, or offer some form of career progression, when the only jobs on offer were menial 
or short term:

“It’s really difficult to find a job you want to do.” (male, Wakefield)

“We don’t get offered training, or apprenticeships, or any sort of passage to get up to 
a certain level. They are simply dead end jobs. If you start there tomorrow, you’d be in 
the same position in five years’ time.” (male, Lewisham)

“The job centre only sends you for rubbish jobs, like fast food, cleaning, road sweeping 
– all the jobs other people don’t want to do.” (male, Wakefield)

Despite the more optimistic picture suggested by the fall in numbers of young people 
receiving JSA, youth unemployment continues to be a problem on these estates. Some 
young people, particularly young males, were really struggling to get by. Some had moved 
out of their family homes at the age of 16 or 17, after they had left school, as a result 
of tensions with their parents over their failure to contribute to family incomes. Without 
qualifications and a fixed address, they were finding it difficult to secure employment 
and seemed to spend more time and energy finding ways to survive than in searching for 
jobs. Some admitted that they resorted to crime – burglary, theft from cars, selling drugs 
– because they had no other means of support. There is some suggestion that the tough 
approach of the New Deal might actually be supplying new recruits to local crime:

“If you don’t take the job, you can’t say you don’t want it, because they stop your 
money. Then you can’t go back and sign on, so you have to go out on the road to get 
money, doing crime. You don’t get the money for one month, so then you go back to 
square one for six months, then New Deal signs off and the whole thing starts again.” 
(young male, Lewisham)

Poorly qualified young men, in particular, felt frustrated at the lack of manual jobs that 
would pay a decent wage and earn respect:

“People at my school were ashamed of their manual skills, but not everyone is academic. 
They need to promote, not that you’re not as good as other people, but that you are 
better at different things.” (young male, Lewisham)

Youth nuisance
Anti-social behaviour and youth nuisance were still significant problems on the estates, 
but the attitude to them had changed. Whereas the initial research found a deep feeling of 
powerlessness at the apparent inability of the police and local authorities to do anything 
to control nuisance and disorder, now residents in the three areas recognised that new 
sanctions and remedies existed and were being used. The problems had not gone 
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away, but at least residents could see that the statutory authorities were taking them 
seriously, had means at their disposal to exercise control in the public areas, and that 
these means were meeting with some success. Use of the new measures was mostly 
met with approval. 

Estates in all three areas had some form of uniformed presence on the ground in support 
of the local police force. In North Clifton, York, the security patrols set up at the time of the 
PICs project had evolved into ‘community rangers’ and the scheme had been replicated 
on other estates within the city. At Honor Oak, a team of neighbourhood wardens were 
resourced from the Neighbourhood Renewal Fund. On the Wakefield Estates, a similar 
team operated under the name of neighbourhood action. The schemes in the three areas 
had different titles and differed in their operational details, but they shared a common 
purpose – an on-the-ground presence to control youth nuisance and anti-social behaviour 
– and they seemed to work and enjoyed the support of residents: 

“It has calmed down the area, I must admit.” (young person, Lewisham)

“We have a brilliant neighbourhood action scheme. If I have a gang of kids hanging 
around drinking outside, I just pick up the ‘phone and someone comes round. They 
have the power to take the drink off them and pour it out in front of them. It’s absolutely 
excellent.” (pensioner, Wakefield)

“The warden system works. We used to sit on the street and smoke dope, like in the 
front lane, and the wardens came round and said ‘Don’t do it around here, there’s 
young kids watching you smoke skunk. Come on’. It’s not so much that they’re telling 
you not to, it’s that it’s now a community thing.” (young person, Lewisham)

In North Clifton, a problem that the PICs project had grappled with unsuccessfully for 
some years was finally brought under control by using measures from the respect agenda. 
Two well-known perpetrators were served with ASBOs and the problem of gangs of 
young people gathering at the parade of shops and intimidating shoppers was finally 
tackled when the police implemented an ASB dispersal order, made for a period of six 
months at the request of local residents who overcame their fear of recriminations to give 
evidence in support of it. The dispersal order was breached on only two occasions and 
residents felt it had been effective where everything else had failed. 

Drugs
Despite the government’s war on drugs, and the appointment of a drugs Tsar, the supply 
of drugs to estates in the three areas appeared undiminished and there was no sign that 
drug use was falling:

“All the kids my age are on drugs round here. I’ve just got out of a bad crowd. I’m 
trying to keep out of trouble and do my college work so that I can get a decent job.” 
(young female, Wakefield)
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“Younger and younger kids are doing drugs. They can get hold of it easily and everyone 
else is doing it.” (young male, York)

“People start on pot when you are eleven, then they go on to other drugs, like heroin.” 
(young person, Lewisham)

Front-line workers at Honor Oak reported that the spread of heroin to the estate was a 
new development since 1998. Previously, there was a widespread use of cannabis, some 
use of amphetamines and crack cocaine, but heroin users were rare.

Education
Academic achievement was still low on the estates. The estate secondary schools in York 
and Wakefield had results that were steadily improving but were still below the average 
for their district and the national average. In focus groups with young people who had 
left school but not found jobs, there was little recognition of the changing realities in 
employment: that the well-paid manual career jobs that had been available to previous 
generations were no longer there, and that well-paying jobs now required qualifications 
or a high level of marketable skills. 

“They need to educate people and explain that manual skills are really important and 
necessary, that we don’t all have to be in IT.” (young male, York)

The situation was different in Lewisham where young people showed a much greater 
awareness of the need to compete in the labour market and a greater willingness to move 
on into further education to acquire the training and skills they would need to get better 
paying jobs.

Two educational schemes, which operated outside the normal years of schooling and 
began at the time of the PICs projects, held further promise. In York, a family-centred 
learning scheme had quietly been tackling the problem of adult illiteracy in North Clifton 
as part of the neighbourhood social inclusion strategy. The PICs longitudinal research 
tracked families through this course and found the outcomes successful and rewarding. 
For instance, one family, in which neither parent could read or write well, had signed up 
for an adult literacy course in order to be able to help their young child who was just 
starting school. By the time of the concluding research, both were able to read books to 
their children and write detailed applications for more demanding jobs. They said they 
found that, more than anything, gaining literacy skills had boosted their self-respect and 
self-esteem. The concluding round of research found that there was still a need for the 
adult literacy scheme, and demand for it, for the same reasons:

“I want to learn to read and write properly to help my own kids at school.” (parent, 
York)
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The second scheme was Sure Start. It had a forerunner in York in an SRB-funded 
project called Supporting Young Families but was now fully operational in both York 
and Lewisham, and was proving very popular. In Lewisham, it was seen as a positive 
service that provided practical help for many women who were having difficulty coping 
emotionally and financially with motherhood:

“When I wasn’t coping with my baby they took over and sent her to nursery every day 
for two and a half hours. It’s brilliant.” (young mother, Lewisham)

“Sure Start’s really good around here. It helps lots of people.” (female, Lewisham)

In York, people were more aware that Sure Start helps with parenting skills:

“Lots of parents don’t know how to cope. Sure Start helps them to help themselves.” 
(female, York)

“Yes, it helps mums understand their kids. It teaches you to read books with your 
child.” (parent, York)

It was also seen as an ideal opportunity for others (mainly older women) to get involved 
with the community by offering themselves as Sure Start volunteers. 

Housing and the environment
Since the initial round of research, major physical regeneration work had taken place 
on the estates in Lewisham and Wakefield, and environmental improvements had been 
carried out in York. These changes were the most noticed and mentioned of all in the 
concluding research, but the reaction to them differed. The improvements to the quality 
of dwellings were generally welcomed, but some of the new environmental arrangements 
were questioned. At Honor Oak, residents had finally secured the estate modernisation 
they had demanded and they welcomed it:

“They are knocking the old blocks down and building new houses. I’ve got a lovely 
brand new three bedroomed flat. It’s fantastic.” (female, Lewisham)

In Wakefield, on the Warwick Estate, remodelling of the Radburn terraces had been 
completed. The orientation of the houses had been reversed to create a more traditional 
street pattern in which cars could be parked outside front doors while new back gardens, 
private areas carved out of previously communal spaces between rows of houses, offered 
a greater measure of security. Many of the original objectives of the scheme (set out in 
Chapter 6) had been achieved. However, wire fences were all that delineated the new 
private gardens, and it was felt that this was not enough to create a real sense of privacy. 
There was also a lingering feeling – earlier expressed eloquently in the Youth Arts Project 
film Warwick within – that the houses were being improved, but the social problems had 
still not been tackled:
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“Good housing is very important for the well being of the estate, but it is not the whole 
answer.” (male, Wakefield)

The two Wakefield estates – Airedale and Warwick – had also both been ‘downsized’ by 
removing surplus housing. The Saxon Way Estate adjoining Airedale, and several blocks 
of flats, had entirely gone. At Warwick, flatted blocks had been demolished and a neat row 
of new bungalows added. The supply of housing on the two estates had been reduced 
to come into equilibrium with the demand for them, and it appears to have worked. As 
the SRB scheme reached completion, there was no evidence of the boarded-up houses 
and burned-out shells that once disfigured the two estates, a positive pointer for the 
effectiveness of the downsizing strategy now adopted more widely in the Northern Way.

Social dynamics: the longitudinal research results

This section returns to some of the themes explored in the corresponding section in 
Chapter 4 and adds new information gathered in the longitudinal research. The social 
dynamics on the estates seemed very little changed from six years before. Newcomers 
had come and gone, but the old family networks were still there. Some of the ‘potential 
leavers’ had decided that in order to move on, they had to move away, and so had left; 
others moved away because they felt harassed or insecure. On the other hand, some 
potential leavers had made up their minds to stay, particularly at Honor Oak, where some 
black residents who previously saw the estate as a stepping stone to a more permanent 
destination now saw the physically and socially improved estate as a place where they 
could stay and put down their roots. In social terms, the most changed estate was Honor 
Oak, where black residents now saw members of their own community on the estate 
holding positions of power and responsibility. Black children growing up there now had 
positive role models on the estate to set an example and provide a daily reminder that a 
successful mainstream career was achievable. 

Longitudinal research
The programme of longitudinal research secured a series of interviews over time with 
the same households during the period of the PICs projects. The sample was structured 
to provide a spread of age and gender so that there were male and female interviewees 
in each 10-year age band from primary school children up to the over sixties. Research 
ethical good practice rules for interviewing children and young people were followed 
throughout, and all of the interviews were taped and then transcribed. This programme 
was intended to provide a residents’ commentary on regeneration as it was taking 
place. In the event, it did much more than that. Interviewing the same households on 
different occasions over a period of time built up trust between the researchers and the 
interviewees: as time went on, respondents felt more confident to be candid about their 
own lives and life in general on the estate. This gave researchers a unique window into 
relationships and networks on the estate as well as into the attitudes and feelings of the 
interviewees. 
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Another advantage of interviews spaced over time was that lives could be seen unfolding 
in ways that would not be possible with a single interview snapshot at a particular moment 
in time. Life stories could be assembled as a result of growing confidence and trust 
and then be seen to develop further. Estate problems, which had been described in the 
focus groups of the initial research, could be seen in close-up as they affected particular 
households, not just once, but as they developed over a stretch of time. 

For example, several households experienced fairly extreme forms of harassment and 
intimidatory behaviour from gangs of young people – broken windows, getting pelted 
with eggs and stones, children bullied – as a result of them being different in some way or 
not complying with the ‘code of the street’. This continued over time and the researchers 
recorded the attempts, and often failure, of the local police and public authorities to 
provide protection or to prevent these events from recurring. In one case, the situation 
was eventually resolved by respect agenda measures – the service of ASBOs and the use 
of ABCs. In another, the household decided they had had enough, packed up and moved 
out of the estate. In yet other instances, situations like these were finally only relieved and 
resolved by the introduction of neighbourhood wardens, who came when called and had 
the power to tackle anti-social behaviour on the spot.

But researchers were also placed to observe the other parties – the perpetrators – in some 
of these transactions. They were real people too and often had a miserable experience 
of life and limited life chances. Both the victims and their tormentors might have had 
a very different experience of life if they had not been thrown together on estates, but 
instead lived in ordinary streets or in less deprived neighbourhoods. There was a lot in 
the lives of these households to support William Julius Wilson’s theory of neighbourhood 
effects: that ordinary people living in deprived neighbourhoods regularly face obstacles 
and problems that people living elsewhere experience rarely, if ever; and that these make 
it much more difficult to maintain the social norms and standards of behaviour that would 
be commonplace elsewhere. 

The researchers were also able to observe at first hand examples of trends previously 
identified in earlier research. One particular trend is important. In the initial PICs research 
described in Chapter 4, it was noted that a significant proportion of the young men in their 
late teens who arrived in the focus groups without ever having held a job, also had a track 
record of poor school performance, truanting and temporary or permanent exclusion 
from school. A number of examples of this process were captured in the longitudinal 
research. This issue is important because it suggests that a pattern exists through which 
better early years monitoring and early intervention might prevent problems occurring 
at a later date, not just for the individuals concerned, but also for those with whom they 
would interact. In the US, the Head Start program demonstrated that early years support 
for children and parents from deprived backgrounds could improve socialisation and 
communication skills, facilitate learning and reduce the risk of anti-social behaviour and 
youth offending. The Sure Start programme, based on Head Start and now in place on 
two of the PICs estates, has a chance of making a real difference to the lives of young 
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people if the success of the North American scheme can be replicated here. Some of the 
other insights from the longitudinal research are summarised below.

Attitudes contingent on length of tenure
All of the interviewees were asked standard questions that could place them in terms of 
their social and economic circumstances, their family structure and length of residence 
on the estate, among other things. Some of these things proved important in influencing 
attitudes. Length of residence on the estate appears to be closely associated with positive 
feelings about the estate as a good place to live, the friendliness of neighbours, and 
satisfaction/dissatisfaction with the estate’s facilities. Respondents with a shorter length 
of tenure were more likely to feel that they had been unable to assimilate with others on 
the estate, and also expressed the greatest dissatisfaction with the quality of estate life 
and the adequacy of its amenities. 

Conversely, those who had lived on their estate for more than 10 years were very likely 
to feel that their estate was a friendly place, a good place to live, and be satisfied with 
its amenities. The only examples of recently arrived households who felt the same as the 
long-term residents were those with strong local connections, particularly close family 
members already living on the estates. This pattern is, of course, self-reinforcing in that 
newcomers who have a harder time settling in, may not stay, and so are much less likely 
to be around, still dissatisfied, after 10 years. But it is also consistent with the earlier 
analysis in the initial research that showed the estates having a core of old established 
households who were happy with where they lived and were not always welcoming to 
newcomers. 

Most vulnerable made least use of facilities
In earlier chapters, it has been noted that front-line workers found some of the most 
deprived households ‘hard to reach’ and that they often did not come forward to avail 
themselves of services that were there to help them. It was largely for this reason that 
the Youth Arts Project in Wakefield was particularly geared to engaging this group of 
children and young people. Findings from the longitudinal research that followed some 
of the most disadvantaged households over a number of years confirm this pattern. 
Children and adults in the most deprived households made less use of estate facilities 
and amenities than most people. They were less aware of the range of activities available 
and less likely to participate in those they knew about. It is an irony that the people that 
regeneration is trying hardest to reach seem to be the least likely to benefit from the extra 
facilities that regeneration provides for communities to use. 

Growing up and moving on
Although youth nuisance is an ongoing issue on the estates, the principal actors have 
changed. By the time of the concluding research, the young people who had formed 
the gangs that so intimidated users of the common areas on the estates were no longer 
a problem. The reason was not that they had reformed, or been deterred from their 
previous behaviour by the threat of sanctions, but simply that they had grown up. Several 



R e s p e c t  a n d  r e n e w a l :  A  s t u d y  o f  n e i g h b o u r h o o d  s o c i a l  r e g e n e r a t i o n

124

years on, they were making the transition from youth to adulthood and their interests and 
relationships had changed. They were more concerned with finding jobs, a home of their 
own, a partner for a more stable relationship or, for some, settling down because they 
already had a child of their own to provide for. Although some looked back with nostalgia 
at their days of hanging around in gangs on the estate, they had moved on and entered 
a grown-up world. 

“It’s different round here now. No one hangs about at t’shop. Everyone has just, don’t 
know, just grown out of it really. It did used to get boring being at the shop all the time, 
but sometimes it was a good laugh.” (teenage boy, York)

“Well, about a year ago, everyone used to be up outside the shops, but now it’s just 
sort of quietened down and people are having kids and getting jobs. It’s all changed.” 
(teenage girl, York)

“There isn’t even a gang anymore. Everyone’s growing up and having kids. Nothing 
happens anymore.”

Unfortunately, this did not mean that the issue itself had been resolved. While this cohort 
of young people was moving on, another one was waiting in the wings to take centre 
stage. So the problem had not disappeared; it had just been handed on to the next wave 
of young teenagers.

Experience of social exclusion, 2004 

The focus groups of residents vulnerable to social exclusion were recruited in the same 
way as in 1998, using the filter of long-term absence from the labour market and/or 
receipt of welfare benefit. Six years on, and with different respondents, the opinions and 
attitudes in discussion groups were remarkably similar to the corresponding groups from 
the initial research. Where the same topics were raised, the same, or similar, responses 
were received. What is more, the views and experiences of respondents in the three 
areas again differed very little between areas, as was the case in 1998. 

What was the same as in 1998?
Most people said they were reasonably content with where they lived and very few had 
any positive suggestions about what could be done to make their estates better. Again, 
many people seemed to feel powerless in the face of negative forces. They identified the 
same big issues – crime, drugs, unemployment, youth nuisance and so on – but regarded 
them as a normal part of everyday life and appeared resigned to having to live with 
them. But there were some changes in attitudes: whereas in the initial research, there 
was a feeling that nobody could do anything to make things better, now residents had 
some experience of problems getting sorted and issues being resolved. Respondents 
still felt individually powerless, but they could see that powers were available and could 
be exercised to tackle some of the estate problems.
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The respondents’ reported experience of estate life was also very much the same as 
before: the influence of peer group pressure was still as strong; the experience of family 
breakdown, neighbour disputes, drug and alcohol abuse were very much as before; 
health and psychological problems such as depression, lack of motivation, low self-
esteem and low aspirations were just as evident. The groups identified as most vulnerable 
to social exclusion in 2004, using the filter of worklessness and low income, seemed 
indistinguishable from those of 1998: their main concerns were still family relationships, 
personal lives and getting by on an inadequate income; and they had only a limited 
interest in what was going on in the world outside their estates. 

What did they think had changed since 1998?
Respondents in all three districts thought their estates were showing signs of 
improvement:

■ tougher measures to tackle crime were generally met with approval but were only 
starting to have an effect;

■ residents seemed less fearful of crime than before, partly owing to security 
improvements in their own homes, and partly as a result of a more visible police 
presence and some form of extra uniformed security support on their estate;

■ neighbourhood wardens/community rangers were considered by many to have 
had a positive effect on limiting crime and anti-social behaviour;

■ access to local healthcare seemed to have improved with local health centres and 
GP surgeries offering more of the services and tests that previously involved a trip 
to hospital: this change was particularly appreciated by older residents;

■ small parks and landscaped areas had been improved successfully in North 
Clifton and Honor Oak; more substantial estate remodelling of the Warwick Estate 
in Wakefield was met with a more mixed response;

■ measures to prevent joyriding and speeding cars had been installed in all three 
areas and with mixed success: the measures were said to work but had displaced 
the problem of reckless driving to elsewhere on the estates.

The physical renewal of housing was welcomed where it had occurred. Improved security 
to individual dwellings was popular in all areas. Environmental improvements had been 
made in the three areas and had met with varying success. There was approval that the 
estates had been cleaned up: litter, graffiti and abandoned cars had been removed, and 
more road sweepers were said to be in evidence:

“There used to be rubbish dumped everywhere. That’s gone now.”

Which regeneration initiatives had made a difference?

One aim of the concluding research was to explore the extent to which the quality of 
life of residents living on estates in the three PICs areas had been affected by national 
or local initiatives to tackle social exclusion, and to identify which ones had made a 
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difference. This section first lists, and then comments on, the regeneration initiatives on 
the PICs estates mentioned by residents in this round of research.

Despite the findings of the preceding section – that residents vulnerable to social exclusion 
felt that very little had changed in their lives – the wide range of regeneration and social 
renewal initiatives mentioned by respondents and interviewees showed that a great deal 
had in fact been done and that most of the initiatives were having some effect. It is 
much harder, however, to quantify that effect in terms of the improvement (or otherwise) 
it has made to residents’ quality of life. Before attempting to assess the main changes, 
it is worth setting out the initiatives that were mentioned in the form and structure in 
which they have already appeared in earlier chapters in this report. The influence that 
regeneration theory has had on the good practice techniques used on the PICs estates 
is surprising. 

The initiatives are set out under the main headings relating to the two theoretical 
approaches described in Chapter 2: those of developing social inclusion and maintaining 
social order. The first of these is then subdivided into initiatives to help the poorest 
areas and those that are designed to help the poorest groups. Similarly, the social order 
strategies – broadly items from the ‘broken windows’ theory, now updated and expanded 
into the respect agenda – have been divided into the local authority role and the policing 
role. Some initiatives – like improvements to Child Benefit and the improvement of social 
housing to the Decent Homes Standard – have much wider application and so are not 
included as measures to tackle social exclusion.

Social inclusion strategies
The ones listed here are national strategies that have been implemented locally on the 
PICs estates. 

Help to poorest areas
 - Neighbourhood management
 - Neighbourhood wardens
 - Sure Start
 - SRBs (in York and Wakefield)
 - Housing Market Renewal measures (downsizing estates in Wakefield)

Help to poorest groups
 - Tax Credits
   Pensioner Credit
   Working Tax Credit
   Child Tax Credit
 - Labour market measures (Welfare-to-Work)
   New Deals for employment
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Social order strategies
These are initiatives formerly associated with the ‘broken windows’ theory, now the 
respect agenda.

Local authority role
 - Making estates look both cared for and under control
   Estate clean up
   Removal of litter, graffiti, and abandoned cars
   Ensuring the public realm is swept more regularly and thoroughly
   Improvements to street lighting
    Keeping public green spaces such as parks and landscaped areas well 

tended

Policing role
 -  Higher visibility policing including the use of community police support officers, 

neighbourhood wardens (they have a dual support/enforcement role) and 
community rangers (however they are funded)

 - Use of extra powers: 
   ASBOs
   ABCs
   dispersal orders

All of the above initiatives have been employed on the PICs estates as a local implementation 
of national strategies. Not all are funded by central government: local authorities have 
separately had to find the money to meet their role in the social order strategies (and for 
community rangers in York). Many of the non-fiscal policies can be recognised as ideas 
that were tried out in the three districts during the years of the PICs programme and that 
have now become part of mainstream social exclusion strategies. Taken together, they 
begin to look like a joined-up holistic approach to tackling social exclusion. But how 
much difference have they made?

Help to poorest groups
It was too early to get a measured reaction from estate residents to the workings of the 
three new Tax Credits, but they were all generally welcomed. There was some confusion 
about entitlement and eligibility rules – who could get them and how much – but those 
who were receiving the credits were positive about their impact. Some (a few) had moved 
off IS on to Working Tax Credit and said they felt they were now better off working than 
they had been on benefit. They also appreciated some of the other things that went with 
the Tax Credit, like a substantial contribution to meeting the costs of childcare. It appeared 
that a range of respondents were now benefiting from the Tax Credits and, while there 
were complaints about form filling and a lack of clarity about how the system worked, it 
was clear that these changes had made a real difference to those who received them:
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“The new pension credit has made a difference to me. I’m better off. My money goes 
further. I applied for it and got my money made up to £105 a week. This has really 
helped me.”

The effectiveness of the other limb of the strategy to help the poorest groups – Welfare-
to-Work – as it applied to people living on the PICs estates is less certain. On the one 
hand, there was evidence of workless young people being put under pressure to meet 
the demand for low-paid labour from fast food outlets, supermarkets and distribution 
centres. The dramatic fall in young people claiming JSA suggests that this policy was 
meeting with some success. But there was a down side to this: there was evidence that 
some young people, whose time on benefit had run out, resorted instead to petty crime 
to provide the income they needed to survive, so the toughness of this policy might also 
have contributed to higher crime rates on these estates. Nevertheless, on balance, the 
effect of the New Deal for Employment on young people seems mostly positive.

On the other hand, there is less evidence that the policy is as effective in moving people 
in older age groups from welfare into work. There was some, but not much, evidence of 
adults moving off IS to take paying jobs helped by Working Tax Credit, but the time series 
data on claimant numbers showed that the proportion of working-aged people on benefit 
on the PICs estates had actually changed very little.

Help to poorest areas
The other approach to tackling neighbourhood social exclusion, through providing 
targeted help to the poorest areas in the form of area-based initiatives, seemed to have 
fared better. Neighbourhood management – a local authority presence in a local estate-
based office whereby residents have access to a range of services and get effective 
action from a local manager – was both popular and seemed to have worked well in 
practice. It was tried successfully in York, but discontinued through lack of finance; a 
fully fledged scheme was later put in place at Honor Oak. The concept of neighbourhood 
management seems to be one of the success stories of PICs and the NRU. Neighbourhood 
wardens are another. The evidence is that neighbourhood wardens/community rangers 
have helped to reduce the fear of crime and made a real contribution to reducing anti-
social behaviour and disorder on the estates.

The initiative with the potential to make the biggest difference, however, is Sure Start, but it 
is chiefly an investment for the future of these estate communities that is expected to pay 
dividends in the longer term. The concluding research showed it was well supported and 
popular for the practical help that it gave to parents under pressure but a greater return 
promises to come in the positive benefits that accrue from socialising and improving the 
communication skills of disadvantaged young children and delivering them at primary 
school reception classes ready to learn. Only time will tell how well this works out in 
practice. 
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Social order strategies
Initiatives rooted in the ‘broken windows’ theory have now become commonplace and 
are increasingly regarded as just good practice. There has been a steep learning curve 
for both local authorities and police forces in realising what can be achieved by them 
working together to combat low-level disorder and anti-social behaviour. On the PICs 
estates, there is now an understanding that this joint aim can be furthered by ensuring 
that the public realm is ‘both cared for and under control’. The concluding research 
provided evidence that this strategy was being implemented on the estates: litter, graffiti 
and abandoned cars were removed, there were more road sweepers, green spaces were 
tended, and the estates were patrolled by neighbourhood wardens/community rangers. 

The respect agenda range of extra powers – ASBOs, ABCs and dispersal orders, among 
others – was also being exercised where necessary. The social order strategy appeared 
to have made a real difference: it had not eliminated disorder and anti-social behaviour, 
but it had brought them under control and made them seem much more manageable.

Conclusion

The concluding round of qualitative research showed that the national government 
initiatives to tackle poverty, especially child and pensioner poverty, have clearly had an 
impact on the estates. Many participants reported experiences of the changes to benefit 
and Tax Credit initiatives that showed that these changes were reaching the households 
on which they were targeted. Many also commented favourably on the development of 
services and schemes to improve the quality of life for residents, including improvements 
in mainstream services such as health; extra support through initiatives such as 
literacy schemes, Sure Start and the Wakefield Youth Arts Project; and neighbourhood 
management including better control of the public spaces on their estates. Capital 
investment had secured a better quality of housing stock, the removal of unwanted 
vacant homes, and a much better general environment, which was better maintained. 
Above all, many residents reported a greater optimism on the estates, that problems 
could be tackled and even solved, and that there was a willingness on the part of the 
public authorities and service providers to try to improve their services. At a fundamental 
level, residents seemed to feel that their estates were now visible to those who had the 
resources and, perhaps, the strategies, to make things better.

However, the objective data, reflected in the views of some respondents, raises questions 
about how much else had changed. Worklessness was still a major problem on the 
estates, especially for young people, and there was some evidence of young people 
turning to drugs and crime to supply an income rather than the New Deal options of 
training, education, volunteering or the low-paid work that was available. The proportion 
of those living on means-tested benefits on the estates had hardly changed during the 
course of the PICs programme. An important finding from the longitudinal research was 
that those most vulnerable to social exclusion – experiencing the worst deprivation – were 
those least likely to respond to and make use of the social regeneration initiatives put 
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in place on the estates. This chimes with the experience of front-line workers reported 
in Chapter 4, that the hardest to reach are often those most in need. Unsurprisingly, the 
views of those selected as vulnerable to social exclusion about the nature of their lives 
and their estates were little different at the end of the PICs programme period than they 
were at the beginning. 

The programmes of qualitative research that ‘sandwiched’ the PICs programme, 
together with the longitudinal research, provide a valuable degree of perspective on life 
in neighbourhoods experiencing high degrees of deprivation. Research into such areas 
is usually a ‘snapshot’. The particularly valuable contribution of the PICs research was 
to track the change, or absence of change, in the lives of different groups of residents 
in these areas over a significant period of time. It shows the way in which some children 
enter the education system already behind their peers in other areas, and never catch up. 
It shows how many young people causing problems in the public areas of estates mature 
and ‘grow out of it’. Above all, it serves as a prompt to ensure that the children now being 
born on the estates – some the children of residents who were themselves children when 
the PICs programme started – have better life chances than their parents. 



Chapter 10 
Poverty and place: what 
has changed?
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Chapter 9 recorded the perceptions of residents of the PICs estates about what had 
changed locally since PICs began, including the local impact of national policies to help 
the poorest areas and the poorest groups. This penultimate chapter returns to take a wider 
look at the issues of poverty and place discussed in Chapter 1, and reviews changes that 
have taken place in the country as a whole during the timescale of the PICs programme. 
In particular, it considers the impact of the government’s national policies to tackle the 
social exclusion of people and places.

Impact of national policies on the poorest places
In Chapter 1, benefit levels were used as a proxy for poverty and worklessness to present 
a snapshot overview of neighbourhood social exclusion in the early stages of the PICs 
programme (using the DWP data set of its August 1998 count of claimants). That analysis 
showed that deprivation was not spread evenly throughout England but was concentrated 
in clusters in a relatively small proportion of electoral wards. In this chapter, the same 
approach is repeated using DWP benefit data sets from the August counts in successive 
years from 1999 to 2005 to show how this overview has changed since 1998. The 2005 
data also provides a final benchmark of a key objective measure of neighbourhood social 
exclusion against which progress on the PICs estates can be compared.

An exact comparison with the figures in Chapter 1 cannot easily be made because both 
the benefit regime and the wards in which some claimants live have changed since 1998. 
Ward boundaries have been reviewed, and in some cases redrawn; and some welfare 
benefits have been reformed. For example, pensioners have been entirely ‘migrated 
off’ IS on to Pension Credit, a change that clearly affects certain time series of benefit 
numbers and rates. To work around these problems, and to achieve consistency and 
relevance to the present-day benefit structure, the data sets used in this chapter relate 
to current electoral wards and the full range of current social security benefits – including 
JSA, Incapacity Benefit, Lone Parent Benefit and other forms of IS that apply to working-
age claimants, but not pensioners. However, these changes do mean that the patterns 
shown in Chapter 1, although similar, are not strictly comparable with those depicted as 
a result of this analysis. Arguably, however, focusing on working-age benefit claimants 
can provide a sharper analysis of the objective conditions that drive social exclusion. The 
results of this new analysis are shown in Figures 10-13.

In constructing these graphs to illustrate the concentration of benefit claimants in different 
areas, wards were ranked in descending order of, first the absolute numbers of claimants 
living in them, and second their claimant rates (that is, claimant numbers divided by 
relevant working-age ward populations). To calculate these rates, and to explore their 
distribution between wards, the DWP benefit data sets were combined with ONS mid-
year population projections. Figures 10 and 11 are based on claimant numbers; Figures 
12 and 13 are based on claimant rates.

The graphs show that in 2005, even after a long period of sustained economic growth, 
the nation was still divided geographically into areas of relative prosperity and poverty. 
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Figure 10 shows very clearly the extent to which working-age claimants are still seriously 
over-represented in a small proportion of wards. Half of all working-age benefit recipients 
are clustered in just one sixth of wards; and the 10 per cent of wards with the greatest 
number of claimants has roughly the same total number as the 75 per cent of wards 
with fewest claimants. But the over-concentration of deprivation in a few areas is only 
one part of the story: the other is that most areas of the country have very low levels of 
working-age people dependent on benefit. Half of all wards share between them only 15 
per cent of claimants; and 70 per cent of wards have claimant rates below the national 
average. In broad terms, this analysis is not much different from the position at the start 
of PICs described in Chapter 1. 

Earlier in this report, benefit levels on the PICs estates in Lewisham, Wakefield and York 
were tracked over the period from 1999 to 2005 and it was found that small reductions 
in claimant numbers had occurred on each of the estates, but that overall claimant levels 
remained high. Was the experience of the PICs estates similar to, or different from, that 
of deprived areas elsewhere? To explore this, wards in the 1999 data set were ranked 
according to claimant numbers and two groups of wards were selected to be tracked 
through subsequent years to provide a time series over the period from 1999 to 2005. 
One group comprised the 10 per cent of wards with the most claimants; the other, the 75 
per cent of wards with least claimants. The total number of claimants in each group was 
similar (as can be seen in Figure 10) and amounted to around 1.6 million. 

The 10 per cent of wards with most claimants are broadly those on which government 
strategies to reduce social exclusion have been chiefly focused. This group should have 
benefited most from active labour market policies and includes most of the 10 per cent 
‘worst wards’ that have benefited from extra funding and area-based initiatives under the 

Figure 10: How working age benefit claimants were shared 
between English wards, August 2005
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National Strategy for Neighbourhood Renewal. Conversely, the 75 per cent of wards with 
the fewest claimants are likely to have received little, if any, extra government support 
to reduce social exclusion, apart from those national strategies that apply to people 
regardless of where they live – like the Minimum Wage and Tax Credits – designed to 
help poor groups, rather than poor areas. By comparing and contrasting how each group 
of wards fared over this six-year time period, an assessment can be made of the overall 
impact that national policies to reduce social exclusion have had on the incidence of 
poverty and worklessness in the most deprived areas. 

The results are shown in Figure 11, in which the scale has been magnified to show quite 
small variations more clearly. The claimant totals for both groups of wards show annual 
fluctuations, resulting from national economic changes, which closely match those 
shown in claimant totals nationally and on the PICs estates in Figures 6-9. The more 
significant trends over time, however, are unmistakable: in the most deprived group of 
wards, claimant numbers have fallen by about 100,000 over six years, a rate of around 
1 per cent a year. This rate of fall is in line with the reductions on the PICs estates and is 
greater than the national average. Over the same time, claimant numbers in the 75 per 
cent least deprived wards have actually risen by a small amount. These data show that 
the gap between the worst wards and elsewhere on this crucial indicator of poverty and 
worklessness is indeed narrowing, albeit slowly. 

Figure 11: Claimant numbers fell more in worst wards than 
elsewhere, but still not by very much
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The target of the National Strategy for Neighbourhood Renewal set out in January 2000 
was that ‘within 10 to 20 years, no-one should be seriously disadvantaged by where 
they live’ and that progress should be measured by absolute improvements in economic 
and social conditions, and by convergence on such measures – including the key one of 
worklessness – between the most deprived neighbourhoods and the rest of the country. 
If benefit levels are taken as a proxy for poverty and worklessness, as this report has 
argued, at current trend rates it would take not 10-20 years to close the gap, but more 
like 50-60 years. Halfway through the minimum target period set by the National Strategy, 
and a quarter of the way through its maximum target of two decades, the gap on this 
crucial indicator has reduced by just 10 per cent.

The remaining two graphs show how much remains to be done to reduce the gap and 
how great the disparity still is between rates of poverty and worklessness in the most, 
and least, deprived areas in England. The span of the range of claimant rates can be seen 
in Figure 12. While most people live in wards with relatively low rates of benefit support 
– the most typical level (the mode) is just 7 per cent – and seven out of ten wards have 
rates below the national average, the 10 per cent most deprived wards have working-age 
claimant levels that are much higher, ranging from 22 per cent in the Bishop Middleham 
and Cornforth ward in the Prime Minister’s own constituency of Sedgefield, to more than 
45 per cent in some inner-city wards in Merseyside. 

Figure 13 shows the same information in a different way: for this graph, wards were 
ranked according to their claimant rate and then divided into 10 equal groups (of 795 

Figure 12: Frequency of working age claimant rates 
(all benefits) in English wards, August 2005
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wards), from those with the lowest rates to those with the highest; an average claimant 
rate was then calculated for each group. 

In the 10 per cent least deprived wards, less than one person in 20 of working age 
received benefit in August 2005, compared to more than one person in four in the 10 
per cent most deprived wards. In half of English wards, and a much greater proportion 
of England, people live in local areas where less than one person in 10 of working age 
is supported by benefit. By contrast, in some streets and estates in the most deprived 
areas almost one working-age person in two depends on state support for their income. 
In summary, the main drivers of social exclusion appear little abated since 1998; the gap 
between the worst wards and elsewhere seems to be narrowing, but only slowly; and the 
intensity of income and work deprivation in the worst wards seems still formidably high. 

If the problem of social exclusion in the UK relates to a failure to adapt to a new service 
and knowledge-based economy in the post-industrial UK, the patterns of deprivation 
outlined in Figures 10-13 suggest that, while the nation as a whole might have made 
that transition successfully, some socioeconomic groups and some geographical areas 
have been left far behind. They are adapting to new work patterns, but only slowly. Of the 
wards that made up the 10 per cent with the highest number of claimants in 1999, more 
than 92 per cent were still there in the highest decile group in August 2005, despite the 
concerted efforts of regeneration agencies to turn them around.

Figure 13: Average working age claimant rates in ranked 
tenths of English wards, August 2005
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Impact of national policies on the poorest groups
As discussed in earlier chapters, the government also introduced fiscal measures that 
aimed to improve the incomes of the poorest groups as part of its strategy to tackle 
social exclusion. These centred around tax and social security benefit changes intended 
to encourage the transition from welfare to work in support of government labour market 
policies, and also the introduction of child and pensioner Tax Credits to help substantially 
reduce child and pensioner poverty. The effectiveness of these measures will be formally 
evaluated in due course, but the question for this report, in broad terms, is how much 
of a contribution tax and benefit income transfers have made to the relief of poverty and 
social exclusion in the poorest groups.

One way of approaching this question is to ask how the fruits of economic growth have 
been shared from the time New Labour began to implement its own fiscal strategies (for the 
first two years it followed the financial plans bequeathed by the previous administration) 
in the tax year 1999/2000 up to the latest year for which details are available, 2004/05. 
The results of this analysis are displayed in Figure 14 where two pie charts show how the 
national growth in personal incomes over these five years was divided between quintile 
groups (fifths) of households ranked from the poorest to the richest. These results are 
shown as growth in original income (before tax and benefits) and then as growth in 
disposable income (after income tax and benefits).

The first chart shows how the national growth in incomes was shared between the 
quintile groups before the effect of direct tax and social security payments were taken 
into account. It can be seen why ‘the rising tide’ of economic growth did not lift all 
boats: the richest quintile secured almost half of the total growth in incomes while the 
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Figure 14: How the fruits of economic growth were shared
(income growth by quintiles of households, 1999/2000 to 
2004/05)
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poorest fifth gained only a 3 per cent share. The second chart shows how tax and benefit 
redistributed the fruits of economic growth to take from the richest quintile in order to 
boost the share of the bottom 60 per cent (the share of the second richest fifth was 
virtually unaffected). The income group to gain most from the change wrought by fiscal 
measures was the poorest fifth of households whose share of income growth rose to 8 
per cent.

It is worth noting that a similar analysis to that above carried out in the US for The Brookings 
Institution (Dew-Becker and Gordon, 2005) found that ‘the rising tide’ hypothesis had 
worked even less well in the US than here. There, over the years 1997 to 2001, the top 10 
per cent of earners captured half the income growth while the bottom 20 per cent were 
left with just a 2 per cent share. The Brookings analysis, which had access to tax return 
data (not, in the UK, available to researchers), found that within that top 10 per cent of 
earners the gains were even more heavily concentrated at the top, where the highest 
earning 1 per cent carried off a bigger share of the nation’s income growth than did the 
bottom 50 per cent. Unlike in the UK, the US government’s tax and welfare policies did 
little to make the distribution any fairer: by comparison, the UK’s post-1997 tax and 
benefit changes look very progressive.

The crucial point for this report is that, of all the possible mechanisms rehearsed at 
the commencement of PICs for lifting the poorest groups out of poverty – sharing the 
benefits of economic growth, creating extra jobs, active labour market measures to 
reduce unemployment etc – it is the government’s tax and benefit changes that appear 
to have had the greatest impact. 

Geography of poverty and place
The analysis in this chapter shows that a two-tier Britain is emerging, an 80/20 society 
in which the majority live reasonably comfortably while the 20 per cent poorest people 
and places are getting by, rather than thriving, and risk being left behind because they 
receive little benefit from the fruits of economic growth. Indeed, the poorest fifth of the 
population only get a place at the table by virtue of government intervention to redistribute 
the income gains more fairly. 

The connection between poor people and poor places is now more marked than before 
because the shape of society in the UK has changed, from one with a wealthy few and a 
working many in the industrial era of the past century, to a new one in which a relatively 
poor few are left behind by a comfortable many in the post-industrial present. 

This pattern was discernable in 1997 (see the figures in Chapter 1) but it has become 
much clearer since. Then, the nation was emerging from two long recessions that hit 
people of all classes but also affected some regions much more than others. Now, as 
the economy has recovered, people with good qualifications and skills in all regions have 
been able to find jobs, leaving behind a minority of people and places that have been less 
able to adapt to a post-industrial future. 
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The strong economic recovery of the regions has made the pockets of poverty and 
worklessness within them less visible. In 1997 there was a pronounced difference in 
unemployment rates between the traditional industrial regions of the North and Midlands, 
and the relatively more affluent areas of the South. Since then, these differences have 
been greatly reduced so that, in 2005, less than four percentage points separated the 
regions with the lowest unemployment rates from the one with the highest, which (perhaps 
surprisingly) was London. There were much bigger differences in unemployment rates 
– of more than 7 per cent – between districts within regions and still greater differences 
between wards within districts. Concentrations of poverty and worklessness still exist 
but they have become more localised and therefore less visible.

In place of the North/South divide, a finer grained pattern of neighbourhood deprivation 
is emerging and it is shaped by the degree of difficulty that people and places have in 
making the transition from an industrial past to a post-industrial future. These communities 
are marked by two particular problems that seem to be held in common. First, there is 
often a spatial mismatch between the places where an old industrial labour force was 
located and the places where new work opportunities are being created. And second, 
there is a knowledge and skills gap between the attributes of the old workforce and the 
qualifications and skills required for better paid jobs in the developing knowledge and 
service-based economy. 

Scrutiny of the current deprivation data used for the analysis in this chapter suggests that 
the strong spatial pattern of disadvantage that exists now is closely linked to the places 
that in the past century provided homes for industrial workers in neighbourhoods near to 
former centres of industrial activity – council estates more generally, but also housing of 
other tenures. Then, these were the places to which people moved to be close to work 
opportunities; now, long after those industrial jobs have gone, the families of the old 
workforce still remain in place, often wrongly skilled, or poorly located, to compete for the 
type of new jobs being created in services, finance and the creative industries. 

A number of these most deprived wards are found in London in areas that once housed 
the capital’s blue-collar workers, some of them close to the new economic magnets 
of the City and Canary Wharf; many more are found in the inner cities and peripheral 
estates of Britain’s former great industrial cities of Manchester, Liverpool, Birmingham, 
Newcastle, Sheffield and so on; and most of the remainder are located in former industrial 
areas outside of the main cities where mining, shipbuilding, ports, iron and steel making, 
and manufacturing were once the staple industries. This pattern suggests that, while the 
geography of employment opportunity has changed significantly over the past quarter 
century, the geography of habitation has changed less. When traditional industries shut 
down in the US, populations shrank in areas of decline; in the UK, places that grew in 
population to meet job opportunities in the industrial past have retained much of their 
population through to the post-industrial present, even though their economic reason to 
be there may have gone. 
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Much of this can be traced back to the restructuring of UK industry in the 1980s/1990s 
and the loss of well-paid blue-collar jobs in the most affected areas that occurred then. 
While that change was under way, social security took the strain to ease the pain of 
transition. Then, the expectation was that the surge in numbers of people of working 
age on benefit in these communities would be temporary and short term. Now, decades 
later, and despite a sustained period of national economic growth that has brought wider 
prosperity, many of these communities are still failing to thrive, and many of them still 
have a high proportion of working-age people who depend for an income on benefit, or 
the informal economy, rather than formal paid work. 

Summary
The theoretical framework for social regeneration set out at the beginning of this report 
identified worklessness and poverty as drivers of social exclusion. Addressing these 
issues has been at the core of the government’s social renewal policies. However, in 
Chapter 8, it was seen that rates of worklessness and benefit dependency on the PICs 
estates had changed little over six years and consequently residents’ experience of life 
on the estates was also little changed. How typical was the situation on the PICs estates 
of what was happening elsewhere?

This chapter has reviewed the same indicators on a national basis and found that, on 
this proxy for social exclusion, the situation in the PICs districts was indeed typical of 
the national pattern for deprived areas. Clearly, some neighbourhoods have fared better, 
and others worse, than the PICs estates, but on the key issues of tackling worklessness 
and poverty, the PICs experience appears to be consistent with what was happening in 
socially excluded neighbourhoods elsewhere. In the previous section, it was suggested 
that an 80/20 society is emerging in which the majority are living fairly comfortably in a 
more prosperous UK, while the 20 per cent minority get left further behind. The perplexing 
question is why this should be, when tackling poverty and worklessness to promote 
social inclusion has been such a high government priority. The review in this chapter 
suggests some of the answers. 

The government placed a high priority on job growth as a means to creating an ‘Opportunity 
Society’ (a manifesto theme in New Labour’s second term) in which a plentiful supply of 
job opportunities would create full employment and greatly reduce worklessness and the 
problems that flow from it. In delivering the means, the government has been remarkably 
successful. It has succeeded in creating more additional jobs since 1997 than the number 
of people who were unemployed when Labour came to power. By 2006, employment 
figures had increased by 2.5 million to an all-time record high number of people in 
employment. But this did not result in the practical elimination of unemployment, which 
in mid-2006 stood at 1.7 million people, a fall of just 17 per cent from May 1997. What 
had happened was that the growing economy sucked extra new people into the labour 
market: more than 2.2 million additional people joined the workforce after 1997, some 
working part time, some previously economically inactive (rather than unemployed) and 
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others from an expanding population that includes economic migrants from an enlarged 
EU. Thus competition for jobs was increased and those who lost out were the ones who 
were poorly qualified, or wrongly qualified, for the extra jobs. Many of the people without 
jobs in the socially excluded neighbourhoods described in the last section fall into this 
category. The employment rate for people with no qualifications, already low at 52 per 
cent in 1997, dropped to below 50 per cent by 2005 (Labour Force Survey). So one part 
of the answer is that, on employment, the government delivered what it had promised 
and created many more jobs than there were people unemployed, but its stratagem 
failed to do what it was meant to do – to make a substantial reduction in unemployment 
and worklessness and thereby substantially reduce the problem of social exclusion.

The government’s progress in tackling the other main driver of social exclusion – poverty 
– has also not worked out as intended. A key part of the strategy was ‘Welfare-to-Work’, 
a programme that has met with mixed success. As has been shown in this chapter, the 
number of people receiving welfare benefit has decreased only marginally, thus making 
only a small difference to the incomes of the poorest groups. The first pie chart in Figure 
14 shows that only a very tiny share – just 3 per cent – of the nation’s income growth 
trickled down to the poorest fifth of households before tax and benefits. The government’s 
response to this situation – to secure a fairer redistribution of the fruits of economic 
growth through tax and benefits – can be seen from the second pie chart in Figure 14 as 
one of the most notable successes of its fight against poverty. 

So if the government’s policies for creating jobs and reducing poverty have been 
successful, why hasn’t the strategy worked better in tackling socially excluded estates 
and neighbourhoods where the step-change desired improvement in life at street level 
has yet to happen? Part of the answer, perhaps, is that pulling the levers in Whitehall 
and Westminster does not necessarily deliver the desired effects at street level. To 
change the culture on estates and make a lasting difference, a more hands-on approach 
might be required. Instead of simply creating opportunities, it might be necessary to 
actively engage communities and reach out to deliver help to the most socially excluded 
people before they are able to fully participate in society. The government’s New Deal 
for Communities and National Strategy for Neighbourhood Renewal programmes are 
seeking to do this through area-based initiatives in the most disadvantaged areas. The 
PICs action programme set out to do the same on selected estates within the three 
districts that participated in the partnership. The PICs programme is reviewed in the final 
chapter in the perspective of the successes and failures of the wider attempts to tackle 
social exclusion since 1997.





Chapter 11 
The PICs programme 
reviewed, in context



R e s p e c t  a n d  r e n e w a l :  A  s t u d y  o f  n e i g h b o u r h o o d  s o c i a l  r e g e n e r a t i o n

144

The government’s two main programmes of area-based initiatives – the New Deal for 
Communities and the National Strategy for Neighbourhood Renewal – seek to promote 
change at a neighbourhood level through local strategies determined and managed by 
local partnerships of key stakeholders. From the earliest days of these programmes, a 
comprehensive evaluation framework was added to ensure that lessons were learned 
from the schemes and that knowledge could be transferred from one area to another 
about the things that worked and those that didn’t. These programmes, even at local 
level, had budgets and timescales much larger than PICs and so will report much later. 
PICs was designed as a microcosm and forerunner of these bigger projects, with its own 
structure of partnership working, action plans and an internal programme of research and 
evaluation, and has completed its work in a shorter timescale. The PICs programme trialled 
a number of ideas that are now being deployed in the wider government programmes 
and came up against many of the problems that practitioners now face in tackling social 
exclusion on deprived estates and neighbourhoods elsewhere. Some of the lessons and 
messages from PICs, therefore, may both inform current practice and also help take 
forward the next stage of the national debate about tackling social exclusion.

The outcomes of the PICs programme and the lessons to be learned from them have 
been assessed in a number of ways: first, how the outcomes relate to the original PICs 
objectives and the extent to which those objectives were achieved; second, how well 
the JRF-funded projects worked within the wider local partnerships in the project areas 
and helped them to tackle social exclusion locally; and third, what the lessons from PICs 
tell us about the effectiveness of area-based projects for tackling neighbourhood social 
exclusion.

This report has found that each of the three projects succeeded in its own terms – the 
funds were well used for the purpose intended and good value for money was achieved; 
the projects each explored a distinctively different route to tackling social exclusion; and 
all three projects got positive results. 

In the broader context, each project worked as part of a local partnership, or wider effort, 
involving the local authority and other partners in a more holistic bid to tackle the most 
pressing problems on the project estates; and in each area, the spotlight shone by PICs 
on estate problems helped lever in extra finance to help their regeneration. In short, the 
PICs projects did useful work in their own right, and also succeeded in helping build 
partnerships that involved local authorities and others in formulating and carrying out 
local strategies to tackle social exclusion. But what can the PICs outcomes tell us about 
the wider issues?

This final chapter starts by reviewing some of the key messages from the PICs research 
programme that might inform social renewal work elsewhere. It then identifies the 
renewal ideas that worked best in the PICs action programme and follows this with a 
brief assessment of how the regeneration theories from Chapter 2 stood up when tested 
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against real life situations on the PICs estates. Finally, it looks ahead to the kinds of policy 
likely to be required to move forward towards the next stages of area renewal.

Key messages from the PICs research programme

The PICs programme contained its own internal research that helped identify the ‘big 
issues’ that the action programme had to tackle, provided initial and final benchmarks 
used to measure progress, and sought to explore the social dynamics of everyday life 
on the selected estates. The detailed findings from this research have been reported in 
earlier chapters; some of the broader messages are set out below.

Innovative research methods provide fresh insights into estate life
The use of innovative research methods helped inform the PICs action programme and 
also shed new light on the reality of social exclusion on the PICs estates. The use of 
market research techniques for social research purposes opened a new window into 
everyday life on these estates. In the commercial world, it has long been accepted that 
different demographic groups have different lifestyles, preferences, aspirations and views 
but, at the time PICs commenced, this approach had been little used to tease out the 
effects of social exclusion on residents of deprived neighbourhoods and housing estates. 
The use of these methods revealed that the populations on the PICs estates were by no 
means homogeneous. Besides the normally expected differentiation by age and gender, 
there were wide differences in the day-to-day lives of those in work and others who 
were long-term recipients of social security benefits. The research also identified other 
patterns and subgroups: there were communities within communities, clans of tightly 
knit kith and kin, newcomers and locals, people who felt they belonged and ‘outsiders’. 
The identification of this diverse range of views and viewpoints associated with different 
demographic groups on these estates helps shed light on some issues that previously 
seemed puzzling, but also makes the process of resident consultation less straightforward 
because it is now known that different groups are likely to respond in different ways. 

One feature of the approach, then, was its ability to identify and target specific demographic 
groups on the estates; another was the use of market research techniques to find out what 
residents really thought and felt about a range of issues without the prompt of any pre-
arranged agenda. Listening to people at the grassroots talking about their everyday lives 
and the problems and barriers they faced brought some surprising results. The issues 
that residents identified as having the greatest impact on their daily lives were different 
from those the professionals thought were most important. Traditional consultation 
arrangements had failed to highlight these different priorities, partly because the most 
disadvantaged groups were least likely to participate in them. In the PICs qualitative 
research, recruiters specifically sought out respondents from the groups most vulnerable 
to social exclusion to ensure their participation and make sure their voices were heard. 
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Impact of ‘street issues’ had been underestimated
In the initial research, ‘street issues’ topped the priority lists of respondents in all three 
areas. Dealing with crime, anti-social behaviour and drugs were seen as more pressing 
issues than unemployment, education, health, getting repairs done or having kitchens 
and bathrooms updated. It soon became apparent why. Anxieties about the safety of 
individuals and insecurity of homes obscured the importance of other things like the need 
for estate modernisation, poor public services and so on. Fear of crime made residents 
feel insecure in their own homes and made it less likely that they would participate in 
community life. This fear was exacerbated by anti-social behaviour, the presence of litter 
and graffiti, derelict areas and abandoned cars, and the civil authorities’ apparent lack 
of concern or inability to deal with them. Housing professionals, elected representatives 
and town hall officials knew about these problems of course, but nobody fully understood 
the extent to which they could undermine a whole community and stand in the way of 
attempts to regenerate it. 

Housing investment is still important
Although street issues topped the priority list for urgent action, estate modernisation and 
the improvement of homes to a decent standard followed not far behind. At Honor Oak, 
all of the initial energy of residents went into community development and finding ways 
to tackle the most urgent street issues. However, once an energetic and committed PICs 
project steering group got a grip on those issues, working in partnership with the local 
police and Lewisham Council, the need for estate modernisation and improvement of 
public services then rose to top their priority list. Tackling crime and anti-social behaviour 
is not an alternative to the need for housing investment: it is rather that the urgent need 
to deal with these issues as a top priority can obscure the importance of other issues 
and stand in the way of making real progress on a range of wider regeneration options. 
In focus groups of ‘achievers’ (residents with good jobs or in higher education) at Honor 
Oak, the two things identified that would make them more likely to stay on their estate 
were tackling street issues and estate modernisation – matters they felt reflected on them 
personally and affected their sense of identity. Social renewal on its own, then, may not 
stick without a measure of housing renewal to an acceptably decent standard. 

Youth is a key group
‘Youth’ emerged as a key group in all of the areas: negatively, as perpetrators of much of 
the nuisance and anti-social behaviour; and positively, as the group most likely to break 
the links in the circle of deprivation. On all of the estates, there were tensions between 
young people and adults, and misunderstandings between generations required to share 
the common spaces. Older people felt that youth lacked respect and found young people 
hanging out together intimidating; young people complained they were constantly being 
asked to move on when they had nothing else to do and nowhere else to go. The process 
of growing up, never easy, seems to have got more difficult.

One of the PICs projects tackled these issues head on. Chapter 6 described the radical 
Youth Arts Project on the Airedale and Warwick Estates in Wakefield that succeeded 
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in engaging some of the hardest-to-reach young people and, over a period of more 
than three years, motivated and inspired them to think beyond their traditional confines 
and explore new avenues of creative work through either returning to education or by 
developing new skills in the creative industries. The Youth Arts Project was a single local 
project and so had a limited impact in terms of scale, but it demonstrated that most 
young people are reachable and that unconventional methods can sometimes produce 
much improved outcomes. 

The transition from youth to adulthood emerged as a particularly difficult time. Older 
people on the estates recalled leaving school in their mid teens and going straight into a 
job, often working with older men and women from the same estate and being socialised 
into the company of adults. Things are different now. Children growing up on the estates 
are likely to take a different path from the age of 16 from that followed by their parents. 
Some, who have achieved well at school, carry on in full-time education and go on to 
university or higher level skills training; others leave school with few, if any, qualifications 
and poor skills, equipping them only for low-status work. The achievers are likely to marry 
later, earn more and delay parenthood (in 2005, the national average age of becoming 
a parent for the first time was 31 years for men and 29 years for women). But young 
people from the estates leaving school at 16, lacking the career paths available to earlier 
generations, are likely to make both a quicker and potentially less successful transition to 
adulthood via irregular or intermittent employment and have a much higher likelihood of 
becoming young parents needing to set up home independently before they can support 
themselves financially. 

The focus groups of parents and young people, described briefly in Chapter 4 and in more 
detail in Communities in the balance (Page, 2000), showed that the opinions, attitudes 
and beliefs of parents from the estates on the benefits of education and training did 
not always coincide with those of policy makers. Some parents, despite the collapse 
of blue-collar employment opportunities, encouraged their children to leave school and 
look for a job at 16, partly to contribute to the family income but also because that was 
what they did themselves when they were young. As well as their parents, many young 
people themselves – particularly in York and Wakefield – showed little awareness of the 
changing realities of the labour market. New Labour’s emphasis on education may well 
be the right prescription for access to better jobs in a post-industrial UK, but it is a hard 
message to get across on council estates and former industrial neighbourhoods where 
academic attainment has not traditionally been valued or needed to obtain a decent wage 
or career. In August 2005, more than a quarter of young men aged 16-24 on the PICs 
estates were neither in work nor education. Despite the efforts of government agencies 
like Connexions, Business Link and Job Centre Plus to drive home the links between 
education, skills and training and much higher lifetime incomes, the implications do not 
seem to have yet registered fully in these communities. New thinking is needed about 
how best to help equip non-academic young people like the ones from these estates 
to make a better transition from school to adulthood in a competitive post-industrial 
economy. 



R e s p e c t  a n d  r e n e w a l :  A  s t u d y  o f  n e i g h b o u r h o o d  s o c i a l  r e g e n e r a t i o n

148

Links to mainstream society need to be re-forged
Focus groups on all of the PICs estates in the initial research in 1998 revealed that 
residents felt they had been ‘abandoned’ by mainstream society. High unemployment 
in the preceding decade meant that estate incomes fell, making the viability of local 
shops and amenities precarious. Public services had also been cut back, making estates 
that were already geographically isolated feel cut off from the mainstream. Respondents 
noticed the remoteness of their estates from officialdom, and officialdom from their 
estates. Community policy officers were withdrawn and not replaced, and contact 
between civil authority and the estate populations wore thin. In this environment, it was 
hard for residents to maintain standards of order on their estates that were considered 
acceptable elsewhere when, as the ‘broken windows’ theory predicted, anti-social 
behaviour and petty crime became big issues.

Since 1997, a great deal has been done to re-establish civil authority, particularly by 
increasing police foot patrols and employing neighbourhood wardens and community 
police support officers. The one-stop centre, with a range of services represented on 
a surgery basis, is a step forward but still more needs to be done. Better links with 
mainstream services are still needed to reduce social isolation and insularity on these 
estates.

Support for ‘neighbourhood effects’ theory 
The qualitative research found a good deal of evidence of strong links between poverty 
and worklessness and a multitude of other social problems. Separating out people 
furthest from the labour market as distinct demographic groups on each estate showed 
that the range and intensity of social problems experienced by these groups in different 
areas and at different times was remarkably similar. People who were unemployed for a 
long time also experienced the constraints that come with a lack of money: they were 
likely to spend much of their time close to home, be inward looking, lack confidence 
and have low self-esteem and limited aspirations, all of which in turn made them less 
likely to be able to find a job in a competitive labour market. When many people in the 
same situation lived together on an estate, they were likely to share a number of these 
disadvantages that then came to be seen as ‘normal’. Children growing up there were 
likely to have many negative role models and fewer positive ones; they were also likely to 
experience strong peer group pressure to behave like others locally, which could include 
taking part in anti-social behaviour, minor crime and substance abuse. As they grew 
up, these young people were likely to find that academic achievement was not highly 
valued by their peers: this made them, if they wished to conform and belong, less likely 
to acquire the qualifications and skills they needed to equip them for a good job and a 
decent wage. Thus the barriers that prevented their parents from thriving in the formal 
labour market were also passed down to the next generation. 

These mutually reinforcing aspects of disadvantage compounded at a neighbourhood 
level were identified in the US research of William Julius Wilson and called ‘concentration 
effects’, or ‘neighbourhood effects’. In the US, there is now a broad consensus that 
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tackling these effects is a greater challenge than tackling either poverty or worklessness on 
their own. The UK experience, where government measures have increased employment 
rates and reduced poverty, yet made (so far) only a limited improvement in neighbourhood 
deprivation, suggests the same may be true here too. 

Ideas that worked from the PICs action programme 

One of the original objectives of PICs was to test and develop practical solutions for 
tackling social exclusion with a particular eye to their applicability and transferability 
to similar problems in other places. In the previous section, it was noted that high 
concentrations of poverty and worklessness tend to produce very similar problems in 
different areas and at different times. It would not be surprising to find, then, that if the 
problems themselves were not location or time-specific, their solutions might not be so 
either. Some of the ideas tried out on the PICs estates have proved this point. They all 
pass the test of transferability; they have all been used successfully in other areas and 
adapted in different forms to suit local situations and circumstances. They are listed in 
their general form below, as concepts that can be tailored to suit the needs and resources 
of estates and neighbourhoods of different sizes and with different levels of problems.

Neighbourhood manager
The role of neighbourhood manager was one of the practical ideas that emerged from 
recognition of the need to provide a new and better interface between local residents 
and their public services. Neighbourhood managers can have a wide range of functions 
depending on local needs and the extent to which service providers are prepared to 
pass down power to a local level. Essentially the role is to provide a link between public 
service providers and residents that ensures that services are delivered and problems are 
sorted out at a local level. In practice, the role might be either that of a coordinator, or a 
manager. It is likely to require problem solving and advocacy skills as well as the ability 
to understand both sides of an argument and the toughness to avoid being squeezed by 
pressure from both sides. It is a pivotal role in which an outstanding individual can make 
a big difference, but they need good access to the higher levels of authority that can 
make things happen if they are to retain credibility at street level. 

One-stop centres
The one-stop centre was another concept to emerge as a means of improving the interface 
between residents and public service providers. Again, it can have a number of functions 
and can be designed to meet a range of needs, according to local circumstances. It may 
consist of a shop, office, or specially provided multipurpose centre and it needs to be 
based in the community, preferably somewhere central, so that it is easily accessible 
and remains in touch with what is going on at ground level. Ideally, it forms the base 
from which a neighbourhood manager can operate, because it constitutes a single place 
where residents can go to access the services that will meet their needs. According to 
the size of neighbourhood, it may house representatives from different services or may 
instead provide the venue for their attendance on a surgery basis; alternatively, it may 
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simply be the contact point from which the support staff of a neighbourhood manager 
operate, all with good connections to the range of services that residents require.

At another level, the one-stop centre provides a highly visible connection between public 
services and residents – much needed to reduce the feeling of exclusion and social 
isolation experienced in deprived neighbourhoods and estates – and helps strengthen 
the link with civil society.

Reassurance policing
One of the big changes since 1997, the need for which was demonstrated on estates 
in the PICs districts and many places elsewhere, is the pendulum swing back from a 
police emphasis on detection and catching criminals to their other role as maintainers 
of public safety and order. There is now wide acceptance that a highly visible uniformed 
police presence at ground level in troubled areas helps build residents’ confidence and 
is effective in reducing the fear of crime. It is, however, an expensive way of using the 
time of highly trained generic police officers and so alternatives have been developed 
to provide the reassurance given by ‘bobbies on the beat’ more economically. Among 
other options, police services are increasingly training and deploying community police 
support officers to perform this function. 

In terms of tackling neighbourhood social exclusion, reassurance policing is an important 
step towards reducing the fear of crime among residents. It encourages them to use 
public spaces with more confidence and thereby helps reclaim common areas, making 
these places less comfortable for anti-social behaviour and street crime to flourish.

Neighbourhood wardens
A different form of reassurance can be provided by neighbourhood wardens, men and 
women who are not police officers and do not have the same statutory powers but whose 
job it is to maintain order in the common areas, parks and playgrounds of estates and 
neighbourhoods. Also variously known as street wardens and community rangers, their 
functions may vary from area to area but they share a common role of providing a highly 
visible (mostly uniformed) presence that offers an additional way of dealing with low-level 
disorder issues in estates and neighbourhoods troubled by anti-social behaviour. They 
work at the grass roots and are particularly useful in being able to bring an immediate 
response to settle the kind of problems where police involvement is not really necessary. 
Indeed, there are many situations where a warden’s response is preferable to that of 
the police because it avoids residents, particularly young people, being sucked into the 
criminal justice system in order to deal with relatively minor transgressions. 

Wardens’ duties vary and may extend to watching out for truanting children, keeping 
an eye on homes when residents are away, or helping out with community services. At 
Honor Oak, for example, wardens take ‘crocodiles’ of young children from their homes to 
the local school entrance, ensuring their safety and making sure that they do not truant. 
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The same wardens also help prevent bullying or racially motivated attacks on children on 
their way to and from school. 

Defensive architectural treatments
Alongside a high visibility human presence to deter crime and anti-social behaviour, 
architectural solutions can help prevent crime and nuisance by using physical means to 
make it harder for these things to occur. The North American architect Oscar Newman’s 
principles of defensive architecture are now well established and form the basis of the 
‘secured by design’ guidelines supported by most local police forces. The potential 
for using physical design solutions to prevent crime goes much wider, however, from 
the ‘target hardening’ of dwellings to the design, or redesign, of whole environments. 
On the PICs estates, in North Clifton houses were made safer by the simple addition 
of alley gates; on Wakefield’s Warwick Estate, the solution was to physically remodel 
whole terraces of houses on the principle of defensible space; and at North Clifton again, 
environmental works were used to stop joyriding and reduce drug dealing in public areas. 
None of these treatments provided complete protection against the nuisances they were 
designed to tackle, but all of them achieved a good measure of success in minimising 
those problems. They also helped to build residents’ confidence that the civic authorities 
were taking positive action to deter crime and improve public safety. 

One other successful environmental treatment involved the elimination of derelict sites 
and land where substance abuse, drug dealing and criminal activities previously went on 
without surveillance. Bringing these disused areas back into public use by building on 
them, or actively reclaiming parks and playgrounds, brought the dual benefit of reducing 
the ‘dangerous places’ that residents sought to avoid, while making a much better use 
of the sites themselves.

How the regeneration theories worked in practice

This report has traced the PICs programme of social regeneration over a period of six 
years and set it within an even longer period – from the election of New Labour in May 
1997 up to mid-2006 – in which ideas about social exclusion, and the best ways to tackle 
it, have developed and been tested. Not all of the theories that inspired the first flush of 
excitement and activity in 1997 have stood the test of time, although the two described 
in some detail in Chapter 2 have done better than most. The discussion in the opening 
chapters began by raising some intriguing questions about the potential of the ‘soft’ 
regeneration approach to tackling neighbourhood deprivation.

‘Soft’ regeneration
At the start of PICs, an overarching question was whether ‘soft’ regeneration could make 
a difference in circumstances where physical regeneration had often failed, sometimes 
repeatedly. In the past, estates were sometimes rebuilt, environments reshaped, and 
employment opportunities created, but the persistent problems of crime, anti-social 
behaviour, low school achievement, poor health, low aspirations and expectations, 
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remained relatively unchanged after the regeneration work was completed. Could new 
ways be found to tackle these persistent and intractable social issues more effectively 
and in ways that would last? Did the idea of social inclusion offer a conceptual instrument 
through which the multiple aspects of deprivation could be tackled in a holistic and 
sustainable way? Could relatively small amounts of money, spent effectively on ‘soft’ 
regeneration, make a big difference where much bigger capital programmes had often 
failed? What do the PICs results tell us about the effectiveness of the soft regeneration 
approach?

‘Soft’ regeneration helps individuals, but it may help neighbourhoods less 
The evidence from the PICs programme suggests that ‘soft’ regeneration approaches, at 
least those attempted in the PICs areas, can tackle the social exclusion of individuals by 
enhancing their capability to participate socially, economically and culturally in the wider 
society beyond their estates, but may not be so successful at reducing neighbourhood 
social exclusion. There were many accounts of individual lives that were changed as a 
direct result of PICs project interventions. In Wakefield, the Youth Arts Project involved 
more than a thousand disadvantaged young people including some of those ‘hardest 
to reach’ and lost to the statutory services. There is evidence that for some, aspirations 
were raised and horizons were widened; and some lives were clearly changed as a result, 
for example, by sparking an interest in further education or by following newly formed 
connections to careers in the creative industries. 

At Honor Oak, the spotlight that the project shone on the unacceptable exclusion of 
black and minority ethnic sections of the community from full participation in local 
social organisation led to significant changes in the old social order, and there, too, 
individuals seized the new opportunities offered by outside intervention, and thrived. In 
North Clifton, individuals benefited from improved access to services brought to them by 
neighbourhood management working from a local project office; some took advantage 
of adult literacy courses and others gained from specially targeted training opportunities 
to equip themselves for jobs. 

These were all worthwhile benefits and they were the direct result of a ‘soft’ regeneration 
approach to reducing social, cultural and economic exclusion. There is no reason 
to suppose that any would have followed as an indirect consequence of physical 
regeneration alone. However, there is only limited evidence that these programmes have 
reduced social exclusion at an estate level. The findings of the qualitative research show 
that residents felt the three communities remained ‘communities in the balance’, subject 
to wider economic and social forces outside their control, which could influence the 
future of their neighbourhoods and determine whether they declined or prospered more 
decisively than local regeneration. There was also evidence that the gains of soft renewal 
did not always stay in the neighbourhood. Tellingly, some of the people who benefited 
from the PICs projects used the choice that their new skills and incomes gave them to 
‘move ahead by moving away’ from their estates. Only at Honor Oak, where the soft 
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renewal approach was followed by physical estate modernisation, did ‘potential leavers’ 
elect to stay.

These outcomes suggest two conclusions about soft regeneration: first, that soft renewal 
can indeed tackle the social issues that physical renewal never reaches (and for this reason 
should probably be added to all large schemes of social housing redevelopment); and 
second, that people-based approaches, by helping residents improve their knowledge, 
skills and training to improve their competitive position in the labour market, also provide 
them with a route out of their estate should they wish to take it. As reported earlier, 
‘achievers’ in focus groups had a bias for ‘moving ahead by moving away’ from their 
estate when they could afford to do so. The things they identified as making them more 
likely to stay were estate modernisation and seeing ‘street issues’ tackled successfully. 
From this, it seems unlikely that either estate modernisation or soft renewal on their own 
will produce sustainable results: stable and sustainable communities are more likely to 
require decent housing, good public services and freedom from anxiety about the safety 
and security of households and homes, all together and in equal measure. 

Neighbourhood/concentration effects theory
William Julius Wilson’s theory of neighbourhood effects has received support as an 
explanation of the adverse social effects experienced in neighbourhoods that have 
suffered a large-scale loss of jobs. In the PICs programme, these effects were observed 
at close hand in Wakefield after the pit closures, where the loss of 18,000 jobs devastated 
local mining communities and brought to an end a way of life, before going on to change 
previously safe and sustainable neighbourhoods into places with high rates of crime, drug 
abuse and worklessness. This explanation also fits the situation in many other (mainly 
northern) industrial towns where traditional industries of coal, steel, shipbuilding and 
manufacturing, once the bedrock of the local economy, have now gone. 

Wilson’s corollary, however, that it is possible to reverse the spiral of decline, has not yet 
been demonstrated, at least in the neighbourhoods that participated in PICs. On these 
estates, the numbers of people of working age who were not part of the labour force and 
receiving social security benefits (those with no work and little money) has decreased 
only slightly, much less than the step-change necessary to bring about the significant 
change in social norms and behaviour that is a desired outcome of social renewal. In 
this situation, the neighbourhood effects theory predicts that residents’ experience of 
social exclusion would also remain unchanged, and that is what the PICs concluding 
qualitative social research actually found. If the social inclusion route to rebuilding safe 
and sustainable neighbourhoods is to work, much more needs to be done to first reduce 
local concentrations of worklessness and poverty.

‘Broken windows’ theory/respect agenda
How did Kelling and Wilson’s ‘broken windows’ theory shape up? The essence of the 
theory is that small-scale incivilities foster a ‘fear of crime’ that changes the way that 
residents of a neighbourhood behave, making them less likely to confront and challenge 
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anti-social behaviour and criminality, creating a climate in which these things, unchecked, 
can get progressively worse. The initial PICs qualitative research in 1998 provided a great 
deal of evidence to support this version of the spiral of decline. Crime and anti-social 
behaviour emerged as the key area of concern for respondents on the PICs estates; 
these residents had little confidence in the ability of the police and their local authority to 
protect and defend them from disorder and petty crime, and they responded by avoiding 
dangerous places, retreating into their private spaces and taking no action when they 
witnessed anti-social or criminal behaviour. To people living elsewhere, the estates’ 
problems of petty crime, rowdy youths and low-level disorder may seem trivial, but the 
research showed that these issues had seriously undermined estate communities and 
created high levels of anxiety and insecurity in individuals. The ‘broken windows’ analysis 
fitted well the real situation on the estates and offered a way of dealing with it. 

Six years later, by the time of the concluding research in 2004, the idea of the police 
and local authorities working together in an attack on ‘crime and grime’ had become 
commonplace: reassuring foot patrols by police officers, community police support 
officers and neighbourhood wardens had become accepted as a way of creating a greater 
feeling of confidence and security among residents; local authorities had acknowledged 
the need to remove graffiti, litter and abandoned cars, and sweep the streets more 
regularly in deprived areas. Public order measures – ASBOs, ABCs, dispersal orders 
– were increasingly being used and there were more on the way. The set of remedies 
suggested by the ‘broken windows’ theory had become core items in the respect agenda 
and more resources had been found for the extra police needed to employ them.

The ‘broken windows’ theory has been highly influential as an explanation of the decline of 
deprived areas into disorder and useful in providing a model that suggested interventions 
to arrest that decline. What no one really knows is whether these treatments lead to a 
cure, or will need to be continued indefinitely.

Is ‘transformation’ a realistic goal using only soft renewal techniques?
The idea of transformative change is a key one in social renewal theory. A convincing 
case can be made for transformative change occurring in a negative way. For instance, 
the withdrawal of a major employer from a single-industry town can cause a collapse 
in the local economy that creates worklessness and poverty. This can be the cause of 
neighbourhood decline and eventual social exclusion that in turn go on to produce a 
raft of additional social disbenefits – many examples of this can be found in the UK and 
the US. This theory carries with it the implication that the situation can be redeemed in 
a similarly transformative way: that by reversing the process, creating jobs and relieving 
poverty, normality can be restored. The ‘spiral of decline’ model suggests that its 
converse – a ‘virtuous spiral’ – might be possible in which neighbourhood improvement, 
once set in motion, gathers momentum and feeds itself, rapidly becoming self-sustaining 
and thereafter requiring little support from outside. This model is attractive because it 
suggests that a deprived neighbourhood’s need for outside support may be limited 
and short term: a hand up is all that is needed to enable it to stand on its own feet. It 
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implies a ‘geometric’ connection between causes and effects: that a little assistance, 
carefully judged, can bring about much bigger change; and make the neighbourhood 
self-sustaining. But, however appealing it may be, is this model plausible?

It may be that this often unstated, and unrealised, expectation owes something to the early 
days of regeneration when the focus was on the physical upgrading of estates. Upgrading of 
the physical environment only needs to be done once in a while: once the roofs, or windows, 
are ‘fixed’ they stay fixed for a good many years. But social regeneration is a different kind 
of problem. A key concern of current regeneration policy is why, in social terms, some of 
the same estates and neighbourhoods that were supposed to have been fixed in previous 
rounds of regeneration projects, turn out to need fixing time and time again.

There is no sign of transformative change yet on any of the PICs estates. The evidence from 
the PICs research suggests instead that the relationship between effort and achievement 
is not geometric but linear: that larger changes require bigger inputs, and that estates in 
which there is a high concentration of workless households and households living on low 
incomes will need consistent, long lasting attention and higher levels of investment to 
make a real difference to the quality of life of their residents. 

In 1998, it was reasonable to expect that a growing economy would impact on local areas 
and help in this work. Now, that seems questionable. It is clear that a rising economic tide 
does not necessarily lift all boats. Increasing the supply of jobs – even local ones – is not 
enough to eradicate worklessness: it might instead do more to increase the number of 
households with two or more incomes. The evidence shows that the number of people 
on the lowest incomes – those eligible for out-of-work social security benefits – has 
hardly changed since 1998, and that these claimants are still heavily over-represented 
in social housing and in the old traditional industrial areas, the same areas that were 
identified originally as vulnerable to neighbourhood social exclusion. If transformative 
change is possible in these areas, a step-change reduction in worklessness and poverty 
would have to occur first, and there is no indication of that happening. 

It may be more realistic to think of incremental, rather than transformative, change in our 
most deprived neighbourhoods, and to expect this to take place over a longer time. Social 
exclusion may need to be viewed in relative terms, as a problem that is unlikely to be 
eradicated, but can be managed and ameliorated, requiring a sustained commitment of 
additional resources to keep it within tolerable limits. And its converse – social inclusion 
– may similarly need to be thought of more as a process that is ongoing and has its effect 
slowly over time, than as an end that is quickly attainable through transformative change.

Looking forward

This penultimate section pulls back from the details of the PICs programme to consider 
what has been learnt and its implications for the development of policies for tackling 
neighbourhood social exclusion. A great deal has changed since 1997. The time when 
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this report was concluded (mid-2006) might therefore be an opportune moment to take 
stock and have a fresh look at some of the larger questions that have emerged from 
neighbourhood renewal work so far completed. 

The starting point for this examination should be a recognition that a great deal has 
already been done. An air of despair prevailed in 1997, not just on the PICs estates but 
in countless council estates and deprived neighbourhoods in traditional industrial areas 
that had witnessed a long period of disinvestment by both public and private sectors in 
their localities. The feeling of ‘abandonment’, put forcibly by respondents in focus groups 
in the PICs districts, was widely felt in deprived communities elsewhere. Author Bernard 
Hare, who grew up on an estate in Leeds, captures the mood of that time well:

I wasn’t born into the underclass – it didn’t exist when I was born – but my whole family 
kind of plopped into it after the miners’ strike of 1984-85. Before that, we felt that we 
were part of something, a community, a great nation, with a great history. After that, 
we knew that we were redundant, rubbish, nothing. Years of idleness and indolence 
followed. More and more people were thrown on the dole, our communities crumbled, 
people lost hope and felt betrayed. (Hare, 2006)

We have come a long way since then and the mood has changed. The area renewal 
programme has brought new resources and begun the rebuilding of public services in 
neighbourhoods like these that had felt cut off from civil society. Hope is returning and, 
as the PICs research showed, things are getting better slowly, even if there is still a long 
way to go. But there remains a legitimate question about why progress has been so much 
slower than expected. One answer is that the negative consequences of social exclusion 
were much greater than was anticipated when the renewal programmes began. 

A balanced approach is required, renewal with respect
Running through this report have been two main themes, each linked to a different 
theoretical model that explained neighbourhood decline: one, the social exclusion/
inclusion model is long term, structural and renewing; the second, the broken windows/
social order model is short term, linked to human agency, and largely restricting. The first 
deals with the causes of social exclusion, the second with tackling its symptoms. Both 
approaches are needed in deprived areas but getting the right balance between them is 
difficult.

There is much to suggest that the attempts by government and practitioners to tackle the 
long-term causes of social exclusion have been thrown off course by the more immediate 
and pressing need to deal with its symptoms at street level. Even while new and promising 
approaches for modernising the delivery of public services were being tried, the need to 
deal with eruptions of anti-social behaviour and petty crime – particularly in the poorest 
neighbourhoods – demanded more attention than expected. Firefighting took time and 
energy away from pursuing the main goal of revitalising communities, with the outcome 
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that the positive benefits of renewal in some places have come slowly, if at all. It is time 
to get neighbourhood renewal back on course.

The respect agenda approach offers only part of a solution. Social order measures on 
their own risk being repressive and do little to tackle the causes of social exclusion, but 
they are needed in order to create a safe and secure environment in which longer-term 
renewal and inclusion policies have a chance to develop. Social inclusion and social 
order policies are not alternatives: each needs the other to work satisfactorily and both 
will be essential ingredients of a forward-looking neighbourhood renewal policy. 

A different theory of change is needed
Another reason that progress has been slower than expected is that, while the theories 
that explain the routes to neighbourhood decline may hold good, simply reversing the 
processes they describe does not necessarily fix the problem. This can be seen most 
clearly in the important field of labour market disadvantage: for example, the recovery 
from the loss of a major local employer is not guaranteed by creating a number of jobs 
similar to the number that was lost, because the jobs are not equivalent to those that 
were lost. The range of skills and qualifications possessed by the old workforce is likely 
to be different from those required for the new jobs, and the pay and conditions may be 
different too. In the mining communities in Wakefield, almost as many jobs have been 
created as those that were lost when the pits closed, but worklessness is still high. In 
each of the PICs districts, more local jobs have been created than there were people 
unemployed, but the number of people claiming out-of-work benefit is little changed. 
Nationally too, a long period of economic growth and the creation of a great many extra 
jobs has not made a serious dent in worklessness in the most disadvantaged areas: 
the total claiming out-of-work benefits in the most deprived 10 per cent of wards has 
decreased by less than 1 per cent a year since 1999.

The remedies that seemed obviously right in 1997 have not brought the desired outcomes. 
The problem is not that the policies were not delivered but that, when delivered, they 
did not work as intended. Neither more jobs, nor active labour market measures, have 
much changed concentrations of worklessness; and the biggest difference – in levels of 
poverty – has been achieved through tax and benefit changes that were not part of the 
original social exclusion strategy. If the national plan for neighbourhood renewal is to 
get back on track, a new theory of change is needed that will integrate communities in 
deprived areas more certainly with local and regional labour markets. This may build on 
the government’s new Pathways scheme, or involve more targeted outreach employment 
projects (like Future Prospects in York), or adult literacy and numeracy schemes linked 
to improving employability skills (like the family learning scheme in North Clifton), or it 
might develop further the concept of the intermediate labour market; and perhaps some 
of the ground-level approaches now being tried out in the New Deal for Communities 
and National Strategy for Neighbourhood Renewal will turn out well and be transferable. 
The halfway point in the first decade of the National Strategy would therefore seem a 
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good and timely point to check its position and reset its course, if necessary in the light 
of progress made so far, in order to achieve its objectives.

Must the culture change first?
The research for this report has found strong links between poverty and worklessness 
on the one hand, and a myriad of social problems on the other. A basic assumption 
throughout the report has been that the arrows of cause and effect run from worklessness 
and poverty to the problems, not the other way round. But it is not that simple. After a 
long period of worklessness, social problems may be part of the reason people remain 
without work: they may require not just opportunities, but also a deal of help, to get a job 
and hold on to it. Thus worklessness can be both a driver, and a consequence, of social 
exclusion – cause and effect locked together in a vicious circle. The strength of this circle 
can be re-enforced on estates where a high proportion of residents don’t have a job, or 
work in the informal economy, by an estate culture that places less value on entering, or 
re-entering, the formal labour force and holds back residents (including young people) 
who elsewhere might seek and find work for themselves. In these circumstances, a step-
change improvement in employment on the estate may be unlikely unless the estate 
culture changes, but this in turn may not happen while worklessness remains high. 
This deadlock is part of the reason that a growing consensus in the US regards these 
’concentration effects’ as the biggest obstacle to neighbourhood renewal. How can the 
circle be broken?

One solution might be to change the culture on an estate by changing its social 
composition. The idea is to create a more mixed and balanced community in which more 
people have jobs, there are more positive role models, and better links with the world 
beyond the estate which build ‘bridging’ social capital – contacts who can help with 
getting jobs, arrange finance for self-employment, or provide information about training 
opportunities and so on. 

As spending power on the estate increases, it is argued, services and amenities will 
improve, the community will become less inward looking and the culture will change. This 
idea has been explored in a JRF programme on Mixed Income Communities (MINCS), 
and the Department for Communities and Local Government (DCLG) has started a Mixed 
Communities demonstration project with at least one scheme in each region. It should be 
said that the benefits of mixed-income communities are still in the UK contested by some 
academics, particularly the extent to which the norms, values and behaviour within a 
community can be altered by changing its social mix. The results of the JRF programme 
and the DCLG demonstration projects should further inform this debate and help to 
decide if this idea will have a future as an important component of area renewal.

Conclusion

In the summer of 2005, the UK celebrated the longest unbroken period of growth in 
its GDP since records began 50 years ago. It had the fourth highest employment rate 
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in the EU, and also this country’s lowest combination of unemployment and economic 
inactivity rates for 50 years (DWP, 2006). And yet it also, in 2005, had the highest rate of 
children living in jobless households in Europe: this is not surprising since it also had 4.3 
million working-age people receiving out-of-work social security benefits. These starkly 
contrasting statistics illustrate the major change in society that has taken place as the 
nation moves from its former industrial economy to a globalised post-industrial one based 
on services and high value knowledge-based jobs. Most people have benefited from this 
long period of growth but around 20 per cent of people, and 20 per cent of places, risk 
being left behind. 

The connections between poor people and poor places have also changed. In 1997, 
there were major labour market differences between the English regions. By 2005, these 
differences had reduced, but there were bigger differences between districts within 
regions, and even bigger differences between wards within districts. The rising tide of 
economic growth had indeed lifted many boats, but not all of them. The new pattern of 
poverty and place shows that concentrations of poverty and worklessness are now much 
more localised and are found chiefly in social housing estates and neighbourhoods in 
former industrial areas, and they occur in areas of both high and low housing demand. 

In 1997 the remedies seemed straightforward. Two decades after the industrial 
restructuring of the 1980s, economic segregation had isolated the residents of these 
estates and neighbourhoods from the wider community, leaving them with failing public 
services and ineffective protection from crime and anti-social behaviour. The remedies 
therefore were to reconnect workless residents to the labour market, renew public 
services, and strengthen policing and social order measures at a neighbourhood level. 
It has, however, proved more difficult than expected to renew communities damaged by 
decades of neglect. Reducing crime and anti-social behaviour has proved challenging, 
even with extra police and a new armoury of social order instruments. Public services are 
getting better, but socially excluded communities need new and better ways to access 
them. More jobs have been created, but in disadvantaged areas, people furthest from the 
labour market still face problems in accessing them. 

On the other hand, the poorest groups are better off as a result of strongly redistributive 
tax and benefit changes that secured for them a much higher share of income growth 
than they would otherwise have received from market mechanisms. And the Sustainable 
Communities Plan, together with the Decent Homes Standard, has meant that housing 
investment is once again going into some of the most neglected areas. Sure Start is 
being rolled out to more disadvantaged neighbourhoods, an investment that may help to 
improve outcomes for the next generation. And the two major government area-based 
programmes – the New Deal for Communities and the National Strategy for Neighbourhood 
Renewal – are rebuilding the community and social infrastructure in some of the most 
troubled estates and neighbourhoods. A lot is being done, but there clearly remains a lot 
more yet to do.
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The way forward: renewal with respect
The long-term path to restoring respect and dignity to communities damaged by 
disinvestment and neglect, through reinvestment and social inclusion, may seem long 
and difficult, but it is necessary. The post-industrial 80/20 society in the UK challenges 
ideas of fairness and social integration. In a society with declared aims of social justice 
and social cohesion, neighbourhood renewal and social inclusion measures will need to 
be pursued more vigorously if no part of society is to be left behind as the majority moves 
ahead.

The government’s strategy for moving on from where we are now is set out in its National 
action plan for social inclusion, 2006 (DWP, 2006). It has set itself a target of reducing 
the proportion of children in workless households by 5 per cent between spring 2005 
and spring 2008. It also plans to reduce the number of working-age people claiming out-
of-work benefits by 2.3 million, through finding them work. Most of these children and 
claimants live in the 20 per cent of wards this report has identified as making up the new 
geography of poverty and place, the estates and neighbourhoods that have been left 
behind by economic growth. Implementing this plan will mean finding ways of helping 
those people furthest from the labour market to get a job, through targeted outreach 
employment projects, adult literacy and numeracy schemes that improve employability 
and other means, while at the same time reducing crime and the fear of crime and 
improving public services and childcare arrangements. In other words, implementation 
will require engagement at a very local level and it will involve dealing with most of the 
issues discussed in this report, breaking down the barriers that have been identified, and 
working with the estate culture that has been described. 

The PICs programme shone a spotlight on social exclusion in estates and neighbourhoods 
like these, and the difficulties that have to be overcome in tackling it. An important 
finding of the PICs research was that neighbourhoods that share the same concentration 
of poverty and worklessness are likely to share the same social problems. It is likely, 
therefore, that the issues the PICs research identified as central to the everyday lives 
of residents of the PICs estates will be the same issues that practitioners elsewhere 
encounter as the National action plan is rolled out. The projects in the PICs action 
programme demonstrated that all of these issues could be tackled. The challenge lies in 
tackling them all at the same time, and in sustaining that effort for long enough to make 
a real difference to the life chances of residents and their children.
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Appendix 1: Previous reports on 
elements of the PICs programme

This report has drawn from a series of reports commissioned by the Joseph Rowntree 
Foundation (JRF) between 1998 and 2004. These are listed below. Two were published 
separately; the others – reports on different stages of the qualitative research – were 
prepared for the Foundation by the research contractors and were not published 
separately, but much of their content, including many of the ‘voices from the estates’, 
has been integrated into this final overview report of the PICs programme.

PICs programme reports
April 1998
Breaking down boundaries: Phase 1 research, McKee, Oakes M&R 

December 1999
Breaking down boundaries: Phase 2 research, Opinion Leader Research

May 2000
Breaking down boundaries: Results of a programme of qualitative research, Page D, JRF 
York

November 2000
Communities in the balance: The realities of social exclusion on housing estates, Page D, 
JRF York

January 2003
Real lives [a report of the longitudinal research], Newburn T, Goldsmiths College 

May 2004
The art of inclusion [a report of the JRF Youth Arts Project, Wakefield], Alston J, JRF 
York 

November 2004
Overcoming disadvantage [a report of the concluding research], McKee, Oakes M&R 
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Appendix 2: Research methodology

Initial research

In 1998, the Joseph Rowntree Foundation (JRF) commissioned a programme of qualitative 
research to investigate the views, attitudes and behaviour of residents of some of Britain’s 
‘troubled’ council housing estates, in locations in the City of York, Wakefield Metropolitan 
District Council and the London Borough of Lewisham. This consisted of discussion 
groups recruited and moderated by McKee, Oakes and Opinion Leader Research 
(OLR), and community workshops facilitated by OLR. David Page conducted additional 
interviews with key public service providers.

The broad research objectives were to: 

■ explore the nature of social exclusion and identify its causes;
■ gauge front-line providers’ perceptions of social exclusion and their views of 

possible solutions, compared to those of estate residents;
■ compare and contrast the views, attitudes and aspirations of groups vulnerable to 

social exclusion with those of the wider estate communities;
■ explore the nature of the relationships between individuals and service 

providers;
■ identify practical solutions to the problems facing social housing estate 

residents;
■ investigate new institutional forms that might improve individuals’ access to 

services.

Research design
The initial research took place in two phases:

Phase 1: Focus groups with socially excluded estate residents in three areas
■ Extended discussion groups recruited from each of three estates in York, Wakefield 

and Lewisham, structured by life stage and gender:
 -  all participants unemployed or economically inactive, had not worked in the 

previous six months, and were not currently involved in any formal learning or 
training programmes.

■ Additional group discussions with Black African and African Caribbean residents 
on an estate in Lewisham, structured by life stage and gender:

 -  all unemployed or economically inactive, had not worked in previous six 
months, and were not currently involved in any formal learning or training 
programmes.

■ Control group discussions with ‘achievers’:
 -  those who have escaped social exclusion, whether through work, learning, or 

participation in community initiatives;
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- similarly structured by life stage and gender and, in Lewisham only, by 
ethnic mix to reflect the social composition of the estate.

Phase 2: Discussion groups with front-line providers and community workshops
■ Group discussions with front-line providers in York, Wakefield and Lewisham:

 -  each group included 6-8 local community providers, including youth and 
community workers, social workers, housing officers, employment service 
officers, health workers, teachers and police officers.

■ Three day-long community workshops with local residents, one in each estate:
 -  each workshop included 12-14 participants, recruited to include a cross-

section of local residents;
 -  including a mix of long-term unemployed people and people with jobs, 

different generations, and both long-term and short-term residents;
 - and, in Lewisham, a mix of white, black and minority ethnic residents.

Longitudinal research

A team from Goldsmiths College, University of London, was commissioned to carry out a 
qualitative longitudinal study of residents’ experience of life on the three estates chosen 
for PICs activity in York, Wakefield and Lewisham, over the period that social regeneration 
work was taking place. 

The broad research objectives were to: 

■ capture the experience of disadvantaged households, and others, of living on the 
estates;

■ examine what it was like for residents to live in an area subject to regeneration 
and other activities aimed at increasing social inclusion and participation;

■ monitor the residents’ changing perceptions and experiences of regeneration 
activities as they were taking place.

Research design
The original aim was to carry out three sets of 20 interviews with residents drawn from a 
panel of households identified by public service providers on the chosen estates in York, 
Wakefield and Lewisham, and then repeat them all twice during the period of the PICs 
project. Each interview would follow a semi-structured format with a topic guide and would 
be tape recorded and fully transcribed. Initial rounds of interviews took place as planned 
in Lewisham and York. A variation was agreed in respect of Wakefield (where two estates 
participated in the Youth Arts Project) whereby One to One Productions videotaped 
interviews throughout the lifetime of the project. However, changing events at Honor 
Oak Estate in Lewisham (the decanting of tenants as part of the estate modernisation 
described in Chapter 7) caused too many changes in the household panel to complete 
the full set of interviews. In their place, One to One Productions videotaped interviews 



R e s p e c t  a n d  r e n e w a l :  A  s t u d y  o f  n e i g h b o u r h o o d  s o c i a l  r e g e n e r a t i o n

166

with key residents. A full set of three rounds of interviews was completed as planned with 
residents in York. 

Concluding research

In 2004, JRF commissioned McKee, Oakes to return to the same three areas and repeat 
the focus groups they recruited and moderated in 1998. This time, in addition to discussing 
the same topics as on the previous occasion, they were asked to find out what the estate 
residents thought had changed since 1998. 

The broad research objectives were to: 

■ discuss with residents their day-to-day experience of life on their estate;
■ make comparisons between the views of residents in 2004 and those obtained in 

1998;
■ examine residents’ perceptions of what had changed since 1998; was it for the 

better, or worse?
■ were the ‘real problems’ and ‘big issues’ any different, or the same?
■ explore whether neighbourhood improvement schemes and other regeneration 

initiatives were judged to have brought about real improvements.


