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SUMMARY 

This thesis explores the relationship between local government and 
social change strategies. More specifically, it examines the series of 
highly contested attempts during the 1980s to deploy local goverment 
in order to challenge the discrimination and prejudice facing lesbians 
and gay men. Whilst, much of the effort was directed at making council 
services more responsive to lesbian and gay needs, a key aspect of the 
project concerned the transformation of dominant sexual meanings. 

Four questions provide a theoretical and empirical framework for 
this research. First, why did scme local authorities address lesbian 
and gay issues? Second, how successful were they in doing so? Third, 
what factors constrained or limited their attempts? And fourth, why 
were lesbian and gay municipal initiatives so controversial? 

The first section of this thesis examines the reconstitution of 
lesbian and gay issues on the local goverment agenda, and the 
subsequent trajectory of their development within particular 
authorities. The thesis then goes on to examine the impact of 
bureaucratic processes and right-wing opposition on lesbian and gay 
municipal discourses. I argue that despite significant opposition to 
lesbian and gay policies, in general the right did not mobilise. The 
ideological steer within local government bureaucracy was usually 
sufficient to 'weed out' or dilutemore progressive proposals. However, 
on occasions where this broke down, opposing forces intervened, both to 
obstruct lesbian and gay initiatives and to use the policies' existence 
to advance their own political agenda. 

The f inal part of this thesis draws together several key issues: the 
general absence of a more radical sexual politics; the crisis of 
implementation; the nature of opponents' attitudes towards 
hcmosexuality and local government; and the decline of lesbian and gay 
municipal politics post-1987. In the conclusion, I return to the 
question of local government's radical potential by proposing an 
alternative, decentred approach to municipal sexual politics. 

Methodologically, this thesis is eclectic drawing on several 
disciplinary areas in conjunction with a range of theoretical 
perspectives, particularly neo-marxism, feminism and post- 
structuralism. Field research ccuprises of interviews, mass media and 
local government documentation ccn-bined with my own experiences as an 
actor within the municipal lesbian and gay project. 

This thesis is intended to make a contribution to a theoretical 
understanding of municipal politics, especially to the relationship 
between local goverrTrient, sexuality, ideology and social change. it 
also offers a detailed account and analysis of lesbian and gay 
municipal developments, one of the mst controversial initiatives of 
the 1980s. 
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CHAPTER ONE. 

MUN ICI PAL SEXUAL POL ITI CS: AN I NTROCXJCT I ON, 

A. RE-EXAMINING THE LOCAL STATE. 

By the mid-1980s, the label 'loony left' had beccme the pejorative 

term used to describe a number of urban, Labour controlled councils 

across Britain. These were councils a-nbarking on a wide range of new 

initiatives: nuclear free zones, decentral isation, alternative economic 

strategies and equal opportunity policies (EOPs). Anti-discriminatory 

and equal opportunity initiatives, which subsequently became standard 

for nuch of the country's public and private sector, ' precipitated 

inmense furore. Within the EOPs developed, few created as much 

controversy as the strategies and initiatives developed by a handful of 

councils for lesbians and gay men. 

Municipal lesbian and gay work emerged at the intersection of 

several different processes - the growing size and confidence of 

Britain's lesbian and gay communities, the institutional isation of the 

new , urban left, and the developing influence of feminism within local 

politics. ' More particularly, the policies were precipitated by the work 

of lesbian and gay activists in the Labour Party, in local government 

employrnent and as elected council members. Yet, although this period, 

1979 to 1987, witnessed a number of authorities formally extending 

1 For a recent examle of the extension of equal opportunity 
policies to a variety of institutions, see the Guardian, 21 November 
1991, on the expansion of the Metropolitan police force's equal 
opportunity policies to include lesbian and gay officers. 

I 
/ 
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equal opportunity statements to encompass lesbians and gays, few took 

such policies any further. 

Amongst the handful that did, those councils best known for 

developing lesbian and gay work - establishing camittees and in scme 

i nstances en-p I oy i nq staf fwi th a spec iaIi st br i ef -i nc I ude the Gireater 

London Council (GLC), Southampton, Manchester, and Nottingham city 

councils, and the London boroughs of Camden, Haringey, Islington and 

Larrbeth. 2 Lesbian and gay policies were not exclusively a London 

phervaTenon; yet, as this 1 ist demonstrates, London councils 

predcminated for reasons inextricably linked to the size, nature and 

politics of the capital's lesbian and gay caTmunities, and of its 

Labour Party branches, particularly in gentrified, inner city areas. 

In this thesis I explore the evolution of lesbian and gay 

initiatives in British local goverment as well as the conflict their 

developnent precipitated. The lesbian and gay mnicipal project is 

interesting for a nunber of reasons. Here I briefly consider two of 

them. First, progressive local goverment initiatives in this area 

contrasted sharply with the traditional relationship between the state 

and homosexuality. This latter tended to be both coercive and 

denigratory, deploying criminal law sanctions, social policy and 

ideological mechanism to discourage both hcrno-sexual behaviour and a 

lesbian and gay identity. In contrast, progressive councils in the 

1980s aimed, by developing lesbian and gay policies, to eradicate 

discrimination, reduce prejudice and in so doing validate and improve 

the quality of life for hcmsexuals. 

See appendix A. 
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Second, municipal lesbian and gay policies, perceived as extreme and 

unusual, raise important questions about the state, in particular, the 

progressive potential of local government. To what extent, for exaMle, 

could the local state have changed social practices, meanings and 

institutional behaviour? What constraints were placed upon its work? 

Fran where did these emerge? And to what extent could they be overccme? 

These issues are the crux of this thesis. Thus my discussion of the 

struggle surrounding lesbian and gay local government strategies is 

located within a broader problematic, that of the potential and- 

limitations of local municipal p.. Aitics. 

However, questions as to the possibilities offered by local 

government cannot be addressed a-historically. I have therefore chosen 

to focus on the period 1979 to 1987 - the key years of a modern, 

progressive, municipal sexual politics in Britain. The period also 

coincides with the first t-o terms of the Thatcher government, a key 

protagonist in the struggle over municipal radicalism. In the case of 

lesbian and gay policies, such conflict culminated with the 

introduction of the Local Government Act 1988, S. 28 which prohibited 

local authorities from promoting homosexuality. More generally, the 

period 
Lvered by these two terms in office represents a particular 

historical moment within the trajectory of local government and lesbian 

and gay politics. 

Before going on to outline the theoretical framework of this thesis, 

I wish first to identify the ground it does not cover. Because of my 

focus on municipal activity, this thesis does not discuss the broad 
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range of lesbian and gay activism, for example, the campaigns for anti- 

discriminatory I aw reform, the i ntra-movement struggles over 

pornography and sado-masochism and the cormunity organising around 

AIDS. It also does not deal explicitly with lesbian and gay politics in 

rural areas. As I have suggested above, lesbian and gay local 

government initiatives occurred principally in London and a few other 

major cities. Thus my examination is of highly urbanised localities and 

my conclusions need to be read within that context. Yet, even within 

Britain's major cities, lesbian and gay policy development was very 

uneven, largely absent in the sizeable conurbations of Leeds, 

Birmingham and Sheffield. Why a progressive sexual politics developed 

in sane areas but not others is an interesting question that requires 

further research. Unfortunately, it is one I have been unable to 

explore. 

I now wish to set out my theoretical framework and the motivation 

that led me to carry out this piece of research. I begin with the three 

main theoretical arenas within which this project is situated: the 

local state, ideology and sexual politics. 

Within marxist and neo-marxist writing the term *local state' has 

been popýlarly deployed to designate local government. 3 Whilst it is 

sometimes unclear what else falls within its semantic parameters - do, 

for example, regional health authorities or local police committees 

qualify? - its use signifies a particular theoretical and political 

paradigm. In this thesis I remain with the terminology of 'local 

3 one of the best known and most influential books within this 
tradition is Cynthia Cockburn's (1977) The Local State. 

11 
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government' since I do not discuss other local state institutions. 

However, my analysis has been informed by a neo-marxist local state 

agenda. Three aspects of this have been of particular significance: (i) 

local government's assunýied role; (ii) its relationship to the state as 

a whole and to other social relations (the question of relative 

autonomy), and (iii) the potential of local government, to function in 

a counter-hegernonic or oppositional manner. 

in recent years, much local state theory has focused on the 

regulatory role of local government within late capitalism, examining 

such issues as the changing impact of central government policy and 

4 post-fordist developments. Whilst economic theory and policy is 

relevant to this project, my principal focus is with the social, 

political and ideological. 

Local government's relationship to these latter issues was explored 

by Saunders and others in the early 1980s. The 'dual state thesis' that 

emerged was an attempt to consider the ways in which local government 

differed frcm central goverrrnent at an organisational, functional, 

political and ideological level (P. Saunders, 1981a, 1984). 5 Their 

thesis was that whilst the central state was concerned with relations 

of production, local government's responsibility involved relations of 

consunption, in particular collective consumption (Saunders, 1981a). 6 

Although Saunders (1984: 31) developed a pluralist position on the 

4 See R. Rhodes (1991: 554); G. Stoker (1989). 

5 For criticim-r. of this thesis, see P. Dunleavy (1984); W. 
Magnusson (1985: 112-5). 

See also-M. Castells (1977: 442). 

11 
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question of local struggle, rejecting the more class-reductionist 

aspects of neo-marxist state theory, others grounded local government's 

emphasis on consumption in the need to reproduce a workforce (A. Cox et 

al., 1985: 204-6). Municipal provision therefore encompassed those 

personal, familial and social needs deened by the private sector as 

uneconomic to provide (M. Gottdiener, 1987: 95-6,98). Such involvement 

by the local state in social or collective consumption had, according 

to several marxist theorists, a number of serious political 

consequences. One was the di vert i ng of peop, Ief rom rea Iisi ng and act i ng 

on their class identity. Alternate rifts, segmentations (and presumably 

aIIi ances) were caused as peop Ie fought over the aII ocat i on and form of 

state-provided goods and services. 7 

Other writers have explored the ways in which local goverment 

distracted attention from relations of class struggle through the co- 

option of oppressed cormunities. 8 Miliband (1984: 136), for exwple, 

discusses how the opportunities provided for working-class people to 

become councillors encouraged them to identify with status quo 

interests while at the same time legitimising local government as well 

as the state as a whole. 9 Yet, local goverrTmnt's contribution to the 

credibility and stability of the political system as well as its own 

political requirements frequently forced it into a balancing act, 

try i ng to respond to diff erent i nterests in order to win the ir support, 

7 See A. Cox et al. (1986: 205-6); P. Saunders (1981b). Some have 
argued this creates new radical fissures (W. Magnusson, 1985: 117). 

a G. Clark and M. Dear (1984: 137); C. Cockburn (1977: ch. 1); see 
also H. Maroney (1988: 29) who uses a Gramscian analysis to reject 
approaches to the local state which reduce it to a process of co- 
option. 

See also-P. Dunleavy (1984). 
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yet not going so far that opposition fran other groupings would be 

precipitated. 10 

As wi II beccme clear, these considerations al I have impl ications for 

the develop-nent of municipal lesbian and gay policies. Also relevant is 

the input of feminism to a theorisation of the state and local 

government. Marxist and socialist feminists have argued that the state, 

and in particular local government's remit, extends beyond the 

reproduction of a labour force to the reproduction of social relations 

more generally. " Through the exercise of state coercion, provision and 

ideology, daninant gender, class, sexual and racial relations are 

maintained-12 For example, heterosexuality is affirmed and reproduced 

through traditional local government policies in the area of adoption 

and f oster i ng, sex educat i on curr i cu I a, Ii brary se I ect i ons and cu I tura I 

provision. 

To what extent is it possible for local goverment to behave in an 

oppositional way; to affirm and support interests contrarY to the 

status quo? Are lesbian and gay initiatives, for exan-ple, evidence of 

such a practice or do they sin-ply represent particular councils' half- 
I hearted efforts to maintain legitimacy, credibility and stability by 

01 
appeasing one minor constituency? 

10 See, on a similar point, S. Findlay (1987: 33). 

11 See S. Franzway et al. (1989: ch. 2); P. Morgan (1981: 18). 

12 See Z. Eisenstein (1984: ch. 4); M. Randall (1988: 12). It has 
also been argued that the role of the state in relation to wcmen is 
more caTplex and contradictory, see Z. Eisenstein (1988: ch. 1); S. 
Rowbotham (1989-; 150-1). 
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Within neo-marxist theory, two approaches have been central to 

explaining state practices that appear contrary to the maintenance of 

the status quo. The first focuses upon the concept of relative 

autonomy. By this is meant that local goverm-ent is not directly 

determined by the state as a whole or by the economy or ruling class. 

Rather, local government has some discretion to act in favour of other 

class interests. Yet this is not deu-ned to represent a victory for 

other sectional groupings; rather it is depicted as a means by which 

the state through appeasement ensures the long term survival of the 

status quo (B. Jessop, 1985). 

The neo-inarxist theorisation of relative autonomy has provided a 

highly contested explanation of the relationship between the state 

(local and central), econanic class and the social formation. 13 An 

obvious problem with it is that anything seen to be in the interests of 

subordinate groups can be argued to be a concession to maintain long- 

term I eq it imacy or stab i1i ty. Wh iI st th is1 atter may be an ef f ect of 

such initiatives, it also may not be. Moreover, the very need for such 

ccmpranise, one might argue, is both evidence of the strength of other 

sectional interests and a potential social benefit, unless it is 

suggested no real gains are possible outside a 'truly' revolutionary 

situation. 

Relative autoncrW theory contains further problerm which I mention 

here since their inp) ications are significant for this thesis' approach 

towards power and the relationship between structure and agency. one 

13 See the debate between N. Poulantzas. and E. Laclau as discussed 
in P. Dunleavy-and B. OLeary (1987: ch. 6). 

Y 
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key limitation is relative autoncmy'sn-ano-detenninistic emphasis. This 

is somewhat paradoxical perhaps, since the _; oncept was developed by 

neo-n-arxists to move away from perceiving structures as epiphenomenal, 

entirely determined by the base or economy. Yet, within a neo-marxist 

framework, relative autonomy still implies that some relationship of 

power or social force is in the last instance determinative, and that 

an institution's autonomy exists to maintain the long-term interests of 

that class or social force. To what extent does this remain meaningful 

when one is dealing with a multi-faceted notion of power and 

determinacy? In such an instance, does the functionalist explanation 

relative autonomy provides remain of any value? 14 

Some theorists have taken a less class-oriented approach to relative 

autonomy by arguing it demonstrates the discretion local goverment 

Possesses in relation to a myriad of external determinants, what 

Butcher et al. (1990: 166) describes as 'a bounded autoncmy'. 15 That is, 

local government is seen as an arena within whose parameters choices 

can be freely made. Thus, a policy such as equality of opportunity for 

lesbians and gay men can be explained not simply as a short term 

expedient to maintain ruling class stability but as reflecting the 

-14 See Z. Eisenstein (1184: ch. 4) on the state's relative autoncmy 
frcm patriarchy. The term has also been used to refer to local 
governnent's autoncmy from central govermient; see J. Pierre (1990: 39, 
43); W. Magnusson (1985: 125). 

15 H. Wolman and M. Goldsmith (1990) provide an alternative 
understanding of relative autonany in the context of local goverm-ent, 
by posing the question: does the presence and activity of local 
goverm-ent have an independent impact on anything of importance? A 
similar approach has been adopted by M. Goldsmith (1990: 31); see also 
the interpretation adopted by J. Pierre (1990: 38) who argues local 
autoncnTy consists of the maximisation of local government powers and 
capacities. This approach seems to focus more on local govermient's 
determining power than on its abi I ity to reach decisions f ree f rcm the 
determining impact of other variables. 

y 
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attitudes and wishes of particular local authorities which possess a 

rmdicu-n of freedan to pursue their own goals and objectives. 

Such an analysis is useful in highlighting the variation within 

local government policy-making, whilst at the same time acknowledging 

the limitations of such diversity. It is nevertheless problematic in 

that it conceptualises an arena, albeit small, of local municipal 

autonomy. Thus, some limited decisions are perceived as free from 

exogenous considerations or influence. Rather they are the exclusive 

product of local goverrn)ent processes. Yet, I would argue th'. L 

marginalises the extent to which all local goverrrnent decisions are 

shaped or at least influenced by external forces and considerations, 
16 

as well as the difficulty in separating internal and external 

determinations. The composition of a local authority's membership and 

workforce; the considerations and issues before them; the criteria used 

to evaluate different options; all these apparently internal processes 

are inextricably I inked to +he local and national environment, as wel I 

as to the balance of power operating at both a micro and macro level. 

Therefore, rather than seeing the development of lesbian and gay 

initiatives as an inevitable process of containment or, alternatively, 

as a product of limited freeda-n, they can be characterised as the 

unforetold, unpredictable outccme of a number of intersecting 

considerations and variables at a particular juncture. Yet, even within 

this analysis, one might argue that the historical mnent of the mid- 

16 See M. Goldsmith (1990: 15-16) who focuses on the constraining 
nature of variables rather than their facilitative role and varied 
impact. 

I 
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1980s witnessed structural limits to what was achievable. To what 

extent though could such constraints be overridden through the power of 

collective agency? That is, could actors faced by such restrictions and 

1 imi tat i ons make the cho i ce to i gnore or transcend them? I now come to 

another way of understanding municipal lesbian and gay developments: 

the result of local goverrrnent's capture by oppositional forces. 

At a theoretical level, the possibility of such seizure downplays 

the power of structural constraints since it suggests local government 

can be taken and then deployed in a counter -hegemon ic manner. instead, 

the power of collective actors; of agency, of struggle - the 

exploitation of contradiction - is emphasised. Although the 

composition of such a: council membership would be shaped by its local 

political environment, the systemic logic of other considerations - 

financial, legal and electoral - would be evaded in order to fulfil 

specific ideological and political objectives. Yet in refusing, for 

exwple, to set a balanced budget or blatantly ignoring the concerns of 

the local electorate, the life of such a council would arguably be a 

short one (C. Cockburn, 1977: ch. 1). 17 Without the power to remove 

particular constraints, such as -the legal regime under which local 

goverm-ent operates, a ful. ly oppositional council would survive only 

for as long as it took to re-establish the status quo in that municipal 

outpost. 
1a 

See R. Miliband (198*4: 138-9) where he discusses how infrequently 

such acts of defiance have occurred., 

18 Clearly if there had been a nare general shift in the balance of 
power, the prior existing status quo would not necessarily be re- 
asserted. Whether the counter-hegermn ic forces contro IIi ng a part i cu I ar 
author i ty wou 1d be ab Ie to remai n wou Id depend on the over-al I bal ance 
of power. However, even if they were *deposedý, it is likely 
oppositional forces within the authority would continue struggling in 
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The operation of this final process - the reassertion of dominant 

forces - is illustrated in chapter seven. There I discuss the 

establishment's hostile and coercive response towards Haringey 

council's pro-gay educational policy of 'positive images'. Yet the rest 

of this thesis demonstrates the difficulties of even achieving that 

goal. Local government bureaucracy is not a neutral machinery that can 

be deployed in any direction. Moreover, there are huge pressures on 

council leaderships to moderate their goals and objectives. 19 it is not 

easy for oppositional forces to take control of a council, even more 

difficult for them to carry out their political caTmitments and, as I 

have suggested, near impossible to maintain control of the council on 

any long term basis if they do so. 

In this thesis I explore the contradictory phenomena of lesbian and 

gay initiatives as both a means of maintaining legitimacy and 

stability20 _ less through relative autoncmy than as a result of the 

structural, ideological and other imperatives operating - and as a 

symbol of particular councils' oppositional agenda. In the chapters 

that follow, I argue that these conflicting processes were closely 

entwined. Oppositional councillors and senior officers required 

stability and legitimacy in order to maintain the necessary control to 

develop policies which included lesbian and gay initiatives. At the 

sane time, such processes were also in conflict inter se. Despite the 

different ways. 
19 See discussion on this point by R. Miliband (1984: 139-145). 

20 See R. Barker's (1990: 96) discussion of the function of 
legitimation and the state practices that fulfil it. 
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radical intentions of politicians, the drive for stability and 

legitimacy shaped the work and decisions of local authorities in such 

away that lesbian and gay policies were fundmental Iy undermined as I 

discuss later on. 

Having briefly examined sane relevant aspects of local state theory, 

I wish to go on to consider the second problematic crucial to this 

thesis: the relationship between ideology and social change. In this 

thesis I address the questions of whether, and to what extent, local 

government can convey an oppositional ideology in the realms of sexual 

politics. I therefore first need to set out what I man by ideology. 

This outline is a condensed version of a much longer discussion in 

chapter, seven. 21 

By ideology, I refer to the various frameworks of meanings which 

justify, legitimise, promote and emerge out of particular networks of 

social relations. Since my analysis does not privilege any one social 

dynamic as being paramount, ideologies cannot have any necessary class 

belonging. There is no one ideology for the oppressors and another for 

the oppressed in part because individuals, on the basis of gender, 

race, labour, residency, sexuality, age and soon, do not occupy simple 

class positions. Relations of power are complex, and the articulations 

of meaning that reflect and constitute them are equally ccmplex and 

contradictory. However, I would argue there are dominant ideologies, 

that is ideologies which are both generally accepted and which justify 

21 For references and citations see chapter seven. 
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or prcmote existing unequal relations. 
22 Similarly, there are 

oppositional ideologies which construct new forms of ccnTmn sense, 

justify different choices, prcrmte particular values, and contest or 

deconstruct facets of the status quo. 

Two other points need to be made about ideology at this stage. 

First, I consider ideology to be both determined and determining. On 

the one hand, it is shaped by other aspects of society, and hence 

changes in response to a variety of social processes. For example, the 

increasing number of children born to lesbians through alternative 

insemination is likely to alter procreative and reproductive meanings, 

although due to the apparently oppositional nature of such a process, 

i deo 1 og i ca I change wi 11 be s1 ow and i ntense Iy contested. 23 At the same 

time, ideology can be transfonned from within its own terrain and such 

altered manings in turn affect other social relations and practices. 

An exaTple of the determining power of ideology can be seen in the 

increasing readiness of state bodies to in-prove their provision and 

treatinent, of lesbians and gays as a result of changing attitudes 

towards hcn-asexual ity. 

Ideology is both constituted and com-nunicated through specific 

systems of meanings, the most obvious being linguistic, although most 

aspects of social relations and practices are involved. In this thesis 

I use 'texts' to refer to the form within which ideologies are being 

22 See N. Abercrcmbie et al. (1980) for a repudiation of the notion 
of dominant ideology. Whilst, they make a number of useful points, I 
would argue their focus on econcmic class means they underestimate the 
hegemonic meanings that exist in relation to sexuality, gender and 
race. 

23 On lesbian reproduction, see D. Cooper and D. Herman (1992). 
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conveyed - the written, aural or visual substance, event or activity 

being analysed. 24 I use 'discourse' to identify the mans through which 

ideologies are experienced or read - that is the disciplinary or 

institutional, semantic framework. To take an example, in analysing a 

meting, the event itself becomes the text - the 'thing* to be 

analysed, while discourses are found in the relationship between the 

language, imagery and actions deployed within the text and particular 

categories of maning. Ideology, in contrast, represents at the level 

of the 'imaginary', the relationship between articulations of meaning 

and relations of power. 

The third theoretical area of this thesis - sexual politics - is a 

topic generally amitted from neo-n-arxist writing on the local state. 

Similarly, with one or two exceptions, 25 recent works on the new urban 

left and progressive government (local, regional and central) have also 

ignored initiatives in the area of sexuality. Since sexual politics is 

central to this project, let me briefly set out what I mean by it as 

well as my own approach to issues of sexual orientation. 

The term sexual politics has been used in a nurber of ways, often as 

broadly coterminous with gender relations. 26 I give it in this thesis a 

narrower, rmre specific construction to indicate the articulation of 

24 See K. Ferguson (1987: 3) where she defines text, in contrast to 
a work, to man a 'methodological field' or 'terrain of maning'. 

25 See S. Franzway et al. (1989) for discussion on progressive 
state policy and sexual politics within an Australiai context; for 
discussion on urban left and lesbian and Say policies, see S. Lansley 
et al. (1989). 

26 For exanple, see the definition given by K. Millett (1970: ch. 
2). 
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gender relations with sexuality. My focus is therefore on the political 

nature of sexuality, in particular, how gendered relations of power are 

both played out and partially constituted within its arena. 

The relationship between gender and sexuality is also mediated 

through other social dynamics - in particular, race, class and 

residency. Each of these relations of power will shape the particular 

conjunction of gender and sexuality as will issues of sexual 

orientation. My starting point is that there is no necessary connection 

between biological sex, gender and sexual orientation. 27 How these are 

in fact articulated together is a matter of cultural specificity. 
28 

At the su-ne time this thesis takes issue with those who treat sexual 

orientation as comprising a distinct and separate social relationship 

to that of gender. Current usage of the term 'heterosexism' implies a 

distinct oppression on the basis of sexual orientation. This, I argue, 

is misleading. Hcmosexuality and heterosexuality are grounded in 

notions of gender and can have no meaning outside of them. Their 

construction and existence depend on the kinds of relations operating 

between men and women and on the ways in which masculinity and 

femininity are understood. 

Linked to this tension over the relationship between sexual 

orientation and gender are tensions over the meaning of hamsexuality 

27 See J. Butler (1990: 6-7) on the relationship between gender and 
sex and in connection with sexual orientation (23-7). 

28 Much has been written on the social construction of sexuality, 
see, for exanple, K. Birch (1980: 91); J. D'Emilio (1983); F. Mort 
(1980: 44); C. Vance (1989). 
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and heterosexuality. Modern theorists developing the work of Foucault 

have argued that the harosexual identity emanated from the late 

nineteenth century. 29 Prior to that period, it is claimed, people were 

not defined by their sexual orientation, and labels such as 

hcrnosexuality referred instead to specific sexual practices. Whilst 

this analysis is important in affirming the social as opposed to the 

biological nature of sexual orientation as well as in stressing the 

importance of historical specificity, at the same time it privileges a 

def initi on of homosexua Ii ty grounded in the modern gay men's movement. 

Consequently, it ignores or marginalises other interpretations of 

homosexuality and particularly of lesbianism, which deploy the term 

differently, for example, to refer to political, emotional and cultural 

solidarity or connections between wcmen. 30 

Such a definition, with its own political trajectory, in turn 

marginalises the significance of self-identity or sex. 31 Many of the 

radical feminists most closely identified with this approach saw sex as 

a minor or even irrelevant aspect of lesbianism which emerged as a 

ccmplex response to gender inequality within patriarchal society. Thus 

wa-nen could be defined as lesbians within different cultures and 

29 See the work of J. D'Emilio (1983: 104); D. Gittins (1985: 148); 
G. Kinsman (1987: 107); J. Weeks (1989: 72). 

30 See L. Faderman (1981); S. Harding (1991: 250-1); S. Jeffreys 
(1990); A. Rich (1980). 

31 Po Iiti ca II esb i an i sm ini ts diff erent forms has cane under much 
criticism. See for exwple 1. Diamond and L. Quinby (1984: 119-20) who 
argue that to see lesbians or any sexual identity as a challenge to 
prevailing power relations is to accept the very term of the 
enterprise one seeks to defeat. This argument however seems to me to 
miss the alternative definition of lesbian being deployed, that it is 
not a sexual identity. 
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historical eras who would never have chosen the term for themselves and 

quite possibly did not engage in sexual relations with other women. 

Yet despite competing definitions of homosexuality within lesbian 

and gay politics over the past two decades, such contestations 

interestingly, did not feature as a characteristic of municipal sexual 

politics. Rather, the homosexual definition was deemed unproblematic. 

Municipal actors, focusing on identity rather than politics or sexual 

practices, argued that 'people were what they were' and 'needed to be 

allowed to speak the truth about themselves'. Within this broad 

consensus the approach and perspective of different actors not 

surprisingly varied. Nevertheless, sympathetic municipal actors 

emphasis on identity and minority group status led to an approach that 

prioritised multi -cultural ism and essentialism. This was played out 

most explicitly in the arguments over the Local Government Act 1988, S. 

28, when opponents of the government's legislative agenda argued that 

homosexuality neither could nor should be prcmoted. In contrast, the 

dominant right-wing position was grounded in the claim that sexuality 

was not biologically determined but fluid and adaptable, an argument, 

paradoxically, which had in some ways more in ccnmn with a radical 

sexual politics than did liberal arguments of immtability and 

essential sexual orientations. According to the right, homosexuality 

was promotable and moreover was actually being promoted by local 

authorities 'in the name of social revolution' (see chapter five). 

In this thesis I attempt to address a number of different issues. 

While some are closely linked to the substantive material addressed - 

for example, why did lesbian and gay politics emerge onto the local 
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government agenda? - others are more abstract. Thus, I also explore 

the conflicts, negotiation and ideological dissonance within local 

32 government, examining inter alia the fluid, discursively contested 

nature of policy and the relationship between structure, agency and 

struggle. 

However, my principal thesis, whilst drawing on all these themes, is 

somewhat different. My argument is that more radical approaches to 

lesbian and gay work were in general unarticulated by actors working 

within the municipal process. other progressive frameworks, initially 

evident, were largely organised out as a result of the policy-making 

process. Thus, by the time issues reached the formal decision-inaking 

com-nittees only a weak liberal-pluralism remained. Yet, even the 

liberal -pluralism of the recam)endations agreed there was barely put 

into operation. Attempts actually to implement lesbian and gay 

initiatives faced a crisis of extraordinary magnitude. 

However, on several occasions this internal, bureaucratic process of 

contairrrent broke down or else functioned less than effectively. In 

such instances, when more progressive policies were publicly able to 

surface, however transiently, external forces intervened, led by the 

right, but drawing in a myriad of different organisations, groupings 

and individuals. Thus, I argue that power operated even when explicit 

32 By this I mean the great disparities of ideology and approach 
even within those councils developing lesbian and gay initiatives. Thus 
local authorities cannot be treated as a single, unified entity. Rather 
they are a sprawling mass of institutional arrangements (within which 
different actors are located), criss-crossed by power. For further 
discussion of the implications of this, see chapter eight. 
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conf 1i ct did not occur; and that such conf Ii ct on Iy took p1 ace when 

other, more subtle n-echanisms failed to work. 

Why, though, was the mob iIi sat i on aga i nst mun ici pa II esb i an and gay 

policies when it did c.; cur so intense? Why did more progressive 

rmnicipal approaches to sexual politics often seem so inappropriate? 

Answering these questions requires an analysis of the relationship 

between local goverment, sexual politics and ideology. 

Briefly, my argunent is that within dominant ideology, local 

government was deemed to be principally a provider of services. 

Although Labour councils possessed sufficient flexibility to organise 

their affairs scmewhat differently to Conservative authorities, at the 

same time quite definite boundaries existed. At an ideological level, 

reproducing status quo views and attitudes, identified as ccmnon sense, 

was not deemed political. However, going beyond this to articulate 

alternative perspectives was so considered, thus it was perceived to 

transgress expectations of local government's proper role and remit. 

In this thesis I argue such attitudes were so deeply ingrained even 

ngst progressive people that few attenpted to deploy municipal 

apparatuses to voice views judged illegitimate. Nevertheless, when this 

happened, as in the case of Haringey council's policy of 'positive 

images', it aroused a level of opposition not witnessed in the case of 

ccmmunity, grass-roots campaigns advancing ccmparable proposals and 

arguments. 
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As a result of advancing lesbian and gay policies, local authorities 

such as Haringey temporarily lost sane of their legitimacy as 

authoritative, hegamnic state organs. Instead they were treated by 

opponents as if they were equivalent to pressure groups within civil 

society. Yet such a partial loss of legitimacy was a temporary one. 

With the over-all balance of power within the state substantially 

unchanged, it did not take long for the status quo to be re- 

established. 

Yet even within this transient, oppositional period, the degree of 

success councils achieved ineffectively conveying progressive meanings 

was limited. For they were ccn-peting against other, arguably more 

convincing and forceful, cam-unicators, such as central government and 

the tabloid press. However, despite such limitations, as I argue in 

this thesis, local government did in-pact upon ideologies of 

hcrmsexuality, in both positive and negative ways. 

in the conclusion I tentatively suggest ways in which a dialogue 

around sexual politics might have been conducted more successfully, 

thus enabling lesbian and gay policies to achieve a more favourable 

outcome. I advocate a decentred strategy which recognises the various, 

multiple interstices of municipal practice within which sexual politics 

takes place. Thus, it is not principally a matter of conveying the 

.ri ght ý att i tudes f rom the centre, but f ac iIi tat i ng processes of change 

wherever they may occur. As wel I as practical changes, this requires 

reconceptual i sing local government, away from the top-down, centre- 

periphery model, to one that recognises the different relations of 
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power, resources and potential that exist across the terrain mnicipal 

goverment occupies. 

Having set out the main argunent of this thesis, I wish briefly to 

outline the content of each chapter. The second half of chapter one 

deals with various methodological questions raised by this research. in 

chapter two I go on to examine the history of how lesbian and Say 

policies emerged onto the local government agenda in the early 1980s, 

focusing in particular on the activity of key actors, whilst 

explicating the trends and structural changes which made their activity 

possible. Subsequently, in chapter three, I explore in some detail the 

work of three local authorities which developed lesbian and gay 

initiatives: the London Borough (LB) of Islington, Nottingham City 

Council and LB Camden. Focusing on the different conflicts and tensions 

that anerged, I examine the development of municipal structures, 

en-Ployment policies, service provision, community development and 

campaigning over the period covered by this thesis. A key thm-e of this 

chapter concerns the similarities between the different councils in 

question, an analysis which facilitates chapter four. 

There, I explore the ways in which more progressive approaches to 

sexual politics were organised out during the pol icy- implm-entation 

process of municipal lesbian and gay initiatives. I argue that despite 

the limitations on initial proposals for pieces of work, such 

suggestions were considerably more progressive than the policy 

decisions made at caTmittee, and much more far-reaching than the ways 

in which projects or proposals were actually implemented or 

operationalised. Thus, by focusing on the relationship between 



23 

bureaucracy, discourse and ideology, I explore the means by which 

municipal process facilitated a rmbilisation of bias. 

Chapter five continues this discussion by considering what happens 

when the mobilisation of bias beccmes temporarily fractured. Here, I 

carry out a case study of Haringey council's educational policy of 

% positive images%. My focus is the emergence and mobilisation of 

opposition to lesbian and gay work as a result of a freak incident - 

the sending of a letter from the lesbian and gay unit to head teachers 

informing them of the council's lesbian and gay educational policy and 

the need to develop appropriate work in schools. This took place prior 

to the forrml einergence of specific policy within the education 

department and occurred moreover without the knowledge of that 

department, a contravention of municipal decision-making processes and 

precedents. 

Chapter six develops this discussion by examining the role of the 

mass media in the discursive and political struggle that took place. I 

argue here that the mass media was not a neutral or non-partisan 

conveyor of information or ideas. Rather, through close textual 

analysis I demonstrate some of the ways in which a particular 

ideological steer was evident. At the sane time I argue that the mass 

media's claim to objectivity or, in the case of the tabloid press, 

their use of story telling and narrative imagery facilitated the 

right's interpretation of events and hence their political position. 

Finally, in chapter seven, I bring the different strands of this 

thesis together. At a rwre abstract level, I consider why the steer 
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against a more radical sexual politics occurred, why in-Planentation of 

lesbian and gay work proved almost inpossible despite the pranises and 

paper camitments of n-unicipal politicians and officials, and why 

opposition was so extensive. Lastly, I consider the future of lesbian 

and gay work. This them is continued into chapter eight, the 

conclusion of this thesis, which briefly explores the potential of 

local goverment to convey and operationalise a radical sexual 

politics. 

B. TEXTUALITY AND PARTICIPANT STATUS. 

My study of nunicipal lesbian and gay initiatives merged for 

several reasons. In part it was due to an ongoing political and 

theoretical concern with the potential of the local state to facilitate 

or bring about progressive social change. But, wre than that, it arose 

as a result of nry own experiences as a men-ber of Haringey council 

between 1986 and 1990. Later in this section, I discuss sane of the 

issues arising from my insider status. Here, I wish to focus on the 

analytical inplications of nT/ position. 

Being an actor within local government informs this thesis in a 

nuTber of ways. First, it provided me with an opportunity to experience 

the contradictions, and competing pressures and tensions of working 

within the local state. On the one hand, I was part of an innovative, 

left-wing local authority; on the other, particularly as financial 

reductions started to bite, I had to ccrm to tenns with my 

participation in an organisation that would only go so far to introduce 

a radical agenda when budgetary, legislative and electoral do-nands were 



25 

pulling in a contrary direction. The decisions I took, remaining a 

committee chair and thus formally part of the front bench, whilst 

refusing to implement, and indeed opposing, financial cutbacks and 

restrictive legislation, provide a personal context to nTY anplysis of 

the choices and options facing actors in this thesis left local 

government in 1990, conscious of and still optimistic about the 

progressive possibilities it offered even during a period of 

retrenchment, but at the swie time more bitte-ly aware of the 

limitations and imnense difficulty in achieving such potential. Every 

step was part of an unrelenting struggle which politicised those 

involved in the conflict far mcre than anyone else. I return to the 

implications of this in chapter eight. 

As well as my general participation in municipal politics through 

being a councillor, I was also particularly active in the developnent 

of a progressive, local goverment sexual politics. My involvement 

stenTmd partly frcm chairing the Wcn-en's Ccrrrnittee (1988-90) and acting 

as vice-chair of the Lesbian and Gay Sub-Comnittee (1986-88), but also 

through menbership of ccnnunity organisations such as Positive Images. 33 

My own experiences of attenpting to develop pro-lesbian and gay 

policies raised a nu-nber of questions: should such initiatives be 

developed by the local state? If so, what were the implications? Were 

policies, for exanple, being diluted? To what extent was this 

inevitable? if things had been done differently, could a more radical 

33 Positive Images was a progressive conrunity based campaign 
established in 1986 to ensure Haringey council did not back-track on 
its lesbian and gay policies and to try and build local support for 
such initiatives. See chapter five for further discussion. 
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sexual politics have been articulated, and, even mare problanatical ly, 

operationalisedý4 

This last inquiry provided the specific impetus for this project. 

For it was a question located at the heart of the tension between 

liberal pluralist practice and neo-marxist theorising. By this I mean 

that, on the one hand, we, as left-wing councillors, were acting as if 

anything was possible given sufficient support and political 

ccrrmitment; on the other hand, for many of us, our theoretical 

framework not only undermined such optimism but challenged the very 

notion that lasting, 'real' change could be brought about in this 

manner. 

In this thesis, I draw on several different qualitative 

methodological traditions, principally in the fields of political 

science, cultural theory and organisational studies. Young (1990: 10) 

has describPd a similar methodological approach as 'synergistic', 

claiming the con-bined effort of different disciplines is greater than 

their individual application. Here I wish briefly to discuss my 

methodological structure, sources and scme key problems and issues that 

arose during the four years of this project. 

Categor isi ng methods wi th inadi sc ipIi nary f ramework isin many ways 

an unhappy strategy, si nce in any 9i ven fieId, such as, for exanp I e, 

political science, various approaches can be and have been taken. 

Nevertheless, within such disciplinary discourses, there are frequently 

% 
34 In chapter seven I question the dichotary set up between 

articulation' and 'operational isation'. Particularly in the case of 
ideological initiatives, the two processes are closely intertwined. 
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daninant paradigm. in political science, it has tended to be 

positivism'35 epitomised by quantitative research and rational choice or 

ganes theory (I . McLean, 1991). Cultural theory, on the other hand, has 

veered towards a rwre open-ended approach to the validation of 

knowledge, emphasising interpretation rather than the seeking of truth. 

Since this latter epistanological niethod is closer to the approach 

adopted in this research, the discussion below focuses on cultural 

theory and some of the n-ethodological problem raised by its 

application in this area of work. 

Since one key them of this thesis is local government as a 

communicator, a conveyor of oppositional ideas and concepts, I sought 

to compare it with more conventional mass ccrmunicators, such as 

television and the press. 36 A question this research raises is whether 

local government can hold its own in this field. Can it produce texts 

that are influential, widely disseminated, and which possess sufficient 

closure to limit readings against the grain at both an analytical and 

evaluative level? Yet to what extent does this depend on the particular 

ideologies and meanings being conveyed? is local government, for 

instance, more able to convey I iberal -pluralist knowledge than radical 

interpretations or ideas? I consider these questions in some detail in 

the second half of this thesis. However, nTy research in this area has 

been limited by the lack of relevant audience surveys. My analysis of 

interpretations of lesbian and gay policies is therefore restricted to 

35 See R. Rhodes (1991: 551); J. Wolfe (1991: 237-8). 

36 Although local government is not conventionally thought of in 
this way, in some respects it is more of a communicator than television 
or the press, since there is a greater exchange of meanings which is 
both collective and interactive. See for discussion of this point in 
relation to the mass media, 1. Ang (1991: 18). 
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the textual readings and perceptions of ccmnunity activists, council 

officers, the media, right wing actors and myself during this period. 

In this thesis I make use of textual analysis to reveal the play of 

meaning within documentation and symbolic actions, and to draw 

attention to interpretive diversity, particularly between constructors 

and recipients of texts. Nevertheless, textual analysis may also cause 

difficulties. Traditionally used to deconstruct, and examine the meaning 

within books, plays, films and television programmes, it is a method 

that works best, I would suggest, when that which is under 

consideration is a discrete, definable Entity. 

This is, I appreciate, a highly controversial poirt. Drawing on the 

work of Barthes and others, a number of cultural theorists have argued 

that mass media texts cannot be treated as discrete or separate 

entities (D. Morley, 1989). Their meaning can only be known or 

constructed through a process of intertextuality, which recognises the 

i nterdependency of mean i ng between one text and another. AiI st IfuIIy 

accept that meaning cannot be found within a single play or book but 

rather depends on the context - the process of 'differance', the 

articulation of signifiers and signified with other elements in other. 

works at the sane time, novels, plays, films and television 

progranTms are easier to handle as texts than the much more diffused 

nature of political struggle or the policy-n-aking process. 

Council policies are fluid and ever changing. They lack consensual 

def inition not only as to what they mea , but also as to what they are, 

that is what they include and exclude. Local goverment policy-n-aking 
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is the result of ongoing interaction and feedback. There is rarely a 

finished product, although artificial boundaries can be placed on the 

process to delineate a particular time period which can then be 

analysed. Arguably, this is also true for plays or films, where 

reviews, serials and 'readers" cam-ents dissolve the notion of a 

stat i c, un ifi ed text. However, there st i 11 tends to be a centra I text - 

or what Barthes and Ferguson describe as a work - that can be 

distinguished from the broader play of meaning or 'textuality' (J. 

Fiske, 1989). In using textual analysis to deconstruct local government 

policy-making, there is a risk of losing the fluidity, struggle and 

interaction that ccmprise local government activity. Freezing the 

operation of policy may be useful as a mans of analysing what is 

happening, but it needs to be remembered that the process is a tactical 

one. 

Ccwarable problems apply to analyses of discursive struggles which 

treat each side simply as producers and consumers of 'texts'. Forces on 

the right and left do not wait at their collective hcme, bases for their 

opponents' missives whiling away the time producing their own. conflict 

is less organised, less conscious and less contained. In addition, 

whilst it is possible to use textual analysis to interpret more 

anorphous texts, such as dermnstrations and grass-roots political 

activity, and indeed this is scmething I attempt to do, there is a 

danger that emphas is on di scourse and mean i nq can marg i na 1i se the rn: )re 

materia, 
37 side of the dialectic. 

37 By 'material* I mean those physical changes which interact with 
ideology to produce meaning. See J. Flax (1987: 632) where she makes a 
similar point. 
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My application of textual analysis with its attendant problems has 

been carried out in conjunction with methods derived from 

organisational studies. Because of the nature of my subject matter, 

local government, I have relied heavily, particularly inthe firsthalf 

of the thesis, on council documentation - reports, minutes, memos, 

correspondence - and semi-structured interviews. ily choice of 

i nterv i ewees ref I ects the ro 1epI ayed by pr imary sources more genera IIy 

in this research: to 're-construct* past events and to provide a 

plurality of interpretations of the municipal process. 

Engaged in a n-ulti-site study of approximately six authorities, I 

interviewed between five and seven people from each council examined. 

These included councillors (front-bench and back-bench), ccmmunity 

representatives, lesbian and gay specialist officers and several other 

senior officers who had scme involvement with lesbian and Say 

Policies. 38 The majority of interviews were one-shot, tape recorded, 

between one and two hours in length and face to face, although several 

shorter telephone interviews were also carried out as were a few repeat 

interviews over a two year time-span. of those interviewed, the vast 

majority were between 30 and 45 years old, largely white, approximately 

two-thirds were lesbian or gay, and just over half were wcmen. Such a 

profile is, I would suggest, fairly representative of the actors 

involved in developing lesbian and gay initiatives. 

38 An anission has been the interviewing of front-line workers. 
This occurred for two primiary reasons. First, as a result of nV focus 
on actors involved in the formal pol icy-making/irrplen-entation process; 
secondly, because it would have proved very difficult to either 
interview a representative sample or to choose key individuals within 
such a vast employee group. 
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one difficulty I experienced, largely due to the historical nature 

of this project, concerned the discrepancies between interviewee 

recollections and bureaucratic data. I have relied on interviews for 

interpretations of the policy-making process and for personal 

perceptions of past events, but have used committee reports and minutes 

to fill in many of the details. This is, however, problematic since 

bureaucratic documentation provides a very partial picture. Minutes, in 

particular, often do not reflect the final decisions made as these 

frequently took place outside of the committee forum. Minutes also have 

a tendency only to record certain more authoritative or formal 

contributions, such as the chair's sumning up - although this varies 

between author iti es. Few descr i be conf Ii ct between caTmi ttee members or 

the strength with which opinions are held. it is difficult therefore to 

infer f rcm such documentation which decisions were considered important 

or crucial and were the result of long debate, and which were 

considered insignificant by participants and agreed formally without 

any debate at all. Minutes are, thus, as much an interpretive strategy 

as the more ostensibly partisan ccnTnents of municipal actors. 

Such issues are significant to my thesis since it attempts both to 

interpret the decision-making process and to offer a narrative of 

events and developments in the various authorities studied. it is 

possible therefore that despite my use of a variety of different 

sources and materials, my interpretation is based on insufficient 

i nformat i on. one diffi cu I ty is that, fi ve years or more on, f ew peop Ie 

can recall the detail or impact of most policy decisions. 
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I have outlined above my involvenrent in local goverment's 

developnent of lesbian and gay initiatives. Many of the events 

described in this thesis are events I took part in and rruch of W 

analysis has been infornried by this close, personal participation. I see 

this as sanething which has both advantages and disadvantages. Before 

briefly discussing them, I wish to outline how I have dealt with my 

own involvement throughout the rest of this project. 

in general I have chosen not to draw attention to my own 

participation, other than by occasional footnotes principally to items 

of personal information. This is an approach at odds with much feminist 

methodology which emphasises the importance of a feminist researcher 

achieving parity with her 'subjects' by locating herself within her own 

study as much as possible39. At a basic level, this is what I intend to 

achieve with this introduction, however I have not taken it further. In 

part this is due to the nature of nTy study. Unlike many feminist 

research projects which sxanine wcmen as clients, patients, mothers, 

housewives, that is as potentially disaTipowered (A. Oakley, 1981), this 

study is principally a study of key actors within a relatively elite 

process - local government decision-making. Thus being a subject of 

this project has different implications; it is less a process of 

objectification than of recognition of particular individuals' 

contribution. Therefore, arguably, including oneself would not 

necessarily have the effect intended. 

39 See V. Randall (1991) for a discussion of feminist method; see 
also H. Roberts (ed. ) (1981); L. Stanley (ed. ) (1990). 
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Yet because my approach as a counc i 11 or in dea Ii nq wi th I esb i an and 

gay issues diverged from the dominant municipal strategy of progressive 

authorities, I considered actually tackling this, in particular the 

marginalisation such a perspective received, even when caning from an 

actor wi th supposed power The iII usory nature of such power isa theme 

maintained throughout this thesis. Perhaps, it would have been better 

developed had I placed myself more explicitly within the text. Yet 

partly for the reason stated above I have not done so, as well as out 

of an awkwardness in deciding how to do so properly, and out of a 

desire to achieve a degree of distance or detachment from the project. 

Such a detachment is however aTbivalent. on the one hand, I wish to 

examine events and test theories as an outsider sifting material and 

arguments. 40 On the other hand, I neither can nor wish entirely to 

distance the project from my own political ly-informed concerns. I 

ment i oned above that I have not 1 ocated myse If spec ifi ca. 11 ywi th in the 

text, nevertheless, the voice of myself as a participant comes through 

at many points, despite any endeavours that it should not. It is hard, 

if not impossible to erase one's own personal location in a particular 

project. 41 Within this thesis, I am situated as councillor, policy- 

maker, manager, conTwnity activist, college/school governor and 

researcher. Each position provides a different perspective, set of 

40 See for a critique of this approach, C. Greed (1990). See also 
from a more traditional position, A. Bryman (1989: 165), who stresses 
the problem of researchers becoming too involved and I inked with their 
subjects' perspectives. 

41 Geographical location is also significant. My involvenent has 
principally been in London and more particularly in Haringey politics. 
Undoubtedly this has influenced my outlook although I have tried not to 
use Haringey as the paradign against which all other councils are 
cm-pared. 
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concerns and interests. Hopefully, they render the work more 

interesting. Yet, at the same time, I am conscious that they may sin-ply 

generate confusion: where is the writer coming from? To whan is she 

speaking? For my own segmented location means also that I want this 

pro1ject to speak to people with their own myriad of diverse concerns. 

At a more practical level, my insider status has affected my access 

to documentation and to interviewees. I wish here to consider the 

implications regarding the latter. in this thesis I have undertaken 

approximately forty interviews with councillors, officers, ccnrunity 

activists and other participants. Whilst personal connections were 

undoubtedly helpful in obtaining some interviews, 42 it also caused 

difficulties. First, I was unable to secure any interviews with right- 

wing actors in Haringey, with the exception of one friendly 

Conservative councillor. None of the other opponents of 'positive 

images' that I wrote to (approximately five) replied. This contrasts 

with a fairly high level of response from other participants - in the 

region of ninety per cent. one possible explanation is that such actors 

did not want to be interviewed by anyone regarding their involvement in 

the struggle over *positive images'. However, I know that other people 

who contacted these actors for their own research received a much 

higher level of response. I therefore conclude that such actors' 

42 About half the actors interviewed were people I knew personally 
on a political, professional or social basis and a number of the others 
I made contact with through people I knew. In all cases I made direct 
contact with named people with whom I wished to speak, rather than 
relying on the selection of senior n-anagamnt. 
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knowledge of my own involvenent and position was a major reanon why 

they would not agree to be interviewed. 43 

Know I edge of my po 1iti cs did not on Iy af f ect access to i nterv i ewees, 

it also affected the quality and nature of interviews actually carried 

out. Particularly in Haringey, niost interviewees were too aware (or 

thought they were aware) of my own position on the issues discussed. 

Whilst it is hard to quantify the effect of this, I would expect it 

influenced sane of the answers and responses given. Finally, although 

few of the interviews were carried out in the context of ongoing work 

relationships, in sane cases respondents my have felt that there were 

professional inplications to infonnation given; that is, irrespective 

of my own sense of integrity, I was not sufficiently outside the 

bureaucratic process for interviewees to feel confident that 

informtion and ideas divulged would not backfire against them. 

Yet despite the drawbacks of carrying out research with insider 

status, overal II would argue that participation in the process studied 

has given me insights and perspectives i would not otherwise have 

acquired. Within the context of participant observation (A. Bryman, 

1989: 42-7), my position meant I partook of scme of the advantages 

identified with covert research. For exaTple, I could observe events 

without being identified as a researcher and therefore without that 

status actually impacting upon people's behaviour and decisions. At the 

same time, I did not experience the drawbacks of covert research, that 

is not being able to interview participants and the various ethical 

43 See J. Pettigrew (1981: 67), where she discusses the problem of 
interviewing opposing Sikh factions in Punjab to the family into which 
she had married. 
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dilermias that often confront such researchers. A number of the people 

I worked with knew I was doing a doctorate on local goverment which I 

ccnmenced in the th i rd year of my tenn of of fi ce. However, nTy sense is 

such research was seen as entirely peripheral to my role as counci I lor 

and ccmnittee chair. 

Being a participant with formal status facilitated nTy privileged 

access to certain documents. Moreover, my role as a n-unicipal actor 

with known politics meant undoubtedly that some people interviewed were 

mare open and revealing than they might otherwise have been with a 

stranger or with scmeone whose politics they did not know. Thus the 

question of trust and confidence works both ways. More was at stake in 

interviews, particularly those with Haringey actors, since I was also 

an actor in the sane process, yet at the same time, less was at stake. 

Despite being structured, many of the interviews resmbled ongoing 

conversations I had held with the su-ne people at other times. The 

difference was one, perhaps, of depth not substance. 

Since leaving the arena of local goverment, it has beccme of 

particular importance that this thesis says scrmthing of relevance and 

use to those still directly involved in developing lesbian and gay 
44 

counci I initiatives. Whi Ist the bulk of this work provides an analysis 

of past events, I nevertheless hope such a history will provide 

pointers to future possibilities, strategies to avoid and obstacles to 

be overccme. in chapter eight I return to this issue more directly, by 

44 See the enphasis in organisational research on understanding and 
inproving organisational effectiveness and perforTnance, A. Bryman 
(1989: 5,233-9). 
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suggesting an approach a future municipal sexual politics might 

enccnpass. 
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CHAPTER TWO. 

OFF THE BANNER AND ONTO THE AGENDA: 

THE EMERGENCE OF A NEW MUNICIPAL SEXUAL POLITICS. 1979-S6. 

A. INTRODUCTION. 

"Damestic life' and *the quality of human relationships' are 
emerging from the silent secrecy of 'the private' to enter the 
public world of town hall ccmmittees. ' (L. Segal, 1987: 224) 

in varying, historically contingent ways, local authorities have 

always engaged with the private dcmain. Whilst nunicipal sexual 

politics becane explicit and self-conscious in the 1980s, provision of 

previous periods - social and education services as well as 'wash- 

houses and council housing" - relied on and helped affinn a sexual 

divisi on of I abour, nuc I ear f ami Iy structure and heterosexua I hegemony. 

Thus, despite claims to the contrary, 
2 hcn-asexuality was not simply 

ignored by local goverment prior to progressive developments in the 

1980s. Moreover, beyond local goverment's participation in reproducing 

patriarchal social structures, values and social relations, in the 

1976s examples abound of explicit discrimination against lesbians and 

I E. Wilson with A. Weir (1984: 129). 

2 Ibid; see also L. Segal (1987: 224). 
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3 gays, often by authorities who a decade later were branded as 'loony 

4 1 eft' . 

Within this context of ongoing oppression, discrimination and 

marginal isation, certain Labour authorities in the early to mid-1980s, 

began to fomulate positive lesbian and gay policies. 5 What was unusual 

about such policies and initiatives was not that they addressed 

'3 The following are examples of municipal discrimination against 
lesbians and gay men. In 1974, a gay teacher was banned fran 
employment by the Inner London Education Authority (ILEA) for refusing 
to pra-nise not to discuss hcn-osexuality with pupils outside structured 
sex education classes (Gay Left, 1975, no. 1). Rotherham council in the 
early 1970s turned down applications by a local Campaign for Hcniosexual 
Equality (CHE) group to hire rooms for a gay disco (T. Sanderson, 
1988: 89). During the same period, Scarborough, Bradford, Bournemouth 
and Preston City Councils refused to let CHE hold their annual 
conference within municipal halls (Rights of gay men and waren, Labour 
Party, 1981: 8), while in the late 1970s, Clwyd and Norfolk County 
Councils refused to employ lesbians and gays in jobs involving 
responsibility for children (ibid: 7). 

Into the 1980s similar policies continued. A four year battle was 
fought to get the free publication, Gay News, into Croydon reference 
library (jappho, 1981, vol. 8, no. 10). In 1981, Barking, a Labour 
controlled local authority, sacked a care assistant in a girls' 
residential hcme on the grounds of her lesbianism (Sapp , ibid). In 
Staffordshire, Conservative District Council leader, Bill Brownhill, 
suggested (December 1986) that 90% of lesbians and gay men be gassed as 
a cure for AIDS (ALA Lesbian and Gay CcxTmittee, Agend , item 8,17 
March 1987). His call for repeal of the Sexual offences Act, 1967, was 
supported by the council's Labour leader, Jack Greenaway (ibid). 

4 otýer authorities were also branded as *loony left' that did not 
develop lesbian and gay policies. 

I Most lesbian and gay equality work was introduced by Labour 
admi ni strat i ons. I ndeed in both LB Ea Ii ng and Nott i ngham Ci ty Counc i1, 
the election of Conservative council leaderships signalled the end of 
such policy development. The differential response of Labour and 
Conservative councils illustrated differing interpretations of the 
problem. Whilst left-wing Labour authorities perceived the problem as 
discrimination and prejudice, for Conservative authorities, the problem 
was lesbians and gay men themselves. See for more general discussion on 
this point, M. Edelman (1988: ch. 2). 
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homosexuality. Rather, the innovation of the 1980s was that councils 

for the first time treated hcmosexual ity in a manner that challenged 

its previous status as unnatural and undesirable. 

Yet despite the outrage lesbian and gay municipal initiatives 

provoked, 6 they rmained throughout the 1980s a relatively marginal 

aspect of local government activity. A study by the Association of 

Metropolitan Authc, -ities (AMA), The Organisation and Management of 

Equa Ii ty Po Iici es ( 1988), quest i oned member author iti es on the ir work. 7 

All fifty-three respondents had or were developing equal opportunity 

policies (EOPs). Twenty-six had policy statemnts which included 

ref erence to sexua 1i ty or 1 esb i ans and gays. However on Iya handf uI had 

established specialist caTmittees and officers for lesbian and gay 

equality woHk. 8 

In this chapter I examine the process by which lesbian and gay 

issues were reconstituted on the local government agenda. First, I 

consider the changing environment of local government in the late 1970s 

to early 1980s, in particular the emergence of new urban left 

authorities. Second, I examine the lesbian and gay movement - the shift 

frcm extra-state to local government-oriented strategies - between 1970 

See chapters fi ve to seven for f urther di scuss i on on the 
opposition to municipal lesbian and gay policies. 

7 The AMA consists of London boroughs, metropolitan districts and 
joint boards. it does not include non-metropolitan districts or county 
councils. The response rate to the survey was 60%. 

8 See appendix A of this thesis. This ccmpares with more than 
twelve wcmen's ccmnittees/working parties and race relations 
caTmittees/working parties (AMA, 1988: 5). Over sixteen authorities 
employed specialist wcmen's officers and over twenty-five authorities, 
officers on race (AMA, 1988: 8). See also S. Brownhill and S. Halford 
(1990: 399). 
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and 1986. Third, I consider the role of various actors in achieving a 

place for lesbian and gay issues on the municipal agenda: (i) the 

Labour Party; (ii) ccnTmnity activists; and (iii) local government 

officers. Finally, I examine the early responses of Labour controlled 

left-wing councils, in particular the GLC, to lesbian and gay issues. 

B. THE CHANGING SHAPE OF LOCAL GOVERNMENT. 

1. The emergence of the urban. ffunicipal left. 

The history of the ermrgence in Britain of the new urban left has 

been we II documented by Boddy and Fudge (eds) ( 1984), Gyf ord ( 1985), 

Lansley et al. (1989) and others. I will therefore review briefly 

ex i st i ng research on the chang i ng urban, po Iiti ca IcI imate of the I ate 

1970s and early 1980s. For this begins to explain not only why local 

authorities began to reconsider lesbian and gay issues, but also why 

lesbians and gays began to reconsider local government. 

Fran the mi d- 1970s, the - character of many urban, Labour-contro II ed 

local authorities began to change. 9 in 1981, a new left-wing leadership 

was installed in the Greater London Counci I (GLC). Local elections the 

following year witnessed a similar process in a nurber of other London 

authorities such as Islington and Camden. 10 New councillors joined 

counc i1s carmitted to the in-ple-nentation of progressive, 

91t is important to note however that many urban Labour 
authorities remained outside (and often hostile to) the new municipal 
socialism. These included Glasgow, Cardiff and Birmingham. 

10 See generally D. and M. Kogan (1983: ch. 9). 
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democratically-drawn up manifestos. In Manchester, Sheffield and 

elsewhere, traditional Labour leaderships were replaced. 

The amrgence in local goverment of a new, urban left was the 

result of several interconnected processes (J. Gyford, 1985: ch. 2): the 

changing ca-nposition of the Labour Party, local goverrrmnt 

restructuring with rmdifications to its workforce profile, the 

developTent and influence of neo-n-arxist theory and the inpact of the 

post-1979 Thatcher goverment. I discuss these briefly in turn. 

Fran the mid to late 1970s, the membership of the Labour Party, 

particularly in London began to change, due to an influx of feminists 

and other progressivesil with a background in the voluntary sector, 12 

c -nun. . 
13 cm 'ty politics and new social movenents In particular, many of 

the wcmen who joined came with an understanding of sexual politics (a 

point I return to later) and a history of activism in grass-roots 

campaigns around such issues as child-care and housing - front-line 

interaction with the local state (C. Cockburn, 1977). 14 Amongst those 

who joined out of disillusionment with Fourth international parties, 

they brought into the Labour Party a familiarity with marxism, an 

11 0 
See K. Harriss (1989: 39-40); D. and M. Kogan (1983: ch. 10); L. 

Segal (1987: ch. 2). 

12 Interview with Linda Bellos. For details of interviewees, see 
appendix B. 

13 For example, the wanen's movement, peace movement, Black 
politics, urban politics, anti-poverty work and so on. 

14 See also L. Bondi and L. Peake (1988); C. Cockburn (1977); S. 
Perrigo (1986); V. Randall (1982: ch. 5). This contrasted with the 
position and activities of much of the male left during the early 1970s 
who dismissed local goverrn-ent as a politically irrelevant apparatus; 
S. Lansley et al. (1989: 1). 
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interest in theoretical development, and a caymibTent to far-reaching 

social change. Journals, such as Chartist, which later expounded the 

Labour Party 'soft-left's' ffunicipal agenda, had their background in 

the Trotskyist politics of the 1970s. 15 

This decade which preceded the emergence of 'urban socialism' saw 

the general development and diffusion of neo-marxist theory and 

po 1iti cs. Wh i1 st many of these i deas grew out of po Iiti ca I exper i ence, 

changing theoretical perspectives also had an impact on the direction 

of subsequent activism. The work of Gramsci, Althusser and Poulantzas 

in part i cu 1 ar became h igh Iyi nf I uent iaIin shap i ng 1 ef t-w i ng concerns. 16 

The need to construct a counter -hegemony, to exploit the contradictions 

within the state rather than to simply overthrow it characterised 

thinkers of the new urban left. Neo-n-arxist ideas, with their critique 

of class reductionism and their interest in culture and ideology, 

supported the increasing political significance of feminism and new 

social rmvements. 17 Urban theorists drawing on this work began to 

explore the potential of local government as a site of contradiction 

and as a focus for constructing an oppositional hegemony. 

But it was not only a new theoretical politics that was significant 

in the developnent of the municipal left. The welfare state of the 

15 See discussion with Chartist nvmbers. 

16 Clearly only a minority of people were familiar with the actual 
work of these theorists. Their ideas however were more widely known and 
developed in other work more closely related to the conditions of 
British politics. 

17 This point should not be over-stated. Neo-marxism still tended 
to maintain the primacy of the economic sphere and of economic class 
struggle. 
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post-war era had produced a new middle-class. occupational, financial 

and ideological reasons led many, particularly in London, to settle in 

inner-city areas. Joining the Labour Party in traditionally working- 

class wards, they slowly exerted an increasing influence on the 

politics and organisational style of local parties (J. Gyford, 

1985: 22). Gordon and Whiteley (1979) argue this led to a shift away 

from issues of class towards a more middle-class, identity politics. 18 

However, I would question the extent to which this happened. Whilst 

equal opportunities, international concerns and cultural politics did 

beccme more significant, perusal of Labour left journals such as London 

Labour Briefing and Chartist shows traditional class politics retained 

much of its priority, 

A third important factor in explaining the changing ccmposition of 

many urban authorities was the reorganisation of local government 

during this period (J. Gyford, 1985: ch. 2). Elcock (1981) describes 

how, as a result, across Britain traditional oligarchies were 

overturned. More 'intellectual', policy-oriented Labour councillors 

began to be elected. Within the workforce, new prograwms, such as the 

com-nunity development initiatives of the 1970s, brought different 

people into municipal employment. This change is important to 

understanding the initiation of lesbian and gay council policies, since 

much of the latter's impetus cane fran council staff. Despite the 

drawbacks and limitations of ccmTunity developnent program-es, 19 the 

off icers appointed deployed a significantly different model of council- 

18 See also J. Gyford (1985: 22). 

19 For discussion and critiques of ccmnunity developrmnt 
program, es, see S. Barrett and M. Hi 11 (1986: 40); C. Cockburn (1977: ch. 
2,4). 
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ccmnunity relations than did the traditional bureaucracy. COMTunity 

participation and initiative was eaphasised rather than service 

delivery to passive, grateful clients. This rmdel was to becane 

increasingly inportant with the rise of equal opportunity policies 

(EOPs). 

Within the Labour Party, from the late 1970s onwards, an 

increasingly harsh struggle took place between right and left for 

control. These national battles were also fought at a local level as 

municipal politics becane an increasingly important site of activism. 20 

In the selection processes of the early 1980s, both left and right 

mobi I ised to determine who would represent Labour in counci I elections. 

The departure of Labour councillors to the Social Darocratic Party 

(SDP) in many areas, most notab IyinIsIi n9ton in 198 1, f reed up seats 

for selections as well as shifting the political balance in local 

constituencies towards the left. 

At the sane time, within new urban left parties, dernands increased 

for council Labour groups to be mre accountable to the local party. In 

many places candidates selected to stand had to pranise to abide by 

party decisions (S. Perrigo, 1986). Whether this is an antecedent or 

characteristic of progressive n-unicipal politics is difficult to 

determine. It worked against the left in the late 1980s when many 

part i es voted for ba I anced budgets and statutory ccmp 1i ance rather than 

def i ance. St iII, in the ear Iy 1980s, it was a mans of ensur i rig that a 

wide variety of concerns and interests were channelled onto the local 

20 on the struggles within Islington Labour Party, see J. Gyford 
(1985: 26); S. Lansley et al. (1989: 11); D. and M. Kogan (1983: ch. 11). 
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goverm-ient agenda, facilitated by the increasing democratisation and 

significance of the manifesto process (see chapter three). 

As I have indicated, the left's emerging interest in local 

government in the early ; q8Os took place for several reasons. One of 

the most significant however was the changing national political scene. 

From the late 1970s and the appointment of right-wing Labour MP, Jim 

Callaghan as prime minister, central government became seen as 

increasingly antithetical to the development of more radical policies. 

This view was strengthened with the 1979 Conservative general election 

victory. Fran then onwards until the late 1980s, progressive activists 

in and outside the Labour Party turned to local government instead as 

(i) a site from which to resist Thatcherism; (ii) a basis for 

mobilising people, particularly those most affected by central 

government policies; and (iii) as providing an opportunity to pre- 

figure a national, socialist government. 

The po Iiti cs of counc iIs such as Manchester, Is1i ngton, and the GLC 

in the early 1980s, embodied a shift away from traditional perceptions 

of local goverment's role. Emphasis was placed on ccmmnity 

participation and consultation, particularly with sections of the 

conmnity historically ignored due to their race, class and gender-21 

Councils considered - and in some cases attempted - the 

decentralisation of services (D. Blunkett and K. Jackson, 1987: 94-7) 

and, rwre controversially, political power. 

11 G. Stoker (1988: ch. 9) discusses the close relationship between 
the urban left and camiunity-based organisations. For many progressive 
Labour Party mu-nbers and councillors without close ties with trades 
unions, cornnunity politics fomed an inportant basis of support and 
aIIi ances. 
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They became campaigners, protesting against reactionary policies, 

lending support to socialist movements (J. Oyford, 1985: 52-6). This 

often precipitated symbolic initiatives - raising the red flag, 

renaming parks, libraries and ccmmunity centres after international 

revolutionary figures22 in order to draw attention to political issues 

deemed important: apartheid, nuclear power, unerrplor-ent. 23 other 

developments by new urban left councils included anti-poverty 

strategies, local economic progranTnes (D. Blunkett and K. Jackson, 

1987: ch. 6)24 and, of particular relevance to later lesbian and gay 

equality work, the developnent of EOPs. 

2. Equal opportunity policies. 

EOPs have been a well-established feature of western social policy 

for several decades. In Britain, Solomos (1989) tra, -. es their origins 

back to the ad hoc racial policies of the 1950s and more specifically 

to those which followed the Race Relations Act 1976.25 in local 

goverrrnent, anti -discriminatory policies for Black people were joined 

in the late 1970s by similar policy statements targeted at wcmen. Yet 

attempts to implement EOPs in local authorities in the 1970s were not 

generally successful (P. Nanton and M. Fitzgerald, 1990: 157). 

Consequently, with the emergence of the new municipal left, the early 

22 See for general discussion S. Lansley et al. (1989: 68). 

23 See S. Lansley et a]. (1989, ch. 5) on problems of syffbolic 
policies. See also for further discussion chapters three and seven of 
this thesis. 

24 See also J. Sellgren (1987). 

25 P. Nanton and M. Fitzgerald (1990: 157); J. Solomos and W. Ball 
(1990: 211); K. Young and N. Connelly (1984: 13-25). 
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1980s witnessed the establishnent of specialist mini-departments and 

strategic caTmittees to inprove anti -di scr imi natory work. 26 These units 

were also at the forefront of atterrpts to de-bureaucratise local 

goverment. 27 Button (1984) describes how early wanen's units and 

camittees attempted to implement feminist organisational processes. 28 

Despite the popularity and widespread deployment of EOPs, as 

strategies they remained poorly defined and ambiguous (K. Young, 

1990: 32), 29 a prob I em that was to surf ace cont. i nual Iyin the deve I opment, 

of lesbian and gay work. 30 Policies to address racial and sexual 

inequality combined several different approaches and strategies: 

tackling direct and indirect procedural discrimination, positive 

action, 31 positive discrimination, 32 attempting to provide an equal 

26 For research on I ocal goverment EOPs f or women see S. Brownh iII 
and S. Halford (1990); S. Button (1984); A. Coyle (1989); K. Flannery 
and S. Roelofs (1984); S. Goss (1984); S. Halford (1988). On local 
goverment race equality initiatives and structures see W. Ball and J. 
Solomos (1990); G. Ben-Tovim et al. (1986); H. Ouseley (1984). For 
critique on policies anission of class, see A. Nelson (1990). 

27 Althouýh they have been criticised for themselves becoming too 
bureaucratic; see K. Flannery and S. Roelofs (1983: 75). 

28 See also S. Brownhill and S. Halford (1990: 401). 

% 
29 B. Hogwood and L. Gunn (1984: ch. 7) discuss the problenr. that 

arise in policy developmnt when issues are inadequately defined. 

30 For theoretical work on equal opportunities see J. Edwards 
(1988/9); J. Fishkin (1987); B. Gross (1987); G. Loury (1987); J. 
Nickel (1987); L. Sumer (1987). 

31 Positive action, according to D. Mason (1990: 52), entails 
measures targeted at a section of the cormunity to assist that 
conTmnity's members in being able to compete equally. K. Young 
(1990: 29) uses a broader d-finition which includes interventions to 
ensure groups receive their 'fair' share of goods and services as wel I 
as enhancing respect and prestige of minority comnunities. 

32 Positive discrimination entails ccmpensating for a groups 
inability to ca-npete equally at the point of selection; D. Mason, 
(1990: 53). 



49 

starting point and equality of outccm. Florig (1986) describes a 

further strategy: 'prospect regarding equal opportunities between 

blocs', by this he mans that the likelihood of men and women, Black 

people and white people attaining a particular 'good', such as housing, 

should be the sane. 

Although authorities developing EOPs used a ccmbination of the 

approaches described above depending on the issue in question - 

recruitment, for example, invoked different strategies to those 

deployed in cases of harassment or wanen's child care needs - there 

were also differences between authorities. Scme emphasised a liberal- 

pluralist approach, focusing on the need for non-discriminatory 

33 
procedures, whilst others adopted more progressive strategies (D. 

Mason, 1990: 51). Gurbux Singh, chief executive of Haringey council, 

describes these techniques as historically consecutive: 

'When equal opportunity initiatives were introduced into local 
government, the liberal notion of fair procedures was what long- 
standing personnel departments and bureaucrats opted for. However 
with the arrival in the mid 80s of specialist advisors and 
equalities units on an increasing scale ... a concern with equality 
of outcane was increasingly put on the agenda. Conflicts 
ensued ... between bureaucrats who for years viewed their work as 
. value neutral' and politicians and equalities advisors who saw 
all decisions as highly political. ' (Priority for Equality 
Conference, Local Goverm-ent InforTmtion Unit (LGIU), February 

The development of EOPs to address race and sex discrimination, the 

attempts at non-hierarchical ways of working, were both extremely 

33 Florig (1986) argues that EOPs are implicitly conservative since 
by masking class inequality they convey the assumption that equality 
can be achieved through social policies without the need for structural 
or systemic transformation. See also critique of liberal approach by S. 
Saggar (1991). 
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important in making local government appear a relevant and useful arena 

for lesbians and gay men. But the resonance of the new left agenda for 

lesbian and gay ccnTrunities extended beyond EOPs and greater 

darocratisation. The focus on culture and the arts by councils such as 

the GLC also held special meaning. This was not just due to the 

opportunities funding provided for large gay and lesbian festivals: 'in 

the pink', 34 *lark in the park"35 'strength and pride'. 36 It was also 

because of the links - identified by gay men in particular - between 

issues of sexuality and of culture, that is their shared wphasis on 

identity, cam-unity, the body, ideology, sexual expression and pleasure 

(D. Cohen and R. Dyer, 1980). 37 

According to Cohen and Dyer (1980: 176-8), culture was a place where 

one could be *queer'; an identity which brought with it an artistic 

sensitivity. Moreover, culture was linked with femininity and hence 

held a resonance for men who did not perceive themselves as masculine. 

one could argue that this equation of hcrmsexuality with culture 

affirms a number of social stereotypes, but that would be to miss the 

point. For gay men and lesbians negotiating their sexual and social 

identity, the arts, and culture =re generally, provided both an 

impýrtant site of struggle and a means of expression. Consequently, 

local authority initiatives in this area, their funding of artifacts 

34 Organised by the GLC, Autum 1985. 

35 Funded by Edinburgh City Council, 1987. 

36 Funded and partly organised by LB Cwden, Hackney, Haringey and 
Islington, 1987 to 1990. 

37 See also P. Gilroy (1990: 193), the ideology of race initiatives 
led to an en-phasis on culture and identity rather than politics and 
history. 
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and perforn-ances as a mans of camunity developrent and identity 

af fi rmat i on, i ncreased 1 esb i ans and gays' i nterest in1 ocal goverm-ent. 

C. THE CHANGING FACE OF THE LESBIAN AND GAY MOVEMENT. 1973-86. 

In the previous section I discussed how urban left councils opened 

up the municipal political agenda for lesbian and gay issues in a new 

way. Th is was ach i eved by (i) construct i ng broad def initi ons of 

disadvantage; (ii) creating solutions such as equal opportunities and 

(iii) deploying organisational frarmworks such as equality camittees 

and units. However, these changes are not sufficient to explain why 

lesbian and gay nrunicipal policies emerged. Thus, I now go on to 

discuss how and why lesbians and gays beca-ne interested in local 

goverment and how sexual politics reached the municipal agenda. 

The discussion that follows provides a condensed history and 

analysis of lesbian and gay politics f rcm the mid-1970s to early 1980s. 

its purpose is to show how the changing paradigm of sexuality and 

identity evolved into a particular sexual politics that then entered 

the local qoverm-ýeent arena. This discussion does not however aspire to 

provide a full history of lesbian and gay politics during this period. 
0 My cam)ents therefore focus on those developrnents of particular 

38 relevance to later local govermient initiatives. 

38 One effect of this is to place greater mphasis on London 
lesbian and gay politics since the bulk of lesbian and gay nrunicipal 
initiatives took place in the capital. 
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1. Lesbian feminism. 

In the early 1970s, politically active lesbians moved in different 

directions. Some became involved in mixed reformist (and social) 

organisations such as the Campaign for Homosexual Equality (CHE), some 

for a short while joined the more radical Gay Liberation Front (GLF), 

while others focused their activity on lesbian social organisations 

such as Sappho or became active in the Women's Liberation Movement 

(WLM). My focus here is on this latter WLM group. 

Amongst those lesbians who became active in the WLM, many came with 

a history of involvement and subsequent disillusiomient in mixed gay 

politics. 
39 In out (1977, no. 3), for example, Chris Gill provides an 

account of the difficulties she faced joining a CHE group, feeling as 

a woman unwelcome by the male majority. 
40 Experiences of the GLF were 

little better and in February 1972 women's groups left en bloc. 41 

principally to engage in feminist activism. Yet the experiences of 

lesbians in the WLM during the early 1970s was mixed. Aside from a few 

conTrunities of lesbian separatists, lesbian feminists tended to find 

themselves marginalised, seen by the heterosexual majority as 

confirming others' stereotyped views of feminists and as distracting 

from more important areas of women's oppression. However:, by the mid- 

39 For discussion on the differences and tensions between lesbian 
feminist and gay politics, see M. Frye (1983: 128-45); S. Jeffreys 
(1990: ch. 4-5). 

40 See also J. Dixon (1988), lesbians' concerns such as employment 
opportunities, poverty, male violence and child custody tended to be 
ignored. 

41 Kincaid (Gay Left, 1975), argues the departure of women was the 
biggest political reversal for the GLF. See also S. Watney (1980: 71). 
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1970s the situation had begun to change. Bouchier (1983: ch. 4) argues 

that frcm 1975 the wcmen's mvement became wre radical and the 

position of lesbians consequently stronger. 

Towards the end of the decade, lesbian feminists started to develop 

and assert a theorisation of heterosexuality, which they defined as a 

socially constructed set of practices intended to maintain patriarchy. 

AiIe soc iaIi st f emi ni sts attempted to synthes i se or make such a theory 

ccn-patible with marxism, other feminists argued that patriarchy - the 

oppression of wanen - was anterior to and more enccmpassing than any 

other social system, including capitalism. Wa-nen's oppression, they 

argued, occurred in many spheres, but heterosexuality possessed a 

special determinacy. Not only was male sexual access to wcmen itself a 

significant objective of patriarchy but it also facilitated other forms 

of gender oppression. 42 
I 

Within this analysis, no natural alliances were dee-ned to exist 

between 1 esb i ans and gay men. 43 1 ndeed in many ways the two groups were 

perceived as being at opposite ends of the spectrun. The oppression of 

lesbians was rooted in the oppression of women from which all men were 

deemed to benefit. indeed gay men were seen by scme as acting out the 

homoerotica of patriarchal society which celebrated male superiority 

and its gendered alienation from wcmen. 44 

42 For general discussion in this area, see A. Rich (1981). 

43 See, for exanple, M. Frye (1983); A. Rich (1981). 

44 For alternative, more sophisticated analyses, see'chapter seven. 
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Since heterosexuality was dew-ed functional to patriarchy, 

lesbianism therefore operated as a means of resistance. Syn-bolically 

and materially it was perceived to challenge patriarchal power. In 

Britain, this position was controversially advocated in 1979 by the 

Leeds Revolutionary Feminist Group (LRFG). 45 LRFG's analysis centred on 

the 'Redstockings" phrase 'political lesbian', which meant *a woman- 

i dent ifi ed-wcman who did not f uck men' (on I ywcmen (eds) , 1981: 67). LRFG 

argued that since the fundamental oppression, that of men over women, 

was maintained through sexuality (Onlywamen (eds), 1981: 5), women 

should cease penetration, which they defined as an 'an act of great 

symbolic significance by which the oppressor enters the body of the 

oppressed* (Onlywomen (eds), 1981: 6). Instead women should become 

political lesbians. 

The LRFG's strategy and analysis proved highly controversial. Not 

only heterosexual women resented the tone and strategy of the LRFG. 

Many lesbians too criticised the paper for being vanquardist, for 

defining wcmen's sexuality in terms of men and for de-sexualising 

lesbianism. 46 Within the opposition shown to political lesbianism were 

the seeds of the later approach to sexuality that was to be adopted by 

lesbians and gays in municipal politics: that sexuality was basically 

a choice (although not an equal one) and that both lesbian and 

heterosexual women's decisions should be respected and deemed valid. 

First published by. Wires, 1981. 

46 See anonymous critique of 'political lesbianism" (Onlywcmen 
(eds), 1981: 33-5). Similar criticisms have been made of Rich's concept 
of a 'lesbian continuumý; see A. Ferguson et al. (1982). See also B. 
Campbell (1987); W. Clark (1987). 
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The tensions between self -def ined radical and socialist feminists in 

the late 1970s and early 1980s carried through into their approaches to 

political organising and strategies for social change. In the min, 

British radical feminists eschewed attempts to transform or make use of 

patriarchal institutions (S. Brownhill and S. Halford, 1990: 401). Thus, 

little work was carried out to achieve legal reform or obtain state 

f und i ng. I nstead arphas is was pI aced on 'autoncrrous' projects. The mi d 

to late 1970s witnessed the development of many, including Lesbian 

Line, Rape Crisis and the London feminist bookshop, Sisterwrite. For, 

although becoming a lesbian was defined by many feminists as 

politically important, such a transition was not deemed sufficient in 

itself to transform society. The need to develop a feminist conrunity 

was vital, as was challenging male power, particularly when manifested 

as sexual violence (D. Bouchier, 1983: ch. 5). 

Equal ly important were pre-figurative organising and non- 

hierarchical structures. This emphasis on open, egalitarian processes 

augmented the difficulties many feminists had with organisations such 

as the Labour Party and the Fourth International, both of which 

operated according to rules, procedures and, in the case of the latter, 

within a vanquardist, centralist model. Consequently, in the mid and 

late 1970s, many lesbian feminists chose to remain outside formal state 

and party politics. Not all lesbian feminists however took this 

position. Others, particularly socialist feminists, continued to 

en-phasise the importance of engaging with the state around issues such 

as abortion, child care, employment protection and equality, organising 

within the voluntary sector, and, to a limited extent at this time, 

within political parties. 
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In discussing the expansion of interest in local governmnt in the 

1980s, it remains unclear to what extent previously separatist 

feminists became involved or whether it was those wcmen already active 

in state politics and reform-oriented strategies who were principally 

drawn in. Perhaps all that can be said is that whilst many lesbian 

feminists continued to remain at a distance frcm municipal politics in 

the 1980s, the movement as a whole underwent a converse shift in 

emphasis, as I describe below. 

2. Gay liberation. 

The British gay rmvenent in the 1970s ranged fran politically 

moderate organisations, such as CHE (J. Marshall, 1980) to more radical 

groups such as the predominantly male, Gay Liberation Front (GLF). CHE, 

wh i ch out Ii ved most other gay organ i sat i ons, perce i ved i ts ro Ie as two- 

fold: providing a social service for gays and working politically in 

the public realm to ccmbat institutional ised discrimination. 47 The OLF, 

a radical gay movement heavily influenced by Black activist politics 

and feminism, emerged in many English-speaking countries in the late 

ý48 1960s and early 1970s., In Britain, the first meeting took place at the 

LSE in 1971. 

'The gay movement for me really started with the South London GLF 
in 1972. ... They weren't very conventional, they were mostly 
younger and were into being public and talking about it. Also I 
remwber a very, very early meeting when scmebody said, "Let's 

47 According to E. Cooper (Gay Left Autumn 1975), CHE was about 
integration rather than rebellion. 

48 See B. Adam (1987); D. Altman (1971); J. Shiers (1980: 140); D. 
Thcmpson (1985). 
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think of the reasons why we are glad to be gay, "... ' B. 
Thorneycroft et al. (1988: 158) 

GLF argued that homosexuality was inherently revolutionary because 

it challenged and could not be accomnodated by patriarchal capitalism 

(K. Birch, 1980). 49 Influenced by marxist analyses of working-class 

consciousness, CLF granted gay experience an epistemological primacy. 

Since their sexuality was at odds with the status quo, gays were the 

class who truly understood social relations. Therefore they could lead 

or be catalysts in the revolutionary struggle, unleashing the 

homosexuality in everyone (B. Adam, 1987). 

Such an analysis provided a focal point for criticism and debate. 50 

it also, according to Ken Livingstone, provided the impetus for 

action. 51 In L&nbeth, GLF activists attended Labour Party ward meetings 

making demands that shocked more traditional men-bers. Although the GLF 

was unable to sustain itself and had faded out by the mid-1970s, 
52 its 

P lace was filled by other similar groupings, including the marxist 

collective, Gay Left, which attenpted to develop the links between 

socialism, feminism and gay liberation (B. Cant, 1988). Rather than 

proXide an account of the shifting organisational loyalties within the 

See also A. Brackx (Spare Rib 1979); D. Milligan (Out, 1976- 
7); S. Watney (1980: 68). 

So See critique of GLF by S. Watney (1980). See also J. Shiers 
(1980: 144) who argued that too much errphasis was placed on social 
change occurring as a result of individual effort. 

51 Interview with Ken Livingstone. 

52 An analysis of the breakdown of the GLF in the journal Gay Left 
(Spring 1986), argues a major reason for the Front's dissolution was 
the disproportionate emphasis placed on 'caning out'. Thus the latter's 
partial realisation was seen as a revolutionary achievement, rendering 
GLF redundant, rather than as a first step. 
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gay mvement, I sinply outline some of the debates relevant to this 

thesis that occurred during this time. 

one that remained ongoing, concerned the relationship between 

53 homosexuality and capitalism. Not all gay radicals took the GLF 

position on their own revolutionary ontology (S. Watney, 1980: 72). Scme 

argued that capitalism could quite easily absorb gay liberation with 

its e%Tphasis on reforms and consumerism (J. Shiers, 1980: 145). Others, 

following Foucault, claimed that a hcmosexual identity was itself 

historically contingent; as a construction of modern medical-moral 

discourse, it could not be inherently radical. 

Linked to this debate was a secondary argument concerning the 

ability to engage in pre-f igurative sexual relations. Radical feminists 

claimed. that one of the principal purposes of adopting a lesbian 

lifestyle was to build better sexual relations based on nurturing, 

egalitarianism and a less genital ly-oriented erotica. 54 However such an 

approach was derisorily dismissed by lesbian and gay activists such as 

Wilson (Red Raq, no. 10), who argued it was impossible to transcend 

society and engage in unalienated sexual love. To suggest otherwise, 

she argued, was to imply lesbian and gay sexuality existed or could 
0 

53 See B. Marshall's (1989) critique of the journal Gay Left for 
neglecting a materialist analysis and for focusing insufficiently on 
the relationship between class oppression and gay oppression. However 
early issues of the journal erTphasise the importance of a marxist 
analysis of oppression, see, for exwple, Gay Left, Autumn 1975, no. 1. 

54 See similar claims by J. D'Emilio (1983: 111). 
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exist separately fran other social relations, a prescription which 

negated homosexuality's own social origins and construction. 55 

The perception of hcrmsexuality as socially constructed did however 

influence a more idealistic strand of gay politics whose objective was 

the dissolution of sexual categories. Within this framework, labels 

such as heterosexua Ii ty and homosexua 1i ty were perce i ved as oppress i ve 

and pathologising, serving merely to maintain and reinforce artificial 

divisions between people. 56 Derands for Say rights were hence seen as 

misconceived since they functioned to strengthen and reinforce t;. a 

notion of an essential gay identity. 

In arguing against essentialism, radical gay politics diverged from 

a radical feminism which in many ways asserted the social category 

. wanan'. In other ways, however, gay left politics took feminist 

concerns seriously. For advocates of *efferninism* and political drag, 

the oppression of gay men was identified as a derivative aspect of 

sexism. 51 Yet aside frcm smal I groups such as the Brixton Fairies, this 

55 This perception of homosexuality as non- instrumental in the 
achievement of social change is a point to which I return. In later 
municipal politics it provided a basis for rejecting claims by 
opponents of lesbian and gay policies that such policies would bring 
about revolutionary social change. Council officers also took this 
approach in refusing to make a value jud9nents between different kinds 
of Say sexual expression. The point of n-unicipal initiatives, it was 
argued, was to provide equal treabnent. or rights for all hamsexuals, 
not to deploy certain 'pre-figurative* variations as social tools. See 
chapter eight for further discussion of this point. 

56 See D. Albnan (1980: 56); S. Watney (1980); J. Weeks (1980: 19; 
1985: 198-9). 

57 See C. Riddiough (1981); D. Thcmpson (1985: ch. 
'3); N. Young (Gay 

Left, Autum 1976). 
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intense embracing of feminism within radical gay politics had faded by 

the early 1980s. In its place emerged an analysis which treated women 

as allies and sexism as a parallel oppression. This was not the only 

change. Adam (1987) argues that by the late 1970s, the gay liberation 

movement internationally, had dwindled, leaving a proliferation of 

lesbian and gay interest and reform-oriented groups. Adam's discussion 

is pr i nc i pa IIyin the context of North Amer i ca. Iwi sh to now cons i der 

the trajectory of this process within Britain. 58 

3. Frcm revolution to identity: lesbian and gay politics. 

1979-86. 

By the early 1980s, lesbian and gay politics had undergone a 

substantial shift of emphasis. Within the women's movemnt, different 

groups challenged feminism's claims to provide a totalising picture of 

womeen's oppression and to speak for all women. 59 Many lesbians felt 

their particular oppression was discounted by a women's movemnt which 

perceived them as a political wbarrassment. Black feminists, 

meanwhile, argued that their experiences of racism were ignored by the 

movement or treated as marginal, that feminist analyses of the family 

(and other social practices) were often racist and ethnocentric. 

Within lesbian feminism, the critique offered by Black women, their 

58 Since many of the developments within the UK lesbian and gay 
movement have similarities or parallels elsewhere, I use scme non- 
British material in the discussion below. 

59 This point has been made by many activists and writers. For two 
exanples see Canadian writer, M. L. Admis (1989: 25); K. Bhavnani and M. 
Coulson (1986). 

60 See V. Amos and P. Parmar (1984)'; for dif f erent perspective, see 
discussion by G. Nain (1991). 
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demands for representation, consideration and autonomy, were paralleled 

by similar demands from other groups of women - Irish, Jewish, working- 

class, disabled, old and young. 61 

'in general I believe that the movement outgrew itself and had 
begun to draw in larger numbers of black and working-class 
women-These new women found a movement which did not speak 
their language and only partly addressed their issues. 

... Although revolutionary feminism rocked the boat it was the 
failure (or inability) of the WLM in the ensuing years to take 
class and race on board and make the step fran seeing the world 
as sisterhood versus sexism ... which eventually sunk the WLM boat, 
though not feminism. ' (P. Holland, 1988: 136) 

The challenges posed by different groups of lesbians to the 

subsuming notion of 'woman' had a number of different effects. Despite 

the conflict, and at times, acrimony, lesbian feminist activism became, 

in general, more aware of diverse forms of power and the ways in which 

these intersected w. th issues of gender. Although the extent to which 

increased consciousness impacted upon practice is uncertain, scme 

changes did beccme apparent, for example, the increasing attempts to 

ensure venues for events were accessible to lesbians with physical 

disabilities. 62 

The trajectory of identity politics armngst gay men took, in the 

main, a sanewhat different route. There, the deconstruction of the 

1970s was replaced by a renewed affim-ation of gay identity. The 

61 See for reviews of these developnents, K. Harris (1989: 36-7); L. 
Harne (1988: 69). Attenpts to challenge marginalisation within the WLM 
and to assert other demands entailed conflict and ongoing struggle, see 
K. Bhavnani and M. Coulson (1986). 

62 it might be argued that this change was more apparent than real. 
Many lesbian feminist groups conformed to the danands of access codes 
by spe IIi ng out how access ib1e the ir venue was or was not, rather than, 
in scme cases, changing their venue. 
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reasons for such a po, Iiti ca I sh ift are conp I ex. Tatche II argues it was 

partly due to a real isation that GLF's analysis had not convinced rmny 

gay men. 63 Foucauldian approaches, which deconstructed sexuality and 

challenged notions of sexual 'truths', had little resonance for people 

fighting to ccme to terms with, and assert, their gayness. Thus, many 

activists recognised the need for a different strategy. The political 

climate had also changed. The election of a Conservative government in 

1979 known for its new right agenda, 64 forced many gay and lesbian 

activistson the defensive. 65Deconstructinghcmsexuality beca-ne a less 

appropriate strategy in an era when the government was perceived as 

pathologising and undermining it. 

Changes in approach need also to be seen within the context of the 

rapidly growing lesbian and gay conTwnity of the late 1970s. Altman 

(1980), writing about similar changes in the USA, describes this new, 

openly 'gay' ccnTmnity as non-apologetic about their sexuality, but 

also non-revolutionary. They were a conmnity that wanted to enjoy 

being gay, to enjoy the new cormr-rcial venues that were opening up (D. 

Altman, 1980: 58), 66 and who expected equal treatment. Thus, they would 

demonstrate for gay rights, oppose discrimination, but not fight for 

radical societal transformation. These 'ethnic homosexuals', considered 

63 Interview with Peter Tatchell. 

64 See, for example, S. Jeffer y-Poulter (1991: 138). 

65 See generally L. Segal (1987: ch. 2), the focus of progressive 
politics shifted to the defensive protection of inadequate services. 

66 See also B. Cant (1991: 157); G. Blanchford (1981) on expression 
of diverse gay identities; and B. Adam (1987), how gay men's fashion 
changed fran effeminacy and androgyny in the mid-1970s to expressing 
the 'working-class masculine ideal'. 
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by Altman (1980: 61) to be the most striking novelty of the late 1970s, 

posed a contrast to the gay activists of the early to mid-1970s. These 

latter, according to Weeks (B. Thorneycroft. et al., 1988: 163), 'had 

pretty poor sexualities ... They spent so much time talking about gay 

things that they didn't actually have much time to do many gay 

things... ' 

Alongside the growth and increasing ccrm-ercialisation of gay 

identity was the popularisation of post-structuralist ideas. 

Paradoxically, this also facilitated the shift towards rights-oriented 

strategies. Whilst post- structura I ism contained a critique of fixed 

identities and essentialism, its emphasis on difference, language and 

culture, its relational approach to powerG7 and its critique of global 

theory helped to affirm and develop an identity politics grounded in 

notions of democratic pluralism. 

With this new pluralistic identity politics of the early 1980s 

arierged a renewed interest in fonnal political processes. 68 What was 

demanded was not 'revolution' but refomr. that would defend and protect 

social identities, such as hcn-asexuality. 69 Thus, the focus shifted 

towards state provision and services including those of local 

government. 

67 That is, power was not held by one group and exerted over 
others, but that everybody was located within af ield of power in such 
a way that most experienced being both powerful and powerless. 

68 See generally S. Button (1984). 

SS M. L. Adam (1989: 22-3), argues that affimiation outweighed 
analysis of oppression, thus disrupting the transforrmtive potential of 
identity politics. She also suggests too much time was spent 
daronstratin oppressions (1989: 30). 
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The election of a Conservative goverment in 1979 also had an invact 

on the nature of political strategies, leading, paradoxically, to a 

greater preparedness to work within traditional political forum. Linda 

Be II os, I eader of Larbeth counc iI dur i ng the I ate 1980s, descr i bes how 

she no I onger found I esb i an separat i sm an appropr i ate strategy. Be II os, 

words reflect the growing realism and anti-Utopianism of lesbian 

feminist ccnmnities at that time; a recognition that separatist 

structures principally benefited a minority elite who were able to 

participate and partake of the benefits. For the majority of 

heterosexual women and lesbians, their lives were closely bound up with 

state policies and provision, thus it was important to engage 

po 1iti ca 11 ywi th in those ar enas. As Be II os states, "Thatcher was hav i ng 

a real, very dangerous effect on working-class wcmen's lives.,, 70 For 

Bellos, the only vehicle that could proffer a challenge was a vibrant 

Labour Party. According to her, many other lesbian ferninists cmie to 

similar decisions. 71 

The renewed interest in formal politics, the willingness to work 

with a broad range of people, was perhaps an unexpected consequence of 

the identity politics that mierged in the early and mid-1980s. Within 

lesbian ccmTunities, in particular, identity politics was Perceiv as 

leading to fragnentation as groups splintered further and further along 

race, class and disability lines. Yet identity politics has been in 

many ways a contradictory process. At the sa-ne time as leading to 

70 Interview with Linda Bellos. 

71 ibid. See also S. Perrigo (1986). 
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fragmentation, it brought forth a culture of alliances. It 

deconstructed lesbian and gay sexuality as too broad an identity, 

wh iI st at the same t ime af fi rmi ng i t. These contrad i ctory ef f ects were 

evident in the development of municipal lesbian and gay initiatives as 

the rest of this chapter and thesis reveals. Here I want to focus on 

one alliance which grew out of identity politics, an alliance that 

proved central to the establishment of council policies in this area - 

the improved working relationships between gay men and lesbians. 

The shift away from treating oppression as operating along a single 

dimension of gender increased many lesbian feminists' willingness to 

work wi th mien. St i 11 , the extent of jo i nt po Iiti ca I organ isi nq between 

lesbians and gay men in the early 1980s should not be over- est in-ated. 72 

it was also an extremely uneven process geographically. Facilitated in 

London by GLC funding of mixed gay projects, it was barely noticeable 

in Leeds and Manchester. Even in London, many lesbian feminists refused 

to adopt the new pluralist, identity politics. 

'Ifi nd itdi sturb i ng that some women who ca 11 themse 1 ves 1 esb i an 
feminists have joined up with gay men in London, particularly 
after the experiences of lesbians in the GLF who had to recognise 
in 1972 that gay male interests were as oppressive to lesbians as 
those of heterosexual men. But now lesbians are working in 
the ... recently launched Pink paper, and the London Lesbian and 
Gay Centre. ý (L. Harne, 1988: 69) 

Despite the tensions that continued to exist between many lesbian 

and gay activists, the increasing willingness to acknowledge, and in 

sa-ne cases prioritise, a hanosexual identity was an inportant factor in 

72 See interview with Peter Tatchell who argues it did not really 
happen on any si gn ifi cant scal e unt iI the mob iIi sat ion agai nst Local 
Governrmnt Act 1988, S. 28. 
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the development of lesbian and gay municipal initiatives. 73 This was 

witnessed in the popularisation of the term *heterosexism' in the 

1980s, which referred to the oppressions of lesbians and gays as 

homosexuals. Policy analysts have argued that the larger the 

constituency, the more likely an issue will reach the political 

agenda. 74 Thus, constructing a shared identity undoubtedly increased the 

chances of getting lesbian and gay issues onto the political agenda 

than if wcmen and men had organised separately. 75 It also facilitated a 

greater congruence with municipal perspectives. First, because local 

government tended to perceive lesbians and gays as a single category, 76 

and second, because in perceiving lesbians and gays in this way, 

paradigms of minority group disadvantage could replace analyses of 

gender and power. 

In this section I explored the changing politics of the lesbian and 

gay rmvenent in order to understand how movement politics contributed 

to lesbians and gays turning towards local goverrrmnt. I argued that 

the political enphasis shifted away frcm autoncrtcus organising to an 

interest in the state and away frcm perceiving sexuality as an 

73 For exajTple, many lesbians began to focus on their hanosexual 
identity as opposed to their gendered one. The extent to which these 
two can be meaningfully separated, however, is an issue I return to at 
several points. 

14 See R. Cobb and C. Elder (1972: ch. 5). 

75 See chapter three, in particular the unsuccessful attenvts of 
lesbians in LB Canden to acquire separate n-unicipal structures. 

76 in Nottingham and Manchester's equal opportunities units, 
lesbian and gay disadvantage was seen as comprising a single form of 
oppression. Thus they were treated as one section with the same nLinber 
of officers as had 'women'. ReccnTmndations in Nottingham that there be 
one lesbianofficer and one gay officer were rejected on the grounds it 
would upset the balance of the unit; see chapter three. 
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instrument of social change towards one of minority rights. Lesbians 

and gays were presented as a section of the ccnTrunity with a right to 

equal treatment. Discrimination was problematised rather than sexual 

labels and categories. 

Having laid the broad foundations of lesbian and gay issues' 

reconstitution within municipal politics, I now turn to consider the 

role played by different actors. In the main, councils did not adopt 

lesbian and gay policies in one fell swoop. Rather, it was a gradual 

process that generally began with the inclusion of lesbians and gays 

within equal opportunity policies and the provision of funding for 

hcrmsexual ccrmunity projects. Of the councils that went this far, only 

a few went further to establish ccnTnittees and specialist officers as 

a mans of progressing lesbian and gay work. 

D. STRUGGLING WITHIN THE LABOUR PARTY. 

In the late 1970s and early 1980s, many lesbians and gays joined the 

Labour Party, while those who were already members 'cm-e out* in larger 

nLi-nbers. 17 Weeks (1985: 191) suggests some reasons for this latter 

process more generally: the increasing concentration of gay men and 

lesbians inmajor conurbations; the greater acceptance of hcn-asexuality 

within key areas of emplowient such as the public sector; increasing 

77 See A. Durrel I of CHE (City Limits, 19 January 1985), quoted by 
S. Jef f ery-Pou I ter ( 1991: 203). For accounts of entry i sm of gay men f rom 
Trotskyist organisations, see P. Derbyshire (1980) and B. Cant 
(1988: 206-12). 
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visibility and acceptability of gay culture; and a potential leadership 

in the form of the new urban left. 

In the 1970s, lesbians and gays in the Labour Party formed an 

organisation entitled Labour Campaign for Gay Rights (LOGR), later, the 

Labour Campaign for Lesbian and Gay Rights (LCLGR). This group played 

an important role, campaigning for change within the party and in 

pressuring Labour councils to place lesbian and gay issues on their 

agenda. Equally important was the pressure exerted by feminist nyrrbers, 

through formal women's sections and caucuses, for greater attention to 

be paid to the domestic sphere. This was most evident on the party's 

left. London Labour Briefing, (the journal of the London Labour left) 

ccffmenced a 'street-life' section to tackle sexual politics in the 

early 1980s_. Written principally by women, its initial focus was 

gender. However, it did not take long before it was examining sexuality 

and hanosexuality. 78 

Tatchell describes the dominant political approach of the Labour 

left to lesbian and Say issues as 'civil rights oriented'. 79 It 

emphasised lesbians and gays' right to equal treatment and non- 

discrimination rather than constructing a radical analysis of 

sexuality. With the exception of some early articles, the emphasis was 

on public gay identity rather than on personal sexual practices and 

relations. Thus the links between gender and sexual orientation tended 

to be lost. Similarly, despite the adoption in the mid-1980s of the 

78 See Street Iife supp I ement, London Labour Br i ef i ng, March, Apr i1 
1982; B. Kennedy, London Labour Briefing, October 1982. See also M. 
Davis, Chartist, May/June 1979. 

79 Interview with Peter Tatchell. 
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concept 'heterosex i sm', Ii tt Ie pub 1icdi scuss i on took pI ace wi th in the 

party on the nature of heterosexuality. 

The left's analysis reflected the fact that most of the work was 

carried out by heterosexual feminists and gay men. 80 Few radical 

feminists worked within the Labour Party in the early and mid-1980s. 

Those who did, either participated too late, chose other priorities or 

were too politically marginal ised to shape the direction of its sexual 

politics. Yet, despite such limitations, the left's position on 

homosexuality was far more radical than that of the national party. 

In 1979, the Labour Government left off ice having resolutely managed 

to ignore gay demands for formal legal equality. Howev-ir, in subsequent 

years, pressure from LCGR, fran other groups and from individual 

me-nbers persuaded the party to proffer some kind of ccrnmitimnt. In 

1981, the National Executive CcxTmittee (NEC) endorsed a policy document 

The ri ghts of gay men and women. The document, pub IicIy cr iti ca. I of the 

Labour Party's lack - of activity on gay rights, made several 

recommendations including reducing the age of consent for gay male 

sexual activity fran 21 to 18 (or possibly-16). It was a report very 

firmly located within a liberal sexual politics. It argued that 

sexuality was fixed very early, hence young people could not be 

'damaged', and that what was'required"was 'protection' for gays as a 

sexual minority. In 1982, this document was followed by an NEC policy 

statement on homosexuality, which included prcmises to reform the age 

of consent. 

go See A. Tobin (1990: 56), the Labour movement never took on board 
the differences between lesbian feminist and gay male politics. 
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Misgivings nevertheless remained amongst activists as to the party's 

real degree of comnitment. 81 The 1982 policy statement - comnitted the 

NEC to advocating a gay age of consent of eighteen rather than 

sixteen. 82 Jeffery-Poulter (1991: 165) argues that the canpaign docunent 

for the 1983 general election was even mre cautious: the Labour Party 

would only protect hcmosexuals frcm 'unfair' discrimination. 

However, the event which was to beccrm a catalyst for the 

mobilisation of lesbians and gays in and against the Labour Party 

during the early 1980s, particularly in London, was the treatnient of 

gay Labour candidate, Peter Tatchell, in the 1982 Bermondsey by- 

election. 83 The London constituency of Bermondsey had always been a safe 

Labour seat. However, in 1982 it was won for the f irst time by the SDP, 

largely due to the press' character assassination of Tatchell", an 

assassination barely inpeded by the national Labour Party. 85 

Tatchell's defeat had a significant effect on lesbian and gay 

activists within the Labour Party. It reinforced inpressions of media 

hcn-aphobia and dononstrated the unwillingness of the Labour Party to 

81 0 
See P. Jones (London Labour Briefing, July 1981); see also A. 

Tobin (1990: 58). 

82 According to the interview with Peter Tatchel I, they 'feared the 
political inplications of reducing it to sixteen. 

83 See S. Lansley et al. (1989: 162). 

84 For fuller discussion see P. Tatchell (1983). 

85 See also the national Labour Party's treatment of lesbian MP 
Maureen Colquhoun when her local party deselected her (Autumn 1977), 
partly as a result of her sexuality; S. Jeffery-Poulter (1991: 138). 
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support gay nxnbers under attack. People feared Tatchell's failure to 

win election in a 'safe' Labour seat would reduce the chances of other 

I out' gays being selected to stand. Yet at the sane time, Tatchel I's 

experience had an empowering effect. A nu-nber of party mmbers **cm-e 

out' in their constituency parties as a result of his treatment. " 

Moreover, lesbian and gay activists becmie determined to ensure the 

wbivalence shown by the party to Tatchell was never repeated. It was 

therefore vital for the Labour Party to have policy which would 

publicly demonstrate its caTmitinent to lesbian and gay rights. 87 

in 1984, the London Labour Party at its annual conference resolved 

to pranote the introduction of 'protective' legislation for lesbians 

and gays. A Lesbian and Gay Rights Working Party was established to 

carry out the work and to liaise with other lesbian and gay 

organ i sations. 88 At the same time, LCLGR began canpaigning for lesbian 

and gay rights to be discussed at the national conference. Throughout 

the 1980s rmtions were sent but never discussed. 89 Finally, in 1985, 

sufficient rmtions were sent on lesbian and gay rights to force its 

% 
86 interview with Peter Tatchell. 

. 87 This would protect Say and lesbian candidates by giving them 
policy to refer to, so that their support for lesbian and gay equality 
could less easily be personalised. It would also place more pressure 
on the national leadership and local parties to support such positions, 
since they would be in line with party policy. 

8& See ALA Lesbian and Gay Curmittee, Agenda, item 4,17 March 
1987. 

89 Up to 1985 insufficient rmtions were sent up to ensure 
discussion. See S. Twigg (Chartis , Nov/Dec 1986: 4), on tactics 
deployed by the Labour Party NEC to ensure lesbian and gay rights were 
not discussed at the 1984 conference. 
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debate at conference. 90 Yet NEC support, with the personal excepticý of 

Jo Richardson, remained equivocal. However, despite their calls for 

remittance, the composite motion was passed. The following year, a 

similar motion received the two-thirds required for a policy decision 

to be automatically included within the party's national manifesto. 91 

I have focused here on the gradual emergence of a national Labour 

Party 'consensus' in favour of lesbian and gay rights because it was an 

important factor in facilitating the struggles of local activists to 

have lesbian and gay issues placed on local election manifestos (see 

chapter three). After 1985, lesbians and gays struggling in local 

parties could point to conference policy to legitimise and give weight 

to their demands. Indeed, as a result of the resolution's success, 

Larry Whitty, Labour Party general secretary, was obliged to write to 

all council Labour groups informing them that lesbian and gay rights 

were now party policy. 

Yet the equivocation of the national party did not disappear with 

the success of motions at conference. Nor did local party opposition 

vanish with the inclusion of lesbian and gay issues in local rmnifestos 

90 Aý the 1985 TUC congress a motion to end discrimination against 
lesbians and gay men was agreed (Gay Time , October 1985). 

91 An important factor identified by lesbians and gay men in 
achieving these results was the alliances fon-ned with other sections of 
the ccmrunity. During the mid-1980s, the high profile support of gays 
and lesbians for theminers andWapping printers strikes, earned the 
camvinity a degree of reciprocal (although possibly transient) respect, 
illustrated by the NUM contingent on the 1985 Gay Pride march. In 
Manchester, Shiers argues (Lesbian and Gay Socialist, Spring 1985), 

visible' gays in the Labour Party working with other party activists 
on a whole range of issues were instrumental in achieving greater 
support for lesbian and gay demands. 
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nor with the passage of constituency resolutions. The superficial 

nature of policy development within mainstream political parties is 

clearly revealed in the history of lesbian and gay initiatives. Even 

amongst supporters, little consideration was generally given to the 

form, history and implications of heterosexist and ha-nophobic 

practices. 

For many, the admission of lesbian and gay 'equality' onto the 

Labour Party agenda was a purely token measure. 92 The surprise was that 

left-wing activists managed to convert a 'pseudo-agenda' into a real 

one. Yet despite this success, the lac! ý of wide-spread, real corrmitment 

seriously affected the development of lesbian and gay work as this 

thesis damnstrates. 

E. ENGAGING WITH LOCAL GOVERNMENT. 

The involvement of lesbian and gay cam-unities in achieving 

harosexual issues' reconstitution within municipal agendas is a ccnplex 

and contradictory one. Here, I discuss some aspects of the ccnTmnity- 

council interface. In doing so, I hope to reveal the interactive nature 

of municipal developnents. For lesbian and gay demands grew as 

authorities demonstrated a willingness to take such issues seriously. 

However, despite the increasingly pro-active nature of lesbian and 

gay interaction with local goverment, I argue that the structures 

established in the mid-1980s to deliver lesbian and gay policies did 

92 R. Cobb and C. Elder (1972: 87) talk about a *pseudo agenda'. 
item are acknitted to assuage without proper consideration of what they 
entai 1. 
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not in general arise out of ccrmunity activism, but were principally 

due to pressure from Labour Party councillors and local government 

officers. 

From the late 1970s, 'esbian and gay voluntary sector projects and 

organisations began to request local authority funding on a widespread 

scale. The GLC was the first body to respond in any significant way. 

Between 1981 and 1986, it granted over a million pounds to lesbian and 

gay groups. 
93 other councils too provided grant aid. Early funders 

included LB Islington, Manchester and the West Midlands. 

Yet amongst lesbian and gay activists, decisions about whether to 

apply for local authority funding remained highly contested. Many 

people were wary of accepting state resources, fearing it might lead to 

co-option, dependency and de-politicisation. 94 Femi Otitoju (1988: 222- 

231) describes the . should we shouldn't weV debate in relation to the 

GLC: 95 

'I was suspicious. I had heard all sorts of tales about what 
happened to small voluntary organisations that were funded by 
bigger statutory organisations, and I didn't I ike the prospect of 
being co-opted in this way... You were accountable to the 
council, and they controlled what you could and couldn't do once 
you had their mney... ' 

0 

93 This was a small fraction of its total funding budget for this 
period. See also B. Cant (1991: 160). 

94 See L. Harne (1988: 68-9). 

95 See also in relation to GLC funding of Black and minority ethnic 
groups, H. Ouseley (1990: 142). 
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Although lesbian and cay groups mstly decided to take the route of 

mnicipal funding, the problem raised in these early debates continued 

to rear their heads as I discuss later in this thesis. 

From the mid-1980s, AIDS also becane an issue which brought many gay 

men into a closer working relationship with local government. As more 

men either becane ill or suffered harassment and discrimination due to 

the wral panic surrounding the virus, 
96 local government increasingly 

became a relevant site of activity. Not only was it an arena where many 

gay men and people with AIDS (PWAs) experienced the n-ost severe form 

of ill-treatment, it was also a provider of key services such as hcme 

helps and housing, and of employment. As a result, AIDS organisations 

as wel I as other groups and individuals campaigned for local govermrent 

to improve its services and treatment of PWAs. 97 For many gay men, AIDS 

changed their political priorities. Discourses on sex shifted frcm 

libertarian imperatives to safety and education (D. Altman, 1989: 35). 

Similarly, the need for anti -di scr iminatory measures superseded earlier 

prioritisation on lowering the age of consent. 98 

In the case of AIDS, changing circumstances drew the lesbian and gay 

com-nunity towards local government. In other instances, the growing 

96 See S. JeffCry-Poulter (1991: 176-85) on the media's response. 
97 See J. Meldrum (Capital Gay, 4 October 1985) referred to by S. 

Jeffery-Poulter (1991: 188) on the need to tackle discrimination in 
housing and schools facing PWA. See also ALA Lesbian and Gay Ccm-nittee, 
Agenda, itern 14, report on London AIDS conference - 'planning local 
services', 13 July 1985. 

98 Though see ccunrients of J. Meldru-n, ibid. It is arguable that the 
age of consent has now returned as a priority, as witnessed by the 
development since 1986 of various anti-discrimination draft bills by 
lesbian and gay ccm-nunity organisations. 
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prevalence of a rights-based identity politics led lesbian and gay 

residents to becane increasingly conscious and frustrated by areas of 

council provision within which they experienced discrimination and 

unequal treatment. One such area was adoption and fostering policies. 

For gay men adoption was almost impossible, although occasionally they 

were given 'hard to place' children to foster. For lesbians it was 

marginally easier. However, at best they were granted parity with 

single wcmen since their relationships were not recognised as an asset 

to their ability to parent. This contrasted with the preference given 

to heterosexual couples, in particular married couples. 

Another area which became increasingly a site of engagement with 

local goverrment was homelessness. 99 in part this was due to the general 

housing shortage, but was also affected by the growing nuThers of 

lesbians and Say men 'caning out' and the attendant consequences. other 

housing problems also related to the increasing visibility of lesbians 

and gays and their expectations of equal treatment. These included 

harassment, insensitive treatment by housing officers, difficulties in 

acquiring joint tenancies and discriminatory succession policies (see 

chapter three). 

I 

Discrimination in housing and social services provision was 

experienced by lesbians and Says on an individualistic basis. Ccmbined 

with the relative powerlessness of, for example, council tenants, this 

made ccmmun i ty act i on to remedy di sadvantage very diffi cu I t. Accord i ng 

to Bellos, who, in 1983, was a member of Lambeth Lesbian and Gay 

99 London Strategic Policy Unit, 'Lesbian and Gay Issues. Policy 
Development and Legislation. 1967-87, (1988). 
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Working Party: "we all complained but didn't know how to make inroads 

into the council". 100 Before units and corrmittees were established, Ken 

Livingstone suggests that lesbians and gays with problems would 

approach individual councillors. 101 Such a strategy relied heavily on 

councillors' good-will and consequently many lesbians and gays chose 

not to take problems to them. 102 Sheila Rushworth, women's officer for 

Birmingham council makes a similar point. 103 She claims that in 

Birmingham lesbians and gays did not make demands because they felt the 

council would not respond. 

The situation was sanewhat different in the field of education. 

There, fran the early 1970s, ferninist and gay teachers worked 

co 11 ect i ve Iy to deve I op ant i -sex i st curr i cu 1a and to protect hormsexua I 

staff and students from harasment. Most of this work took place at a 

grass-roots level within the classroan, sometimes with the support and 

back i ng of the pr i nc i pa I, somet imes wi thout. Unt iI the ear Iy 1980s, it 

rarely involved local education authority management directly, although 

clearly councils were involved by schools' very status as part of the 

local goverment apparatus. 

% 104 Other educational initiatives took place within the youth service. 

In 1976, young gays in London formed the predominantly male, London Gay 

loo Interview with Linda Bellos. 

101 Interview with Ken Livingstone. 

102 Ibid. 

103 Interview with Sheila Rushworth. 

104 See London Gay Teenage Group ( 1984) on the exper i ences and needs 
of young lesbians and gays in London. 
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Teenage Croup (LGTG). After two to three years canpaigning they won 

funding and recognition from the Inner London Education Authority 

(ILEA). Dixon et al. (1989: 233-4,239), describe the relationship 

between the local state and gay youth provision. 

'It is... irrportant to note that it was not the Inner London 
Education Authority (ILEA) or other London education authority 
hierarchies who started to do this work, but lesbians and gays 
within these youth services who struggled for years to persuade 
them to take it on. ILEA's recognition was valuable in term of 
mainstream status, money and facilities. ... The registration 
process for the LGTG took two years (1977-1979). The group was 
considered highly controversial by the ILEA hierarchy, but the 
members of the group systematically set about putting their case 
forward to youth officers, cmmittees and members of ILEA. ' 

Youth workers, but even more teachers, were assisted by having an 

institutional base. This brought gay and lesbian educational workers 

together, enabling them to share concerns and strategies. Unions such 

as the National Union of Teachers (NUT) provided scme organisational 

support. More inportant perhaps were the Wcmen in Education Croup and 

the Gay Teachers Group. 

Nevertheless, despite work in f ields such as education and the 

demands for voluntary sector funding, the formal, organisational 

structures established by local goverment for lesbian and gay work did 

not jn general emerge out of camiunity demands and pressure. Gays, and 

in particular the lesbian feminist ccmnunity, remained detached from 

traditional forms of political power. Although activists began to 

request n-unicipal funding, they were intent on achieving it with 

minimal ccmpromises to their political autonomy. Few perceived funding 

requests as a route to greater involvement with local government. Bob 

Crossman, a leading, gay Islington councillor, cam-ented when 

interviewed on how hard it was to involve people in the policy-making 
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process. 105 other interviewees made simi I ar statements. Lesbians and gays 

would attend public meetings called by councillors and officers and a 

minority sat as ccrmunity representatives on council ccnTnittees. 

However, as an organised ccmnunity, with a few exceptions, they were 

not a primary motivating force in establishing lesbian and gay 

municipal structures. Bellos takes this point even further. 

"We were very introspective and insular - dress codes, words 
used... Local goverment took the initiative. it led to 

, 
llybians 

and gay men being redirected towards service provision. ' 

Yet, lesbian and gay cam-unities did play an in-portant. and 

influential role in resisting council attmpts to backtrack and in 

opposing authorities with explicitly hcrmphobic policies. In Rugby 

(1984), the Conservative council leadership's decision to strike out 

-sexual orientation* frcm an equal opportunities clause in an 

wployrmnt policy was opposed by Labour councillors, the National 

Association of Local Goverment Officers (NALGO) and by CHE. 107 it led 

to a march and rally on 10 Novmber 1984, attended by over 1,000 

daronstrators. 108 Subsequent I y, a rmre progress i ve pol i cy statmmient was 

issued. 

Similar successes were evident in other local authorities. 

Fitzpatrick and Love (Lesbian and Gay Socialist, Winter 1985) describe 

how St irIi ng Di str i ct Counc iI, wh i ch fi rst turned down a request by the 

105 interview with Bob Crossman. 

106 Interview with Linda Bellos. 
101 A. Armitage, Gay Times, (November 1984, no. 75: 18-19). 

108 Gay Times, (Deceffber 1984, no. 76: 10-11). See also S. JeffePy- 
Poulter (1991: 174). 
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Scottish Homosexual Rights Group to include sexual orientation in their 

EOP, changed their minds after discussion with LCLGR. In Stockport 

(1985), a refusal by the council to include lesbians and Says in their 

equal opportunity job code led to a caTpaign aimed at reversing the 

policy. 
109 After several failed attempts working within the council, a 

national damnstration was called for 15 March 1986. Paul Hinshaw, a 

gay men's officer with Manchester City Council, told Gay Times (March 

1986, no. 90: 11), "our victory at Rugby proves that we have the power 

to change the attitudes of local authorities who because of prejudice, 

discriminate against us". The Stockport demonstration was attended by 

over 600 people. 
110 In July 1986, Stockport changed its EOP to include 

sexual orientation. 
"' 

Although in other authorities, rmst noticeably Nottingham County 

Council, lesbian and gay ccnTmnity pressure was largely unsuccessful, 

the successes of the campaigns described above demonstrated the 

emerging clout and legitim? cy of lesbian and gay den-ands for equal 

treatment. This was particularly evident in the case of Labour 

authorities that espoused broad notions of equality of opportunity and 

human rights. To deny such opportunities and rights to lesbians and 
% 112 gays became increasingly hard to justify. In the case of other 

109 Gay Times, (October 1985, no. 86: 8; Dec/Jan 1985/6 no. 88: 9). 

110 Gay Times, -(Aýril 1986, no. 91: 9). 

III Gay Times, (August 1986, no. 95: 6). 

112 How far councils were prepared to go in order to maintain 
political credibility and legitimacy varied according to their 
political ccmposition, the strength and politics of lesbian and gay 
ccrmunities and the strength of the left. in scme places, a civil- 
rights approach was demed sufficient; in others, a ccrmitment to 
challenging heterosexism was required. 
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author iti es, i ssues of stab iIi ty were more important in ensur i ng paper 

caTmitments to lesbians and gays. The growing size and strength of 

opposition to harophobic policies and the publicity such opposition 

engendered meant it was easier for councils to make a tokenistic 

caTmitment than to continue to resist such initiatives. 

F. LESBIAN AND GAY COUNCIL STAFF ORGANISE. 
A 

Earlier in this chapter, I discussed the changing ccnposition of the 

workforce of urban authorities. As with the Labour Party, during this 

period n-ore lesbians and gays caine to work for local goverment and 

more began to cane out. Fran the mid-1970s, lesbian and gay council 

officers began to organise autoncmously within local authorities (B. 

Cant, 1991: 158). This took the form of union groups, 113 policy working 

parties which examined issues of discrimination, and groups to provide 

I esb i an and gay emp I oyees wi th support (see chapter three) .Initia 11 y, 

employee groups tended to focus on staff concerns such as harassment, 

ccmpassionate and carers' leave, pensions, and recruitment policies. 

However, later they widened their remit to enccmpass service provision 

and the need for ccmparable municipal structures to those being 

established for wcmen, Black people and people with disabilities. Jane 

Skeates, lesbian and gay research officer in Can-den, 1985 to 1986, 

describes this process within her authority: 

"People (officers) talked about a unit fran the beginning. That 
was the expectation. We had absorbed ruýjf ipal values to know we 
wanted a unit, like the wcmen's unit. " 

113 These were principally under the auspices of NALGO which 
developed relatively early equal opportunity policies that included 
lesbians and gays. 

114 Interview with Jane Skeates. 
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For many lesbians, a key motivating factor, alongside the growing 

identification with gay men as homosexuals discussed earlier, was 

disi I lusioment with the response to lesbian issues by wcmen's equality 

structures. In many, including the GLC wanen's unit, lesbians were 

particularly active (A. Tobin, 1990: 58). However, many councillors and 

senior management resisted attenpts by wcmen's ccmnittees and units to 

engage publicly in work concerning lesbians-115 in general, lesbian 

concerns were seen as marginal, contrary to the interests of ordinary 

(working-class) women and unacceptably controversial. Yet despite the 

constant struggles between feminists, women equality officers and 

politicians over the degree of attention to be given to lesbian 

concerns, the high concentration of lesbians within wcmen's equality 

structures combined with their broadly feminist perspectives meant they 

were often the most sympathetic municipal environments for lesbians 

(and sometimes for gay men too). 116 

G. PIONEERM MUNICIPAL LESBIAN AND GAY WORK: KEN LIVINGSTONE AND THE 

GLC. 

The MC was by no means the first authority to develop lesbian and 

0 
gay municipal work, nor was it the most radical. However, it was 

probably the best known of the pre-198G developments. I examine it here 

because the GLC's renown in this area was an important factor in the 

115 A. Tobin - (1990: 58) argues wcrmn's comnittee chairs often had 
I ittle understanding or experience of the WLM. See also interview with 
Sheila Rushworth. 

"S See, for exanple, A. Tobin (1990: 60). 
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development of lesbian and gay work in other authorities. In this brief 

discussion I explore why such policies arose, the factors that 

facilitated their relative success and the problems encountered. In 

many ways the GLC approach to equal opportunities formed the blue- 

print for initiatives elsewhere. Thus, many of the problems encountered 

by the GLC were also repeated in other places. 

The Labour Party fought the 1981 G-C elections on a manifesto which 

did not include a commitment to lesbian and gay rights. indeed 

Livingstone argues, initiation of lesbian and gay work by the CLC was 

largely accidental, 117 arising, he claims, out of a chance encounter with 

the Harrow Gay Unity Oroup, whom he was asked to address in 1981. It 

was also, he suggests, the paradoxical and contrary response to the 

press' subsequent outcry. 118 

Whether, and in what form, lesbian and gay work might otherwise have 

arisen at the GLC is impossible to predict. What is evident however is 

that Livingstone's support for lesbian and gay equality as a 

heterosexual con-bined with his ccmrents on bisexual innateness 

challenged the traditional, low key, shame-faced approach towards 

hcmosexuality of many left-wing activists. Livingstone takes up this 

point: 

" Seeing *Before Stonewall'119 reminded me of how in the 1960s I 
took advantage of being *tolerant to a disadvantaged minority'. 
It wasn't 'til 1971-2 when I was on LaTbeth Council and the f irst 

Interview with Ken Livingstone. 

Ibid. 

A documentary fiIm on 1 esb i an and gay twent i eth century hi story 
in the USA. 



84 

debates were sparked off by the GLF down Rai I ton Road thakt. I got 
my head round the concept of equally valid sexual ities. "'ZO 

Otitoju (1988: 219-8) argues that Livingstone's public support encouraged 

lesbians and gays working for the GLC to 'cane out' and push for 

progressive policies. Jan Parker, a former officer with the GLC states: 

"He was happy to stick his foot in he door to help it open and 
then let others get on with it... "12ý 

According to Bellos, other factors were also significant in 

explaining the GLC's ability to support lesbian and gay equality. 122 

These included left-wing GLC councillors' willingness to respond to 

lesbian and gay demands (such as for funding) because they were 

cam-un i ty demands, the pauc i ty of serv i ces the GLC had to de Ii ver be i ng 

a strategic authority with few powers, their extensive resources 

(cori-pared to other authorities) and the existence of a well-developed 

bureaucratic infrastructure. These factors, she claims, allowed the GLC 

to campaign on issues like lesbian and gay equality without 

detrimentally affecting service provision, a situation unmatched 

elsewhere. 123 

Despite the praise, the GLC's approach to lesbian and gay issues 

also cane under criticism (B. Cant, 1986). Otitoju (1988: 228) states 
0 that desp i te proponents' wi shes, because of the *fI ak', the Gay Work i ng 

Party never received full comnittee status, specialist officers were 

120 K. Livingstone interviewed by K. Kirk (Gay Times, April 1986, 
no. 91: 50-2). 

121 Interview with Jan Parker. 

122 Interview with Linda Bel los. 

123 Ibid. 
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not (niployed, and resourcing for lesbian and Say work was extremely 

limited. Jan Parker, in her interview, argues that the GLC benefited 

from the kudos of lesbian and gay work that was carried out by council 

officers on top of regular jobs. Tobin (1990: 57) makes similar points. 

She claims support within the GLC for lesbian and gay issues was always 

equivocal. Coterminous with the launch of the GLC charter Changing the 

worl , the council's housing department refused to fund a project 

investigating lesbian and gay housing need. There was also a lack of 

strategic thought which caused tensions between various aspects of 

equality work, particularly around sexuality and class. 

'It was ... a system that was ripe for quilt-tripping and 
denunciations. GLC equalities at times reserbled a wartime bunker 
or a city under seige, riven by internal strife whilst the Tory 
enemy massed its forces around the city's or County Hal I's 
walls. ' (A. Tobin, 1990: 64) 

However, despite the national focus on the GLC, in other authorities 

progress was also taking place. 124 In London, by the AutuTn of 1985, at 

least ten of the thirty-two boroughs, included lesbians and gays in 

their equal opportunity policy statements for employment and housing 

(S. Jeffery-Poulter, 1991: 204). Elsewhere, by 1 April 1986, when the 

Metropolitan authorities were abolished, Manchester, Southampton, and 

Nottingham had all developed lesbian and gay ccrrmittees and many other 

councils across the country were taking up lesbian and gay work in 

different ways (see chapter three). 

124 See B. Cant (1991: 165-6) for a brief discussion on lesbian and 
gay developments in Scotland. 
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H. CONCLUSION. 

in this chapter I have explored the process by which lesbian and gay 

issues became reconstituted within the municipal agenda. !n particular, 

I have focused on the in-pact and activity of lesbians and gays in the 

Labour Party and local government since it was they, rather than 

ccmmunity activists, who brought about the initiation of structured 

municipal strategies. 

it is unlikely, however, such policies would have happened without 

the broader changes in the Labour Party and local goverment discussed 

in the first part of this chapter. The interest of the new urban left 

in equal opportunities, n-ulti-culturalism, cultural and artistic 

provision, and the deplormnt of local authorities as apparatuses of 

change and resistance, converted the experiences of lesbians and gays 

into issues of relevance for local government. 

Equally important were the shifting politics of lesbian and gay 

ccmnunities. For those individuals and groups who placed lesbian and 

gay issues on the municipal agenda were in the min profoundly affected 

by these changing perspectives and debates. The moveme-nt within lesbian 

feminism' in the early 1980s, from a separatist sexual politics to a 

concern with identity and discrimination, encouraged lesbians to work 

for social reforms within traditional political structures, and 

paradoxically, to form alliances with gay men. Within the gay 

ccmnunity, politics shifted away from homosexuality's revolutionary 

potential and the need to dissolve sexual identities towards an 
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affirmation of gay identity and demands for equal treatment, due in 

part to a new gay consunerism and rapidly expanding cmmunity. 

Other factors also facilitated the increased interest in the 

potential of local government, EOPs and anti -discr imin- ý; or y measures; 

in short, the redefining of the 'gay' issue as something ccapatible 

with a progressive municipal politics. These included the ageing of 

radical cannunities (leading to new interests, needs and concerns), 

the impact and effects of AIDS, professional isation (amongst -the 

generation of post-Stonewal I activists) and Thatcherism. Nevertheless, 

despite the specificity of the British situation, similar trends have 

been identified elsewhere, particularly in the USA. 125 

As I have attwpted to show, the emergence of lesbian and gay issues 

on the political agenda of local government was a symbiotic process 

that quickly escalated. As the Labour Party becu-ne more sympathetic, 

lesbians and gays became more interested in what it could offer. 

Similarly, with local government, lesbian and gay demands increased as 

local authorities started to respond. Thus, what began on a very small 

scale in the early 1980s quickly expanded. In the late 1980s the 

co4erse happened. As lesbians and gay men becane disillusioned, their 

interest dropped and as their interest dropped, councils became less 

motivated to develop gay policies. This process is sanething I discuss 

in more detail in chapter seven. 

125 See, for example, B. Adarn (1987). 
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CHAPTER THREE. 

DISTRUST. HOPE AND DISILLUSIONMENT: 

DEVELOPING LESBIAN AND GAY WORK. 

A. I NTROIXJCT I ON. 

In chapter two, I discussed the largely accidental ermrgence of 

I esb i an and gay work at the (Ireater London Counc iI (GLC) . Yet, desp i te 

the GLC's reputation, lesbian and gay develop-nents never became fully 

incorporated into the council's infrastructure. in this chapter I 

consider three authorities of the six closely studied which pursued an 

incorporationist strategy, consciously developing structures to 

deliver, at least ostensibly, lesbian and gay work. These three 

authorities: Islington, Nottingham and Canden represent different 

stages of development. In telling their stories, I explore the 

following questions: what changes took place over the period studied 

(1982 to 1967) and how did that effect lesbian and Say work? What 

problems did lesbian and gay comnittees encounter? And how similar or 

different were the experiences of these authorities? 

B. LoNDoN i3oRouGH oF isLiNaToN. 

The LB Islington is situated just to the north of the City of 

London. It has a population of about 168,000,1 approximately one- 

third of whom come from minority ethnic ccrmunities. 
2 Islington 

1 Association of London Authorities (ALA), Local Government 
Directory, 1988. 

2 Ibid. 
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possesses both an older working-class comnunity and a newer, middle- 

class one. It also has an established gay ccnTmnity. Since the 

abolition of the GLC in 1986, the borough has been a single tier 

author i ty respons ibIe for aII serv i ces wi th the except i on of educat i on. 3 

All fifty-two council seats are up for re-election every four years. 

Islington council's earliest initiative for its lesbian and gay 

ccnmn iti es was th -3 f und i ng of London Fr i end, a London-w i de counse 11 i ng 

and support agency for homosexuals, in 1975. By 1980, responding to 

what it perceived as a growing gay population, the council began to 

stock books of particular 'lesbian and gay interest'. 4 However, 

substantial developments in this area of equality work did not get 

under way until after the 1982 local borough elections. 

In the three years between 1979 and 1982, the composition of 

Islington Labour Party and council changed. in 1981, the left took 

control of key local party positions, allowing themto democratise the 

process through which the manifesto for the 1982 borough elections 

emerged. 5 In the introduction to Labour's 1982 manifesto an explicit 

com-nitment to lesbian and gay rights was included, 6 largely due to the 

work of one person: Bob Crossman - counci I member f rom 1982 unt i1 1988, 

chair of the Lesbian and Gay Working Party and Sub-Cannittee, and mayor 

fra-n 1986 to 1987. Frcm the start, Islington's lesbian and gay policies 

3 This changed with the abolition of the Inner London Education 
Authority (ILEA) in 1988. 

4 Interview with Stan Marsh (in a personal capacity). 
5 interview with Bob Crossman. 

6 ibid. 
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were closely identified with Crossman and need to be analysed within 

this context. 

1. Strivin-q for success. 

Shortly after Labour's victory in the May elections, it was agreed 

that a gay and lesbian working party be established. On the initiative 

of Bob Crossman, a meeting of cm=nity activists was convened, and on 

21 October 1982, - the fi rst meet i ng of the Gay and Lesb i an Adv i sory 

7 Working Party took place. The Working Party was structured inforinal ly 

in order to encourage conTrunity activists present to contribute. 8 

Attendan6e by wcn-en was however low. Thus the f irst meeting minuted the 

need to increase lesbian participation. 9 

In discussing the history of Islington's gay and lesbian ccn-rnittee, 

what stands out were the committee's constant, yet fruitless attempts 

to increase its own effectiveness through raising its status. in July 

1983, after ten months as a working party, the can, ittee resolved (with 

the council's agreement) to transform itself into a forml sub- 

%7 The Working Party was a sub-ccmmittee of Policy and Resources 
Ccmnittee, a key strategic ccmnittee. 

At'the f irst meeting ten observers were present as well as three 
councillors; Gay and Lesbian Advisory Working Party, Minutes, 21 
October 1982. 

ý9 
Gay and Lesbian Advisory Working Party, Minutes, item 4,21 

October 1982. This situation did not quickly improve. See Islington Gay 
and Lesbian Sub-CaTmittee, Minutes, item 7,1 October 1985 where due to 
no nominations for two vacant places reserved for women it was decided 
to advertise and ask the advice of the council's women's ccamittee 
support unit. The low visibility of wcmen on the comnittee is also 
evident from the camient of one co-optee interviewed who said he could 
only ramTber one woman being involved (although it is apparent from 
the minutes that other %ýamn were involved as well). 
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ccrrmittee of the strategic, senior Policy and Resources CaTmittee, with 

co-opted representatives from local gay groups. 10 Groups, however, did 

not rush forward. " As a member of Gay Switchboard explained, they were 

happy to have representatives attending and participating at meetings, 

but did not want formal co-options. 12 

The unwillingness of groups to n=inate individual co-optees (the 

council rejected the idea of organisational mrrbership) revealed 

ccm-nunity activists' unease at giving individuals in their groups 

personal power. it also demonstrated a distrust of the 'local state'. 

'The organised lesbian and gay ccnn-unity were suspicious. People 
who got involved in the early 1980s were seen as turn-coats and 
their political credibility undermined. ' (D. Dawson interview) 

By 1984, with similar municipal initiatives being developed elsewhere, 

and a gradual warming of feelings towards local government, three 

organisations made successful ncminations for places on the Sub- 

Ccrrmittee: London Friend, the London Lesbian and Gay Centre (LLGC) and 

Campaign for Homosexual Equality (CHE). 

Yet despite comunity representation, and the meting's status as 

sub-cmmittee, by the second half of 1984, caTmittee nvmbers began 

increasingly to lose confidence in the conTnittee's effectiveness. 

Inquorate meetings led to demoral isation and in the spring of 1985 the 

situation worsened. The council leadership began to cancel metings, 

10 Gay and Lesbian Advisory Working Party, Minutes, item 5,12 July 
1983. 

11 No replies were received by the comnittee secretariat fran 
groups wishing to nrminate co-optees; Gay and Lesbian Sub-Corrmittee, 
Minutes, item 10,20 September 1983. 

12 Ibid. 
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provoking an angry response fran both the Sub-Comnittee and NALGO 

Lesbian and Gay Worker's Group. 13 Desperate to salvage the situation, 

the Sub-Comnittee saw a solution to waning interest and lack of 

political clout in a further increase of its status. On 9 Novenber 

1987, five years after its initial meeting, the Gay and Lesbian Sub- 

CaTmittee became a full conmittee. 

The minutes of this ccrrmittee meting reveal other changes; in 

particular, the extent to which lesbian and gay municipal politics in 

Is1i n9ton had beccme embedded in the di scourse and po Iiti cs of equa 1i ty 

work more generally. First, the meeting resolved that the new ca-rmittee 

should have the same number of members as other 'equality' cormittees 

in the hope this would lead to a greater parity of status and 

resources. Second, it was decided that the vice-chair should be a co- 

optee rather than a councillor and preferably a wcman. 14 in similar 

vein, the title of the comnittee was changed to 'lesbian and gay' to 

denote recognition of the greater 'disadvantage' faced by lesbians. 

2. Keeping lesbian and gay work unpaid. 

L imi ted as it was, IsIi n9ton's response to i ts I esb i an and gay staf f 

took place within the context of broader, rmre generic, equal 

opportun i ty str ateg i es. Codes of pract i ce and other emp I oyment po Iici es 

incorporated lesbians and gays as one elment within a list of 

'd i sadvantaged' groups. Yet AiI st IsIi n9ton, at 1 east on paper, had 

relatively liberal lesbian and gay enployment policies, the council 

13 Gay and Lesbian Sub-Ccnmittee, Minutes, item 5,21 March 1985. 

14 Lesbian and Gay CaTmittee, Minutes, itern 1,9 Noven-ber 1987. 
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relied on lesbian and gay staff's ccm-nitment and goodwill to help 

develop and implement them. In 1983, NALGO lesbian and gay group began 

holding meetings in order to explain to workers the council's 

initiatives in challenging anti-gay discrimination. 15 Yet although the 

un i on part ici pated in the deve I opment of I esb i an and gay po Iici es, they 

were at the same time conscious of their primary responsibility to 

represent and look after their members' interests. Thus they supported 

and pushed for policies aimed at combatting discrimination, 16 whilst 

opposing proposals such as surveys and questionnaires seen as rendering 

gay staff even more vulnerable. 17 

in cam-onwith similar caTmittees elsewhere, Islington's lesbian and 

gay ccrmittee argued for improvements to council employment policies. 

However, the ir key demand was f or a spec i al i st I esb i an and gay of fi cer. 

Without such a post, it was argued, the initiatives which the can, ittee 

was proposing could not be effectively developed or implemented. 

On 12 July 1983, the Gay and Lesbian Working Party formally 

requested that of fi cer support be made avai I ab 1e to them. 18 At the time, 

it was felt this might prove possible since generic equal opportunity 

officers were about to be appointed. However, two months later, they 

15 Gay and Lesbian Sub-CaTmittee, Minutes, item 5a, 20 September 
1983. 

16 Gay and Lesbian Advisory Working Party, Minutes, item 10,12 
July 1983. 

'T NALGO representatives recamvended instead training on 
heterosexism for non-lesbian and gay errployees. Gay and Lesbian Sub- 
Ccrnmittee, Minutes, item 4,2 April 1984. 

18 Gay and Lesbian Advisory Working Party, Minutes, item 11,12 
July 1983. 
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were informed by the director of personnel that due to the new 

officers' heavy workload they would be unable to support the lesbian 

and gay ccm-ni ttee to any si gn ifi cant extent. 19 Men-bers of the ccrTmi ttee 

heard the director out, but when he had finished they reiterated the 

need for of fi cer support. They argued that staf f emp I oyed wi th an equa I 

opportun iti es br i ef had a respons ibiIi ty for aII areas of equa 1i ty work 

including lesbians and gay men. From the minutes it appears this point 

was not pushed and instead attention shifted to supporting a future bid 

by Personnel Conmittee for specific support for lesbian and Say work. 20 

This too failed but the lesbian and gay ccmnittee did not give up. They 

continued to argue that without a policy and outreach worker, their 

role could be little more than tokenistic. 21 That year, in 1987, the 

ccrrmittee applied again for paid workers , hoping it could be included 

within the council's forthccming 1988/9 budgetary provision for two per 

cent growth. once mre, the request was ignored. 

The ca-nmittee's struggle for a lesbian and gay officer, was, like 

the aspiration to be a full comnittee, a constant striving for full and 

proper inclusion within the council's EOPs. By themid-1980s, Islington 

council, one of the first to respond to lesbian and gay discrimination, 

was being rapidly overtaken by other authorities such as Camden and 

Haringey. Later I discuss whether this equation of organisational 

status wi th ef f ect, i veness, th is eaphas is on bureaucrat ic structures was 

19 Gay and Lesbian Sub-CaTmittee, Minutes, item 11,20 September 
1983. 

20 1 "Ibid. 

21 Lesbian and Gay Ccnmittee, Minutes, item 7(ix), 9 November 1987. 
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mi s! gu i ded. Here Iwi sh br i ef Iy to cons i der why IsIi n9ton's response was 

so restrained. 

Clearly a key factor in the comnittee's inability to successfully 

bid for funds was the crincil's own shortage of resources. Yet such 

financial hardship was equally evident in other local councils such as 

Haringey and Camden. Islington had a larger, more vocal gay conrunity 

than other author iti es, yet I esb i ans and gays were st iII unab 1e to make 

the ir demands fuIIyfe1twi th in the process of resource pr i or iti sat i on. 

Moreover, electoral considerations, a factor elsewhere, were barely 

relevant for an authority which after 1986 had one of the largest 

Labour majorities in London. 

Perhaps then the principle reason for Islington's policy lag; its 

refusal to appoint specialist staff to develop lesbian and gay work, 

lay in internal Labour Party politicking, in particular the 

determination of the council leadership to rid themselves of any 'loony 

left' image that might still linger. From 1987 onwards, for electoral 

and ideological reasons, the national Labour Party moved further away 

from EOPs, dropping even its se-nblance of sympathy for lesbian and say 
% 22 municipal pol icies. This real igm-ent was closely mirrored by I sl ington 

council leader, Margaret Hodge, who, in the late 1980s, adopted a high 

profile political role beyond her borough boundaries. 

22 Similar changes occurred in the mid and late 1980s in 
Manchester, Haringey and Cwiden. 



96 

3. Extending the boundaries of municipal practice. 

Did Islington council then do anything to inprove the quality of 

life for its lesbian and gay residents, and users of its services? To 

what extent were such initiatives the work of the lesbian and gay 

committee? Or was the conmittee principally a 'talking shop*, while the 

real work took place elsewhere? 

The first set of initiatives I wish briefly to consider are those 

developments and policies I shall define as sWrbolic. Whilst scme 

writers use this term in an explicitly derogatory manner, I have chosen 

a m. re neutral approach. By symbolic, I refer to those initiatives 

which ostensibly attempt to achieve change by prefiguring it through 

predcminantly ideological means. For example, the ccmnittee's eventual 

decision to give lesbians precedence in their titlo was intended to 

syn-bolise lesbians' greater oppression and, hence, a camitment to 

pr i or itisi ng the ir needs. Syn-bo Iic po Iici es formed an important e1 m-ent 

of lesbian and gay camittees' work for reasons discussed in chapter 

seven. In Islington they were much in evidence, as illustrated by the 

ccamittee's attempt to introduce a 'pink plaques' policy. 

0 At the Advisory Working Party meeting, on 6 January 1983, Bob 

Crossman proposed that a caymerwrative plaque be erected in mmory of 

the playwright Joe Orton and his partner, Kenneth Halliwell. The 

reccmnendation was referred to the Libraries Panel responsible, which 

replied that no more than one individual could be named on a single 

pI laque, and that moreover, it was unnecessary to refer to Joe Orton's 
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sexual ity. 23 The matter was settled, but two years later the com-nittees 

clashed again, this time in relation to the Old Albany Trust Meeting 

House, one of the first modern hcmophi le organisations in Britain. The 

Libraries Panel refused to install a plaque, this time on the grounds 

of budgetary limitations. The Sub-Ccrrmittee requested they go ahead, 

promising to take responsibility for any costs incurred. 24 

The struggle between the Gay and Lesbian Sub-Ccmnittee and Libraries 

Panel over this issue of plaques illustrates the conflicting 

perceptions of different departn)ent and com-nittees towards combatting 

anti-gay discrimination. Whilst the Libraries Panel strove to treat 

sexual orientation as an irrelevant detail, the Sub-CaTmittee perceived 

its acknowledgement as vital in circumstances where it would produce 

positive role models or 'images'. 25 Pink plaques' were seen as a useful 

way of bringing to public attention the contribution lesbians and gays 

had made to cultural, social and political life; and moreover as a 

symbol of the council's recognition of such achievemnts. 

23 Lesbian and Gay Advisory Working Party, Minutes, item 6,12 July 
1983'. io. orton's relations with Islington library service provide an 
excellent exwple of changing council policy. in the 1960s, he and 
Kenneth Halliwell were prosecuted and convicted for defacing library 
books. Twenty years later, those sane books provided the contribution 
of Islington library service to %North London Lesbian and Gay Strength 
and Pride'. 

24 Gay and Lesbian Sub-CaTmittee, Minutes, item 9c, 1 October 1985. 

25 Aside fra-n the individualistic nature of most ccmremorative 
plaques, Albany Trust being an exception, the strategy raises questions 
as to the criteria used to determine who might be a 'positive image' or 
role model. Another gay person celebrated by Islington council in the 
1988 strength and pride festival was Benjamin Brittan. 
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Islington lesbian and gay corrmittee also focused on developing a 

cmpaigning role, to use its public standing and formal municipal 

status to object to the discriminatory behaviour of other bodies. 

Exwples include criticising the negative attitudes of the Independent 

Broadcasting Authority towards gay advertising on channel four, 

condemning police harassment of gay men and the lack of any police 

action when lesbians and gays were attacked. 26 

other meetings discussed the deleterious implications for lesbians 

and gays of the Police and Criminal Act 1984,27 and the work of the 

Criminal Law Revision Committee on Prostitution and Allied offences. 

The caTmittee expressed their concerns that the reduction in the 

maximum sentence for homosexual soliciting would paradoxically be 

detrimental to gays, by denying them their right to be tried before a 

jury. 28 

Yet despite such discussions, the extent of any subsequent action 

re-nained slight. The ccmmittee wrote letters but had little Power to 

direct the council to take further action. Neither did it have the 

resources to mobilise ccnTmnity protest. Why did it then bother with 

such issues? Severallreasons can be given, applicable also to other 

lesbian and gay camittees. First, such a focus deflected attention 

away fran the ccrrmittee's inability to introduce internal change. 

Second, it is probable that institutional boundaries were of nruch less 

26 Gay and Lesbian Advisory Working Party, Minutes, item 6 January 
1983. 

27 Gay and Lesbian Sub-Ccnmittee, Minutes, item 8,8 Noven-ber 1983. 

28 Gay and Lesbian Sub-CaTmittee, Minutes, item 7,17 Septwber 
1984. 
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concern or relevance for those lesbian and gay com-nittee nimbers who 

were also conTmnity activists, than they were for Islington council. 

The presence on the caTmittee of voluntary sector representatives 

also boosted interest in ccmnunity developnent and funding, in 

particular for a local lesbian and gay centre. The goal of establishing 

a lesbian and gay centre has been a cam-on feature of nunicipal lesbian 

and gay po, 1iti cs across the country. 
29 1nIs1i ngton, f ran the fi rst Gay 

and Lesbian Advisory Working Party meting on 21 October 1982, work had 

already started to establish a local centre. Although discussions with 

the GLC had taken place concerning the possible location of the London 

Lesbian and Gay Centre (LLGC) in Islington, sane local activists still 

felt it necessary to have a centre specifically for the borough's 

residents. in the financial year 1982/3, funding for a local centre was 

agreed wi th in the counc iI 's cap i ta I program-e and abid was n-ade by the 

lesbian and Say com-nittee for staffing. 
30 Meanwhile plans were 

progressing for the siting of the LLGC. 

However, in SeptaTher 1983, the Sub-Ccmnittee was infomed that both 

projects could not go ahead and by NovaTber of that year it becm-e 

29 See Sout . hwpton Advisory Ccmmittee on Gay Rights, Minutes item 
6(i) 14 Deceniber 1984; ibid, Minutes, 31 January 1985, re: talk by LB 
Greenwich management training officer on establishment in Greenwich 
with council funding of lesbian and gay centre. Southampton Advisory 
Ccrrmittee on Lesbian and Gay Citizens, Minutes, item 2(a) 17 Decarber 
1985. See also Manchester Gay Men's Sub-Comittee, 1 April 1985; ibid, 
25 November 1985; ibid, 10 Noverrber 1986; ibid, 27 July 1987; re: 
enlargement of existing centre and new premises and Manchester Lesbian 
Open Working Party, 10 February 1985; Manchester Lesbian Sub-CcnTnittee, 
3 July 1985; and see interviews with Marilyn Taylor and Chris Root, on 
scme of the reasons why a lesbian centre was never established. 

30 Gay and Lesbian Advisory Working Party, Minutes, item 7, a 
verbal report of the borough valuer, 6 January 1983. 
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clear that the council's capital budget was heavily overcaTmitted. In 

the Ii ght of such i nformat i on, the ca ,i ttee re Ii nqu i shed the proposa I 

for an Islington centre3l leaving the LLGO to go ahead successfully. 32 

However, according to Bob Crossman, the Islington centre was not 

abandoned simply through lack of resources. A major reason for the 

project's collapse was internal divisions. 

"People rowed about roan allocations rather than discussing what 
role the centre was supposed to fulfil. " (B. Crossman interview) 

In its work, the committee considered not only the council's role as 

a direct provider, but also its responsibility for the practices of 

other organisations and bodies which benefitted from council 

assistance. one of the first proposals of the Gay and Lesbian Advisory 

Working Party was that firms receiving financial assistance from 

Islington council should promise to comply with the council's policy of 

non-discrimination on grounds of sexual orientation. The Working Party 

requested that the counc iI 's ecorxxni c deve I opment serv i ce mon i tor fi rms 
33 to ensure compliance. Yet, subsequently, it was reported that no such 

instructions to firms or monitoring had taken place. 

4 scmewhat similar issue arose over the external use of council 

owned prfmises. Islington's Policy CcnTnittee resolved on 14 July 1983 

31 Gay and Lesbian Sub-CaTmittee, Minutes, items 9,10,8 November 
1983. 

32 This was despite attempts by the Department of the Environment 
to halt a number of large grants, including one to the LLOC being made 
by the GLC under Section 137, Local Government Act 1972, in the lead- 
up to abolition. Gay and Lesbian Sub-CaTmittee, Minutes, items 6 and 9, 
27 March 1986. 

33 Gay and Lesbian Advisory Working Party, tLlinutes, item 4,6 
January 1983. 
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that the council would only prohibit the hire of their buildings to the 

National Front. The Gay and Lesbian Advisory Working Party argued this 

was too narrow. They proposed that the council should refuse to rent 

34 its premises to all groups with declared anti-gay views, expressing 

their unease that organisE', ions which contravened manifesto com-nitments 

could nevertheless hire council properties. 35 Again the caTmittee was 

unsuccessful. 

These two attenpts to pena Ii se di scr imi natory bod i es dernonstrate the 

tensions surrounding the full real isation of lesbian and gay equal ity. 36 

Serious implementation of either proposal would have created an uproar 

amongst officers, comnunity groups and local firms, as well as 

rendering the council vulnerable to legal challenge. Further, it would 

have necessitated an investmnt of staff time which the council 

leadership was unprepared to make. However this lack of support so 

early on in the life of the com-nittee highlighted the limitations 

within which it operated. 

"The inpression given was that the Sub-Ccmnittee was low down in 
the corrmittee pecking order ... Decisions were never acted upon and 
always had to go through other conmittees. This was very 
frustrating. " (D. Dawson interview) 

a 

34 Gay and Lesbian Advisory Working Party, Minutes item 9d, 5 May 
1983. 

35 Gay and Lesbian Advisory Working Party, Minutes, item 4,12 July 
1983. 

3G See s imi I ar request of Southanpton Adv i sory Ccmni ttee on Lesb i an 
and Gay Rights, Minutes, item 6,31 January 1985. The ccwmittee 
requested that the council withdraw their custom from the ccmpany who 
printed the counci I magazine as the same ccmpany refused to accept gay 
advertisements for Portsmouth News. The counci I agreed to look into the 
matter and as a result the Portsmouth News started to accept gay 
advertisements. 
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The degree to which departments took responsibility for developing 

lesbian and gay policies varied enormously. Some services, such as 

libraries (and later arts and entertairrnents) pursued work in this 

area, occasionally reporting to the lesbian and gay conTnittee on 

proE-ress made. 37 in libraries, initiatives developed included stocking 

books of lesbian and gay interest, displaying exhibitions such as the 

Hall Carpenter archives, consulting with the gay ccnTmnity as part of 

a broader consultative strategy, and adapting the library 

classificatory system so that homosexuality did not come within the 

38 psychology classification. 

Departments like the library service were however an exception. Most 

took a less pro-active role and the emergence of any policy depended on 

constant scrutiny by the lesbian and gay ccmnittee, asking for reports 

and making reconmendat ions. Attempts were made to systen-atise this 

process. 39 According to Bob Crossman: 

"I wanted annual reviews so that lesbian and gay issu ?(s would 
become part of the programing process for the budget. 

Yet by early 1984, the main services had shown little response, 

despite the introduction of lead officers on lesbian and gay issues 

wi th in th, eir departimnts. 41 Part of the prob I em was that of fi cers did 

37 interview with Bob Crossman. 

38 interview with Stan Marshall; and see Gay and Lesbian Sub- 
Cannittee, Minute , item 11,10 July 1985. 

39 Gay and Lesbian Advisory Working Party, Minutes AOB, 6 January 
1983; ibid, Minutes. item 89,5 May 1983. 

40 interview with Bob Crossman. 

41 Gay and Lesbian Sub-Ccrrmittee, Minutes, item 5,2 April 1984. 
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not really understand what they were supposed to include within lesbian 

and gay reports. Consequently, when ones were produced, they tended to 

42 be defensive, limited to assuring members that discrimination did not 

take place in the services they provided. 43 in his interview, Bob 

Crossman stated: 

"it took three years to get a report from housing d then it 
said there were no issues and it wasn't a priority. 

The process of receiving reports from the major services also made 

any form of dialogue impossible. Departments reporting would neglect to 

respond to the actual reccnuiendat ions and issues raised by the lesbian 

and gay conTnittee. This, ccmbined with a time lag and the frequent 

failure of departmental officers to attend lesbian and gay ccmmittee 

meetings even when formally requested to do so, substantially limited 

the lesbian and gay committee's ability to implement change. David 

Dawson, co-optee, stated: 

The time factor was very hard. The fact issues couldn't be 
handled by the Gay and Lesbian Sub-Cornittee slowed down the 
process. By the t* 
impetus had gone. .. 

r the issue cu-ne back (to ccm-nittee) the 

In conclusion, it would seem that the popular image of Islington 

council during this period bore little resemblance to the reality. 

Developnent and implementation of lesbian and gay policies remained 

minimal and, those which made progress owed more to individual officer 

initiative than to the lesbian and gay caTmittee. The ccmmittee also 

42 Ibid,, Minutes, item 1,, 10 July 1985. 

43 Ibid, Minutes, item 6,17 Septa-nber 1984. 

44 Interview with Bob Crossman. 

45 Interview with David Dawson. 
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had little success in raising public awareness of lesbian and gay 

rights. Amongst officers, few knew of the com-nittee's worO6 and 

awareness amongst the general public was undoubtedly even lower. 

In his period as rmyor, Bob Crossman gave lesbian and gay municipal 

i ssues ahi gher prof iIe, but th is had Ii tt Iedi rect impact on the work 

of the caTmittee. What did have an impact, however, was the media 

hysteria which followed his mayoralty, "making work in this area even 

more difficult-as the shutters were pulled down". 47 The gay and 

lesbian comnittee continued to meet, but despite departrnental 

initiatives, such as Arts and Entertainments' support for the annual 

North London strength and pride festival, it was never to have the 

in-pact or success for which it had wished. 

C. NOW I NGHAM CI TY COLM I L. 

fil 

The second authority I wish to consider is Nottingham City Council. 

Located in the north-east Midlands, Nottingham has a population of just 

over 268,000,48 almost eight per cent of whom are from minority ethnic 

comnunities. 49 The city council which is the focus of this discussion is 

a second tier authority. The first tier, Nottingham County Council has 

0 
responsibility for many key services. Nottingham City Council re- 

elects a third of its seats every year (except the year of the European 

46 Interview with Paul Barnett. 

47 interview with Bob Crossinan. 

48 This f igure is based on the 1981 census. See OPCS County 
Monitor, publication of the Goverment Statistical Service, 26 January 
1982. 

49 ibid. 
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elections). in recent years it has tended to be ruled by very slim 

major iti es, wi th at diff erent t imes, Labour, Conservat i ve and Cornnun i str 

Party councillors holding the balance of power. 

Sexual orientation was included in the city counci I's EOP statement 

before the 1983 municipal elections. 50 However, it was those local 

elections and their aftermath which led to the authority's development 

of lesbian and gay policies: 51 As in Islington, the Labour Party fought 

the elections on a manifesto which included a comnitment to lesbian and 

gay rights. 

Yet despite such inclusion, ccrrmitment to the policy within the 

party was very uneven, as Richard McCance discovered when he cm-e to 

fight the election as an openly gay man. 52 What support there was came 

mainly from heterosexual proponents of a broad left position. However, 

for them, lesbian and gay rights was only one amngst a number of 

issues that needed to be pushed forward. 53 

In May 1983, Labour was returned with a majority of one. Yet it was 

this wafer thin majority, paradoxically, which facilitated lesbian and 

gay po Ii cy deve I opment by the ci ty counc iI. McCance, the on Iy 'out' gay 

councillor, was able to use his vote as a lever to prcmte lesbian and 

gay initiatives. It was a bargaining chip that McCance used several 

50 Interview with Harry Joshua. 

51 See B. Cant (1991: 165). 

52 Interview with Richard McCance. 

53 ibid. 
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times between 1983 and 1987.54 Successful in the short terTn, 55 in the 

I ong run it backf i red, I os i ng h im the support of many co 11 eaques in the 

Labour group and party. 56 

1. Encouraqinq cam-unity participation. 

The equal opportunity unit that Nottingham began to establish in 

1983, went beyond the leadership's initial a-im for a limited, low 

profile structure with just a co-ordinator and secretary. First to be 

appointed were a women's of f icer and race -equal ity of f icer, raising the 

question whether there should be someone to deal with issues of sexual 

orientation. 57 The already established Gay Men's Working Group argued 

for two posts, one to address the needs of gay men and a comparable 

post for lesbians. The council rejected this proposal, claiming that 

the balance of the unit - one worker for each 'oppression' - would be 

upset. Eventually, a compromise of one job share post was agreed. 

The process of establishing Nottingham's Gay and Lesbian Sub- 

Comittee, which reported, along with other equalities ccnTnittees, to 

a full Equaiities Ccamittee, followed a similar path to that taken by 

lesbian and gay ccnmittees in other authorities. A series of public 

54 For example, McCance voted against and thereby defeated the 
leadership's budgetary proposals. At another time he threatened to 
resign which would have forced a by-election thereby jeopardising 
Labour's leadership. 

55 For example, McCance managed to win agreement for a sub- 
ccm-nittee rather than working party which was the leadership's 
preference. 

56 Interview with Richard McCance. 

57 Interview with Harry Joshua. 
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metings were held, attended by local lesbians, gay mn and Labour 

councillors. At this early stage, comnunity activists agreed not to 

den-and that lesbians and gay men have two separate carmittees and there 

appeared, according to Jo Fraser, then lesbian officer, a readiness 

arongst men and women in the conTmnity to try and work together. 58 

However, with the sub-ccimittee in place, consultation meetings with 

lesbians and gay men tended to take place separately and the two groups 

developed in different directions. 

In cam-on with lesbian and gay conmittees elsewhere, Nottingham'. 

Sub-Comittee stressed the importance of camiunity involvement. 59 Thus, 

in addition to five councillors, also on the comnittee were five gay 

male and five lesbian representatives thereby ensuring ccmnunity co- 

optees had a two to one majority. This contrasted with normal council 

practice where the tendency was to make sure the ruling party had a 

workable majority. other measures to reduce the formal, bureaucratic 

nature of the committee -nd to encourage ccmmnity participation 

included rotating the chair between two or more individuals and 

protecting the identity of co-optees by deleting their nw-es from 

minutes. 60 Nevertheless, despite these measures, involvement from 

Nottingham's gay and lesbian camunities in the Sub-CaTmittee's work 

58 Interview with Jo Fraser. 

59 Co-optees were important since with one exception, none of the 
other councillors were openly gay. A similar situation existed in most 
other authorities that developed lesbian and gay work. Almst none had 
more than two or three 'out' council me-nbers. 

60 See letter from a gay men's representative to the chief 
executive, 12 DecaTher 1984. 
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remained marginal. 61 Yet, amongst those who did participate, 

significant enthusiasm existed, at least initially. 62 Nottingham co- 

optees took on a large part of the ccmmittee's paperwork, writing 

reports on issues they considered important and trying to participate 

to the fullest extent. 63 

2. Conflict and tension. 

As time wore on, lesbian and gay co-optees and support staff found 

thenselves, as in Islington, increasingly at odds with the council 

leadership. This development was to affect profoundly the Sub- 

CaTmittee's future. According to lesbian officer, Jo Fraser: 

"The structures would be used by councillors to stop (us doing) 
things. It becane a matter of '' and 'them* ... the conTmnity U14 
also saw the councillors as them. ' 

The ermrging tensions between the lesbian and gay can-nunity, and 

council cane to a head over a series of issues, one of which involved 

the project for a Nottingham lesbian and gay centre. 

In 1985/6 the Sub-Camittee requested a report on the project's 

progress which was written and then withdrawn on the instructions of a 

Labour councillor ostensibly because it was not in accordance with the 

61 interview with Richard McCance. See also Gay and Lesbian Sub- 
Ccmmittee, Minutes, item 52,7 NoveiTber 1985. 

62 Interviews with Richard McCance and Jo Fraser. 

63 Co-optees took their position sufficiently seriously to express 
concern over late agenda papers and to request in future they be 
notified individually of any delays (something councillors rarely 
received); Gay and Lesbian Sub-Conmittee, Minute , item 46,7 November 
1985. 

64 Interview with Jo Fraser. 
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cannittee's request. The corrmittee perceived such action an over- 

riding their prerogative and passed a resolution censuring the Labour 

group for its unjustified interference. The minutes of 6 February 1986 

refer to the meting's 'abhorrence at an attempt by the Labour group to 

suppress discussion' which was 'regarded 
... as a flagrant breach of 

trust'. 65 The issue took up the entire meting. All other matters were 
deferred. The dispute continued at the next Sub-Ccamittee when the 

decision of the Equal Opportunities Committee neither to confirm nor 

adopt the Sub-Con-mittee's rmtion of censure was deplored. 66 

Eventually, the report on the centre was presented and addressed. 

However, the ructions between the Sub-Ccmnittee and counci I had 

revealed a nu-rber of problems. First, that the Sub-Corrmittee had I ittle 

f orma I power if the Equa Iiti es Conmi ttee to whom they reported ref used 

to offer support. Second, that the Sub-Camittee's insecurity, its 

concern with status and 'insubordination* could detract fran other 

work. In this instance, a procedural slight had been allowed to take up 

a disproportionate amount of time and energy. 

Meanwhile, another division was intensifying, this time between 

lesbians and gay men on the caTmittee. On 10 April 1986, Sub-Ccrrmittee 

mmbers heard a report fran lesbian representatives on the lesbian open 

day, a ccm-nunity-oriented event held the preceding month, at which 

65 Gay and Lesbian Sub-Ccmnittee, minutes, item 96,6 February 
1986. 

66 Gay and Lesbian Sub-CaTmittee, Minutes, item 112,6 March 1986. 
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lesbians had stated their preference for a separate sub-ccnTnittee. 67 

The reason given was that the current Sub-CaTmittee was perceived as 

too large and formal for many representatives to feel comfortable 

making contributions. However, the main cause of the proposed split was 

lesbians' perceptions that they had little in canmn with Say men and 

more with other groups of wcmen. 68 

Although the Sub-Committee accepted the proposal and the Say male 

representatives stated they had no objections in principle, 69 lesbian 

officer, Jo Fraser, claims its achievement was a struggle. This was not 

only for ideological reasons. Both councillors and officers saw the 

division into two caTmittees as meaning twice as much work. 
70 For the 

ten months of its existence, the Lesbian Sub-Ccmmittee maintained a low 

profile, barely noticed by the rest of the council. However, two 

actions by the Gay Men's Sub-Ccmmittee re-opened previous tensions, 

leading to a level of media interest that alarmed the Labour leadership 

protecting a one seat majority, with the 1987 council elections drawing 

ever nearer. 

-61 it was proposed that the Lesbian Sub-Ccmnittee consist of three 
counc i 11 ors and fi ve co-optees wi th the same terms of ref erence as for 
the joint caTmittee, except that 'Say men' be deleted where 
appropriate. 

68 Gay and Lesbian Sub-CaTmittee, Report, item 8,10 April 1986. 
Part of the problem, although not minuted, was the behaviour of gay men 
at meetings. According to Jo Fraser when interviewed, lesbians present 
at ccmnittee meetings were becoming increasingly irritated at the level 
of sexual innuendo enjoyed by the men present. 

69 See Gay and Lesbian Sub-Ccmnittee, Minutes item 194,10 April 
1986; ibid, Minutes, item 157,8 May 1986. 

TO ibid. 
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The first, and less publicly controversial event, concerned a 

magazine produced for gay pride 1986 which was sent out with the agenda 

for the June 1986 Sub-CaTmittee meeting. A Conservative councillor 

complained about receiving the material and in turn received an apology 

from the chief executive for the magazine's distribution. At the 

cannittee's SeptaTber meeting, the chief executive reported that, as a 

result of the incident, a review would be instituted on the procedure 

for compiling agendas to ensure a similar embarrassing incident did not 

reoccur. In his report, the chief executive expressed the leadership's 

concerns at the behaviour of the gay men's representatives. By doing so 

and by condon i ng Conservat i ve outrage, the ch i ef execut i ve af fi rmed the 

presumption that explicit gay material was offensive. In turn co- 

optees expressed anxiety about the future censoring of material on 

AIDS, and began to wonder, not for the first time, what corrmitment 

Nottingham City Council truly possessed to challenging the 

71 discrimination they faced. 

The second incident, which did receive national nredia attention, 

involved the introduction of gay men's swimning sessions. Derided by 

sections of the council, it was seen by the Gay Men's Sub-Ccamittee as 

diff erent to the separate sw imni nq prov isi on of f ered to other groups 

in the cc6mnity. 72 However, coming as it did in the midst of the 'AIDS 

panic', it provided a focus for intensified anti-gay rhetoric amongst 

local opponents of the council's EOPs. The leadership, furious at the 

level of publicity and opposition being aroused, demanded the scheme be 

71 Gay Men's Sub-Ccmnittee, Minutesf item 42,11 Septmber 1986. 

72 Interview with Richard McCance. 
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axcd. In turn McCance threatened to resign. 73 The swimning sessions were 

aII owed to cont i nue, but due to the pub IicI ime Ii ght, f ew Say mien used 

them. Eventually, through 1 ack of attendance the scherne was 

discontinued. 74 

In March 1987, dur i nq th is uproar, Ben Benson, the say men's of fi cer 

tendered his resignation. In an interview with the press shortly 

afterwards, he explained that although he was largely leaving for 

personal reasons, his decision had been influenced both by the 

behaviour of senior officers who did not support equal opportunities 
75 and by the 'obstinacy' of some councillors. 

In May 1987 the local elections gave the Conservative Party control 

of the council and, as they had pranised, the equal opportunities unit 

was closed down and its ccnmittees abolished. Jo Fraser, the lesbian 

of f icer remained unti I the end, but, I ike Ben Benson, she had become 

increasingly unhappy with the council's treabrent of lesbian and gay 

i ssues. 

"It went from a positive, achieving atmosphere to the opposite - 
very negative and static. By the end we knew that should Labour 
return (after the 1987 elections) they wouldn't support the 
policies to the sane extent. " (J. Fraser interview) 

a 

Richard McCance did not stand again. His experience of trying to 

maintain the council's ccwmit; ment to lesbian and gay issues had left 

him disillusioned and exhausted. 

73 Ibid. 

74 Gay Men's Sub-CaTmittee, Minutest item 119,12 March 1987. 

15 Saturday Evening Post, 14 March 1987. 
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"Most of the sub-ccrnmittee's energy went into surviving ... Not 
much pro-active work was carried out ... and little was 
achieved ... The ccrffnittee existed to prove a point. It was an 
endurance test for four (sic) years ... People didn't realise how 
sI ow it was and how much hard work was needed to get scmeth i ng to 
happen... It just ground on so that even fi 11 ing up an agenda 
becan-e a problem. " (R. McCance interview) 

3. Employing liberal paradigns. 

As in other authorities, Nottingham's Gay and Lesbian Sub-CaTmittee 

encountered the problem of having to adapt to employment strategies 

developed for other disadvantaged groups or otherwise risk achieving no 

benefits at al 1.76 A policy such as 'targeting', for example, applicable 

for 'visible' identities such as wcmen and Black people, was less 

appropriate for lesbians-and gays who might be neither visible nor 

. out'. Furthermore, amending employment codes of practice was a long 

drawn out procedure. For those ccnrunity representatives who actually 

felt able to contribute to the discussion, it meant investing time and 

energy on an issue whose practical benefit for their ccmmunity was 

minimal. Moreover, for all the participation that took place, the 

committee felt little progress had actually been made on improving 

conditions for lesbian and Say en-ployees. 
77 

The dilean-a of developing an employment strategy is evident in 
the question of a co-optee on Southwipton's ccrrmittee to the personnel 
manager asking whether there were any 'open' gays in high positions. To 
th i s, the manager rep Ii ed he did not know, si nce there were no records 
on people's sexuality; Advisory CaTmittee on Lesbian and Gay Rights, 
Minutes, item 4,5 March 1985. Within a frw-iework where similar 
questions 'Were being asked regarding employment of wcmen and Black 
people, the question made sense, yet it overlooked whether the 
ccrmittee and lesbians and gays employed would really want a personnel 
department to have that kind of information. 

77 Gay Men's Sub-Ommittee, Report, Priorities for 1986-7,31 July 
1986. Though see also ibid, Minutes, item 119,12 March 1987 in which 
it was felt sane progress had been achieved in ccmplaints procedures 
and see Lesbian Sub-Ccrrmittee, Minutes, item 18,4 SeptaTber 1986 which 
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it was within this context of work on errployment issues that a 

dispute arose between the Lesbian Sub-Ccnmittee and Gay Men's Sub- 

CcrTmittee over the continuing use of the term 'sexual orientation' 

within the counci I's equal opportunities statment. Lesbian 

representatives expressed their objections on the grounds that the 

phrase was an 'urbre 11 a term' Ai ch '1 Leps 1 esb i ans together wi th ma Ie 

practices with which they have nothing in cam-an' and which 'suggests 

78 lesbianism is only about who we have sexual relationships with'. 

Instead, they advocated the use of 'lesbian or gay', in order to make 

as explicit as possible on public documents what the council's EOP 

actually entailed. 

Yet, in contrast to other authorities where this debate was played 

out, the Gay Men's Sub-CaTmittee did not accede to the lesbian 

representatives' request. The men argued frcm a pluralist position 

which did not engage with the wcmen's attack on reductionism that 

re-noval of the term 'sexual orientation' could lead to the exclusion of 

equality of opportunity for other groups defined by their sexual 

identity, including heterosexuals. Nevertheless, they proposed what 

they deemed a ccnpromise - the word 'sexuality' - and asked the Lesbian 

Sub-Ccnmi . ttee for their ccmnents. 79 The matter went backwards and 

forwards between the two corTmittees but time was running out and it was 

welcomed the draft policy on harassment and discrimination as a 
positive step. Workforce figures presented to the Gay Men's Sub- 
Committee, Minutes, item 86,11 December 1986, revealed, however, a 
continuing lack of representation in the workforce of certain sections 
of the ccmnunity. 

78 Lesbian Sub-OcnTnittee, Minutes, item 33,6 November 1986. 

79 Gay Men's Sub-CcnTnittee, Minutes, itern 84,11 Decmber 198G. 
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never to be resolved to their, or the council's, satisfaction before 

the Sub-Ccmmittees were abandoned. 

Cam 
-ninq 

for equality. paiq - 

In the previous section on Islington, I discussed the emergence and 

development of symbolic initiatives. In Nottingham, these became a 

major aspect of the camittees' work in an attempt to challenge 

conceptions of hcrmsexuality as unacceptable and abnormal. Two 

illustrations dErmnstrate the caTmittees' approach. The first was the 

resolution that lesbian and gay representatives be invited to 

participate in RaToTbrance Day ceremonies since lesbians and gays were 

amngst those killed in World War Two. 80 

The second attempt to be included within the mainstream and thus to 

be acknowledged as a legitimate, respectable section of the ccmnunity 

concerned Nottingham council's 'twinning' activities. initially, the 

Gay and Lesbian Sub-CaTmittee proposed that links be established with 

lesbians and gays in the twinned city. 
81 Subsequently, this was extended 

to a request that the next civic delegation to Harare (one of the 

1 82 twinned cities) should include a lesbian representative. 
P 

80 Gay and Lesbian Sub-Cannittee, Minutes, item 58,7 NoveTber 
1985. 

81 Gay and Lesbian Sub-Camittee, Minutes item 70,5 Decenber 
1985. 

82 lbid, Minutes, item 93,6 February 1986. This request was 
dropped during a discussion of the minutes at the subsequent ccmnittee 
meeting; Gay and Lesbian Sub-Ccmnittee, Minute , item 112,6 March 
1986. 
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This focus on what was perceived by many as minor, tangential issues 

lost, for the lesbians and gays involved, sane of the support and 

respect of people who neither understood nor saw the value of symbolic 

gestures and positive in-ages. That the committees took this direction 

was partly, as in Islington, due to the enormous difficulty in 

achieving substantive change or even in developing a more productive 

working relationship with most service departments. Whilst the 

leadership perceived these kinds of initiatives as harmless, the 

conmittees' diversion frommore traditional municipal issues left them 

vulnerable to charges of 'wasting rate-payers money'. 

Alongside attempts to create positive images, the ccnTnittees also 

prioritised solidarity work. These included letters of support for 

83 S imon Nkho Ii, Cha ir of the Gay Assoc i at i on of South Af ri can Students, 

greetings to the Asian Gay Conference in Tokyo, 84 
and support for a 

funding application for an Irish delegation to address a meting in 

Nottingham cn the treatment of prisoners in Northern Ireland. 85 The Sub- 

Czmittees also offered support to local solidarity groups which had 

sprung up within the lesbian and Say movement in response to the miners 

and print workers' strikes. 
86 

83 Gay and Lesbian Sub-Cannittee, Minutes, item 71,5 December 
1985. 

84 Ibid, Minutes, item 118,6 March 1986. 

85 Ibid, Minutes, item 28,5 September 1985. 

86 The Sub-Ccrnmittee requested funds to display an exhibition 
produced by Lesbians and Gays Support the Miners'; Gay and Lesbian Sub- 
ConTnittee, Minutes, item 130,6 March 1986. The Leisure Ccmmittee 
however refused the request; Gay Men's Sub-CaTmittee, Minutes, item 22, 
31 July 1986. 
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individual grievances were taken up, such as the harassment of a gay 

postal worker87 and a law student's cxxrplaint of homophobia by his 

department. 88 Support was also given to national carnpaigns against 

recalcitrant authorities, in particular Nottingham County Council, 

which, despite being Labour controlled, refused to include lesbians and 

gay men in its EOP in contravention of its manifesto com-nitments (see 

chapter two). The Gay and Lesbian Sub-CaTmittee raised the matter of 

the county counc i1 's i ntrans i gence at a nurrber of meet i ngs, fi rst, wi th 

the suggestion that links be made to help establish county lesbian and 

gay policies, 89 later, to den-and that the council be pressurised to 

implement their manifesto promises. 90 

Funding raised expectations, 

in ccmm>n with other lesbian and gay corrmittees, Nottingham's Gay 

and Lesbian Sub-Ccmnittee tried to provide assistance to local groups. 

Because the comnittee did not possess its own budget, support took the 

forin of backing bids to other ccmmittees9l and providing help in kind. 92 

87 Gay and Lesbian Sub-CaTmittee, Minutes item 55,7 NovaTber 
1985*. a 

88 Gay and Lesbian Sub-Comittee, Minutes, item 168,8 May 1986; 
also Lesbian Sub-Cannittee, Minutes, item 42,6 November 1986. 

89 Gay and Lesbian Sub-Corrmittee, Minutes, item 159,9 May 1985. 
Lesbian representatives who raised the matter were told by councillors 
present at the meeting that since the County Council elections had only 
just been held, it would be premature to push the matter. 

So Gay and Lesbian Sub-Ccmnittee, Minutes, item 135,6 March 1986. 
See also Gay Men's Sub-CcnTnittee, Minutes, item 54,9 October 1986. 

91 Gay and Lesbian Sub-Conmittee, Minutes, item 14,9 May 1985; 
ibid, Minutes, item 8,6 June 1985. 
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The main focus, however, was on obtaining support fran central 

goverment, either through the inner Area ProgranTm (IAP), a scheme 

intended principally for capital intensive, econcmic projects in urban 

districts or through the Manpower Services Ccmnission (MSC) which paid 

salaries for staff on short term contracts in ccmTunity projects. 

The Nottingham Gay People's Co-operative, hoping to establish a 

lesbian and gay centre, was one such organisation the Sub-Camittee 

directed towards central government funding. 93 others, such as Lesbian 

Line, also applied, seeing this as their only hope in an environment 

of stringent local government financial constraints. The Sub- 

CaTmittee's optimism even went so far as to pressurise the chair of the 

Inner Area Programme CaTmittee to facilitate a city-wide meeting for 

lesbians and gays on such governmental funding opportunities. 94 

The response from central government, when it came, was predictable. 

The Agency manager responsible for allocating Manpower Services 

Commission funds informed the Nottingham Gay People's Co-operative that 

their submission for development workers would not be approved on the 

grounds that funding such a project might bring the progranTne into 

92 For examp I e, fi nd i ng I ow cost premi ses, prov idi ng pub Iici ty and 
a civic reception for a winter festival and congress of the Lesbian and 
Gay Youth Movement; Gay and Lesbian Sub-Coranittee, Minutes, item 35b, 
8 October 1985. Richard McCance, in his interview, described how 
It councillors had to be dragged to the reception". 

93 Gay and Lesbian Sub-Ccrrmittee Minutes, item 50,7 November 1985; 
ibid, Minutes, item 124,6 March 1986. See also Gay Men's Sub- 
Carmittee, Minutes, item 41,11 September 1986. 

94 Gay and Lesbian Sub-CaTmittee, Minutes, item 45,7 November 
1985; ibid, Minutes item 61,5 Decarber 1985. See also Gay and Lesbian 
Sub-Conmittee, Minutes, item 36, report of the chief executive on 
opportunities for lesbians and gay men through IAP, 8 October 1985. 
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public controversy or disrepute. 95 Similarly Department of the 

Environment officials made it clear that their Minister would not look 

favourably at gay projects. 

Why, then, did officers and councillors encourage gay and lesbian 

groups to apply for IAP and MSC funding, knowing they would be 

extremely unlikely to be successful? Harry Joshua, co-ordinator of the 

equal opportunities unit at the time, argues it was because nobody 

wanted to say 'no'. 96 Perhaps also that to have done so would have 

placed the counci I under pressure to make funding available out of its 

own capital and revenue programne. However, raising expectations in 

this way undermined ccmmnity development, resulting in a waste of 

organisational time and resources. For the Gay People's Co-operative, 

by the time they realised funds fran central goverm)ent would not be 

forthccming, property prices had rocketed and self-financing was no 

longer a viable option. 97 

6. Struggling to amend policies and provision. 

Even before the establishment of the Gay and Lesbian Sub-Ccrrmittee, 

issues concerning housing provision for lesbians and Says were being 

raised. 98'A key issue involved council housing succession: what would 

95 Gay Men's Sub-Ccnmittee, Minutes, item 82,11 Decmber 1986. See 
also Lesbian Sub-Ccmmittee, Minutes, item 22, the response to Lesbian 
Line, 4 SeptaTber 1986. 

96 Interview with Harry Joshua. 

91 Interview with Richard Mccance. 

98 See Gay and Lesbian Sub-CaTmittee, Minutes item 7,4 April 
1985. 
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happen to the surviving partner in a gay or lesbian relationship when 

the person naned on the tenancy agreement died? This was becoming a 

growing concern within the gay male ccnniunity with the rise in AIDS 

related deaths. Lesbians and gay men demanded parity with married 

couples for whan rights of succession already existed. 99 

At the Sub-Camittee meting in July 1985, the director of housing 

responded by suggesting that same sex partnerships should take out a 

joint tenancy. Only in this way would such relationships *whether 

lesbian, gay or friend' be given legal rights of survivorship. 100 It"a 

director's response did not satisFy the coamittee. Rights of succession 

were not only of practical, but also symbolic importance, asserting 

equality between gay and heterosexual relationships. It was felt that 

underlying the director's position was the view that hcmosexuals were 

on the whole promiscuous, unlikely to have long-term stable 

relationships, and that therefore succession rights were inappropriate. 

According to Richard McCancn: 

"The right to succession was a real battle. We got minor 
concessions leading to a wider interpretation of housing policy 
in its prac, ýical application. But the chair of Housing was not 
supportive. 11 

AIDS vias another issue which frequently arose on the Sub-CaTmittee's 

agenda, usually at the request of gay male representatives. 
102 1n 

99 Gay and Lesbian Sub-ommittee, Minutes item 9,6 June 1985. 

100 Ibid, Minutes, item 16,4 July 1985. 

101 interview with Richard McCance. 

102 Gay and Lesbian Sub-CaTmittee, Minutes, item 17,4 July 1985; 
ibid, Minutes, item 34,8 October 1985; ibid, Minutes item 68,7 
Noven-ber 1985. 
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discussion of the 1986/7 work progranTne, AIDS was identified as a 

priority area, 103 and it was resolved to set up a group to forge links 

with other agencies also tackling AIDS. 104 By December 1986, an interim 

report had been produced'05 and requests were being made for voluntary 

sector funding, publicity, information and an AIDS co-ordinator. 106 

Nottingham City Council's AIDS initiatives appear to have been more 

successful than lesbian and gay work with the housing department. Also 

more successful was the Sub-ommittee and support officers' work with 

the arts and leisure departments. Partly, this was due to the =re 

canTunity-oriented ethos of arts provision, but also, as Richard 

McCance suggests, because they could respond more easily to sections of 

the cam-unity such as lesbians and gays without it interfering with 

their mainstream work. 
107 

"Arts and entertai m-ents is safe. They can put en a week of fi lnr. 
for lesbians and gay men. "(R. McCance interview) 

For lesbian and gay Sub-CaTmittee members, leisure and entertaimients 

provision was achievable. It was also a visible benefit to members of 

their cannunities not involved with the Sub-CcrrTnittees' work. However, 

103 Gay Men's Sub-CaTmittee, Report, re: Priorities (a), 31 July 
1986. 

104 Ibid., Minutes, item 39,11 September 1986. 

105 Ibid, Minutes, item 85,11 Decenber 1986. one reconTmndation was 
that Gay Switchboard be allowed to place stickers in public toilets. 

106 Ibid, Minutes, item 97,13 January 1987. 

107 This kind of pluralist model of provision would not be the case, 
for exan-ple, with education, where changes to the school curriculun 
would affect everybody. 
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even here, obstacles were encountered, particularly in relation to 

requests to participate in mainstream arts events. 108 

in conclusion, Nottingham City Council's Gay and Lesbian Sub- 

Carinittee, like other similar ccmmittees, spent its life making 

suggestions and proposals which for the most part never came to 

fruition. In the case of initiatives which began to be developed, time 

and resources were deployed with minimal results. Lesbian and gay 

i ssues had been forced on the counc iI by af ew Labour Party act ivi sts; 

more specifically, by one, openly gay, councillor, who, because of the 

political balance, could use his vote to some effect. Yet the lack of 

widespread support, ccrnmitment. and understanding amongst Labour 

councillors meant the gay and lesbian Sub-Ccmmittees were given little 

assistance in their battles with the officer hierarchy. Rather, 

counc iII ors tended to take the si de of sen i or of fi cers, see i nq the Sub- 

Comnittees first as an irrelevance and then increasingly as a political 

embarrassment that could cost them control of the counci I. it is a moot 

point whether the defeat suffered by Nottingham Labour Party in the 

1987 municipal elections was due to the gay and lesbian Sub-CcMittees, 

and the political capital made out of them by the Conservative Party 

locally. However, it 'is likely that the Labour leadership's electoral 

position was not assisted by their silence on the matter, neither 

108 An example of this was the attempt by the Sub-Ccm-nittee to 
participate in the 1986 Nottingham festival. The Sub-Cannittee was 
requested to submit proposals to the Leisure Comnittee for lesbian and 
gay events. Subsequently, they were informed, having submitted 
proposals, that the proposals were too late as the festival programme 
had already been f inal ised. See Gay and Lesbian Sub-CaTmittee, Minutes, 
item 69,15 December 1985; ibid, Minutes, item 86,9 January 1986; Gay 
Men's Sub-CaTmittee, Minutes, item 119(5), 12 March 1987. 
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disbanding the Sub-Ccmnittees, nor publicly supporting and justifying 

them. 

D. LONDON BOROUGH OF CAMDEN. 

Finally, I turn to the London Borough of Camden. Situated in the 

Capital's West End and extending north, Camden has a population of 

approximately 183,000.109 one-third of whom cane from minority ethnic 

ccmTunities. 110 Residents in the borough ref lect a range of incomes f rom 

the very affluent districts of Hampstead and Highgate to the poorer 

inner city areas. Camden also possesses a large number of politically 

active ccmnunities, including gays and lesbians. During the period of 

this research, Labour held the borough council with a sizeable 

majority. As in Islington, local government elections take place every 

four years, and the council is a single tier authority, running all its 

service with the exception (until the abolition of ILEA) of education. 

Since Can-den's lesbian and gay structures were established later 

than in Islington and Nottingham, by the end of the period studied 

devedoprients were sti II in their early stages. My focus therefore is on 

the ways in which Camden began its lesbian and gay work, rather than on 

what followed. Having learned from experiences elsewhere, Carden's 

approach was arguably the most sophisticated - politically and 

bureaucratically. Nevertheless, many of the sanne problems experienced 

elsewhere were encountered. 

109 A. L. A., London Goverrrmnt Directory, 1988. 

110 Ibid. 
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1. Preliminary work. 

The,, initial impetus for municipal lesbian and gay initiatives came, 

in Can-den, frcm several directions. Since the early 1980s an inforTnal 

officer group had been working on lesbian and gay issues within the 

council alongside an active NALGO lesbian and gay group. In addition, 

a lesbian working group of local ccnrunity activists were also placing 

pressure on the council. In 1985, backed by Sandra PluTmer (the only 

openly lesbian or gay councillor in Can-den), they proposed the 

establishment of a lesbian and gay unit, to provide a ccmparable 

structure to the existing wanen's support unit. 

Desp i te support for aI esb i an and gay un i t, and ccmni ttee f rom staf f 

groups and ccnTmnity activists ' the local Labour Party ren-ained 

reticent. This contrasted with the situation in other authorities, 

particularly Haringey and Manchester, where Labour Party ambers played 

an iq3ortant role. 111 Nevertheless, it is doubtful whether nruch would 

have happened in CaTden without the work of Labour Party amber and 

councillor, Sandra Pluanner. in her role as chair of Staff and 

Managenent, Services she was able to bring together the disparate groups 

of interested lesbians and gays. She was also able to allocate funds 

for the enployment of two terporary workers to research into the needs 

of lesbians and gay nien in the borough. 

The initial deploWent of researchers prior to establishing an 

organisational framework was a device not utilised in the other 

"'This contrasts with Nottingham and Is I ington where pressure came 
from individual councillors and a few others rather than significant 
party support existing. 
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authorities examined here. 112 Perhaps because Cm-den already had lesbian 

and gay working groups within or connected to the council, it did not 

perceive establishing a formal ccmnittee as a first step. Also, because 

Camden's goal was rwre ambitious - to institute a full lesbian and gay 

unit - it was considered necessary to lay fully the groundwork in 

advance. 

The two research workers cam-enced enployrmnt on 4 May 1985 with the 

brief of identifying the I self-perceived' needs of lesbian and gay 

conTwnities in the borough, and from there to make recam-jendat ions 

concerning both service provision and CaMen's role as an employer. 

Careful thought had gone into making the research project as successful 

as possible. it reported directly to the most senior council committee 

- Policy and Resources. It was hoped that this would facilitate 

progress and was also intended to sWrbolise the seriousness with which 

the research project's work was being taken. Monitored by a support 

group chaired by Sandra Plum)er, the project acquired a close nexus of 

experienced, camitted council officers and an influential chair who 

could help steer reccmmendations through the most appropriate, 

effective channels. Terms of reference were broad so the researchers 

would not be constrained, and access was formally granted to chief 

officers 
0 
and other senior staff. 113 

112 it was however adopted by Haringey in 1985, prior to the 
establishment of a caTmittee and unit there in 1986. other London 
authorities also followed subsequently, partly because it was easier to 
win agrewnoeent for two temporary posts, than the imnediate establishment 
of several permanent ones. 

113 See Note, chief officers board, November 1985. 
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The two project workers - one male, one female - listened to and 

recorded the issues raised by many different pepple, presenting them in 

an interim report in January 1986. Simultaneously, the project began to 

draw up the rudiments of an organisational structure. 

"People talked about a unit from the beginning. That was the 
expectation. We had absorbed municipal values to know we wanted 
a unit like the women's unit. People in the 

, 
borough wanted paid 

workers, but weren't clear whether they should be in the 
voluntary sector or based in the council. They didn't know the 
difference. We interpreted it as council workers. " (J. Skeates 
interview) 

The initial plan was for a lesbian and gay unit of six staff with a 

I esb i an and a gay of fi cer work i ng in each of three areas - emp I oyment, 

service provision and ccrnnunity development. 114 However, this proposal 

was soon extended. Local lesbians, meeting separately frcm gay men, 

demanded a separate unit reporting to a lesbian sub-ccn-mittee. 115 This 

would then feed into a full lesbian and gay ccmmittee. Sandra Plu-rmer 

gave her support to these proposals. 116 However, when the matter came to 

the Labour group shortly before the 1986 borough elections, a number of 

Labour councillors expressed concerns and suggested it would be better 

to have a lesbian and gay sub-can, ittee reporting to af ul 1 equalities 

ccnTn'ittee. 117 This would be less resource intensive and minimise 

attentiod in the run-up to the elections. 118 

114 Majority Group, Report, Lesbian and Gay Issues, March 1986. 

115 Interview with Jane Skeates. 

116 ibid. 

117 Interview with Sandra Plumier. 

118 Ibid. 
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No final arrangement was made, and in May 1986, the local elections 

took place. Can-den Labour Party fought them with a 'radical' manifesto 

that included several specific ccmmitments to lesbians and gay men. 119 

Yet despite the progressive nature of the manifesto, the political 

balance within the local Labour Party was changing, 120 reflected in the 

new counci I leadership and ccmposition of the Labour group. 121 According 

to left-wing councillor, Sandra PluTmer: 

"The Labour Co-ordinating Carmittee (the new leadership) wanted 
the stress on serv i ce de Ii very to wh i te men, to al I ow managers to 
manage efficiently and believed that since equal oýgortunities 2 had been achieved there was no need for ccmnittees. " 2 

However, for the lesbian and gay research project in the late spring 

and early sumner of 1986, the new political balance was yet to make an 

inpact as the project's report and recamiendations successfully weaved 

their way through the council's committee structure. on 3 July 1986, 

they were finally presented at Policy and Resources C-cmittee. 

The report described the widespread cynicism and anger of lesbians 

and gay men at the I eye I of support of f er ed to them by the counc i1. I ts 

reconTnendat ions took I up the proposal made by lesbians at public 
0 

meetings for two separate units arguing this was necessary to maintain 

the relatively high level of women's involvement and to demonstrate 

recognition of the 'double' oppression lesbians faced. Each unit, it 

Interview with Sandra Plumer. 

Ibid. The Labour Co-ordinating CcxTmittee took control of Holborn 
and St. Pancras Constituency Labour Party and of the Local Goverment 
Ccrrmittee. 

121 Ibid. 

122 Ibid. 
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was proposed, should have eight workers. There should be an AIDS worker 

I ocated outs i de the gay men's un it to co-ord i nate AI DS work and afuII 

ccmmittee on lesbian and gay issues. 

Policy and Resources agreed the full camnittee with a nvrbership of 

two-thirds councillors, one-third co-optees. 123 However, although it 

agreed two separate units with a target of eight workers in each by the 

end of the four ear term, the calmittee resolved that due to the 

current financial situation for the imnediate future there would be one 

joint unit of only four workers. 124 

The decision satisfied neither the two project workers nor the 

I esb i ans and gay men i nvo I ved. Mi ndf uI of the new 1y estab Ii shed I esb i an 

and gay unit in Haringey with six officers, an ackninistrator, and a 

support worker for one of the officers who was blind, the project 

continued to argue for n-ore posts. But Policy and Resources Ocamittee 

were not prepared to agree more monies inmediately. They ccn-pranised 

with a camitirent to fund four additional officers to be appointed 

within the forthcaning financial year 19ST/8.125 

0 

123 This was the maxirru-n proportion of co-optees permitted by 
statute for afuII stand i ng ccmni ttee; Po Ii cy and Resources Ccnmi ttee, 
Report, CaMen Lesbian and Gay Project, 3 July 1986. See also Policy 
and Resources Conmittee, 26 November 1986, at which it was agreed that 
a majority of the co-optees should be wcmen, with proper representation 
of black and minority ethnic and disabled lesbians and gay men. 

124 Policy and Resources Comnittee, Minutes, report of the lesbian 
and gay project, 3 July 1986. 

125 Policy and Resources CaTmittee, Minutes report of the lesbian 
and Say project, 26 NovaTher 1986. 
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2. Further problems. 

The generally positive response of the council to the lesbian and 

gay research project gave added nxnentum to the lesbians and gay men 

involved. At open meetings, attendance levels were high and 

participants enthusiastic. 126 Discussions were begun to sort out the co- 

optee structure. Both project workers and camunity activists argued 

for the most representative and accessible structure possible. But 

right in the middle of the election process, with the gay men's co- 

optees already chosen, a dispute erupted that was to leave the lesbian 

and gay corffnittee without co-optees for the entire period under 

examination. 

"There were to be two elections and the gay non elected two 
people. The lesbians-were to have four and there was a row over 
how to get all the issues covered. The lesbian representative 
frcm the Wcmen's Conmittee made a speech about the co-optees 
boycotting the Wanen's Ccmmittee and it was decided by the 
meeting not to appoint co-optees until that matter had been 
resolved. So it was decided not to have the male co-optees until 
the lesbians had decided... As a result of politics and 
personalities it-fell to bits. People knew the co-optees would 
have no effect because of the fourteen councillors (sitting on 
the ccrrmittee) ... The issue alienated people so they never 
bothered with the caTmittee. That led to the end of camiunity 
representation. "(J. Skeates interview) 

Meanwhile, another, rmior blow was to hit the work of the lesbian and 

gay unit'21 and comnittee in the sum-er and autu-nn of 1987. With the 

Conservative general election victory, many authorities found 

thenselves forced -to reconsider their financial position since 

126 Interviews with Sandra Plum-er and Jane Skeates. 

121 The four workers were in post on 1 April 1987. The unit was 
intended to work collectively with Jane Skeates as co-ordinator. 
However, according to Jane Skeates' interview, she appears to have 
taken on an increasingly rmnagerial role as interpersonal difficulties 
in the unit worsened. 
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assistance could no longer be expected from central goverm-tent. Across 

London, authorities slashed their budgets. 

The crisis in Can-den hit the work of the lesbian and gay ccrrmittee 

in two ways. First, Sandra PlLrmier and other left wing councillors were 

rermved by the chief whip f ran al I ccm-nittees as a disciplinary measure 

for voting against the leadership's budgetary reduction proposals. 
128 

This meant Plurmer was no longer chair of the Lesbian and Gay 

Ccrrmittee. She did not return to that position until May 1989. 

According to Plumier: 

"No strategy was developed during that period. The workers were 
very disoriented, but Barbara 

,, 
IVghes (the new chair) felt the 

workers would know what to do. 

The second major effect of the financial crisis was that it became 

very difficult for the lesbian and gay unit to persuade services to 

initiate new policies or practices. Departments, struggling to cope 

with budget and staff reductions, were not inclined to release 

resources or officer time for what they considered peripheral issues. 

The lesbian and gay unit were also affected by the cuts. They received 

instructions to introduce savings of twenty per cent. This they 

achieved by cutting their non-salaries budget to just under sixty per 

cent of what it had previously been. The alternative - making one 

officer redundant - was considered impossible given the size of their 

workload. 

128 This mant voting against Labour group and party policy. 
129 Interview with Sandra Plum-er. 
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By the end of 1987, Cwden council's lesbian and Say unit and 

Committee had only just begun. 

"A lot of the work initiated by the end of 1987, went on to be 
inple-nented later, especially in social services such as adoption 
and fostering. " (S. Plum-er interview) 

However the work was already encountering difficulties. Budgetary 

reductions, political strife, serious tensions within the unit, 

inplementation difficulties and a rapid fall-off of interest within the 

lesbian and gay camiunities, all jeopardised the effectiveness of 

Carriden's lesbian and gay policies. 130 

Moreover, in contrast to other authorities where a change in the 

political leadership had led to its distancing frcm the lesbian and gay 

comnittee, in Canden, the leadership tried to absorb the CaTmittee by 

choosing a chair (after Plun-ner was removed) from armn9st its own 

ranks. While this safeguarded the CaTmittee's short-term future and 

that of the unit, in the long-run the strategy allowed both to become 

ineffectual and increasingly irrelevant to the borough's lesbian and 

gay comnunities. It was to take mare than three years for the CcnTnittee 

and unit to find their feet again; but by then the enviroment of 

Labour authorities had fundmentally changed. 

0 

130 This was not only due to the controversy over co-option. As 
we II, accord i ng to Jane Skeates' i nterv i ew, once the un it and ocami ttee 
were established, n-unicipal lesbian and gay initiatives were no longer 
considered radical and exciting. 
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E. SIMILARITIES. DIFFERENCES AND CYCLES. 

one of my main objectives in writing this chapter has been to 

demonstrate the similarities between different authorities developing 

lesbian and gay work. However, before discussing this further, I first 

wish to consider same of the differences in approach between the 

councils studied and the impact of this on their degree of success. 

Between 1982 and 1987, the development of lesbian and gay 

initiatives grew increasingly ccmplex as new authorities cannenced work 

on ever larger scales. In part this was due to the close networks of 

lesbian and gay activists which enabled the aspirations of one 

authority to beccme the reality for another. Indeed, council 

deve I opments in one di str i ct set precedents for what was rea Ii st ic and 

reasonable to demand elsewhere. By 1986, with an increasing number of 

authorities commencing work in this area, the process looked as though 

it would continue to expand indefinitely. Then cane the severe 

financial crises that hit local authorities in the mid and late 1980s 

acccn-panied by the changing mood of national Labour Party politics as 

it moved towards a more pragmatic, electorally-oriented approach. 

Haringey's lesbian and gay unit, established immediately before 

these financial and political changes took effect, was the largest in 

the country. By the time of Canden's unit and corrmittee, despite 

proposals for even more ccmplex structures and resourcing, the 

political sea change was already in effect. The leadership stalled and 

lesbian and gay activists felt ccnprcmised. Yet although Camden's 

lesbian and gay structure never fulfilled its expectations, the 
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organisational and policy proposals advanced demonstrated how far 

lesbian and gay initiatives had moved from the early work of 

authorities such as Islington in the early 1980s. For this reason I 

have described the process of establishing Carriden's unit and ccmnittee 

in scme depth. The use of a research project, the allocation of support 

staff to various areas (training, outreach, policy developnent), the 

enphasises on proper ccnTmnity representation, the initial reports on 

all areas of council provision and service with far reaching 

reconmeandat ions, all these demonstrate how far lesbian and gay work had 

moved in five years. 

While Islington possessed a ccmmittee with no support staff, 

Nottingham established lesbian and gay sub-ccmnittees reporting to an 

Equal Opportunities Ccmmittee with two officers job-sharing a lesbian 

and gay post within an equal opportunities unit. In Camden, a full 

lesbian and gay ccmmittee was serviced by its own specialist unit. Yet 

one might argue that thcse distinctions in ccmmittee status were of 

symbolic rather than practical value - Islington as a lesbian and gay 

ccrrmittee was barely more successful than as a working party. 131 However, 

most people interviewed emphasised the importance of having paid 

support staff and resources. 

Substantial resources, controlled directly by a lesbian and say 

ccmnittee, barely existed in any of the authorities discussed. Where 

committees did possess small budgets, however, it enabled them to 

develop work without being entirely dependent on the good wi II of other 

131 The status of the ccffmittee might be important if as a working 
party or sub-ccamittee it was being over-ridden by the body it reported 
to. 
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services. The ability to fund community projects, for example, 

increased a committee's relevance within the voluntary sector. Yet, it 

is also arguable that having an independent budget could backfire, 

encouraging the ccrrmittee and support staff to focus on -small 
initiatives that could be organised independently rather than 

struggling with departments for changes in service provision. 

Paid support staff were important for the reasons discussed in 

relation to Islington council, but I would suggest stronger 

determinantsof success existed than the size of the specialist officer 

core. one such factor was the siting of support. To what extent were 

councillors, the leadership, ccnTmnity activists and other council 

officers not only passively acquiescent, but actually prepared to 

initiate and help develop lesbian and gay policies? 132 In terms of 

councillor support, several considerations seem to have been relevant: 

how many openly lesbian and gay councillors existed? How experienced 

were they? What kind of seniority did they possess? Were they allied 

with or against the leadership? And what was their relationship with 

lesbian and gay activists and ccrrmittee support officers? The 

relationship between lesbian and gay camittees and their council 

leadership also proved crucial. in neither Nottingham nor Islington was 

this particularly good. In other authorities, not discussed here, such 

as Manchester City Council, leadership support was an important factor 

in the early development of lesbian and gay policy work. 

132 See SoutharTpton Advisory Corrmittee on Lesbian and Gay Citizens, 
Mi nutes, i tem 2 (d) , ta Ik by Greenw i ch Management Tra ini nq of fi cer - for 
I esb i an and gay EOPs to be ef f ect i ve they must gai n the support of al 1 
relevant groups: councillors, officers, trade union and lesbian and 
gay ccnTmnity. 
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one illustration of this was the case of a young man with AIDS who 

was ccmpulsorily detained in hospital. 133 Graham Stringer, leader of 

Manchester council, became involved in ensuring the man's release, and 

then, as part of a caTmitrmnt to Manchester's gay comnunity, helped 

push through a developed AIDS policy. This was identified by many 

interviewees in Manchester as one of the few achievements of the 

lesbian and gay caTmittee during the period studied. 134 

The support and interest of conrunity activists was also key in 

maintaining the relevance of municipal lesbian and gay work for its 

constituents. The experience of Camden, where lesbian and gay activists 

did not participate in the early work of the ccmmittee, can be ccmpared 

to authorities such as Nottingham. There, co-optees played a high 

profile role. Yet, lacking support from senior management and the 

council leadership, suggestions and initiatives raised by Nottingham's 

camittees were continuously blocked, hindered or ignored. 

Nottingham's experience also highlights the importance of involving 

sympathetic officers across the council in the development of lesbian 

and gay work. Yet, this relies on such officers being already in place, 

a situation more prevalent in some of the authorities studied than 

others. In Carriden, cross-deparbnental off i cer structures were developed 

to ensure the lesbian and Say unit did not take on the full brunt of 

such work. People feared that otherwise gay initiatives would be 

133 See Manchester Gay Men's Sub-CcnTnittee, 16 Septen-ber 1985; ibid, 
24 September 1985; ibid, 27 July 1987 (re: work review 1986-7). See 
also interviews with Paul Hinshaw, Manchester equal opportunities 
officer (gay man's issues) and Terry Waller, co-optee, Manchester Gay 
Men's Sub-Ccmnittee, March 1990. 

134 ibid. 
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marginalised, and unit workers burnt out fran the impossibility of 

their task. Similar strategies were adopted in Manchester and Haringey, 

where departmentally located lesbian and Say officers were prepared to 

work both within and across services to develop gay pol icies. 135 Although 

cross-depart; mental officer groups were not particularly successful in 

any of the authorities studied, I would argue this failing contributed 

to the limitations of the initiatives described. 

Yet despite the superficial differences in structure and emphasis 

between the authorities, what is more remarkable are the similarities 

in, experience and approach. One ccmnon factor I encountered was the 

existence of a single key figure: Bob Crossman in Islington, Richard 

McCance in Nottingham and Sandra Plum-er in Camden. In each case, the 

actor was a Labour Party councillor, ccmnitted to developing lesbian 

and gay po 1ici es, and wi th the power and know 1 edge to do so. Yet to 

what extent can one say that lesbian and Say municipal policies 

depended on the work of a few individuals? 

In chapter two I set out the structural factors and historical 

changes which enabled lesbian and gay politics to reach the municipal 

agenda. Clearly, within this context, individual actors played a part 

in exerting pressure and initiating particular organisational 

processes, for exmple, setting up meetings or steering wtions through 

the requisite forums. However, little would have happened without the 

interest and ccmnitment of lesbian and gay officers, ccnmnity 

activists and Labour Party nxrrbers wre generally. Moreover, I would 

135 See interviews with Chris Root and Paul Fairweather in 
Manchester, and personal knowledge. 
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suggest that lesbian and gay initiatives developed most successfully in 

those authorities where the inpetus and initiative did not cane from 

one so Iefi gure, such as in Har i n9ey and Manchester where po Iici es had 

a broader base of support. 

Other similarities in the development of lesbian and gay municipal 

work can be seen in the use of ccnTnittees and miniature departments to 

deliver anti -di scr iminatory policies; the emphasis and location of 

lesbian and gay policies within an equal opportunities discourse; the 

tensions and in some cases separation of lesbians frcm gay men; the 

stress on outreach, ccmmnity participation, anti-heterosexism 

training, cwpaigning and symbolic initiatives; and the support shown 

by nearly every lesbian and gay com-nittee and support staff for a local 

centre. Moreover, the work on service provision and employment within 

authorities picked up many similar issues: housing succession, 

harassment, adoption and fostering, special arts events, improved 

library resources and EOP slogans on recruitment advertisements. 

Finally, perhaps the most striking similarity within municipal 

lesbian and gay work was the cycle of development, repeated in al I the 

authorities studied. Such a cycle seem to have had four stages. First, 

initial enthusiasm arongst lesbian and gay activists in the Labour 

Party, NALGO and elsewhere, with support from left-wing councillors was 

followed by the establishment of a ccaTnittee and, in scme cases, the 

introduction of officer support. Second, a peak in work output and 

departmental responsiveness was reached as specialist officers, new 

councillors and ccmnunity co-optees becwne n-are experienced and 

confident. Third, this was followed by growing disillusionment and a 
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decline in interest amongst ccmnunity representatives as few concrete 

results were evident despite a plethora of formal policies. At the same 

time, specialist off icers began to 'burn-out', caught between ccnTmnity 

demands and council pressures, 136 exacerbated by a reduction in the 

support offered by sympathetic (heterosexual) councillors who had found 

a new cause or given them up altogether. Meanwhile, the ccmbined 

effects of local residents' hostility, media outrage and electoral 

anx i et i es caused the I eadersh ip to pu II back. They then tr i ed to reduce 

the profile of lesbian and gay work by censoring agenda papers, 

threatening or making substantial resource reductions or by reducing 

the power and authority of the specialist officers and cmmittee. 

Finally, only a sma. 11 core of activity remained, carried out by 

officers with little external support and direction. 

0 

136 See, in particular, for discussion of this problem Manchester 
Gay Men's Sub-Ccwmittee, Workers' Report, 25 Noverber 1985; ibid, 5 
June 1986; Lesbian Sub-Ccamittee, 6 August 1987. 
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CHAPTER FOUR. 

THE LIMITS OF LIBERAL BUREAUCRACY: 

IDENTIFYING THE IDEOLOGICAL STEER. 

A. INTRODUCTION. 

In the previous chapter, I examined the rise and fall of municipal 

lesbian and gay work within three authorities between 1979 and 1987. 

Here I explore a different trajectory. What happened to lesbian and gay 

initiatives as they travelled through the policy-implementation 

process? i To what extent was work watered down, undermined and screened 

out, and how did this happen? Was it due to the actions of particular 

elite actors? Was it the in-pact of structural factors? Or was it a 

ccrnbination of both? in order to address these questions, I have 

divided the pol icy-implm-kentation process into four phases: the initial 

articulation of ideas for possible projects; developing draft policies 

or initiatives; formal decision making within ccmnittee and, finally, 

in-plementation. In discussing each stage, I consider the relative 

influence of the actors involved; operational constraints; shifting 

discourses and objectives; and the ideological implications for 

lesbian and gay municipal work. 

Before embarking on this project, several caveats need to be 

mentioned. First, because I am looking generally at the policy- 

imp I ementat i on process, the diff erences between author iti es and between 

1 See R. Jennings (1977: 37-40); the earlier stages of the policy- 
implementation process as identified by Jennings: expression of 
dissatisfaction by a section of the cam-unity and reformulation of 
political opinion on the matter are discussed in chapter two. 
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different initiatives are treated as ancillary. Second, I present an 

expl icitly simplified, Ii near mode 1 of pol icy mak i ng and 

implementation. in subsequent chapters I go on to problm-atise this 

model. However, I feel it is useful here in revealing the ideological 

implications of different aspects of the process. Third, in examining 

the sexual politics underlying initiatives, I play down the importance 

of differential readings and focus instead on the play of signification 

within the 'text'; a term I use broadly to enccmpass the organisational 

and political conjuncture within which lesbian and gay work was 

developed (see chapter one). 

B. COMPETING PARADICMS OF SEXUAL POLITICS. 

1. Municipal actors and sexual strategies. 

Lansley et al. (1989: ch. 9) distinguish between two approaches to 

municipal lesbian and gay work. The first, defined as civil rights 

oriented, focused on the need to eradicate discrimination and 

prejudice: homosexual people's right not to have their homosexuality 

used or counted against thern. 2 in the interviews I carried out, several 

people cbaracterised this, somewhat dismissively, as the da-ninant 

approach amongst heterosexual Labour councillors. 3 

"Let's do something nice for the poor people ... Give them 
sanething to shut them up. But not too rmch. " (B. Crossman 
interview) 

2 See for an exanp 1e of th is approach Lambeth Work i ng Party f or Gay 
Men and Lesbians, Agend , item 7(g), 21 May 1985. Report of the 
director of construction services. 

3 See interviews with Jan Parker and Bob Crossman. 
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C'Ml rights objectives included the eradication of formal 

discrimination in employment policies and condemnation of anti-gay 

harassment. Amongst such advocates of what I shall define as weak 

I iberal -pluralism, opinions varied as to whether anti -di scr imi natory 

measures should include policies which might constitute acceptance or 

validation of lesbian and gay lifestyles, for example, enabling 

lesbians and gay men to adopt, or incorporating discussion of gay 

sexuality within sex education lessons. Thus, although an equal 

opportunities discourse was deployed within this paradigm, its meaning 

remained uncertain. 4 More prevalent, as Crossman suggests, was a 

depiction of lesbians and gays as victims (see chapter five), unable to 

control or determine their sexual orientation. 5 Hcmosexuality was 

depicted as a fixed and permanent characteristic, hcmosexuals, a 

discrete section of the community def ined by their sexual ity. 6 Thus the 

socio-biological indigenity of homosexual ity was a-nphasised, epitomised 

by the notion that the level of incidence was fixed universally at ten 

per cent. 7 

The second approach, described by Lansley et al. (1989: ch. 9) as 

countering heterosexism', was principally articulated by lesbian and 

41 See chapter two for further discussion of tensions surrounding 
the application of EOPs. 

5 This was a view expressed, for exmple, by Bernie Crant, in his 
interview. 

6 See description of Manchester Labour group as liberal by Paul 
Fairweather in his interview. 

7 See for exwple, Planning Ccnmittee, Report, city planning 
officer, Manchester council, 28 February 1985. In the report it is 
stated that Kinsey's studies of the 1940s and 1950s which put the 
i nc i dence of hcn-osexua Ii ty at ten per cent were app Ii cab Ie for Br i ta in 
in the 1980s. 
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gay of fi cers, counc iII ors and ccmnun i ty representat i ves, as we II as by 

a few left-wing, heterosexual councillors and officers. However, 

between heterosexuals and homosexuals adopting this approach 

perspectives generally differed. Whilst the former tended to advance a 

strong I iberal -pluralism, lesbians and gays were more likely to 

articulate a sexual politics I shall define as radical-pluralism. 

Strong I iberal-plural ism recognised the institutional ised nature of 

the problem lesbians and gay men faced, thus the deployment of the 

term heterosexism. 

'Heterosexism is the belief and practice that heterosexuality is 
the only natural form of sexuality... (It) also teaches people to 
regard lesbians and gay men as 'queer', as 'perverted'.. because 
of the way these attitudes have been institutio. ialised, lesbians 
and gay men 

IT 
e subject both to serious discrimination ... and 

harassment... ' 

Despite the fact that the obstacles were still identified as bigotry 

and discrimination, 9 this approach went beyond that of weak liberal 

plural ists, who focused on direct form of discriminatory practices, by 

arguing instead for training and education. 10 People needed to 'unlearn' 

their hcrmphobia. It was not just a matter of how people behaved but 

what was going on in their heads as well. Like their civil rights 

oriented colleagues, strong liberal pluralists tended to also treat 

0 lesbians and gays as a discrete ccmTunity. Whilst the former group 

perceived sexuality as a matter of sexual practices, the latter focused 

on identity. Neither, though, treated heterosexuality as a political 

added. 
Haringey Labour Party, Manifesto, section 5,1986. Emphasis 

9 See interview with John Nicholson. 

10 Ibid. 
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structure nor perceived its norms, practices and strictures as having 

any bearing on the homosexual experience. 
" 

Where strong I iberal -plural ism primarily differed fran its weaker 

counterpart was in the value judgment attached to hcmosexuality, that 

is in the former's af f irmation of hcmosexual ity's non-native equivalence 

to heterosexua Ii ty. Dep I oy i ng a mu Iti -cu I tura If ramework, it was argued 

that hcrmsexual lifestyles were as positive and rewarding as 

heterosexual ones (S. Lansley et al., 1989: 172). Lesbians and gays 

needed to be assisted to appreciate the validity of their sexual 

orientation with policies such as 'positive images'. 12 Positive action 

and targeted provision were vital to improve the quality of life for 

I esb i ans and gays. 13 1 nd ir ect di scr imi nat i on was aI so to be cha 11 enged. 

Although scme lesbians and gay men adopted this position, others 

articulated a more radical sexual politics, using the language of 

oppression and liberation as well as of rights. 

"We went in looking for high profile change ... They (councillors) 
saw discrimination, individuals suffering; we saw oppression. " 
(F. Crtitojou interview) 

Whilst a radical -pluralist paradigm accepted those tenets of multi- 

culturalism that refused to make value judgments between different 
0 

11 See for example Lambeth Working Party on Gay Men and Lesbians, 
Minutes, item 6,21 May 1984. Report of the director of administrative 
and legal services. '... This large minority group is still the target 
of cons i derab Ie prejud i ce and mi sunderstand i ng and Ii tt Ie cons i derat i on 
has been given to the needs of LaiTbeth's gay ccrmunity. ' 

12 In Lambeth films showing lesbians and gays in a positive light 
were requested; Lwbeth Working Party for Gay Men and Lesbians, 
Minutes, item 13,2 July 1984. In Manchester, the Gay Men's Sub- 
Ccnmittee agreed (15 December 1986) that sex education should promote 
positive in-ages of gay sexuality. 

13 See, for example, interview with Rachel Webb. 
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lifestyles, at the same time it began to problen-atise the relationship 

between heterosexuality and homosexuality. Camden lesbian councillor, 

Sandra Plumer, for exanple, argued that homosexuality touches the 

sexual dilemna for heterosexuals in an uncanfortable way. 14 

Generally more focused on the institutional ised nature of their 

oppression, lesbians and gays perceived the problem as extending beyond 

ignorance and bigotry, to the way social institutions such as the 

family were organised. Yet, despite radical -plural ism's inclusion of 

social constructionism to explain the dominant sexual orientation, 15 the 

notion of sexuality as fluid and changeable remained implicit rather 

than explicit. instead lesbian and gay municipal actors mphasised the 

existence of their conTwnities, focusing on the need for participation 

and empowerment. initiatives were desired that would affirm the equal 

validity of their culture and lifestyle (see chapter three), as wel I as 

many of the measures already described. 16 

The f inal approach I wish to discuss brief ly is that of lesbian 

feminism. Whilst it differed fran many of the tenets of early radical 

feminism discussed in chapter two, it was nevertheless an approach that 

perceived lesbianism as extending beyond matters of personal sexual 

preference. For many lesbian feminist municipal actors, their sexuality 

entailed a pre-f igurative lifestyle; not equal to heterosexuality, but 

preferred; chosen because dem-teed less institutionally oppressive. 

14 interview with Sandra Plum-er. 

15 Ibid. 

16 See interviews with Jane Skeates, Paul Hinshaw, Chris Root and 
Jo Fraser. 
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Within this lesbian feminist paradigm, councillors, officers and 

cam-unity representatives tended to approach local government in one 

of two ways. 

The first argued that working in local goverment around lesbian 

issues necessitated building links with Say men. 

"Before I joined the (Haringey) lesbian and gay unit, I worked in 
LAGER (Lesbian and Gay Employment Rights) and became more open to 
working with gay men. As a feminist I rethought things about Say 
men... Scme were taking on issues of sexism. To work within the 
system meant making compromises. " (S. Levy interview) 

0 
Such gender alliances focused on matters of comnon concern: 

institutional ised discrimination, camiunity development and the need 

for positive images (although notions of what this latter entailed 

undoubtedly differed). " At the same time it was deemed vital to 

incorporate those aspects of lesbian feminist politics potentially 

ccrrpatible with local goverment practice, for exa-nple, the recognition 

of 'multiple oppression-'$ and the right of oppressed groups to speak on 

their own behalf. 

The second strategy, adopted in the main by comnunity activists 

rather than by specialist lesbian and gay officers, entailed, in 

contrasý, lesbians distancing themselves from gay men and gay- 

identified issues. The aim instead was to develop initiatives which 

would link lesbian n-unicipal actors directly with grass-roots lesbian 

politics - through, for example, funding for groups and campaigns, and 

solidarity gestures. This approach was particularly evident in the case 

17 See interviews with Paul Hinshaw and Chris Root. 

'a The concept of 'multiple oppression', with its conceptual isation 
of 'ccmpound' power as a process of addition or multiplication was 
deployed frequently in equal opportunities work. 
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of co-optees in Manchester and Nottingham and to a lesser extent 

amongst lesbian feminist conmnity activists in Camden. 

2. Prevailing ideas and policy develorment. 

Given the diversity of sexual politics amongst actors involved in 

lesbian and gay municipal politics, which perspectives, if any, 

dominated at the initial stage of advancing broad proposals? Where 

lesbian and gay comnittees existed or officers were in post, I would 

argue, the civil rights paradigm of sane officers and councillors did 

not at this stage prevail. This was largely because in such 

circumstances those actors did not take the policy initiative. 

Similarly, although ccnnunity representatives fed ideas through to 

councillors, and specialist lesbian and gay officers, and even in sane 

cases wrote and presented their own reports, they lacked the 

organisational positioning to begin substantial work on new policies or 

projects. As well, their politics sat less comfortably with daninant 

local government ways of working. in contrast, lesbian and gay 

specialist officers tended to be more effective because they had more 

extensively absorbed municipal values. 

This was not always the case. For many, straight out of grass-roots 

lesbian and gay politics, their initial proposals met with fierce 

resistance as councillors and other officers refused to negotiate with 

an 'alien' set of ideas. 19 However, over a period, usually of rmnths, 

specialist lesbian and gay officers absorbed or learned municipal 

19 See generally on this point J. Gyford et al. (1989: 155). 
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discourse and organisational procedures. 20 Not all did, however. For 

this latter group, Jan Parker argues, their continuing com-nunity 

politics approach rendered them less effective than others who adopted 

municipal values or who learned to ccmpromise. 21 

Thus, because specialist officers' ideas fitted the system better 

than those of ccrmunity activists and co-optees, because they could be 

more easily acccnTmdated, they tended to be given greater consideration 

by senior officers and by councillors. Nevertheless, there were other 

reasons why the ideas developed were principally those of specialist 

officers or where not in post, such as in Islington and I-mbeth, then 

of lesbian and gay councillors and departmental officers. These 

included organisational knowledge, job remit, access to decision- 

making, location within the local ccnTmnication system (K. Newton, 

1976: 162), current engagement in ongoing work, network membership (both 

23 wi th in and outs i de the counc i 1) 22 know I edge of I esb i an and gay i ssues, 

specialist knowledge of particular areas of council provision, 

confidence and status (relative to co-optees). 24 

% 
20 See generally G. Salaman (1980: ch. 11); J. Stewart (1983: ch. 6). 

-21 interview with Jan Parker. For advantages and disadvantages of 
this approach see interview with Soreh Levy; see, for ccn-parable points 
on gender, S. Button (1984: 47). 

22 According to Jan Parker's interview, lesbian and gay council lors 
did not network to the same extent and were consequently much n*ore 
isolated. 

23 interviews with Sandra Plumner and Chris Root. 

24 Whilst specialist lesbian and gay officers often felt 
disrespected, seen to be appointed because of their sexuality rather 
than their skills and expertise, their appointment also had the effect 
of prof ess i ona Iisi ng and di stanc i ng I esb i an and gay work f rcm ccnTnun i ty 
activists. See also interview with Jane Skeates. 
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C. STEERING POLICIES THROUGH BUREAUCRATIC TURBULENCE. 

Out of the initial discussions of ideas and proposals, sane were 

subsequently chosen to be developed into actual policies or 

initiatives. How did this process unfold prior to committee? What mans 

were used to determine which proposals should be developed further? And 

what effect did this process have on the sexual ideologies conveyed? At 

the stage of articulation, discussed above, the daninant ideological 

response was a comb i nat i on of challenging institutionalised 

discrimination, opposing prejudice and a ccm-nunitarian ideology of 

empowerment, non-exclusion, accountability and participation. To what 

extent did these ideological tenets remain through the second stage of 

the policy process? Or were they organised out and the initiatives 

developed grounded instead in other norms and social meanings? 

Censorship. scrutiny and orqanised consent. 

in deciding which of a nuTber of different proposals to progress, 

lesbian and gay specialist officers considered the following factors: 

what was ach i evab I e; the i ssue's inportance or pr i or i ty; 25 i ts po Iiti ca I 

appropriateness, whether it would be likely to be blocked for electoral 
26 or public relations reasons; and the existence and in-pact of financial 

constraints. 

If the decision was made to go ahead, consultation would then take 

place with a range of other actors. Where equal opportunity or lesbian 

25 Interview with Jane Skeates. 

26 Interviews with Harry Joshua and Jo Fraser. 
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and gay working parties existed these would often provide an initial 

means of consulting with departmental officers. Em-ny Doye describes the 

situation in Can-den: 

"There were monthly meetings of the lesbian and gay workers 
groups with LAGU (lesbian and gay unit). Extensive consultation 
would take place with them. They wqýe also used as a forun where 
employees could make suggestions. "" 

Certain issues, principally concerning personnel, were matters on 

which local authority trade unions expected to be consulted. The 

response of trade union representatives to lesbian and gay issues 

varied between workplace and between unions. Generally, NALGO, the 

white collar officer's union, had a good reputation, with anti- 

discriminatory policies, and lesbian and gay groups. 28 However, the 

existence of such groups did not guarantee constructive relations 

between the union, and lesbian and gay ccmnittees and councillors. 29 In 

some cases t he hostility of union branches made progress very 

difficult. 30 In Haringey, attempts to issue a questionnaire to all 

staff, to elicit lesbian and gay oTployees' experiences, were delayed 

31 by the personnel department and by the Joint Trade Union Ccamittee. 

"Unions were quite sticky about the questionnaire and it ran for 
months and months. I don't know whether it was the unions 
objecting as much as was represented by management. We didn't 
liaise directly with the unions. There was little direct 
contact. " (F. Otitojou interview) 

27 Interview with Em-ny Doye. 

28 Interview with Jan Parker. 

29 In interviews with both Bob Crossman and Esther Leeves, problems 
with NALGO lesbian and gay representatives were mentioned. 

30 Interview with Jo Fraser. 

31 Personal knowledge. 
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on occasions, consultation took place with lesbian and gay 

activists, usually where proposals concerned outreach, ccnTmnity 

development, or funding of a particular group or project. In scfr. e 

authorities, such as Nottingham, where informal meetings of community 

representat i ves and of fi cers were he 1 d, other i ssues cou Id be di scussed 

at an early stage (see chapter three). Public meetings were also 

organised on particular issues, for example, education. Although 

attendance was unpredictable, when successful, such meetings provided 

an opportunity for specialist officers to test proposals and get a 

sense of activists' concerns. According to Femi Otitojou, in Haringey: 

"Co-optees were very involved in developing the unit's work 
plan... We had a lot of meetings to test the political response 
because many lesbian and gay activists were active in the Labour 
Party and so would check things out at ward meetiRgs. They would 
report back and that shaped what we put forward. 

However, as Femi Otitojou states, the role played by community 

activists changed during the lifetime of Haringey's unit. 

"At the beginning they felt they owned the unit. But as we became 
more confident, more local authority officers, they felt less in 
contro 1 .,. 

33 

With the consultation and developnent process on a proposal under 

way, a decision would have to be made whether to take it to cannittee 

(J. Gyford et al., 1989: 139-40). This would require further discussions 

with relevant councillors and managers and a draft report to be drawn 

up. Again, a nuTber of considerations cane into play: did the work have 

resource implications; did it involve changes to policy and therefore 

need to be referred to the relevant service caTmittee, perhaps by a 

recam)endation from the lesbian and gay ccamittee (a useful strategy if 

32 Interview with Femi Otitojou. 

33 ibid. 
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the departmental can, ittee was showing reluctance to discuss the 

matter); would it interest cowmittee members, was it a controversial 

matter where the officers needed the protection provided by ccmmittee 

backing; or just a piece of work whose progress would be facilitated by 

having the committee's support? 

Alternatively, were there reasons why the proposal should not be 

taken? Harry Joshua and Jo Fraser describe how many controversial 

initiatives were in fact developed outside formal camittees, 

particularly in the run-up to an election. 34 Jane Skeates reports that 

in Can-den, as a result of local media interest in the council's 

heterosexism awareness training, a concerted effort was made to keep 

the issue out of public forums. 35 

Whilst sane actors in the pre-caTmittee process principally played 

a consultative role, others acted to contain and control work being 

deve 1 oped. InIsIi n9ton, where there were no 1 esb i an and gay of fi cers, 

and agenda decisions were taken by councillors, responsibility for 

monitoring took place through political channels and ultimately with 

the leader. in Manchester and Nottingham equal opportunity units, 

almost all draft reports were seen prior to the agenda being drawn up 

by the co-ordinator. Yet, despite the similarities in the two 

authorities' structures for developing lesbian and gay 'work, 

perceptions as to the degree of control exerted through such scrutiny 

differed significantly. Harry Joshua, co-ordinator of Nottingham equal 

opportunities unit, was described as playing a predominantly supportive 

34 Interviews with Harry Joshua and Jo Fraser. 

35 Interview with Jane Skeates. 
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role, making ccm-nents on draft reports, asking for changes where 
36 necessary, and negotiating a consensus. In Manchester, on the other 

hand, the co-ordinator's style and role was described by officers as 

authoritarian and coercive. 37 

In units without internal co-ordination or management, such as the 

collective structures adopted in Haringey and Camden, managerial 

decisions regarding whether to develop or halt work tended to be taken 

at a higher level. 38 In Camden, this was the chief executive, 39 in 

Haringey, first and second tier officers in the community affairs 

service. However, even in councils whero specialist lesbian and gay 

officers were managed by co-ordinators, many leaderships had become so 

sensitised to the public relations implications of such work that 

sen i or management were dep 1 oyed to mon i tor cI ose Iya 11 1 esb i an and gay 

committee agendas. In Manchester, every report concerning lesbian and 

gay issues had to be submitted to the chief executive. 40 in Nottingham, 

Betty Higgins, the council leader, took on this role, asking for copies 

of all reports prior to the dispatch of the Gay Men's Sub-Committee's 

agendas. 41 

36 See interviews with Harry Joshua and Jo Fraser. 

37 Aerviews with Paul Hinshaw and Chris Root. See also J. Gyford 
et al. (1989: 104) on the increasing visibility of tensions and 
struggles between junior and senior staff as new officers challenged 
existing 'conventional wisdcms'. 

38, See generally G. Stoker (1988: ch. 4). 

39 I'nterview with Jane Skeates. See also, for mre general 
discussion on this point, S. Button (1984: 45); J. Gyford et al. 
(1989: 110-14). 

40 Interview with Paul Fairweather. 

41 See letter fran city secretary to caTmittee secretary of the Gay 
Men's Sub-CcnTnittee, 25 July 1986. 
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In the case of counci I marbers, their involvemnt in deciding which 

issues could and should be taken forward took place at different points 

during the pre-ccranittee stage. 42 Generally, it occurred befcre final 

reports were drafted, since it was easier then to suqqeý-. (:; zrtain itom 

were inappropriate for ccmnittee or should be abandoned than to do so 

after a significant amount of discussion and writing had taken place. 

Although some of this contact was initiated by councillors, much of it 

also came fran officers anxious not to develop initiatives which would 

not have member backing. 

"Lesbian and gay issues were referred to the leadership and fran 
there to the (Labour) group, if officers were concerned. " (H. 
Joshua interview) 

Yet, in a constantly changing political envirom-ent, not all 

problenatic issues could be identified and resolved in advance. often 

they were not picked up until the chair's meting with officers just 

prior to conTnittee (J. Gyford et al., 1989: 140-1,143-4). These 

meetings were used by chairs "to weed out sensitive issues". 43 "The 

chair looked for pitfalls and political en-barrasw)ent., 44 Decisions 

taken at these pre-rneetings did not tend to result in reports being 

deleted, although this could happen. Rather, they were used to discuss 
IV 

the apprýach chair and officers would take in relation to specific 

iterns and to draw out points that would be pertinent or useful to make 

42 See generally J. Gyford et al. (1989: 139). in scme cases, such 
as in Haringey and Camden, left-wing councillors intervened to 
encourage lesbian and gay officers to act in ways contrary to the 
wishes of the leadership or Labour group; personal knowledge. 

43 Interview with Jo Fraser. 

44 Ibid. 
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at ccnmittee. often thia was as much about officers briefing the chair 

as about the chair controlling officer output. 

In the case of co-optee chairs, pre-conTnittee meetings performed a 

different function since as comnunity representatives they tended to be 

less concerned about avoiding political embarrassment for the council. 

Such chairs used pre-meetings to feed their own concerns or specific 

interests into the agenda-setting process. Yet according to Paul 

Fairweather, Manchester gay men's officer, "although they had an 

impact, it was not automatically their way. "45 For, despite the 

expectation that conTnittee chairs would take the f inal decision on the 

content of their agendas unless overridden by the leader, this was not 

so in the case of carmunity representative chairs who found it much 

harder to resist the advice or demands of senior management and 

councillors. 

"The (co-optee) chairs were not very directive. Officers 
controlled the agenda. Chairs were told to change the agenda by 
officers and managanent. The chairs were weak and agreed. " (P. 
Fairweather interview) 

At this agenda setting stage, other officers too had an inpact. 

Delqys or objections by the director of f inance or legal services could 

mean- a report would not be ready for caTmittee. Even with the agenda 

conplete, the comnittee secretariat could, and occasionally did, block 

reports at the last mm)ent on grounds of procedural irregularity, 

confidentiality, or because the re, -ort was seen to be making 

45 Interview with 'Paul Fairweather. 
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unprofessional allegations concerning the practices of departments or 

senior off icers. 46 

2. AcocnTmdation and resistance. 

What then were the ideological irMlications of this process? This 

question needs to be addressed in two parts. First, how did specialist 

lesbian and gay officers respond to the process described above? 

Second, what were the effects of interventions by other officers and 

mwbers? 

Fran the interviews carried out, it appears that lesbian and gay 

officers responded to the structures within which they worked in both 

a proactive and reactive manner. The former is explicitly described by 

Jane Skeates: 

"it was schizophrenic because we were tailoring everything to 
meet members' ideas of what the 'problem' was... We rarely talked 
about choice ... we rarely talked to heterosexual nmbers about the 
benefits to heterosexual me-nbers - freedom of choice around 
sexuality and stuff ... we were really into statistics. We didn't 
1i ke that one in ten stuf f (ten per cent of the popu I at i on dee-ned 
gay), but we knew what would get you places. (it was) 
manipulative, but we were into that kind of stuff. I don't know 
otherwifr how far we'd have sot ... We fed it to them in the right 
I to way... 

Femi Otitojob from Haringey lesbian and Say unit makes a similar point: 

"Many of the members were not very conversant with the issues so 
couldn't defend them from stroppy officers. Even those who were 
with us, were not very articulate in supporting the steps agreed, 
so we watered down reports befor they got to ma+ers and put 
things in the sinplest of terms. 8 

46 Interviews with Jo Fraser and Femi Otitojou. 

47 Interview with Jane Skeates. 

Interview with Femi Otitojou. 
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Thus, it would seem more progressive approaches to sexual politics 

were consciously organised out at this stage by scme specialist lesbian 

and gay of fi cers in order to have the best poss ibIe chance of ach i ev i ng 

limited goals. And yet notions of 'freedan of choice', without an 

analysis of heterosexuality and gender, remained within liberal- 

pluralist discourse. Hence, we can see how moderately progressive 

ideologies discussed amongst lesbian and gay officers (that is those 

which in a limited manner made it through the first stage), were 

already by this second stage being organised out. This occurred not so 

much because of explicit structural constraints as the fact such 

ideologies were deemed to conflict with or- threaten the attitudes 

towards hcrmsexuality of dominant municipal actors. 
49 

This conscious manipulation of discourses to achieve desired results 

contrasts with the practices of many lesbian and gay officers, who, 

rather than exploiting ideologies that might win support, played down 

issues that would generate problems. Whilst such an approach targeted 

issues rather than their underlying ideology, the discontinuance or 

modification of work on certain topics clearly had ideological 

implications. Frequently, they involved children. in Lanbeth, matters 

blew up o, ýer the possibility of children's homes stocking lesbian and 

gay books. 50 In Manchester, lesbian and gay work in social services was 

49 A similar strategy to CaTden was adopted by lesbian and gay 
officers in Ealing Borough Council. According to lesbian and gay 
officer, Lorraine Trenchard: 

"We chose languages and structures to ameliorate the fears of 
nwbers. " 

50 Interview with Esther Leeves. 
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kept out of the I imelight for similar reasons. 
51 In Haringey, proposals 

for an educational policy of positive images of lesbians and gays 

precipitated a tremendous backlash, a development I discuss in the 

following chapter. Although officer and member anxieties focused on 

negative media coverage rather than on the possible dissonance between 

their own sexual politics and that implicit within the policies, the 

effect was to organise out initiatives which could be seen as 

presenting young people with a sexual choice or which taught children 

that hcmsexuality and heterosexuality were equally valid. 

The second mechanism of ideological organisation at the pre- 

caTmittee stage was that of prolonged consultation. Whilst it sometimes 

led to initiatives possessing a more open textured ideological form as 

draft proposals tried to encompass and respond to the many different 

concerns raised, more often it weakened proposals. Scmetimes &Tbiguous 

policies were agreed, thereby postponing the problem to the stage of 

implementation. 52 Alternatively, when disagreements arose with the trade 

unions or senior management, it scmetimes seemed easier to remove the 

offending sentence or draft reconnendation than to spend vast amounts 

of time and energy winning agreement for it. 

The thýird and most explicit way in which progressive ideologies were 

organised out amrged f ran the filtering of reports and the proscribing 

of particular initiatives. Thus, initiatives would frequently beccrm 

more inconsequential as specific proposals were deleted by senior 

officers or councillors, or alternatively proposals narrowed down. 

51 See interviews with Paul Fairweather and Paul Hinshaw. 

52 See generally on this point K. Young (1990: 33). 
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According to one interviewee, the co-ordinator of Manchester equal 

opportunities unit would frequently change reports. 

"Officers would demand more and she would reduce them. She 
watered down reports. "(C. Root interview) 

in London boroughs, this process was perfom-ed rmst powerfully 

through resource constraints. Lesbian and gay officers either knew or 

would be told that there was no point including a certain set of 

reccnTnendat ions in a report or developing a particular initiative 

because the funds simply were not available. 53 For Camden lesbian and 

Say unit, ccrmencing work in the midst of a major budget reduction 

process, this was a serious and constant problem. 5" To focus on what was 

possible, meant focusing on minor, incremental changes, since even work 

which did not directly involve resources, required the input of a 

certain level of 'officer-hours'. 

Yet, despite the ideological in-pact of resource constraints and 

managment pressures, few lesbian and gay officers gave in without a 

struggle. Although the values and procedures of bureaucratic process 

were absorbed so that explicit conf I ict was not always apparent, at the 

swv time, as the accounts in chapter three revealed, municipal lesbian 

and Say vtork involved ongoing and severe intra-organisational conf I ict. 

Specialist officers resisted atten-pts by others to marginalise, 

water-down and trivialise their work. To varying degrees they 

53 Interview with Femi Otitojou.. 

54 See interview with Jane Skeates. 
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succeeded, at least at the initial stage of making demands. Femi 

Otitojou describes the situation in Haringey: 

"The leadership tried to have a containing role ... but because our 
politics were beyond a lot of them, they couldn't take us on 
effectively. One time Bernie Grant (the leader) demanded to see 
the unit in his office. We said we couldn't come because his 
office wasn't accessible. So he had to come down to the uni 
onto our territory where there was eight of us and one of him. 

The key difficulty, however, for lesbian and Say o1ficers was in 

maintaining control over initiatives as they passed to the fornial 

conmittee stage and then on to implementation. Nevertheless, at this 

earlier point in the process, Haringey proved one of the most 

successful units to resist managanent pressure, thanks to its size and 

collective structure. 

"As a un it we got on we 11 , part Iy as a resu It of the pressure. We 
united around our stance over -isms. We were more radical and 
confrontational and learned a lot from each other ... We acted more 
like the voluntary sector... There were some good things about 
being outsiders. It was easier to be critical... Because we were 
a co II ect i ve, they jqu I dn't si ng Ie peop Ie out for heads to ro II. 
(S. Levy interview)" 

The ideological tensions that emanated fran being a pressure group 

within a bureaucratic state apparatus were evident in the reports 

drafted by specialist lesbian and gay officers for conmittee. There, 

discrepapcies existed between, on the one hand, the substantive nature 

of the proposals and, on the other, the EOPs discourses deployed within 

the text. Pressures both explicit and implicit were placed on 

specialist officers to utilise this conceptual franework of equal 

opportunities. It gave their work legitimacy, made initiatives more 

Interview with Femi otitojou. 

56 See also interview with Femi Otitojou. 
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easily understood, facilitated acceptance of the issues by other 

officers and members, and provided a paradigm of what was discursively 

acceptable. Thus, reports emphasised the problems of institutional 

discrimination, prejudice, and ccmmunity need. 

While this was already a shift away from prior notions of equally 

valid sexualities, the actual proposed recormiendat ions tended to be 

even more ideologically limited. Usually they involved one of three 

things: requests for future reports, consultation, and the 

establishment of working parties. 57 According to Femi Otitojou the 

ideological discrepancies within reports between discourse and 

proposals reflected the divergence between addressing the causes of the 

oppression and simply trying to limit its effects. 

"The report addressed the infection, the reccnwendations just the 
synptcms. " (F. Otitojou interview) 

Why did such a disjunction exist? I have referred already to some of 

the reasons for an equal opportunities discourse, but that provides 

only a partial explanation. A key factor was the tension between 

structural constraints and senior management's demands, and the desire 

to appease lesbian and gay cormunity representatives, to demonstrate 

and rea. $sure that their concerns were understood and receiving a 

response. 58 Femi Otitojou suggests that whilst the text of the report 

could afford to set out the causes of the oppression, the 

57 Sometin-es recomnendations were phrased in a particular way to 
hide the true purpose of the proposal. For example, in Ealing, a 
relations and sexuality advisor post was called a health education 
officer in order to be acceptable to nxrbers; see interview with 
Lorraine Trenchard. 

58 See for further discussion chapter seven. 
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recam)endations needed to be concrete, concerned with inmediate 

problem, and emphasising practices rather than attitudes. The text and 

recam)endat ions, she argues, served different functions. This 

bifurcation was significant, as I suggest in the next section, in 

explaining the diverse and sometimes separate meanings cannunicated to 

committee members, the general public, and to implementing officers 

through the development of lesbian and gay policies. 

D. POWER AND AUTHORITY AT CCMMITTEE. 

Traditional organisational theory has tended to focus on comnittees 

as the main locus of decision-making; that is if ideologies were 

organised anywhere this is where it would happen. 59 By examining the 

development of lesbian and gay initiatives I have demonstrated the 

extent to which such an analysis oversimpl if ies actual practice. By the 

time an initiative is placed on a conTnittee agenda and then discussed 

there, it has been filtered and reshaped through a complex process of 

self-censorship, consultation and monitoring. 

In this section, I examine the ideological impact on lesbian and gay 

work of the formal caTmittee process. I start by considering the 

relative power and influence of different actors and the roles they 

performed. I then go on to examine the actual decision-making power of 

lesbian and gay conTnittees. Final ly, I examine the ef f ects of al I these 

factors on the organisation of ideology. 

59 See, for pluralist perspectives on local goverment, A. Cox et 
al. (1985: 194-199)., 
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1. Actcx-s. roles and influence. 

On many lesbian and gay caTmittees, ccnTmnity representatives formed 

the principal group of actors cowmitted to the development of lesbian 

and gay work. Co-optees broadened the representative nature of 

municipal decision-making bodies, 60 enabling a wider range of views to 

be heard. More knowledgable about lesbian and gay issues than most 

councillors, 61 they provided a 'sounding board' for new proposals. 

The opportunity for conrunity representatives to make their views 

and opinions known occurred in a variety of different ways: thrnugh 

informal meetings with officers and councillors outside of cowmittee; S2 

A 
at pre-meetings, where officers and chair went through the agenda to 

brief majority ! group members, to which co-optees were scn-etimes 

invited; and at the com-nittee itself, where they could (i) put iterm on 

the agenda in advance; 63 (ii) raise matters under 'Any Other Business'; 64 

(iii) ask questions or ccmnent on any of the reports discussed; and 

(iv) suggest, anend or oppose recorm-endat ions. 

60 Iýterview with Emny Doye, lesbian co-optee on cm-den Wanen's 
Ccmnittee. Many of the points discussed in this section are applicable 
to co-optees in general, rather than just those sitting on lesbian and 
gay ccimittees. 

61 interview with Jo Fraser. 
62 in Haringey, ccnTmnity activists could feed reccamendations 

through to the Lesbian and Gay Sub-CaTmittee via the outreach workers' 
reports on ccmnunity meetings; for exwple, see Lesbian and Gay Sub- 
ConTnittee, Agend , item 5,21 October 1986. 

63 Interview with David Dawson. 
64 ibid. 



163 

The reality of conTrunity participation was, however, very different 

from its ideal. 65 In nTy interviews, three problem (al I interconnected) 

surfaced: lack of knowledge, lack of confidence and lack of power. 

Despite local authority atten-pts to involve commnity representatives 

in the policy n-aking process, few instituted the necessary changes 

properly to facilitate this taking place; nor did many councils give 

adequate consideration to the consequences or inpl ications of ccmnunity 

participation. 

At the most basic level, co-optees complained that agenda papers and 

reports were rarely received more than twenty-four hours prior to a 

committee meting making it impossible for them to be adequately read 

and discussed in advance. in conjunction with suddenly rearranged or 

cancelled meetings, this made proper accountability to the lesbian and 

gay comnunity impossible. According to Emny Doye, "it was a matter of 

guesswork about what people thought. '46 Caning to meetings unprepared, 

without adequate information further lessened co-optees' confidence. 67 

It also undermined their sense of legitimacy as community 

representatives since they could not speak. maningfully on their 

community's behalf. 

A sec; nd factor contributing to co-optees' lack of knowledge and 

consequent lack of confidence was the paucity of training offered to 

65 See, for a similar point in relation to women's committees, S. 
Button (1984: 54-6). 

66 interview with Em-ny Doye. 

67 in Haringey, there were regular pre-meetings between officers 
and co-optees. "Itý was not though an equal relationship. Officers 
directed co-optees more than the other way"; interview with Soreh Levy. 
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them by the council. 68 induction and similar sessions were sanetimes 

orWised for co-optees, but these were rarely sufficient, and, 

particularly in the case of high co-optee turnover, rarely coincided 

with new camittee membership. The content of training was also 

limited, since it frequently neglected or played down the importance of 

informal municipal processes - vital to progressing controversial 

policies, such as lesbian and gay initiatives. 69 Further, aside fran 

information on the decision-n-aking process, few co-optees possessed 

sufficient understanding of the workings of different departments to 

be able to translate broad demands for lesbian and gay equality into 

concrete proposals. As BTmy Doye said, when interviewed, "it was often 

hard to articulate issues". 70 According to Paul Hinshaw: - 
"Lesbian and gay co-optees didn't have a clue what to ask for; 
they were so I aware of their own power and of how far they could 
push things. 'IR 

For many com-nunity representatives, contributing to formal, minuted 

discussions with councillors and senior officers present, with mch of 

the emphasis on highly procedural matters, was an intimidating and 

inaccessible process. in LaTbeth, co-optees conplained about the jargon 

used. 72 ErTmy Doye describes how off-putting it was being a co-optee on 

0 

'a Interviews with David Dawson and Emny Doye. 

69 Interview with Terry Waller. 

70 1 nterv i ew wi th DmV Doye. 

71 Interview with Paul Hinshaw. 

72 Lambeth Working Party for Gay Men and Lesbians, Agenda, item 14, 
7 January 1987. 
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Carriden Wanen's Com-nittee, meting in the main cannittee roan and having 

to speak through microphones. 73 

How much in-pact did ccmnunity representatives then have on the 

decisions made? Those I interviewed all expressed doubts as to their 

efficacy. David Dawson and EnTny Doye describe how co-optees' views and 

suggestions might be minuted, 
74 but were rarely acted upon if not backed 

by council men-bers. 
75 Despite their formal status, co-optees lacked the 

decision-making power of councillors. Their decisions could be 

overridden, ignored (without too many formal or informal repercussions) 

and put to the bottom of the piIe. Harry Joshua argues th is was because 

they lacked the lobbying power of other groups. 

"Lesbian and gay co-optees were relatively skilled at local 
authority procedures. They were more middle-class and educated 

- (than-other co-optees), but (other sub-caTmittees were) more 
effective, becam the lesbian and say conmnity had less 
political clout. 

The second group of merrbers on lesbian and gay ccm-nittees - 

counci I lors - enccmpassed a diverse range of opinions, ranging f rcm the 

hostile and anbivalent through to the supportive and openly gay. 'Out' 

councillors often took the chair, scmetimes playing a facilitative 

rofe, other times being more directive, setting the term of the 

discussion, and fending off hostile ccrrments. Other sympathetic 

councillors might intervene with helpful procedural ccrTments 

(Haringey's Lesbian and. Gay Sub-Ccmmittee, for exwple, included the 

73 Interview with EnTny Doye. 

74 Interviews with David Dawson and Em-ny Doye. 

is Ibid. 

76 Interview with Harry Joshua. 
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chairs of all major caTmittees for this purpose), raise issues of 

particular personal importance, but otherwise tended to remain si lent. 77 

"They would mostly listen, unless they really didn't like it. 
Occasionally councillors on the Gay Men's Sub-Ccmmittee would 
argue against something they didn't want to get to the Equal 
Opportun iti es Commi ttee because of I ack of resources. " (T. Wa 11 er 
interview) 

In some authorities, Labour councillors played a less supportive role. 

In Nottingham, apart from openly gay councillor, Richard McCance, 

Labour corymittee members often intervened, according to Jo Fraser, "in 

a negative capacity of what was not possible. "78 

In the case of opposition councillors, their position was 

a-rbivalent. on the one hand, most were totally opposed to the very 

notion of a lesbian and gay corrmittee; on the other, as cowmittee 

men-bers, there was an implicit expectation they would make helpful 

suggestions. Moreover, the process of being on such a conmittee over a 

period of years seems to have had a socialising or co-opting effect. 

On Haringey Lesbian and Gay Sub-CaTmittee, one Conservative merrber, 

named as their spokesperson on gay and lesbian issues, and therefore 

expected to advance Conservative Party policy, became over the period 

of his camittee nvrbership increasingly helpful and unantagonistic. 
73 

In c6ntrast to ccm-nunity representatives who saw their 

accountability quite specifically to the lesbian and gay comnunity or 

to a particular group within it, councillors tended to be more 

influenced by the views and danands of a wider, often conflicting 

77 Interview with Terry Waller. 

78 Interview with Jo Fraser. 

79 Personal knowledge; see also interview with Ron Bell. 
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constituency. Consequently, their decisions were affected by comments 

in the local media, hostile residents and other pressure groups. This 

influence did not usually lead to the expression of negative opinions 

by Labour councillors at lesbian and gay committee meetings, but was a 

factor influencing suggestions for how work on particular issues should 

be progressed, and in decisions made away frcm the scrutiny or 

observance of lesbian and gay comTunities. 

The other main group of actors attending lesbian and gay comnittees, 

aside fran journalists and the general public, were council officers. 

Formally, the purpose of their presence was to present their reports, 

answer questions, and provide general advice when requested to do so. 

However, their exclusive access to a great deal of departrmntal 

infom-ation, carbined with an air of authority and their deployn-ent of 

professional discourse, gave such officers considerable influence over 

the decision-making process. 80 

2. Political lacunas and the locating of decisions. 

For lesbian and gay committees in Manchester, Nottingham and 

Southampton, a major restriction on autoncmy was their reporting lines 

through ýn equal opportunities conmittee. 81 

"The sub-com-nittee was theoretically the decision-making body, 
but because it needed the authorization of the Equal 
Opportun iti es CaTmi ttee it was not rea IIy. " (J. Fraser i nterv i ew) 

80 Interview with Emny Doye; see also ! generally on officer 
influence K. Newton (1976: ch. 7) 

81 Interviews with Paul Fairweather and Paul Hinshaw. 

f 
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A similar situation existed in Ealing where according to Lorraine 

Trenchard: 

"Decisions made by the Gay and Lesbian Consultative Forum if not 
to the likiT of Policy and Resources Cannittee could be easily 
overturned. ' 

In Manchester, opinions differed as to the extent to which the Equal 

Opportunities Ccmnittee actually intervened to block initiatives. Paul 

Hinshaw states that decisions did get overturned and as a result the 

Gay Men's Sub-CaTmi ttee beca-ne very weak. Counc iII or John Ni cho I son, on 

the other hand, speaking about the same corrmittee, claims that it 

endorsed decisions of its sub-ccnTnittees except where they were ultra 

vires. 83 The minutes of Manchester's Gay and Lesbian Sub-CaTmittees do 

seem to conf irm Nicholson's position. However those initiatives that 

were blocked tended to concern matters around which feelings ran 

strong. 

Aside frcm the scmetimes uneasy relations between the sub-ccrrmittee 

and its parent caTmittee, a more pressing issue was the avoidance of 

lesbian and gay ccffmittees altogether in the development of lesbian and 

gay pol icies. 84 I have already referred to some of the reasons for this, 

vis-a-vis concerns about negative publicity and a desire to control the 

release of information. According to Lorraine Trenchard: 

"Councillors (in Ealing) were happy for things to ýp happening so 
long as they were kept off the political agenda. ' 

82 interview with Lorraine Trenchard. 

83 interview with John Nicholson. 

84 See generally J. Gyford et al. (1989: 190-5). 

85 interview with Lorraine Trenchard. 
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other reasons for avoi6ing the committee included attempts to withhold 

information from community activists. in Manchester, it provoked anger 

in the Gay Men's Sub-Committee, when, without consulted them, the 

personnel department abolished its own smal I equal opportunities unit. 86 

The growing separation in sa-ne authorities between the contents of 

lesbian and gay com-nittee agendas and the work of specialist officers 

had serious implications for conniunity representatives' involvement in 

the decision making process since they tended not to have access to 

work being developed outside the cowmittee. Whilst avoiding the 

com. ittee was often to give potentially controversial projects more 

chance of success, at the sa-ne time it meant major initiatives acquired 

I ess visibiIi ty. One ef f ect of th is was that if such work was not then 

implemented (as was often the case), it would have barely any in-pact. 

For it would not even have the reverberations from being raised and 

discussed at ca=ittee with the subsequent publicity such an action 

would incur. A further consequence was that it led to lesbian and gay 

comnittee agendas being frequently filled with trivial items since the 

important issues were kept away, and in sane instances, as Richard 

McCance describes in chapter three, it became difficult filling the 

agenda altogether. 

Finally, many decisions relating to lesbian and gay work were 

decided in meetings of the majority group. Sometimes this was prior to 

comnittee, but not always since ccnTnittee decisions were not regarded 

as final. Hence, if a conflict arose between the lesbian and -gay 

86 Interview with Terry Waller. 
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cannittee and the relevant depart; mental comnittee over an issue, the 

Labour group might make a determination. Such determinations tended to 

reject more radical approaches since the departmental ccnTnittee chair, 

usually a more senior maTher than the chair of the lesbian and gay 

ca ,,, i ttee, wou Id tend to have major i ty support. 87 As we II, away f ran the 

pressures to demonstrate a pro-gay position, other factors frequently 

held more weight. 88 

3. Reports. recarymendations and ideolcnical igplications. 

The ideological in-pact of lesbian and gay ccn7nittees manifested 

itself in two principal ways. First, the ccnTnittees' status as public 

forums meant meanings were conveyed directly to the general public. 

Although few people actually attended ccamittee meetings, the 

discussions held and decisions made were often widely reported thanks 

to the presence of opposition councillors and the press. The second 

means of ideological ccnnunication took place via imple-nentation. 

Through ccrnnittee reports, recarn-ie-ndat ions and minutes, implicit and 

explicit sexual ideologies were conveyed to those responsible for 

implementing particular pieces of work. 

Whichever channel, the actual ideological inpact of lesbian and Say 

conmittees depended on several factors. I have previously discussed the 

relative influence and role played by different actors and the 

81 Departmental committee chairs usual ly possessed greater power 
than the chair of the lesbian and gay committee. Thus, to be elected as 
chair of such a departmental ccrrmittee would usually mean the incumbent 
enjoyed the support of a larger section of the Labour group. 

88 Interview with John Nicholson. 
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committees. I now wish to consider a third factor: the different 

discourses deployed. My concern is with the degree of ideological 

divergence that occurred both between oral and written texts, and 

between the discourses of different actors at conmittee. Since I have 

already discussed the discourses within specialist lesbian and gay 

officers reports, I here begin by considering departnental texts. 

Departmental reports generally drew heavily on weak liberal- 

pluralist arguments, legitimating their ccnTmnts and proposals by 

reference to pre-existing council EOPs. 89 According to Femi Otitojou: 

"Their recommendations would say we should monitor this, lets 
observe that, be cognisant of the other. They could go on for 
paragraphs without committing themselves to anything. "50 

Although the language of reports was usually carefully worded to seem 

constructive or at least neutral, ccnTnittee m3Tbers and specialist 

officers perceived many such reports as negative and defensive. One 

report presented to Lambeth Working Party for Gay Men and Lesbians by 

the director of social services, for exanple, stated: 

'There is very little research available to answer even basic 
questions rVated to the ability of gay people to provide good 
parenting. ' 

Reports conmonly claimed that lesbians and gays were treated the 

su-ne as heterosexuals by the service; that there were no issues of 

lesbian or gay interest; or, alternatively, that the resources were 

89 Interview with Femi Otitojou. 

90 Ibid. 
91 Lambeth Working Party for Gay Men and Lesbians, Agenda item 

7(b), 21 May 1984. 
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just not available. in LaTbeth, for instance, a report by the director 

of finance stated: 

'The directorate... is keen to take positive action on the 
subject, but, as stated, Ii tt Ie or no resources are avai I ab I e. If 
however resources were made available, the directorate would be 
more than delighted to play its pff-t in inproving the 
opportunities for lesbians and gay men. ' 

Such written reports and their reccmnendations were important in 

shaping the ideologies conveyed to implementation officers. However, in 

terms of the meanings conveyed to the general public, verbal ccMnents 

were just as significant. The greater freedom for verbal contributions 

was utilised by specialist lesbian and gay officers to elaborate on 

points and to make arguments that could not for political or 

bureaucratic reasons beput into print. 93 Specialist officers also chose 

those verbal strategies which would be most effective given the 

particular ccrrmittee's composition. Jane Skeates, in her interview, 

describes the use of "sob sob stories" to convince heterosexual 

counc iII ors. 94 

However, the ideological limitations on officers' contributions 

meant camiunity representatives were sometimes used as their 

mouthpiece. Thus co-optees might give voice to ideologies or proposals 

organised out, against lesbian and gay officers' wishes, at an earlier 

stage in the po Ii cy process. Femi Ot i tojou descr i bes how th is happened 

in Haringey: 

92 Ibid, Agenda, item 7(i), 21 May 1984. 

93 Interview with Jane Skeates. 

94 Ibid. 
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"People (co-optees) were primed and set up... We would know if an 
issue was going to be sticky and we'd go to the ccnmnity who'd 
want it even stronger than in the report. We would say if you 
want it stronger, then say this or that at the ccm-nittee... 
People lost their rag at camittee. Things that could never be 
put in a report were said. If it had cane straight fran the unit 
we would have been reprimanded. Co-optee suggestions strengthened 
the recoqViendat ions. Nobody would say no and it would go 
through. "" 

In Haringey, co-optees' verbal contributions tended to be carefully 

planned in advance. Elsewhere this was not the case and even in 

Haringey, sane co-optees would make suggestions at odds with the 

officer-co-optee consensus. 

I have said above that co-optees lacked political power and the 

abi I ity to make decisions on policy. Nevertheless, however impractical 

or unrealistic their proposals might be, however little effect they 

might have on the ccmnittee's actual recam)endat ions, they did have an 

effect on the ccmprehension of municipal policy by journalists and 

members of the public attending the meting. The aspirational demands 

of cam-unity activists, along side their explicit criticisms of council 

practice, conveyed an illusion of lesbian and gay authority and 

influence over the council. This is a point I return to below. 

N The f inal form of verbal input I wish to consider arose fran the 

addition 'of recamendations to reports. In general these tended to 

reinforce the already existing organisational bias: setting up working 

parties, increasing consultation, and referring the report to other 

camittees. The ideological effects of such practices were anbivalent. 

Ostensibly, they gave an inpression of rmnicipal interest in, and 

comnib-nent to, lesbian and gay 'equality'. However, for people rm>re 'au 

95 Interview with Femi Otitojou. 
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fait' with local authority procedures, such reccrmendations 

demonstrated the lack of any substantive action to be taken. Lesbian 

and gay reports would be passed from caTmittee to ccmmittee with few, 

if any, concrete developments. At the same time, their passage between 

ccmnittees gave legitimacy to opponents' claims that lesbian and gay 

matters were dominating council business. 

An exarTple of this problem is evident in amendments to general 

reports which added recaTmendat ions such as 'lesbian and gay needs 

should be considered'. one instance of this was a health report 

discussed by Haringey Lesbian and Gay Sub-CcrTmittee. One of the 

recam)endations added by the caTmittee stated that all future reports 

should take into account the health needs of lesbians and gays. 96 Whilst 

clearly there are health concerns specific to the lifestyle and 

oppression facing lesbians and gay men, this amendment was added, I 

would argue, largely for other reasons. A key reason was the constantly 

felt need to emphasise the particularity of lesbian and gay experiences 

in order to justify the lesbian and gay municipal project, and to 

detract from the paucity of more specific proposals. However, the 

addition of such broad, vague recormiendations not only created the 

superficial impression, when the report was referred to other 

conmittebs, that the council prioritised lesbian and gay concerns, it 

also reinforced the perception of homosexuals as a homogenous category 

of person -a third sex, with their own particular anatcnTy and health 

requirements. 

96 Haringey Lesbian and Gay Sub-CaTmittee, Minutes item 20,21 
October 1986. 
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Other reccrm)endat i ons added by ccrrmi ttee feIIi nto, three groups. The 

first two, whilst not making explicit a more radical sexual politics, 

strengthened resolutions by adding statements of support or opposition, 

or by demanding that the service in question generally improve 

conditions for lesbians and Says. The third category entailed the 

addition of very specific reccmnendat ions, such as the request that 

the library service stock a particular book or magazine. Whilst the 

first two kinds of reccnmendations functioned rhetorically to reinforce 

the need for substantial changes to achieve equal opportunities, the 

third, by focusing on apparently minor matters, suggested the trivial 

nature of lesbian and gay concerns. Yet, paradoxically, it was this 

third category of resolutions that proved most successful in terms of 

implementation, as I discuss below. 

Wh iI st of fi cers wrote the major i ty of reports, the suggest ions that 

formed the basis for action caTe from councillors rather than co- 

optees. Thus, in terms of shaping the ideologies conveyed to 

in, plementing officers, the in-pact of the con-mittee as an open forum 

with conmunity representation was peripheral. However, the conmittee 

also functioned as a means of conveying information on new projects and 

Policies direct to journalists and the public at large, both of whom 

learned more about proposed develop-nents from discussion at ccnmittee 

than from actual implementation. Although co-optees were often 

intimidated and although their ccmments were usually dismissed or later 

overturned by other bodies, in terms of the impression given to people 

attending, their more radical statements were important; statements 

which could not be with certainty contained, or mobilised out in 

advance by senior management and the leadership. it was this public 
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outlet in the midst of the policy-in-plementation process that many 

sen i or counc iII ors and of fi cers underest imated - to the ir cost. ST The ir 

cynical belief that the implementation process would weed out 

troublesome initiatives and water down others, neglected the discursive 

impact and authority, caTmittee discussion and, in particular, its 

decisions still held. 

E. IMPLEMENTATION FAILURE. 

Within traditional political science, inplementation has not been 

seen as a major problem. It was assumed that once a decision had been 

made, it would then be carried out as planned. More recently, such 

assumptions have been widely challenged (B. "wood and L. Gunn, 

1984: 196). My research also reveals the highly contested nature of 

implementation, for the post-comnittee stage of lesbian and gay work 

was as much a period of negotiation, lobbying and compromise as its 

earlier counterparts. in this final section, I examine the extent to 

which lesbian and gay initiatives were implemented, consider some of 

the problems, and outline the strategies deployed to overcome them. 

Finally, I explore the ideological effects of this process. 

1. Probl wrs, and attgffpted solutions. 

Implementing lesbian and gay initiatives took a number of form. 

Sometimes the work was carried out by specialist lesbian and gay 

officers, for exanple, organising cultural events or staff training. 

97 Interview with Richard Mccance. 
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Other times, implamntation was the responsibility of particular 

departments, either alone or in conjunction with specialist officers. 

in general, the involvement of specialist lesbian and gay officers 

in departmntal implementation was very limited. Whilst the formal 

expectation was that specialist officers would liaise with the 

departmental officers concerned to ensure appropriate action was being 

taken, this rarely occurred. 98 In most local authorities, individual 

departments possessed considerable autonomy from the centre, despite 

attempts in the 1970s and 1980s to improve corporate practice. Equal 

opportunity units found this departmental decentralisation of power a 

major obstacle in their attempts to monitor and influence changes to 

provision. 

"People (in departments) go to their line manager and the 
decision (of the lesbian and Say ccwmittee) is sat on, 
particularly where no groundwork's been done. " (J. Parker 
interview) 

However, these were not the only implementation problens. Others 

included departments and officers stalling; 99 hostility; '00 ad hoc 

in-plementation; 10' lack of rmnitoring, and shortage of lesbian and gay 

off icers to chase things up; 102 trying to do things in secret without the 

103 press knowing; resource constraints; 104 insuf f icient publ icity for new 

98 Interview with Harry Joshua. 

99 Interview with Jo Fraser. 

100 interviews with Marilyn Taylor and John Nicholson. 

lot interview with Chris Root. 

102 Interviews with Paul Hinshaw, Chris Root and Harry Joshua. 

103 interview with Paul Hinshaw. 



178 

initiatives; 105 and lack of proper work with front line staff, 106 

particularly important if the initiative might be perceived as 1 imiting 

their discretion and freedom of action. 

Clearly such problems were not unique. Similar difficulties have 

been recorded by people working in other areas where policies are 

controversial and where implementation is the responsibility of 

departments not in charge of drawing up the proposals (see chapter 

seven). 107 However, the scale of the problem in respect of lesbian and 

gay work was extrane. Many of the people I interviewed remarked that 

after three or four years of action, almst nothing had been achieved. '08 

Whilst I would suggest that implementation was not in the main 

afforded sufficient priority, nevertheless, specialist officers made a 

number of attempts to overcome imp I ei-nentat i on prob I am. Member, of fi cer 

and ccrrmittee structures were used to expedite matters. At member 

level, one approach involved the chair of the lesbian and Say (or 

parent) carmittee taking up the matter with the chair of which ever 

service was causing problems. 
109 This strategy scmtims worked if the 

departmental chair was both sympathetic and effective. Usually, 

9 

Interview with Sandra Plunmer. 

105 ibid. 

106 ibid. 

107 See, for exaffple, H. Ouseley (1984). 

log interviews with John Nicholson, Paul Hinshaw and Richard 
McCance. 

109 Interviews with Paul Hinshaw and Richard McCance. 



179 

howLver, they chose to endorse the decisions of their own departrmntal 

officers as to why work could not be carried out. 110 

A second approach was for lesbian and gay specialist officers to 

request their line manager to resolve the. problem with her or his 

equivalent within the relevant department. Where a good relationship 

ex i sted between I esb i an and gay of fi cers and the ir manager, such as in 

Haringey, this was scmetimes attempted. However, in authorities like 

Camden, the line manager was either too senior to be willing to 

intercede or, as in Nottingham and Manchester, too closely identified 

with lesbian and gay work to be effective. 

The third strategy entailed using the formal decision making forum. 

"We used the conTnittee to put pressure on departrmnts because 
(lesbian and Say) officers had no status. " (C. Root interview) 

Lesbian and gay ccmnittees would request or ever. try to insist on 

inplementation updates from depar'Unents. However, the production of 

such reports was infrequent and tended to be preceded by a long time 

I ag f rom the date of request. Bob Crossman states that his ccmni ttee in 

Islington never received inplementation reports. Consequently, he had 

no idea whether initiatives were inplemented or not. On the whole, 

ccmmittee nxmbers did not force the issue. Two reasons for this stand 

out; . first, many, particularly those who were less experienced, 

assuned inplanentation was taking place; second, questions of 

inplmientation were seen as more frustrating and less interesting than 

going on to develop new work. 

110 interview with Paul Hinshaw. 
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Finally, the most frequently adopted procedure for facilitating 

better implementation was to use informal networks, "' and to work in 

areas where influential and senior officers were more sympathetic. 

This, though, had its own problems. It meant work tended to be 

fragmented, developed in services where officers were interested, but 

not where they were hostile. As a result, some of the worst departments 

tended to be neglected. Informal networks also had their limitations. 

"Terry Day (the co-ordinator) said use supportive workers in 
deparb-nents, but they don't have the power. " (P. Hinshaw 
interview) 

Lesb i an spec i al i st of fi cers found th is to be part i cu I ar 1ya prob 1 em. 

Lesbians tended to be at lower levels in departments than gay men and 

therefore were less able to advance initiatives. 112 Moreover, Chris Root 

found that many closet lesbians avoided her in order that their own 

sexual orientation would not be called into question. 

2. Minimal imleffentation and policy perceptions. 

In the i nterv i ews carr i ed out, I asked peop 1eif the 1 esb i an and gay 

initiatives irrplernented, dif f ered significantly f rcrn the decisions rade 

at corrm i ttee. What i deo I og i ca I change did po Iici es and pro j ects undergo 

between formal decision and implementation? The general response was 

that policies were not usually watered down, 113 or changed. 114 Rather, 

111 interview with John Nicholson; see also generally R. Greenwood 
(1987: 303-4). 

112 Interviews with John Nicholson and Chris Root. 

113 Interview with Sandra Plumer. 

114 Interviews with Emny Doye and Terry Waller. 



181 

they were just not implemented, or, if implemented, carried out in a 

highly ad hoc manner'15 with little dissemination to the public or 

workforce as to what the policies meant or entailed. 1'6 

In any implementation new officers become involved, working with 

different 'policy frames*, that is different interpretive frameworks 

through which they understand and conceptualise what the policy or 

project entails. The extent to which this differs from the initial 

% policy franes' depends on the outlook of the in-plementers and the 

degree to which the original developers are involved (B. Hogwood and C. 

Gunn, 1984: 119). Thus, in the case of lesbian and gay work, where 

lesbian and gay specialist officers worked closely with those 

implementing the initiative, the interpretive shift was less than where 

deparb. -ients passed on responsibility to implementing officers acting 

without the involvanent of central units. Such an ideological shift was 

not however autcmatically to the right. In sm-ý-- cases, implementation 

could potentially be more radical than earlier policy development if 

carried out by cmmitted people away from the scrutiny and control of 

senior officers. 117 

However, in general, the lack of large scale changes and the 

enphasis on individualistic irrplemientation, forced lesbian and gay work 

even further in the direction of marginal modifications (see chapter 

seven). in most cases, senior management's refusal to insist on 

Interviews with Bob Crossman and Chris Root. 

Interview with Sandra Plumier. 

117 See generally S. Maynard-Moody et al. (1990: 833). 
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4 

inplementation meant the kinds of work that could take place tended to 

be small-scale projects that individual workers could inplen-ent with 

minimal (or no extra) resourcing. 118 In cases where front-line workers 

acted on their own initiative, developments tended to be cautious and 

incremental. Even with paper policies, senior management could not 

necessarily be relied on to provide support should social workers, 

teachers, ccnuunity workers and so on come up against opposition. 119 

Within such an envirorment, it was also hard for policies to "stick". 12"" 

Without adequate resourcing and monitoring, even those policies that 

were inplemented, tended to fade quickly and disappear. 

These problems confirmed perceptions of lesbian and gay work as 

tangential and peripheral. Anti -discriminatory discourses, prevalent in 

the earlier stages of policy development, were barely apparent in what 

was conveyed to the pub 1ic by the way initi at i ves were actua 11 y carr i ed 

out. Rather, the ad hoc, individualised manner of implementation 

conveyed the impression that such initiatives were both ridiculous and 

unnecessary, lacking municipal legitimacy and support. Those officers 

who did attempt to put into practice policies in this area were 

frequently perceived as acting in a self -interested, unprofessional 

manner, giving disproportionate time and attention to an insignificant 

minority interest. 

118 "Officers were allowed to be unco-operative without incurring 
any risk of disciplinary action, " interview with Paul Hinshaw. 

119 interview with Bob Crossman. 

120 ibid. -, 
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This perception was ccnpounded by the measures adopted in attenpts 

to overccme implementation obstacles. Taking matters to Labour group 

and senior management meetings or placing them on departrmntal 

com-nittee agendas meant many council officers and com-nittee members 

increasingly perceived lesbian and gay issues as inappropriate, as a 

diversion from 'real' concerns. As a result of implementation 

difficulties, lesbian and gay issues were taken by councillors and 

officers to senior management and member forums. However, once there, 

the small concrete changes often being demanded contrasted unfavourably 

with the seemingly larger, more serious matters taken up at the saip-- 

I eve I s. 121 

Whilst anti -discriminatory measures for lesbians and gays generally 

failed to be operational ised in any maningful way, targeted provision 

within lesbian and gay ccnTnunities, for exaffple, arts events and youth 

groups, was wre successf uIIy inp I anented. Yet because of the context, 

the ideological in-pact c' the latter was both oroblematic and 

contradictory. on the one hand lesbians and gay mn received benefits, 

in particular a strengthening of camunity as a result of cultural 

initiatives. But, at the sw)e time, specially targeted provision tended 

to reinforce the view, amongst less sympathetic people that lesbians and 

gay men were hedonistic and privileged, receiving special treatment 

fran local authorities at a time when other work was being cut. 

121 This was paradoxically exacerbated by the fact that lesbian and 
gay matters like other EOPs had relatively easier formal access to 
senior decision-making bodies than equivalent issues of service 
provision, which had a denser hierarchical structure. 
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F. CONCLUSION. 

In this chapter, I have examined the ways in which rwre progressive 

and controversial policy proposals were organised out. The first two 

stages of development - identifying basic approaches and developing 

initiatives prior to caTmittee - witnessed initiatives being watered 

down, withdrawn and delayed. Lesbian and gay specialist officers played 

a role in this process, learning which ideas to keep to themselves and 

Ai ch po Iici es were i nappropr i ate 9i ven the state of med ia attent i on or 

electoral proximity. At the third stage - the ccnTnittee meeting -I 

argued greater openness and less bureaucratic control produced 

unpred i ctab iIi ty in terms of the contr i but i ons made. However, the I ack 

of power of both caTmittee and members, in conjun-. tion with the 

obstacles facing successful implementation meant very few policies were 

actually operationalised. 

To what extent does this failure explain the enigma raised at the 

beginning of this thesis, namely why lesbian and gay policies were ever 

taken on by local government? Was it because such policies could be 

rendered harmless by the bureaucratic process that they were deemed 

safe to be municipally incorporated? in chapter seven, I discuss this 

point in more depth. However, as the following chapter reveals, 

absolute containment proved an impossible guarantee and scme policies 

managed to slip through. Even for the majority that did not, the task 

of maintaining control over lesbian and gay work proved a fraught and 

stressful business for the authorities concerned. 
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In this chapter, I have also explored the relationship between 

structure and agency in shaping the way more progressive initiatives 

were organised out. The ccmplex, interactive process revealed contests 

the argument that policies were moderated or undermined purely as a 

result of elite actors' demands or, alternatively, that the only 

determinants were envirom)ental factors and concerns. Each shaped and 

largely reproduced the other, undermined only by those prepared to put 

lesbian and gay policy development above all other concerns. 

0 
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CHAPTER FIVE. 

POLICY MAKING. DISCURSIVE STRUGGLE AND HOMOSEXUALITY. 

A. I NTROCXJCT I ON. 

On 8 May 1986, Haringey borough elections returned a Labour 

leadership with an increased n-ajority. 1 It was a victory that surprised 

many despite traditional Labour Party support in the borough. For in 

ccnTmn with other authorities controlled by the new urban left, Labour 

in Haringey fought the elections on an unusually progressive manifesto 

2 
prioritising the needs of oppressed and disadvantaged groups. 

Haringey's comnibTent to challenging racism had already beccn-e the 

focus of right-wing antagonism. This culminated in the media, police 

and eIi te po 1itici ans' response to the upr isi ng (6 to 7 October 1985), 

on Broadwater Farm, an estate with a large Black cannunity, and their 

reaction to the infamus ccmnent attributed to Haringey counci I leader, 

Bernie Grant, that the police deserved a good hiding. However, from 

April 1986 until the spring of 1988, Haringey cam under attack for 

another of its political objectives: the implementation of equality for 

lesbians and gay men. one set of initiatives drew more attention than 

any other. This was Haringey's policy of 'positive images', which aimed 

1 The London borough of Haringey is situated in a high density 
residential area, approximately ten'miles north of London's West End. 
It is a single tier authority and as a Outer London borough has been 
historically responsible for providing its own education provision. It 
has a population of approximately 200,000, almost half of whom are from 
minority ethnic corffrunities (calculated by Association of London 
Authorities from 1981 census data). 

2 See introduction to Haringey Labour Party, Manifesto, 1986. See 
also B. Cant (1991: 166-167), , M. Durham (1991: ch. 6). 
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to challenge the discrimination and inequality within the education 

system faced by lesbian and gay pupils and staff. 

My primary objective in exploring the struggle over *positive 

in-ages' is to examine what happens when the internal mechanisms of 

ideological containment, as described in chapter four, break down. To 

what extent, in circumstances such as those of Haringey, do external 

forces intervene and what means of power are at their disposal? In this 

chapter, I explore the efficacy of textual strategies (written and 

oral)3 which aimed to reinterpret 'positive images', as well as 

outlining other techniques or means of power. Such techniques and 

strateg i es of ten co-ex i st. Statutes, f or i nstance, operate di scurs i ve Iy 

as texts as well as by prohibiting or directly influencing behaviour. 4 

The second objective of this chapter is to explore the concept of 

policy. By what means do we identify the parameters and substance of, 

for example, local government policies? To what extent are such 

meanings consensual and fixed? In raising these questions I wish to 

challenge the idea that a policy means what policy-n-akers and 

imple-nenters say it means. I also want to contest the notion that there 

are clearly defined policy-makers and implementers. In this study of 

I positive images' both categories were much =re ccmplex than the 

conventional policy making view would suggest (M. Burch and B. Wood, 

1983: 32-3). 

3 See'E. Roe''(1989) -on structural and textual factors that shape 
the effectiveness of competing policy interpretations. 

4 Foucault makes this point in relation to torture which he argues 
is both violent and lethal, but also functions ideologically by forcing 
the body to signify; see D. MacDonell, (1986: ch. 6). 
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B. THE TALE OF 'POSITIVE IMAGES'. 

The 1986 Labour Party manifesto, which fon-ned the basis of Haringey 

council's 'positive in-ages' policy, only briefly referred to gays and 

education. However, it ccmnitted the council to supporting the right of 

educational workers to be 'openly lesbian or gay at work'; supported 

students 'realising their own gayness' and aimed to 'begin the process 

of ensuring... lesbianism and gayness are treated positively in the 

curriculum'. 5 

On 2 June 1986, the manifesto was formally endorsed and adopted by 

the council at its annual meeting. Shortly afterwards, Haringey 

council's lesbian and gay uni4 wrote to all head teachers in the 

borough to advise them of the policy and inform them of a 'fund, for 

curriculum projects from nursery through to further education, which 

are specifically designed to be anti-racist, anti-sexist and to prcmote 
7 positive images of lesbians and Says, and of people with disabilities'. 

As a result of this letter, sent without consulting the education 

depirtment, the storm over the council's lesbian and Say policies, 

Haringey Labour Party, Manifesto, 1986. 

Har i n9ey counc iI 's I esb i an and gay un it started work on 1 Apr i1 
1986. It comprised of eight workers, was the largest lesbian and gay 
unit in Britain, and divided its work into policy, staff training and 
corrmunity outreach. The unit reported to a Lesbian and Gay Sub- 
Conmittee whose parent was the Connunity Affairs Ccamittee. The Sub- 
CaTmittee comprised of councillors who were chairs of other ccnTnittees, 
two other back-bench councillors, and lesbian and gay comrunity 
representatives who formed a majority on the Sub-Ccmnittee. 

7 Letter from Haringey lesbian and gay unit to all head teachers, 
June 1986. 
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brewing since the unit's establishment and 1986 local election 

campaign, 8 exploded. By the mid-sunTner of 1986, the Parents Rights Group 

(PRG) had formed, with the ostensible purpose of opposing *the 

council's policy to prcmote among children the belief that 

homosexuality is an acceptable alternative to heterosexual ity'. 9 They 

and Tottenham Conservative Association spent the sLimier months 

distributing leaf lets, petitions, and holding ral lies against 'plans to 

introduce homosexual education'. 10 Meanwhile, questions were asked in 

the House of Lords, 11 and ministerial disquiet demonstrated by the 

Secretary of State for Education, Kenneth Baker. 12 

The lesbian and gay unit's letter took Haringey council and the 

Borough Labour Party by surprise. The council leadership and education 

service were furious that the unit had ignored the 'proper' 

procedures. 13 They argued the policy should have been developed slowly 

and gradually with education taking the primary responsibility. " That 

way, it was claimed, opposition would have been minimised. 15 The unit 

8 See, for example, the Daily Mail, 2 May 1986, 'The politics of 
feminism ... Women's groups have drawn up a 'lesbians' charter' aimed at 
turning a left-wing town hall into a fortress of feminism. ' 

See leaflet entitled 'Parents Rights Group' (undated) 

10 Tottenham Conservative Association leaflet, part of campaign 
for *normal family life' (undated). 

See 'Haringey Council: School Lessons', House of Lords, col. 
552-554,28 July 1986. 

See Daily Express, 29 July 1987; 'Minister acts over 'gay' 
lessons storm'. 

13 See interviews with Soreh Levy and Vince Gillespie. 

14Anterview with Bob Harris. 

15 Interview with Steve King. 
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and lesbian and gay activists disagreed. Had they not taken inTnediate 

action on the basis of manifesto ccm-nitments (subsequently council 

policy), nothing, they argued, would have happened. 16 

As a result of the initial confusion and disputation within the 

council, responsibility fell on ccmTunity activists to take the 

initiative in opposing the right's political activity against Haringey 

council. In the late sumner of 1986, Tottenham ocnTmnist Party called 

a meeting of sympathetic progressives 'to counter the Tottenham Tories 

on the Gay Classes i ssue, . 
17 On 2 September 1986, Positive Images (PI), 

%a ccnnunity campaign for lesbian and gay rights in Harinqey*18 was 

born. 19 

The autumn of 1986 saw a gradual escalation, as PI , Haringey Labour 

Party, the PRG, sections of the church, Tottenham Conservative 

Association and other groupings confronted each other over the proper 

response of an educational system to hcmsexuality. 20 Within the 

coalition against a pro-gay policy, the church was a key participant. 

Whilst scme christian groupings; such as the Gay Christian Move-nent, 

were supportive of the policy, in the main the public response of 

kerview with Soreh Levy. 

17 Minutes of Positive Images, 2 Septerrber 1986. 
Tottenham is the eastern constituency within Haringey. 

18 ibid. 

19 For discussion on the internal problems the group Positive 
images encountered, see B. Cant (1991: 169); -D. Cooper (1989: 54-5). 

M. Durham (1991: 112-3) discusses the different groups that came 
together to oppose 'positive images'. others included: Tottenham 
Parents Group, -a break-away group fran the PRG; Christian Action, 
Research and Education; and the Conservative Family Campaign. 
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Catholic, Anglican ard Baptist spokespeople and particularly of 

fundmentalists (B. Cant, 1991: 168) was to back the stand taken by the 

PRG. In the wi nter of 1986/7, oppos iti on to the po, 1i cy drew the support 

of the New Patriotic Movenent, a right-wing religious group connected 

to the Unification church. 21 Yet it is important to make clear at this 

point that although the right daninated the menbership and strategy of 

opponents, the pol icy was also opposed by non-al i gned as well as Labour 

Party supporters hostile to hanosexuality. 22 

In addition to these locally based groups, the struggle over the 

validity and meaning of lesbian and gay rights in education took place 

in the media (see chapter six) and in national political forums. In 

these diverse locations, each side attempted to assert its definition 

and interpretation of 'positive images', as Haringey's educational 

policy on homosexuality quickly became known. At the same time, 

Haringey council, under pressure from all sides, hastened to set in 

motion development of its own corporate position. By the early spring 

of 1987, the education service, in conjunction with the lesbian and gay 

un i t, had estab Ii shed a curr i cu I u-n work i ng party to deve 1 op 'qu i de 1i nes 

for anti-heterosexist approaches in schools and colleges and to review 

and'develop resource materials*. 23 

21 See B. Cant (1991: 168); M. Durham (1991: 114). 

22 M. Durham (1991: 113) discusses the dispute that emerged in the 
PRG because some mwbers were critical of the group being used as a 
platform for the Conservative Party. Hc also argues (1991: ch. 7) that 
it is wrong to equate the moral lobby with right-wing forces. 

23 Education Committee, Minutes, item A162,30 Septen-ber 1986. 
ýHeterosexism' is a term whose use in local goverrment policy- 

making has been highly contentious. In the GLC: Charter for lesbian and 
gay rights, Changing the world, it is defined as *an attitude of mind 
that categorises and then unjustly dismisses as inferior a whole group 
of fe 11 ow citi zens -In the case of heterosex i sm, the oppress i on appears 
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Nevertheless many supporters and advocates of 'positive images' 

cons i dered the counc iI's act i ons tardy (D. Cooper, 1989: 51). Scme feIt 

the council was simply shielding the unit's faux pas without any real 

ccmnitment to developing policy. This perception was disputed by 

councillors and officers. However, the council's slow reaction did 

allow the right to gain the upper hand in setting the term of the 

debate. Two events in particular illustrate this. one was the national 

outcry, in September 1986, over Jenny lives with Eric and Martin, a 

children's book about a young girl visiting her gay father and his 

lover, supposedly available to Haringey school-children (see chapter 

six). The second was the hunger fast, in January 1987, of the Raverend 

Rushworth Smith, a local priest, who threatened to fast until death if 

the counci I did not retract their 'positive images' policy. Both events 

were extensively and sympathetically covered by the popular media, 

which, in conjunction with politicians and others, began to precipitate 

a moral panic24 that climaxed, according to eyford et al. (1989: 312), 

with the Conservative victory in the 1987 general elections. The 

right's use of *positive images' to advance their electoral position 

can be seen by the following advertisement placed in several of the 

daily press. incorporating a photograph of a leading PRG member, it 

containe8 the caption: 

to assume that no-one can naturally be homosexual but must be a failed 
or corrupted heterosexual'. 

Such a definition is problematic in en-phasising personal attitudes 
rather than institutional practices and by conceiving of sexuality as 
pre-discursive, that is naturally or biologically given. Other 
definitions of heterosexism focus on discriminatory institutional 
practices; see chapters four and seven. 

24 See S. Cohen (1972); J. Weeks (1985: 45); whilst attempts were 
made to construct a moral panic, it cannot be assumed that recipients 
or readers 'read' the texts in the way required; see chapter six. 
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"My name is Betty Sher i dan. IIi ve in Har i n9ey. I 'm marr i ed wi th 
two children. And I'm scared. if you vote LABOUR they'll go on 
teaching my kids about GAYS & LESYNS instead of giving them 
proper lessons. " Signed E. Sheridau, 

Yet despite the right's national victory in June 1987, at a local 

grass-roots level, PI and Haringey Black Action26 continued to proffer 

a challenge. on 2 March 1987, they organised a march through the 

streets of Haringey. Entitled 'smash the backlash', it mobilised 

between 2,000 and 4,000 people in *defending lesbian and gay rights'. 

Ihe alliances formed around the march coalesced further in the winter 

and spring of 1987/8 in opposition to clause 28 of the Local Government 

Bill, which proscribed the prcmotion of hcmosexuality by local 

authorities. Not only lesbians and gay men mobilised, but others as 

well fran artistic, political and legal ccnrunities. 

Coterminous with the subsequent introduction of the Local Goverment 

Act 1988, S. 28, Haringey council published its report on 'positive 

images'. In over one hundred pages, Mi rrors round the wa 11 s prov i ded a 

thorough discussion on how educational provision could challenge 

heterosexism and provide a more adequate service for lesbian and gay 

students and staff. The report carefully located itself within the new 

proscriptive statutory framework, but its publication was too late for 

widespread implementation, although individual schools and educational 

25 See Capital Gay, 12 June 1987; 'mysterious bigots fund E100,000 
ads ... a secret organisation has paid for anti-gay advertism-ents to 
appear in national newspapers ... The full-page advertisements have 
appeared in The Sun and The Evening Standard. ' 

26 Haringey Black Action (HBA) was formed in December, 1986, to 
oppose hanophobia in the black ccnTmnity and racism amongst white 
people, particularly the racism of white gays. See also B. Cant 
(1991: 170). 
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institutions took up some of its proposals. The political, financial 

and legal climate of Haringey council had changed over the two years 

since 'positive images' was first mooted. As a result principally of 

central government (but also of Labour Party) policy, the council had 

neither the resources, the political ccmmitment, nor the legal power to 

introduce such changes within its schools. Yet, despite this, the 

comprehensiveness of Mirrors round the walls, ensured that it was in 

demand by educationalists, local government officers, and lesbian and 

gay activists both nationally and internationally. 

Such then was the patterning of events surrounding 'positive 

images'. I have discussed the mobilisation of the right and the 

different forces that coalesced in support of, and in opposition to, 

the policy. I now wish to consider how effective each side was and the 

means of power they deployed. I begin by examining how the policy was 

conveyed by its advocates and opponents; f irst, I discuss the portrayal 

of 'positive images' by Haringey council and the policy's supporters. 

27 Despite differences of interpretation within the council, and between 

sections of the council and organisations such as PI and HBA, the 

28 publicly pronounced, shared desire to see something positive happen 

created a working consensus around several broad themes. 29 

P 

27 For example, there were keenly felt differences between the 
lesbian and gay unit and education service. 

28 Some senior officers and Labour councillors may have personally 
opposed the policy, and done little to encourage it. However such 
attitudes were not publicly expressed during this period. 

29 For pragmatic and other reasons, some more radical advocates of 
positive images' chose to articulate a less radical sexual politics. 

This is a point I return to in chapter seven. 
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C. WHAT WAS 'POSITIVE IMAGES'? 

1. Liberal-pluralism and multiculturalism. 

The council's liberal-pluralist approach to sexual politics, and to 

homosexuality in particular, strongly influenced its discourse on 

I positive images'. indeed, since the policy was never formally 

implemented, Haringey's public articulation of a liberal sexual 

politics during the struggle was seen by scme as the key contribution 

positive images' made. 

Haringey council and its education service presented sexual 

orientation as an im-nutable, unlearned aspect of identity, 30 and 

homosexua Ii ty as a qua 1i ty possessed by a re I at i ve Iy stab 1e proport i on 

of the caTrrunity: 

'Many of the young people in our schools or jolleges (estimates 
vary around 10%) will be lesbian or gay,... 3 

Since homosexuality constituted the reality of scn-e people's lives, 

young people needed to be aware of this, both to understand their 

cam-unity 9s diversity and to function within it. 

0 

30 Foucault (1984: 61-5) discusses the historical relationship 
between sex and truth; see also the discussion by Seidler (1987: 92) on 
the nineteenth century roots of the notion that by understanding our 
sexuality we will understand what is distinctive and individual about 
ourselves. 

However, whi I st sexuality may not express our inner-most essence, in 
any transcultural, transhistorical way, - it has I would argue in modern 
Britain, a social and political 'reality' which should not be 
underestimated. 

31 See Haringey"education service leaflet, entitled, 'What every 
parent needs to know about lesbian and gay issues' (undated). 
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'We believe that everyone in the Education Service has a 
responsibility to the ccm-nunity which we serve to en-poUrage 
social harmony and respect for ... cultural differences. '32 

'Pos iti ve images' in th is respect was a po Ii cy for a 11 young peop Ie 

and educational workers. However, its primary focus was lesbians and 

gay men. The council and education service acknowledged the 

discrimination, prejudice and marginal isation homosexuals experienced. 

Perceiving such a situation as wrong, they wished to provide a remedy 

or at least ameliorate its worst aspects. 

'... the [Education] Service would wish to help deal with the 
problems which lesbians and gay men, their parents, their 
children and their friends face, arising from the way in which 
some people appear to deny their nistence or exercise prejudice 
and discrimination against them. 

To Haringey council, homosexuality was then an issue of minority 

group need. Lesbians and gays were perceived as a section of the 

cam-unity whose 'problems' arose from their identity as 'other' thus 

inciting hatred and fear. 

'Many groups within our Society are treated unfairly, and put down 
because of who they are ... our attitudes can be shown in many 
small acts ... added together they cou Id make peop 1ef ee 1 unwanted 
and undervalued ... Young people who are lesbian and gay need to 
bui Id their own self -conf idence... (many) sti 11 have to social ise 
away from the rest of society to support each other., 34 

Although temns such as 'heterosexism' were used, (largely as a result 

of the work and politics of the lesbian and gay unit), enphasis was 

placed on challenging the repression 'of homosexual expression and 

identity, as well as heterosexuality's illusory clairm to an exclusive 

32' ibid. 

33 Education Conmittee, Report, 'Equal opportunities - lesbians 
and gay, men', 30 SeptaTber 1986. 

34 'What every parent needs to know', supra n. 31. 
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truth. The connections between sexuality, gender and power, on the 

other hand, were largely ignored (see chapter eight). 

Haringey's ambivalent pluralism emerged out of an uneasy synthesis 

between the demands and po Iiti cs of I esb i an and gay ccnTmn iti es and the 

liberalism of local government. As a result, PI -and HBA, whilst 

publicly supporting 'positive images', also expressed unease that 

Haringey council lacked a real understanding and analysis of sexual 

politics. As a result, they argued, its position frequently dissolved 

into a sexual moral ism. Vince Gillespie, chair of Haringey Lesbian and 

Gay Sub-Ccm-nittee and member of PI put it this way: 

it Within PI there was a clear perspective on liberation... 
Counci 1 pol icy was dif f erent ... They supported equal opportunities 
without any fundan-ental understanding ... that meant a liberal 
approach 35 - not wanting to be horrible, being nice to all 
peop 1 e. 

Whilst the ideological franework of 'positive images' was apparent 

from the beginning, concrete details as to what the policy would entail 

were slow to emerge from the education service and were for the most 

part tentative. 36 Despite the frequent use of the term 'positive images' 

to represent the policy as a whole, providing young people with role 

35 Interview with Vince Gillespie. 

36 See Education Ccmmittee, Report, 'Equal opportunities - 
lesbians and gay men*, 30 September 1986. 

'There will naturally be 
,a range of other related development 

activities which will flow from the committee's stated policy 
position ... The Council policy statement signals the setting up of a 
fund ... Members will wish to consider the timing and scale of the 
financial provision envisaged... '(para 2.11) 

ýAll these are areas for detailed consideration, and for the 
developnent of guidelines for schools and colleges about education in 
personal relationships, curricula content and support materials... ' 
(Para 2.12 (b)) - 
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models was only one part, indeed an under-developed part of a wider 

strategy (see chapter three). Other possibilities included: 

% staf fin schoo, 1s and co II eges preventing name- 
calling ... supporting lesbian and gay staff who are open about 
themselves ... making sure all staff get to know about this 
issue,... in health and sex education ... not avoiding the mention 
of lesbians and gay men ... making students aware., ýPat lesbians and 
gay men have made significant contributions... 

Yet even these were only *possibilities'. This inability of Haringey 

education service to cane forward with an authoritative version of what 

I positive images' would man practically in classrooms and schools was 

a major strategic blunder, leaving the opposition free to provide their 

own equally authoritative version. 38 

Similarly problematic was the tone adopted by the education service 

in discussing the policy and the progress it was making. Particularly 

in its early stages (autumn 1986), the service was determined to 

minimise 'positive images' role and remit. A letter from the chief 

education officer (CEO) to parents stated: 

'There have been many newspaper and T. V. reports recently-sane 
have gone so far as to suggest that the Counci I has asked schools 
to change their policy on sex education to include the "teaching 
of hanosexualitY". I ýqyld like to reassure you that these 
reports are not true... 

0 

37 'What every parent needs to know', supra n. 31. 

38 However, see camients of B. Cant (1991) in which he criticises 
the judgmental approach of progressive cowmentators to Haringey council 
and other councils engaged in similar work. Cant argues that more 
emphasis should be put on the power and opposition of the right, rather 
than seeing the problems as rooted in councils' own mistakes. This is 
a fair point. Although here I focus on the limitations internal to 
Haringey council's strategy, elsewhere in this thesis, I stress the 
lack of 'real' choice open to local government. 

39 CEO letter to parents, 27 October 1986. 
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Although this tone was largely adopted because of the letter's 

intended audience - parents -a similar tone is evident throughout Mst 

of the education service's literature on 'positive images', including 

ccmnittee reports targeted at councillors. In the 1987 leaflet, 'What 

every parent needs to know', delivered to every household in the 

borough, the format adopted was to answer hypothetical parental 

I queries'. Yet to what extent did this reinforce notions that *positive 

in-ages* and homosexuality could be dangerous if incorrectly handled? 

'Wou I dn't th is mean aI ot of students wi 11 have "gay i deas" put 
in their heads? ... The newspapers said that four- 4.1 ear olds would 
be taught "homosexual practices". Is this true? " 

Haringey education service, responding to concerns raised 

principally by the PRG about 'positive images', were anxious to assure 

parents nothing would happen without their involvement and that the 

policy's development would be slow. As the CEO stated in his letter to 

parents, '(a)ll this will take some time. * Thus, 'parental concerns', 

as pronounced by the PRG, that f ive year olds would receive homosexual 

lessons, were given some degree of legitimacy by the service as being 

representative of the fears of parents as a whole. In this way, 

Haringey implicitly affirmed the right's assLiTption that parents were 

not , only heterosexual but furthermore hostile to a 'positive images' 

policy. ýloreover, by focusing on the policy's insignificance, the 

council was diverted from its primary textual objective: explaining how 

the policy's introduction was a response to the reality of lesbian and 

gay oppression. 41 

40 'What every parent needs to know', supra n. 31. 

41 The *positive images' texts also seriously understated the 
existence of resistance by lesbians and gay men and their struggle for 
liberation. Perhaps it was felt that acknowledgement of this would 
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The council's defensive posture contrasted with that of the 

com-nunity group, Positive images (PI), who articulated an optimism 

about the po, Ii cy. At Fu 11 Counc iI on 20 October 1986 #aPI spokesperson 

put it this way: 

"... the council has four years to turn something, often just a 
line in an equal opportunities policy into something which 
through information and education beccmes a very positive,, 4ýhing which Haringey should be very proud of and upfront about. 

2. Prcrmtion. corruption and liberal education. 

In the discursive struggle over 'positive images', different 

sections of the right - including the Conservative Party, PRG and 

various Christian denominations - challenged the council and pI, 43 

contest i ng the iri nterpretat i on of the po 1i cy. 44 The extent to Ai ch the 

right intentionally and purposefully interpreted 'positive images' 

against the grain of Haringey council texts is uncertain. On the one 

hand, the policy was undoubtedly *distorted' for electoral and 

political reasons; on the other, ideological and religious factors also 

affected the interpretations and explanations the right provided. It is 

impRrtant also to remember that the right, like the left, was a 

scare heterosexuals, but in not doing so, it created the impression of 
a victimised, distressed, minority group. 

42 Transcribed video taken of meeting. 
43 Haringey Black Action (HBA) was largely ignored by the right, 

although struggles took place between HBA and traditionalists in the 
Black community (personal knowledge). 

44 For work on the British Right in the 1980s see I. Crewe and D. 
Searing (1988); M. David (1986); M. Durham (1989); J. Gould and D. 
Anderson (1987); S. Hall (1988: ch. 2,6); D. Kavanagh (1987: ch. 4). 
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heterogenous grouping, working with different ideologies, objectives 

and perspectives. These differences I hope to draw out, whilst at the 

sw)e time identifying the right's publicly unified position. 

The right's reading of 'positive images' was based on a number of 

different texts, not all of which originated from Haringey council. The 

council's vagueness, particularly early on, gave credibility to the 

right's strategy of basing their interpretations on less guarded, hence 

more explicit, secondary texts. These included comments by other right- 

wing actors quoted in the press and the texts of PI . The latter, the 

right claimed, reflected the true purpose of the policy, despite the 

disclaimers of Haringey council and its education service. According to 

a PRG member, speaking in a deputation to Haringey council, 20 October 

1986: 

"we have seen sneaking beh i nd-the- scenes moves by the council 
coupled with frequent denials by council officials and employees 
as to exactly what is going on. Not only are we concerned about 
what the council states is going to take place, we are even more 
concerned about what has remained unsaid. I heard a member of PI 
on the local radio recently talking about mothers and fathers as 
unhelpful role models. Unhelpful to whom? Unhelpful to the 90% of 
children who will one day grow up to be parents themselves, or 
unhelpful to the members of PI in their present campaign?... It is 
this underlying attitude of the people who are to implement the 
pol icy... "41 

Since'the right argued Haringey council's own presentation of the 

policy could not be believed, space was created in which they could 

present their understanding of what 'positive images' really meant and 

was intended to achieve. Two key strands of their interpretation 

concerned the policy's objectives: promoting homosexuality by means of 

45 Supra n. -42. 
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I gay lessons%, and social revolution (although this latter was only 

identified as a policy aim by the far right). 

Fran the f irst debate in the House of Lords on the subject, when 

Lord Monson asked whether H. M. Government approved of plans for 

I compulsory lessons intended to promote 'positive images' of 

homosexual ity', 46 through to the wording of S. 28, the question of 

promotion - could homosexuality be promoted? - remained central. 

Interestingly, it was the right who took a social constructionist 

perspective on ha-nosexuality, in contrast to the essentialism and 

biological reductionism of Haringey council. Whilst the latter denied 

both the desirability and possibility of prcmotion, the right argued 

that sexuality was fluid, influenced by social relations, and that 

therefore it needed careful direction if young people were to grow up 

heterosexual; a state of being, which they argued was not only socially 

and moral ly desirable, but, paradoxically, natural and normal as well. 

Whilst the liberal-right rm-ained with -this contradiction, 

eirphasising the absurdity and ridiculousness of the activity of 

councils like Haringey, others took the argument further. Baroness 

Strange claimed that as a result of the policy, civilisation would be 

undermin6d, families would disintegrate. 47 The Reverend Rushworth Smith 

and right-wing Haringey councillors argued this was just what Haringey 

counci I desired. According to right-wing, Conservative councillor, Pat 

Salim: 

46 House of Lords, col. 552,28 July 1986. 

47 House of Lords, col. 572,1 April 1987'. 
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"They are set to use our children, to politicise and corrupt our 
children ... all in the purpose of social revolution... '48 

Thus, in contrast to Haringey council's attempt to understate the 

policy, the far right's strategy entailed going to the other extreme - 

I inking the policy to objects of terror within dominant discourse. At 

Full Council on 20 October 1986, Conservative councillors equated 

I positive images' with the violence and authoritarianism of both 

f asc i sm and commun i sm. The moderate I eader of the Conservat i ve group on 

the council, less opposed to homosexuality than scme in his party, 

focused on the issue of %mind control'. 

"I can't help thinking there's an element of George Orýell Is 
thought police ... you may think in our way or not at all" 

Yet the dominant discursive strategy of the right focused less on the 

nightmarish scenario of which 'positive images' was deemed part, than 

on what would be taken away or lost as a result of the policy: parental 

rights, childhood innocence and the family unit. 
50 

Parental rights formed the main focus of the right's attack and 

functioned on several levels. First, that parents were not being 

proper 1y consu 1 ted or i nvo I ved - the po, 1i cy was be i ng in-p 1 emented 'over 

their heads'. Haringey council's repeated reassurance that parents 

would be' fully consulted remained discursively marginalised by the 

right and media in their presentation of the issues. Second, 'positive 

images' was seen as undermining parental rights to decide what children 

48 Full Council, 20 October 1986, supra n. 42. 

49 Full Council, 20 October 1986, supra n. 42. 

so See generally R. Match (1987: ch. 5), M. David (1986); J. Weeks 
(1985: ch. 3). 
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should know about sex and homosexuality, how they should be told, and 

when they should be informed. 51 Third, 'positive images', by encouraging 

or promoting homosexuality, subverted the very notion of 'parent'. This 

claim assumed (as did the others) that only heterosexuals could be and 

were parents. 

The notion of the innocent child corrupted was a second key theme of 

the policy's opponents. 52 Like that of parental rights, it provided a 

resonance for people fearful of familial disintegration, feeling 

powerless in the face of rapid social change. Within the right's 

discourse, the child symbolised ultimate helplessness. They, whom the 

policy would most affect, could do nothing to stop it. To achieve the 

greatest rhetorical impact, the right emphasised those aspects of the 

policy involving young children rather than teenagers. Repeatedly, the 

council confirmed that the policy was primarily for secondary school 

children, but the image of five year olds learning about Say sex was a 

more powerful and seductive vision. 

The th i rd key theme - the f ami Iy-Ii nked the other two (parents and 

children) to wider macro- structures. 
53 As Baroness Strange makes clear: 

This tension between parents and professionals runs through 
many of the education battles of the 1980s, in which the Government and 
right tried to restrict the power of those educationalists perceived as 
hostile to and ready to oppose a new right agenda; see D. T. Evans 
(1989/90: 86). 

52 See M. Foucault (1984: pt. 3), where he discusses how the sexed 
child was constructed in nineteenth century discourse. Children's 
engagement in sexual behaviour was both asserted and seen as posing 
physical and moral dangers. 

53 G. Seidel and R. Gunther (1988: 118-9), each individual family 
is perceived within right-wing discourse as the nucleus on which the 
national organism is built. 
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"... the whole of civi I isation ... and most religions, are based on 
the foundation of the secure family unit consisting of father, 
mother , chýjd and of course grannies and grandpas, uncles and 
aunties... 'e 

This depiction of the family as the basic building block of a nation 

was central to new right discourse which rejected the notion of 

I society'. If the only units were family, church and nation, then 

hcmosexuals and others, outside such units, were an aberration. indeed, 

as the wording of Local Goverm-ent Act 1988, S. 28 makes clear, 

hcmosexuality is fundamentally incompatible with the 'family'. Lesbian 

and gay family units can only exist as 'pretensions%, second-rate 

copies of the real thing (D. T. Evans, 1989/90: 83). 

The ri ght's content i on that know I edge of hormsexua Ii ty wou 1d conf use 

and corrupt young people by leading to sexual experimentation was 

rooted also in a particular understanding of the educational process. 

Indeed hostility to 'positive images' needs to be seen within the 

context of ongoing attacks on progressive education. 55 The long history 

of opposition to 'new' educational methods enabled the right credibly 

to present promoting homosexuality as yet another example of misguided 

modern' teaching. At the sane time, their depiction of the policy's 

effects were rooted in traditional pedagogic assumptions that pupils 

uncritical ly accepted everything they learned - empty receptacles to be 

filled 'up with knowledge - thus new ideas such as homosexuality would 

confuse and harm them. 

54 House of Lords, col. 572,1 April 1987. 

55 See'for'exarTple C. Chitty (1989: ch. 8); R. Dale (1989: ch. 6); 
K. Jones (1989: ch. 1-2); A. M. Wolpe and J. Donald (1983). 
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The effectiveness of the right's portrayal of 'positive images' in 

influencing public beliefs is difficult to ascertain. What is apparent 

however is the way the right were able to use dominant discursive 

themes such as those outlined above, exploiting Haringey council's lack 

of clarity around *positive images'. 56 Thus, promoting 'positive images' 

became promoting homosexuality; opposing heterosexism becane opposing 

heterosexuality. 

In the following chapter I discuss the right's syrrb i ot. ic 

relationship with the mass media, and the impact this had on their 

ab iIi ty to ccnTwn i cate and pub 1ici se the iri nterpretat i on of 'pos iti ve 

images*. Haringey council, on the other hand, possessed much more 

limited mediu-ns. Apart fran minimal access to the mass media (see 

chapter six), it relied on little read council leaflets and bulletins, 

to convey its position. Thus, the council's voice was marginalised, 

hindering its ability to convey its version of a policy which depended 

for its survival and achievement on public comprehension and support. 

Haringey could not compete with the institutional support offered to 

opponents of 'positive images' that enabled their interpretation to be 

widely and effectively publicised. 

Yet, *despite such advantages, the discourse of the policy's 

opponents also lacked ideological and political autonomy. In public 

statements, almost all of the right, excepting sections of the church 

and far right, emphasised their opposition to discrimination against 

56 See M. J. Shapiro et, al. (1988) for discussion on the 
relationship between discursive daninance and actors' impact on the 
decision-making process. 
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lesbians and Say men. At Full Council on 20 October 1986 at which 

positive images' was debated, the PRG representative began by 

stressing the 'cam-on ground' that existed. 

"We acknowledge gays and lesbians living in comnunities are 
subject to prejudice. We are not inciting hatred against gays and 
lesbians. We don't object to the existence of this el,? -nent of our 
society or their right to be regarded as people... of 

Whatever their personal beliefs, the fact such a statement was dem-ed 

necessary for the right's public credibility, dEinonstrates the 

dominance of a quasi-liberal sexual politics. Nevertheless, the 

hegen-anic nature of such a politics was equivocal as the right's 

attacks on 'positive images' reveal. 

D. DISWRSIVE STYLE AND TECHNIQUES OF POWER. 

In exanining the texts and practices of the parties involved, five 

political styles enccn-passing different techniques of power stand out: 

(1) populist, (2) representative, (3) bureaucratic, (4) participative 

and (5) elitist. Below, I outline how these styles operated and 

consider how effective each was in shaping the discourse, mood and 

political responses to 'positive images'. 

1. Populist. 

Whilst most sections of the right drew on popular sentiment, 

particularly around the family, children, education and sexuality, the 

min right-wing group to use a populist strategy was the Parents Rights 

Croup. Exploiting their public persona as a group of predaninantly 

57 Supra n. 42. 
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working class 'mothersý, the PRG attempted to talk directly to, and on 

behalf of, 'ordinary, concerned parents' like themselves. Media access 

was exploited to draw people's attention to what was happening in 

Haringey, and to depict the PRG as championing parental rights through 

their vigorous and high profile opposition to 'positive images'. 

Perhaps the best exc-hple of their strategy was the panic they helped 

engineer over the availability of the book Jenny lives with Eric and 

Martin in local libraries (see chapter six). in this instance, the PRG 

gained media publicity with their claims of 'raidingý Haringey 

libraries to remove copies of the book which they would then 

subsequently burn on mass fires. 

The popu Ii sm of the PRG I ay in the way they attempted to capture and 

then mou Id pub Iicf ee Ii ng, drawi ng on peop I e's f ears. 
58 Accord i ng to one 

member of the pro-lesbian and gay rights group, Positive Images, this 

was where the left fell down, unwilling or unable to 'manipulate' 

public sentiment in the same way. 

"We were in a weak position because we were only able to use 
rational, argunents. Most of the debate wasn't conducted very 
rationally at all. That was the trength of groups like the PRG, 
they could tap hidden fears... . 15? 

The PRG and their supporters not only mde full use of a 

sensationalistic media to convey their stance, they also drew on 

demagogic traditions to capture and hold an audience. The speeches of 

Conservative councillor, Pat Salim, illustrate this. Her vitriolic 

attacks against Haringey council were constructed out of a seamless 

58 See S. Hall's discussion on 'authoritarian populism' of 
Thatcherism (1988: ch. 6). 

59 Interview with PI member, in D. Cooper (1989: 59). 
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flow of images whose logical flaws were largely lost due to the speed, 

drama and intensity of her delivery. Unlike more middle-class 

Conservatives, Cllr. Salim spoke with a raw anger. Thus, she appeared 

as one with the parents she claimed to represent against an 

authoritarian council. 

Populist style and discourse had a significant inpact on Haringey 

council. Deploying against the council the threat of electoral power, 

the PRG emphasised the number of Labour voters supporting their stand. 

While the Labour leadership and party dismissed such claims, they 

nevertheless felt sufficiently concerned to dampen development of 

I positive in-ages' and to incorporate parental consultation to appease 

the PRG. 

2. Re resentative. 

The role of representative is the second strategy or style I wish to 

consider. In the 'positive images' struggle, it was deployed Ly MPs, 

councillors, and the fasting priest, the Reverend Rushworth Smith. Yet, 

for each, the role meant something different. MPs predominantly saw 

themselves representing people confused by, and opposed to, the kinds 

of policies Haringey council was introducing. 

Mr. Greenway (MP for Ealing): ... if one has a policy as Ealing 
Council has, of appointing teachers regardless of sexual 
orientation how can the House be surprised at the parents' fears 
that their children will be put in the hands of perverts, 
practising homosexuals who are interested in children ... Qf course 
they are frightened, concerned and feeling violent... "6u 

&A v House of Cannons, col. 1090-1,21 October 1986. 
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Haringey Conservative councillors took a similar position, focusing 

on the unpopularity of the policy and the undemocratic nature of its 

implementation. They even questioned whether people knew of its 

inclusion in Haringey's Labour Party manifesto prior to the 1986 local 

elections. Labour councillors challenged Conservative insinuations. 

They argued the 1986 election manifesto had been well publicised and 

was the mandate through which they represented the wishes of the 

borough's electorate. 

In contrast to councillors and MPs, the Reverend Rushworth Sinith, a 

local Baptist Minister, disclaimed democratic forms of representation. 

instead, he presented himself as the spokesperson of God and christian 

people. By fasting to the death in protest at 'positive images', 

Rushworth-Smith deployed traditional christian imagery: a servant of 

God sacrificing himself for his 'flock'. Thus whilst Labour and 

Conservative politicians fought over the legitimacy of their mandates 

and their competing interpretations of the electorate's wishes, 

Rushworth-Smith used his body to speak the nature of his representation 

qua sacrifice. 

I Throughout January 1987, the mass media covered Rushworth-Smith's 

apocalyptic com-nents on the effects of 'positive images'. Yet the 

impact of his remarks was insignificant compared to the visual impact 

of his presence - first with a walking stick, then in a wheelchair 

covered by a blanket, too weak to stand or walk, sipping hot water from 

a flask. For over a month, Rushworth-Smith was ritually wheeled in to 

attend journal ist-f iI led counci I meetings, his deteriorating physical 

condition symbolic of 'the harm and destruction *positive images' was 
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wrecking around him. His sacrifice and altruism accentuated, by 

contrast, Haringey council's aggressive, selfish policies. 61 

3. Bureaucratic. 

The third political style - bureaucratic - was utilised by Haringey 

counc i1, as we II as by the Department of Educat i on and Sc i ence (DES) in 

their correspondence with the counci I over 'positive images'. However, 

whereas the bureaucratism of Haringey council reinforced the public's 

impression of 'positive images' as in-positional and autocratic, the 

bureaucratism of the DES facilitated their opposition towards 'positive 

images', without appearing overtly to undermine notions of local 

damcracy. 

Thanks to a Conservative councillor informing the DES of Haringey 

council's new policy, 62 the government department wrote a series of 

letters to Haringey's chief education officer (CEO), requesting further 

information. 63 The DES reminded the council's education service of the 

statutory framework within which the latter was obliged to work, and 

of njinisterial displeasure at the 'positive in-ages' policy. 64 The syntax 

and discourse of the'DES' letters stressed the limitations on local 
0 

education authorities' discretion in several ways. First, the enphasis 

placed on statutory obligations was strategically in-portant in 

61 In the spring of 1987, Rushworth-Smith ceased his fast, see D. 
Cooper (1989: 58-9). 

62 Interview with Ron Bell. 

63 DES-to Haringey's CEO, 25 July 1986. 

64 DES to Haringey's CEO, 29 January 1987,31 July 1987. 
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increasing the legitimacy of the DES' demands. it was an approach that 

also had the effect of distancing the ministerial department from 

central government's political agenda; the DES was acting according to 

the law, not sin-ply carrying out a politician's whims. Second, Haringey 

education service was reminded that its discretion was limited; its 

duties, obligations and powers largely pre-determined. The education 

serv i ce was accountab Iefi rst to the I aw and second 1y to the DES; it 

was not an autonomus tool of local politicians. 

Within this bureaucratic frm)ework, legislative power was an 

important mans of attacking 'positive images' at a coercive as well as 

at an ideological level. 65 The Education (No. 2) Act (EA) 1986 and its 

accompanying circular reduced the power of local authorities to 

determine the teaching on lesbian and Say sexual issues. Instead, 

responsibility for sex education was given to school governors (EA 

1986, S. 18,19), the content ministerially circumscribed (EA 1986, S. 

416), and certain curricular approaches to homosexuality proscribed 

(Circular 11/87). The Local Goverment Act 1988, S. 28 went even 

further in an attempt to render 'positive in-ages' unlawful. Although 

advocates of 'positive images* argued that the policy did not 'promote* 

homosexuality and that therefore S. 28 was irrelevant, in doing so, 

they werý 'forced' to relied on weak liberal-pluralist notions of 

sexuality which emphasised imnutability and lack of sexual choice (see 

chapter four). 

65 For a discussion on central goverrrnent's legislative attack on 
lesbian and gay educational policies, see D. Cooper and D. Herman 
(19921. ); M. Durham (1991: ch. 6). 
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The practical impact of S. 28 has been written about elsewhere. 66 

Arguably, despite its greater textual explicitness, the Section was 

less powerful as a means of challenging 'positive images* than 

legislative enactments that shifted obligations, powers and duties 

between different bodies and actors. These latter were implffi-ented by 

local authorities in a way that did not occur for -the simple 

proscriptions of S. 28.67 However, I would suggest neither the Education 

(No. 2) Act 1986, nor the Local Governnent Act 1988, S. 28 were as 

powerful a tool in obstructing and eventually halting 'positive images' 

as the I imitations on local govermient finance (see chapters three, 

four and seven). 

The discursive and practical in-pact of legal regulation was not the 

DES' only resource. The government department further demonstrated its 

power over Haringey education service through detailed questioning of 

the authority about its intentions, practices and knowledge. such 

scrutiny maintained a thin veneer of neutrality. The DES asked precise, 

formal, policy-legal questions. 68 In this way it presented itself as 

rational, logical and positivist, accentuating by contrast the 

depiction of Haringey council as propagandising and biased. Such a 

texiual effect in turn generated the question - could a council like 

Haringey "adequately run a borough? - particularly since it appeared 

66 See R. Cost igan and P. Thomas (1990); D. T. Evans (1989/90). 

67 S. 28 was used by authorities as an excuse for not developing 
pro-lesbian and gay policies, see D. Cooper and D. Hennan (1992). 

68 By this I man questions on the relationship between policy and 
law, such as asking "... how the Authority reconciles these policies and 
steps with the statutory powers and duties of ... in relation to the 
secular curriculm, under (various sections of Education Acts)". 
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unable to provide adequate, rational answers to the detailed questions 

being asked. 

Yet, paradoxically, it was the DES and central goverment who were 

largely responsible for creating an environment in which the 

ministerial department's questions could not be properly answered. 

First, the terms of their legislative enactments created an educational 

regime inconsistent with the spirit of 'positive in-ages'. This is 

apparent in the DES letter (29 January 1987; 4(c)): 

'... letme have ... a: ) explanation of how the Authority reconciles 
these policies ... with the statutory duties under S. 46 of the 
1986 Act ... to secure that any sex education is given in such a 
manner as to encourage pupils to have due regard to moral 
considerations and the value of family life;... ' 

Second, the DES' questions and cam)ents boosted levels of anxiety in 

Haringey education service. As a result, rational policy models, 

targeted at eradicating prejudice and discrimination, were abandoned 

for incrementalist approaches which en-phasised the relevance and 

importance of the statutory framework to any developments that would 

take place. 

4. Participative. 

The f6urth political style - participative - was deployed by all 

three grass-roots organisations: the Parents Rights Group, Positive 

images and Haringey Black Action. It was a strategy that focused on 

n-abilising, local people around one or other discursive polarity in 

order for them to become active'in the 'positive images' struggle. 

Activity included drawing up and circulating petitions, letter writing, 
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organising and attending public meetings, leatleting and lobbying, as 

well as holding marches and demonstrations. 

The impact of grass-roots activity on the develop-nent or eradication 

of 'positive images' is uncertain. Haringey Labour councillors claim 

none of the groups made a direct impact on policy development within 

the education service, although PI and HBA were an important source of 

municipal support. 69 PI members, on the other hand, argue that their 

presence and energy was vital to strengthening the backbone and 

coxmitment of Labour councillors, and to maintaining the policy's 

existence. 70 Moreover, it would appear that the level of support 

generated by the PRG did affect municipal behaviour, particularly 

within the education service, and led to the council's belated 

acknowledgement of 'parental rights' as well as their subsequently 

stalling over the policy. 

However, the principal in-pact grass-roots activism possessed was on 

the constantly changing equi I ibrium of micro-power relations within the 

locality. The appearance on Haringey streets of the PRG and 

Conservative Association, giving out leaflets, collecting signatures, 

and"holding rallies, granted the right a physical and ideological 

presence' it had not previously possessed at that level. Such an 

adjustment of power precipitated claims by several lesbian and gay 

activists that they felt uneasy shopping and being visibly 'Qut* as gay 

on the streets. Left-wing parties running weekly street stalls also 

69 Interviews with Bob Harris and Steve King who states: 
"Positive Images helped stiffen the backbone of the group". 

70 Interviews with Savi Hensman, Linda Arch and Vince Gillespie. 
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found themselves challenged on what they saw as their terrain, in a 

discursive battle they had not anticipated., 

As a result, the 'Smsh the Backlash' march organised by HBA and PI 

to defend lesbian and gay rights in Haringey, represented an important 

contestation of the right's apparent grass-roots hegemony, and a 

symbol ic reclamation of the streets. Subsequently, the activism against 

S. 28 reinforced the left's local, urban political presence. 

5. Elitist. 

The final strategy I wish to briefly discuss is the elitist approach 

adopted by the House of Lords and Secretary of State for Education 

towards 'positive in-ages'. Although such a strategy was only subtly and 

infrequently deployed in contrast to the right's more explicit 

populism, nevertheless, in the speeches of peers, a paternalistic 

attitude towards parents depicted as powerless victim, was apparent. 

The Lords also ridiculed Haringey council's policy from an aloofness 

and detachment that permitted them to see the absurd side. In so doing, 

the House at times trivialised the fears and concerns of those who 

perýeived 'positive images' as a very real threat. 

Loýd Beloff: My Lords, does my noble friend share my amazement 
that the Labour Party, which derives its inspiration from those 
two very active heterosexuals, Karl Marx and Friedrich Engels, 
now seems determined to confine its appeal to homosexuals? 
Baroness Hooper: My lords, I note my noble friend's remarks and 
woulýrefer your Lordships to the date on the Order Paper (April 
1st). 

71 House of Lords, col. 572, April 1 1986. 
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The elitism shown by the House of Lords patronised both sides 

struggling over the policy although their attention reinforced the 

notion that 'positive images' was a major issue of concern. Beyond 

that, the political authority of peers and central government ministers 

gave added credence to the discursive theme they principally deployed: 

the family. Kenneth Baker, Secretary of State for Education, spoke 

against lesbian and gay educational initiatives, not from the 

standpoint of government minister, but fran that of parent. Thus, he 

raised the status of parenthood within the debate by demnstrating that 

even he, a government minister, felt his principal authority to speak 

ca-ne from his parental role. Bob Hall, leader of the Conservative group 

on Haringey council, did the same. In doing so, he even sought to 

question the legitimacy of those who were not parents speaking in the 

debate. 

"I'm a parent of four chi 1 dren and I know what they're (parents) 
talking about. I rather doubt that Steve King knows what I'm 
talking about because he's not 4ý parent... Is Dav i na Cooper a 
parent? Does she have children? "" 

In this way, the voice of 'parent' was epistamlogically privileged 

73 
over and above other identifications. 

To conclude, both sides of the struggle deployed different styles, 

strategies, and means of power to elevate the authority of their 
0 

respective interpretations and, amongst opponents, to defeat the policy 

altogether. While the council found itself deploying a bureaucratic 

style and means of power that alienated many, and that allowed the 

right to depict it as an authoritarian body imposing policies without 

72 Bob Hall speaking at Full Council, 20 October 1986. 

73 However this was only one particular sort of parent. 
Progressive and gay parents were ignored by the right. 
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any consideration of corm-unity feeling, opponents of 'positive images' 

utilised a wide range of strategies and styles. Despite their 

frequently contradictory nature, such strategies enabled right-wing 

forces to engage the support or acquiescence of many different sections 

of the cam-unity. indeed it is arguable that their achievement was not 

so much to win support for their position as to present the 

authoritative interpretation of what Haringey council was in fact 

doing. 74 Thus, even amn9st people sympathetic to lesbian and gay 

equality, many felt councils like Haringey were going too far. 

E. CONCLUSION. 

In this chapter I have discussed the struggle over Haringey 

council's lesbian and gay educational policy 'positive images'. In the 

f irst part I explained how a letter sent by the lesbian and gay unit to 

local head teachers, by-passing the formal policy-making procedures of 

local government, also managed to by-pass the ccmplex means of 

ideological containment described in chapter four. As a result of the 

letter and subsequent uproar, diverse groups and individuals mobilised 

both for and against the policy. 

My se6ond objective in this chapter was to problematise the meaning 

of policy. Despite never being formally imple-nented as its initial 

designers intended, few would query 'positive images" existence. But 

which of the many conflicting interpretations was 'positive images'? 

What did the policy really entail? Haringey council and supporters 

argued that the right were interpreting the policy incorrectly, 

74 See generally M. Hajer (1989: ch. 4). 
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di stort i ng i ts true mean i ng. Yet th is assumed fi rst that the po Ii cy had 

a 'true* meaning, and secondly that such a meaning was determined by 

Haringey council. I discuss below this first assumption. Before doing 

so, what grounds are there for the second? 

Haringey's claims were based on its assumed status of initiator and 

developer of the policy. However, such a status can be undermined in 

several ways. First, it is doubtful whether Haringey can be treated as 

a single, coherent entity in this respect when interpretations and 

understandings of 'positive images' differed widely between sections of 

the council involved. Second, gaps and uncertainty regarding aspects of 

the policy existed amongst municipal actors; thus, what was presented 

to the public lacked both closure and completeness. Third, Haringey's 

development and eventual abandonment of 'positive images' was largely 

the result of external pressure. Not only did the right shape 

Haringey's development of the policy, but they provided as well its 

dominant interpretation. Indeed, it is likely many of Haringey 

council's own staff learned more about the policy from opponents' 

conTnents broadcasted on television or in the press than from council 

reports and policy statements. 

Since"positive images' cannot easily be said to 'belong* to the 

council, an alternative perspective would be to argue that there were 

many different 'positive images' policies possessed by the right, the 

council and by groups, such as PI and HBA. One might argue that every 

group tried to implement their 'policy' and that the right were most 

successful, since their 'positive images' policy not only aided the re- 

election of a Conservative government, but also facilitated the 
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anergence of a new right-wing moralism and the subsequent disbandment 

of Haringey council's own policy. Yet does this kind of analysis 

confuse policy with strategy? Moreover, is it useful or meaningful to 

talk about three separate policies? 

Opponents of 'positive -images' interpreted the policy in a way that 

was qualitatively different from the council's reading of it, although 

one might argue the gap between their interpretation and that of groups 

such as PI and HBA was less marked. However, in the case of a policy 

which worked foremost as a political metaphor it seems unhelpful to 

focus on which was the correct reading or interpretation. Of more 

importance perhaps are the ways in which interpretations varied and the 

effect such diverse 'readings' had. 

In this chapter I have tried to demonstrate how the meaning and 

content of policies such as 'positive images' are neither fixed nor 

determined by the designations of their initiators or 'owners'; rather, 

they ar e the r esu It of an ongo i ng process of negot i at i on and conf 1i ct. 

Thus, the meaning ascribed varies according to the time and place at 

which the policy is *pinned down' to provide 'answers'. 75 This contest 

is Qot one of searching for the 'true' meaning. Rather, it is a 

discursive struggle in which different factions interpret the policy 

according to their own objectives, whether that is the creation of a 

moral panic or the develop-nent of lesbian and gay equality. As a 

result, the particular meaning at any one time reflects the balance of 

power between forces at that particular juncture, for example, in a Sun 

75 See D. Macdonnell (1986) for conparable discussion in relation 
to discourse. 



221 

newspaper article or at a lobby organised by the policy's supporters. 

Yet, in the case of 'positive images', the balance of forces was rarely 

equal. Why were opponents generally more successful in shaping and 

interpreting the policy? 

'Positive images', despite its origins in a left-wing Labour 

council, existed within a broader political, social and economic 

framework unsympathetic to its progress. 
76 it was a policy beyond the 

council's power to control, for they could determine neither its 

development nor the (pressure) groups given access to the decision- 

77 
making process. In part, opponents' success was due to better strategy 

and tactics. However, I would argue that their ideological congruence 

with the status quo whose discourses they were able to deploy, and 

their physical composition as a constellation of powerful individuals 

and groupings was more significant. Used against Haringey's lesbian and 

gay educational policy were ministerial directives, legislative 

enactments, financial restrictions and the outrage of media and 

establishment. 

Yet such dominance in the struggle was never complete. Not only were 

the'right obliged to articulate elements of a liberal sexual politics 

in order' to retain credibility, but their very attack on 'positive 

images' increased the visibility given to homosexuality. Although 

lesbians and gay men were forced on the defensive, heterosexuality to 

a lesser extent was as well, both by the policy of 'positive images' 

76 See generally M. Hajer (1989: ch. 3). 

77 Right-wing pressure groups made an impact on policy development, 
despite not being granted formal access; see the converse situation in 
J. Dearlove (1973) and P. Saunders (1979). 
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and the struggles that surrounded it. Although neither this struggle 

nor that around S. 28 involved the deconstruction of heterosexuality 

nor disidentification with it, the lesbian and gay counter -d i scour ses 

articulated provided a first step. Heterosexuality's exclusive claims 

to the 'truth' could no longer be taken for granted. 

a 

0 
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CHAPTER SIX. 

THE IMPACT OF THE MEDIA IN THE STRLMLE OVER 'POSITIVE IMAGES'. 

A. I NTRODLCT I ON. 

"If you teach four year olds about sex, it's a good read. Sex is 
a good story. Gay sex is a better story. " (B. Harris interview) 

1. Hanosexuality and the production of news. 

In recent decades, the British mass media has responded to 

hcmosexuality with a fascination, both tempered by coyness and 

accentuated by horror. The contradictory message that hcmosexuality 

both is, and is not, a suitable subject for the delicate eyes and ears 

of the British, heterosexual public pervades the issues that receive 

coverage. ' In the press, most stories or items centre around the 

following: revelations about the hcrmsexual practices or identity of 

public figures; intra-gay violence; 'sordid' sexual activities; 

'bizarre' practices such as self-insemination; and, since the turn of 

the 1980s, AIDS within the gay ccrffnunity. Within such accounts, certain 

images prevail: seduction, particularly inter-generational; sexual 

permissiveness; degradation; secrecy and cross-gender identification 

(J. Baaden, 1991: 113,120). 

1 See J. Dickey (1987: 82) who argues that media coverage of lesbian 
and gay issues is aimed at the heterosexual rather than hcmosexual 
publ ic. 
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The media's treatment of homosexuality has been the subject of 

extensive criticism from within the lesbian and gay cam-unity. Much of 

the disapproval has focused on the tabloid press; however, to what 

extent are broadcasting and the broadsheet press equally open to 

criticism? Despite broadcasting's obligations to achieve a 'proper 

balance' under the Broadcasting Act 1981 and its reputation for being 

the mass medium which provides the most accurate, detailed information 

(R. Collins, 1986: 125), it is clear diverse perspectives on 

homosexuality are not treated equally. The Glasgow University Media 

Group has provided detailed critiques of television bias. 2 Yet 

identifying bias depends on there being a public consensus that valid 

differences of opinion exist. What does this man in the context of 

homosexuality where general public opinion considers lesbian and gay 

sexuality to be less legitimate than heterosexuality? This point is an 

important one. Perceptions of broadcasting as ideologically neutral 

facilitate its ability effectively to convey particular interpretations 

and perspectives, as I discu, ý, a below. 

Since the late 1980s, broadcasting has begun to widen its current 

affairs coverage of hormsexuality. Channel four, established in part to 

cater for urmet tastes (C. Spry, 1991: 131), has been the rmst 
0- 

pioneering in this regard. Their series 'Outý, introduced in the late 

1980s, dep i cts adiff erent parad i gm of harosexual i ty, one more in1i ne 
3 with the liberal-pluralism discussed elsewhere in this thesis. 

2 Glasgow University Media Group (1976,1980,1982) 

3 For exanple, the first edition of out on Tuesday, following 
shortly after S. 28, asked a couple of advertising firms to try and 
promote hcmosexuality. This was interspersed with corments from 
politicians and others to the effect that homosexuality could not be 
promoted. , 
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A change of tone and content appears equally apparent in the 

coverage of lesbian and gay issues by the broadsheet press. The 

disdainful, patronising distance of the 1970s and 1980s has been 

replaced with a more sympathetic, interested coverage. ironically, the 

Local Government Act 1988, S. 28 provided a turning point for the 

broadsheet press by placing lesbian and gay issues firmly on the 

national political agenda. Coverage was no longer of marginal and 

salubrious concern but part of the mainstream. The late 1980s and early 

1990s witnessed the establishment of new lesbian and gay organisations 

deploying creative forms of political action, a gay 'wed-in* ,a *kiss- 

i n', 1 eaf I et i ng of schoo I s; known fi gures began to speak on I esb i ans 

and gays' behalf. 

Yet, despite growing broadsheet press interest in lesbian and gay 

strugg 1 es f or I ega I equa 1i ty, di scuss i on of heterosex i sm and homophob ia 

has remained minimal (J. Baaden, 1991: 123). 4 Moreover, during the 

preceding period of municipal sexual politics, papers such as the 

Guardian, independent and Observer were largely silent. 5 Haringey's 

policy of 'positive images', for ex&Tple, was treated as a misguided 

effort, a red herring that was enabling the right to detract attention 

from more important issues. 6 

4 Although see the Independent, 25 November 1991. 

5 See M. Durham (1991: 171) on the lack of comnent in the left- 
wing media. See also Putting the record straight, produced by Haringey 
lesbian and gay unit, June 1988, a digest of press cuttings from 
newspapers and magazines sympathetic to lesbian and gay equality. 

6 See interview with Savi Hensman; see also for example Times 
Education Supplement Editorial, 29 August 1986. 

i 
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The silence of the broadsheet press contrasted with the extensive 

coverage given to lesbian and gay municipal policies throughout the 

1980s by the tabloids. Harosexual initiatives were deployed, through a 

process of escalating signification (A. Young, 1990: 52-3), as a way of 

attacking progressive local government in general. 7 Thus, policies such 

as 'positive images' became a metaphor for the new urban left project. 

Moreover, despite opposing party political affiliations, the Daily 

Mail, Standard and Mirror in particular, were all clear in their 

opposition to policies which treated homosexuality as an acceptable 

sexual and social I if estyle. George Gale, writing for the Daily Mirror, 

9 July 1986, described Haringey's policy as 

'lessons that threaten life. The left-wing conspiracy to 
brainwash children into the subversive belief that hcmosexuality 
is just as good, natural and desirable as heterosexual activity 
continues. ' 

2. Media coverage of 'Positive images .. 

Between May 1986 and the Spring of 1988, Haringey council's lesbian 

and gay educational policy, 'positive images', rarely left the news. 

During this period well over one hundred items appeared in the press 

and more than twenty television and radio program)es were devoted to 

the i6sue) 

Although coverage all concerned one particular policy development, 

the stories themselves tended not to focus on *positive images' 

7 See interview with Bob Harris; see also for exanple 'Year of the 
loonies, how the lefties go potty over blacks, gays and disabled', the 
Sun, 16 December 1986. 

a These figures are a cautious estimate based on my own knowledge 
of mass n-edia coverage of the policy. 
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directly. instead, they clustered around particular incidents or 

episodes connected to the policy struggle. The first major story to 

break, in the early autumn of 1986, concerned the children's book Jenny 

lives with Eric and Martin. 9 According to the press, Kenneth Baker, 

Secretary of State for Education, suddenly became aware of the book's 

existence within the ILEA's school library service and demanded it be 

removed. At approximately the sane time, the Parents Rights Group (PRG) 

discovered the book in Haringey libraries. Outraged by its existence 

and apparent availability to children, as I described in chapter five, 

PRG members claimed they would scour the libraries for copies to burn 

subsequently on a large fire. 

As interest in the book died down through the late autuTn and winter 

of 1986, a second story hit the media in early January 1987. This 

concerned the Reverend Rushworth Smith's proposed fast until death 

unless Haringey council withdrew its policy. " Finally, in the spring of 

1987, after Rushworth Smith had ceased his fast, a third story emerged 

over a day's event for young lesbians and gay men organised by Haringey 

lesbian and gay unit in conjunction with the authority's youth 

service. 
" According to media reports, a waran attending the event was 

assaulted by a council officer, the police were called and 

subsequently, as' a result of the attack, the wanan apparently 

9 See J. Ba. aden (1991: 121). For examples of media coverage, see the 
Daily Mail, 16 Septanber 1986; the London Standard, 16 September 1986; 
Today, 21 September 1986. 

""' For examples of coverage, see the London Standard, 10 December 
1986; the Hampstead and Highgate Express, 23 January 1987; the Weekly 
Herald, 22 January 1987. 

11 For examples of media coverage, see the Times, 17 March 1987; 
the Daily Mail, 3 April 1987; the Hornsey Journal, 3 April 198T; the 
Sun, 22 April 1987. 
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miscarried. A private prosecution then cam)enced, at which the 

plaintiff, Parents Rights Group (PRG) member Rosemary Johnson, was 

represented by the Reverend Rushworth Smith. However, when the 

defendant entered the court, Johnscn declared the council had provided 

her with the name of the wrong man. 

Whilst these three episodes formed the main media narratives, a 

series of other stories also emerged. Although of less interest to the 

mass media and covered principally in conjunction with one of the 

primary stories outlined above, it was these subsidiary plots which in 

fact dealt with the main features of 'positive images* from the 

perspective of the actors involved. The first concerned the 

n-abilisation of the right in Haringey through petitions, marches and 

rallies during the sLrTner of 1986.12 The second examined competing 

interpretations of what the policy entailed and the various meetings 

and events at which conflicting positions were expressed. 13 The third 

dealt with the blockading of schools by the PRG in the autuTn of 1986 

and suTn)er of 1987'4 and the forth story concerned the publication and 

release of Mirrors round the walls, Haringey's exposition of a positive 

lesbian and Say educational policy. 15 

I 12 For exanples of coverage, see the Daily Telegraph, 20 August 
1986; the Hornsey Journal, 29 August 1986. 

43 ' For exmples of coverage, see the Sunday Telegraph, 14 Septanber 
1986; the London Standard, 1 October 1986; the Sunday Times, 9 Novenber 
1986. 

14 For examples of coverage, see the London Standard, 19 March 
1987; the Daily Mirror, 15 October 1986; the Haringey Independent, 23 
April 1987. 

15 For exmples of -press coverage, see the Hornsey Journal, 8 April 
1988; the Daily Mail, 30 March 1988. 
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In this chapter I examine the media's portrayal of 'positive images' 

and the struggle that surrounded it. I have argued so far that the mass 

media's presentation of homosexual ity broadly reflected a conservative 

ideological consensus. Yet if this was so, to what extent were the 

press, radio and television able to shape attitudes and public opinion 

beyond simply confirming the views of existing opponents and critics? 

Were they, for example, able to have any impact on supporters' 

con-prehension or interpretations of the policy? 

In the first part of this chapter I examine the techniques adopted 

by the mass media to maintain and convey a discursive authority to 

different audiences. Subsequently, I go on to consider the relationship 

between the mass media and the parties involved in the struggle over 

I positive images'. Did a special relationship between the media and 

ri ght ex i st? What was the ef f ect of th is on the mob iIi sat i on of f orces 

and on the development of positive images? Finally, to what extent was 

such a relationship the result of political and ideological congruity 

or the product of other factors, in particular, the political 

environment and the requirements of newsworthiness? 

B. TEXTUAý STRATEGIES IN THE MEDIA'S PORTRAYAL OF 'POSITIVE IMAGESý, 

1. Radio interviews. 

As interest in Haringey council's lesbian and gay educational policy 

heightened in the early sumier and autum of 1986, several radio 

prograrmies chose to focus on the issue. Such shows were intended to 

present a balanced set of opinions, for exanple, the inclusion of a 
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Labour counci I lor as wel I as a member of an opposed pressure group. 

Nevertheless, the ideological steer was visible fran the start due to 

the very nature of the problematic. This was not the construction of 

sexuality, nor even how schools should deal with questions of sexual 

orientation, but the much more limited issue of 'should hcmosexuality 

be taught in schools'. Below I consider two examples of radio 

interviews about 'positive images'. 

In the first, 'The Way It Is', 16 the guests were Martin Mallen, 

Conservative opposition leader from Ealing council, Michael Duffy, 

incoming president of the Secondary Head Teacher's Association, and 

Di ana Mi nns, Labour member of Har i n9ey counc iI, and the on Iy pane IIi st 

publicly to support 'positive images'. The presenter comnenced the 

short programie by introducing the 'deep concern' of Conservative 

counc iII ors, MPs and "worr i ed parents" and asked C 11 r. Mi nns how it was 

possible to present homosexuality in a more positive I ight. "without 

encouraging it". After she had briefly replied, he then asked Cllr. 

Mallen to state his objections, which the presenter emphasised by 

reiterating the fact that the policy applied to "quite young children". 

In contrast to the interrogative stance adopted with Cllr. Minns, 

the presinter went on to clarify the opposition's position by 

confirming that they were not hysterical; that is, that their fears 

were reasonably held and they were not reacting inappropriately. The 

proqramrýe concluded with another short statement by Cllr. Minns, 

preceded by the presenter's cam-ent, "such negative attitudes about the 

16 Capital Radio, 21 August 1986. 
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council's approach don't move Haringey Councillor Minns and she's got 

this message for the critics". 

Thus, in this 4 1/2 minute radio item, although opposing views were 

given approximately equal airtime and Cllr. Minns was given the final 

word, the depiction of the issue by the interviewer was clearly more 

favourable to opponents of 'positive images'. Their arguments were 

presented as those of 'parents genu i ne Iy worr i ed', AiI st the Har i n9ey 

representative was constructed as rigid and *ideological'. " 

in a longer, twenty-seven minute item on the Gloria Hunniford 

Program)e, 18 a similar ideological steerage was apparent in an exchange 

of views between a representative of the PRG and one from the Gay 

Christian Movement. In part this was again the result of the interview 

structure, the advocate of 'positive images' being placed on the 

defensive while the opponent was assisted in presenting his point of 

view. Hunniford's camients, questions and the issues she emphasised 

affirmed a dominant sexual politics: that the policy affected parents; 

that the primary issue was the age of the children concerned - young 

children would be confused; that it put pressure on teachers at a time 

of cutbacks; that they were being forced to teach pro-gay material; and 

that children emerged exclusively out of heterosexual unions. Attempts 

by the Gay Christian Movement representative to challenge the 

assuTptions implicit in Hunniford's representation of the issues were 

17 By this I mean perceived as making conscious attempts to change 
status quo attitudes and beliefs through the introduction of new 
policies. In chapter seven I define this strategy as 'instrume-ntal 
i deo I ogy'. 

18 BBC Radio 2,12 February 1987. 
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undermined through interruptions by Hunniford and the other 

interviewee, her sudden topic changes, the use of callers to shift 

attention and to back up Hunniford's point of view, and her reiterated 

insistence that certain issues were crucial. 

Press reDwts. 

How did the play of textual strategies occur within the press' 

portrayal of 'positive in-ages'? Here I focus on the media coverage of 

the Jenny lives with Eric and Martin episode. Whilst newspapers 

covering the item were less concerned to present a balance of views 

than were broadcasting program)es, the need for coverage to appear 

credible was equally strong. For this reason the vast majority of the 

items took the form of news stories rather than editorials, since the 

latter function more explicitly as interpretive directives, that is the 

paper's opinion on an issue. Moreover, the narrative or story format 

facilitated the use of elaboration, making the tale more interesting 

and memorable. This enhanced rather than detracted f rcm its abi I ity to 

shape and conf i rm pub Iic att i tudes. 

During the period 16 to 22 September 1986, over twenty-four iterris on 

Jenny lives with Eric and Martin appeared in the nation's press. The 

main plot concerned the apparent widespread availabi I ity of the book 

and, by imp Ii cat i on, i ts curr i cu I ar use in schoo I s. Si nce the book was 

seen as symptcmatic of general changes wrought by left-wing local 

authorities, a sub-plot becm-ie the simultaneous removal of other books 

from schools and libraries, such as Biggles and Enid Blyton novels, on 

the grounds of racism and sexism. The key theme was the danger of 
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revolutionary transformation, the forced eradication of traditional 

forms of pleasure enjoyed by generations and their substitution by 

joyless propaganda. Since similar caments have often been made about 

socialist states, this theme had a resonance. Local authorities were 

construed as either consciously introducing Soviet-type rule or, in the 

alternative, their policies were the result of external direction, 

emanating from international revolutionaries. 19 

Such a plot and theme were repeatedly contested by the local 

authorities in question which stressed the highly limited availability 

of Jenny lives with Eric and Martin. Nevertheless, through the media's 

use of carefully woven textual strategies, the views of local 

authorities were marginal ised and the story maintained its credibi 1 ity. 

I now go on to discuss these various techniques. 

(i) Headlines and text. 

Studies have shown that people reading newspapers absorb headlines 

and opening sentences to a much greater extent than ccnTmnts at the end 

of a story or press item (A. Young, 1990: 121). This kind of knowledge 

is operationalised by journalists and editors and was widely deployed I 

in the taýloid press' coverage of Jenny lives with Eric and Martin. 

First, nearly all items opened with a statement of opponent's fears; 

only towards the end of articles, if at all, was the position of the 

local authorities revealed. Second, sensationalistic headlines were 

used even where these were contradicted or at least modified by the 

19 This is ironic in the context of the USSR's traditionally 
negative response to hcmosexuality. 
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story below. Such headlines during this period included: "'Don't ban 

Biggles", Minister tells Public Library'; 20 -Hit Squad of Parents to 

Burn Gay Schoolbook'; 21 Parents Say "Withdraw that Book"'; 22 Gay Book 

is on Loan to Children'; 23 and 'Baker acts over Gay Schoolbook-24. 

Headlines such as these reveal several textual strategies. First, 

word association: Jenny lives with Eric and Martin was never conceived 

of as a school boo!.. 25 Although written for young people, it was not 

intended as part of a structured curriculum and indeed sympathetic 

educationalists have rejected it for use on that basis. Nevertheless, 

in both headlines and the items that followed, the book was 

consistently referred to in that way. Why? One possible explanation is 

that for the majority of people reading the story, who had never cane 

into contact -with the book itself, the notion of 'schoolbook' conjured 

up images of instruction and mass readership by young people. According 

to the Daily Telegraph, 17 September 1986, almost 3,000 copies had been 

sold. Thus the implication was of books being widely purchased for 

20 
% The Daily Telegraph, 19 Septanber, 1986. 

21 The Daily Mail, 17 Septarber, 1S86. 

22 The Haringey independent, 18 September, 1986. 

23 The Standard, 16 Septerrber, 1986. 
The nomi na Ii sat i on of 'on I oan' avo i ds the quest i on -1 oaned by who? 

- as wel I as the time period within which the action was supposed to 
take place. The passive tense used enphasises the object - the 'gay 
book*; for discussion of these textual strategies see G. Kress 
(1983: 128-9). 

24 The Daily Mail, 16 Septenber 1986. 

25 Personal knowledge. 
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school use. 26 This raised a further question. What was the curricular 

framework that precipitated the need for such a book? The answer: 

pramting hcrmsexual ity. 

The use of curt, abrupt headlines to create a sense of urgency was 

a further textual strategy deployed by much of the press. This need for 

immdiate action was accentuated by the active subjects within the 

headline syntax - predominantly parents and ministers - followed by 

27 transitive verbs. The subtext of such a strategy was that normally 

quiet, highly respected figures had been so angered by the book's 

availability that they were taking unprecedented action. 

Other means were also used to en-phasise the extent cf parental anger 

at the amount ofmoney being spent on lesbian and gay initiatives when 

insufficient funds were available for other projects. The Haringey 

Advertiser, 17 July 1986, quoted 'mothers' as 'furious that a reported 

E250,000 is being made available to schools to implement the equal 

opportunities policies'. This excerpt demonstrates several journalistic 

devices. First, the generic term 'mothers', does not specify which are 

angry, or how many. instead it suggests that all mothers are or would 

be angry since the policy is by implication a direct attack on their 

parental ýole. Second, the information, whilst clear in its thrust that 

considerable sums were being spent on lesbian and Say educational 

26 The more ffundane reality is that the book was principally bought 
by syrrpathetic adults, and from Septenber 1986 onwards by its 
opponents. In an interview with the Gay Men's Press who published the 
book, the Guard i an, 18 September 1986, the pub Ii shers stated that as a 
result of the negative publicity they had received the book was now out 
of print. 

27 See G. Kress (1983: 127). 
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po Iici es, is actua IIy very vague. Where does the fi gure ccme f ran? Who 

told the parents? Did the journalist suggest the anount to the wamen in 

order to get a reaction? If the figure cane from the wcmen, then the 

journalist and newspaper can convey it as factual information without 

taking responsibility for its accuracy; they were simply reporting 

details held by others. 28 

As well as conveying anger, press stories and headings also used 

textual strategies to evoke the degree of power possessed by the book's 

opponents. This was however an aThivalent issue. on the one hand, the 

press were concerned to present the local authorities in question as 

authoritarian, bent on indoctrinating their borough's youths. At the 

same time, it was important to portray opponents as able to resist; 

otherwice, people reading the articles might sink into apathy - opposed 

to a policy it appeared they could do nothing about. indeed, I would 

argue one of the implicit objectives of many of the articles was to 

mobilise opposition to municipal gay initiatives and to left-wing 

councils in general. 29 in one Daily Mail article, 17 SeptaTber 1986, Pat 

Headd from the PRG actually states that the reason her organisation 

mobilised locally in Haringey against Jenny lives with Eric and Martin 

was because of the press' coverage of Baker's angry cam-ents: 

"The Minister's message in your own paper was a sign for us to 
act ... and use our own initiative. " 

28 See J. Dickey (1987: 82) on the deployment of letters pages to 
express attitudes for which the newspaper does not have to take 
editorial responsibility. 

29 For exanple, George Gale, the Daily Mirror, 9 July 1986. 
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(ii) PbgLtg_43Caphs. 

Alongside or just underneath the headings of many of the stories 

were photographs. Most depicted Kenneth Baker, the story's central 

f igure, looking alternately angry, upset or masterful. Others 

reproduced the photographs from Jenny lives with Eric and Martin. 

One photograph in particular stands out. Although only a few of the 

papers chose actually to print it, nearly every article alluded to it. 

The Haringey Advertiser even went so far as to reduce the entire text 

of the book to this one visual image which 'shows two gay men naked in 

bed together " 30 and si tt i nq between them, the fi ve year o, Id daughter of 

one of them. 31 This picture became central to the debate over Jenny 

1i ves wi th Er ic and Mart i n, symbo 1isi ng as itdid opponents' f ears. The 

photographic image equated hcmosexuals with sex; that was the 

implication drawn fra-n two men lying (semi-)naked in bed together. 

Furthermore, it showed a child in close proximity to such sexuality; 

% youthful innocence% juxtaposed with corruption. The book was thus all 

the more dangerous because it depicted the experience as innocent fun. 

The child would develop a tolerance or even worse a liking for deviant 

sexual activity. The image also resonated for wcmen and others with its 

potential 0 connotations of child sexual abuse. 32 

30 The Haringey Advertiser, 25 Septmber 1986. 

31 See the Daily Telegraph, 17 September 1986, the book shows 'a 
girl of five sitting in bed with her father and his homosexual lover'. 

32 To what extent were the fears incoherent since the men were 
clearly depicted as gay and therefore highly unlikely to see a young 
girl as a sexual object? Whi Ist I iteral concerns were inconsistent with 
the information presented, on a symbolic level, what was being 
articulated was male sexuality towards young girls. For further 
discussion of this point, see chapter seven. Many feminists have been 
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A similar set of associations are manifested in the illustrations 

accompanying an article on 'positive images' by Paul Johnson of the 

Daily Telegraph. 33 The piece focuses on what is described as 'an 

I official% sex industry... at work in the classroom ... poisoning the 

mi nds of ch iI dren'. On the art ic1 e's fi rst page, an i 11 ustrat ion of the 

cover of Jenny lives with Eric and Martin is placed adjacent to one of 

two men with National Union of Teachers (NUT) placards supporting 

'Haringey's 'positive images' policy for homosexuals'. The proximity of 

these two images suggests that Jenny, laughing, innocent, young and 

blond34 is in danger, despite (and because of) her obliviousness to the 

threat posed by these grim-looking, dark haired men. The connotations 

here are not only of child abuse and harosexual proselytism but also 

of ch iI dren be i nq used as i nstruments ina mi 1i tant cause. The two men 

carrying placards with political slogans are teachers. They are the 

I enemy within', able to actually implement 'positive images' in the 

classrocm. Unlike other texts which have distanced teachers fran the 

policies of authorities such as Haringey and ILEA, this image links 

teachers and authority together. 35 

opposed to the book for this reason, perceiving the image as 
unnecessarily provocative and offensive to survivors of sexual abuse. 

33 The Daily Telegraph, 6 October 1986. 

34 There is a racist implication in the signification, which 
equates blond with innocence and dark with sinister. 

35 Ccmpare this to the speech of Hugh Rossi, MP for Hornsey & Wood 
Green, House of Ccmmons, col. 1085,21 October 1986, in which he states 
that teachers, approached by the PRG to met, said they could not 
discuss 'positive images' since Haringey council was their employer. 
The implication is that teachers were opposed to 'positive images', but 
scared of the personal repercussions of 'speaking out'. 
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on the following page of Johnson's article, the juxtaposed 

photograph and drawing continue the them of the previous page. The 

drawing is of the cover of the book, The playbook for kids about sex. 

Adjacent is a photograph of people struggling outside Haringey's civic 

centre. The caption acccmpanyinq the two images reads, Iast week's 

confrontation between North London parents and activists favouring the 

new sex education orthodoxy. Right: textbook for beginners'. 36 

Despite the ironic tone of the canment, the suggestion, once again, 

is that what might seem initially innocent, a book with funny pictures 

of parts of the body, leads people on to less harmless behaviour. 

According to Jill Knight Mp, 37 The playbook for kids about sex uses 

pictures that appeal to a child. Thus it is the most frightening piece 

of propaganda. Moreover, if the book is being promoted by 'violent' 

radicals38 _ Socialist Workers Party (SWP) placards are just visible in 

the photograph - then it must be even more politically charged than it 

might otherwise appear. References to the SWP's supposed involvement in 

defending 'positive images' were included in several papers. For 

example, the Herald, 9 October 1986, refers to: '200 supporters of 

council policy including local gay and lesbian groups and the SWP' and 

the London Standard, 1 October 1986 states 'parents were met by an 

equal nuTber of gay and lesbian and SWP activists'. A similar point is 

36 See S. Hall (1973: 178) who suggests that captions tell us in 
words how the subject's expression ought to be read. 

37 House of CcnTmns, col. 999,8 May 1987. 

38 See S. Hall (1973b: 184); 'The most salient news value is 
violence ... events are augnented in value by the attribution of 
violence'. 
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made by Baroness Cox, undoubtedly influenced or informed by the 

39 national and possibly local press. 

"... it is necessary to understand that there is a political 
dimension which we cannot ignore and that is the involvement of 
the hard line far left in local government and also in local 
politicised branches of tne National Union of Teachers. 

At the council rr--etings where there has been such violence, 
there is a forest of oanners including those of the revolutionary 
(sic) Qxmiunist Party, the Socialist Workers Party and in 
Haringey the Haringey Branch of the National Union of Teachers. " 

C. THE RELATIONSHIP BETWEEN THE MEDIA AND ACTORS IN THE STRUGGLE OVER 

'POSITIVE IMAGES'. 

1. Access to the media. 

Having discussed some aspects of the media's approach to 'positive 

images', I now wish to turn to a related issue: the way in which the 

media was utilised by participants in their struggle over the policy. 

This is an issue that concerns both the tactics and goals of 
40 contestants as well as the media's willingness to grant them access. 

Between different participants in the struggle, utilisation of the 

mass, media varied. For the council, press and broadcasting were 

scmething. of a Trojan horse, untrustworthy, but in-possible to ignore. 

Few council spokespeople thought their conTnents would be 

sympathetically received and fairly reproduced outside the small 

progressive press. But the fear was not only of distortion. Haringey 

39 House of Lords, col. 322,18 December 1986. See also Media 
Research Group (1987: 5). 

40 See J. S. Foote (1990) for a discussion of differential 
political access to the media in the USA. 
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council leadership and senior officers lacked confidence in how the 

policies, even if 'accurately' conveyed, would be received by the 

general public. They also feared how such information might be used by 

the right. 41 As a result, the response tended to be defensive; emphasis 

was Dlaced on protecting the council from attack rather than on 

effectively conveying the reasons why a policy such as 'positive 

images' was deemed necessary (see chapter five). indeed anxiety as to 

what might be said by inexperienced and 'foolhardy' council members 

precipitated an instruction that Haringey councillors were not to issue 

press releases independently of the council leadership. Instead, all 

press contact was to be through the off icial press off ice and members' 

carments to be made via the deputy leader. 42 

Nevertheless, despite misgivings, few requests by the mass media for 

information and interviewees were actually turned down, (with the 

exception of the Murdock press which the council was boycotting). To 

reject requests out of hand, it was felt, would give a completely free 

hand to opponents' interpretations of the policy. Furthermore, despite 

councillors' reservations, the mass media was seen as the only way of 

reaching a wide public. 

But wýat about Haringey council's own literature on 'positive 

images'? Attitudes towards council leaflets and those produced by 

41 This was also apparent in tha defensive tone of council 
leaflets, whose production and distribution was also delayed for 
similar reasons. 

42 MW-O, 21 August 1986, f rcm the press and publicity unit to Alan 
Milstead, assistant to chair of education. The mam also states that 
articles appearing in the press were suggesting the council was divided 
over lesbian and gay issues in education. 
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ccnmn i ty groups var i ed. For some counc iII ors, of fi cers. and camun i ty 

activists they were imperative as a means of 'putting the record 

straight', maintaining control and as a weapon in the struggle. For 

others, as I discussed in chapter five, their limited availability 

beyond Haringey meant they were peripheral to any conflict taking place 

at national level. In addition, council literature was arguably less 

influential than mass media texts due both to the council's position 

as a partisan player within the struggle and as a result of the 

language and discourse it deployed. The council could not compete for 

effectivity with the non-bureaucratic language, aural and visual 

imagery of the mass media. 

To what extent does this point challenge the notion of local 

goverm-ent as a producer of authoritative discourse? I return to this 

question in chapter seven. It does however raise interesting questions 

as to the kinds of discourses and ideologies local government can 

effectively transmit. it also raises the question of whether local 

government can more productively convey meanings and knowledge through 

its conventional practices, such as service provision and economic 

development, than through explicitly ideological texts. 

Harindey council's defensive strategy contrasted with the right's 

pro-active, assertive use of the media. The latter's tactics need to 

be seen within -the context of the right's objectives which went beyond 

the mere halting of 'positive images' in Haringey. Their aims 

enccmpassed the development of a populist movement in favour of a new 

right hegemony and the undermining of the Labour Party's electoral 

chances nationally. Haringey, identified as a prototype of left-wing 
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government, was thus essential to their project as was the opportunity 

. positive images' provided to cannunicate a Conservative sexual 

pol itics. 43 

As a result, the PRG structured their caTpaign with a view to what 

would attract the greatest media interest: burning copies of Jenn 

lives with Eric and Martin; the vicar's timely fast to death; the 

claimed assault on a pregnant me-nber of the PRG attending a lesbian and 

gay youth day; 44 'parents' picketing outside school gates to persuade 

other parents to keep their children at home in protest. Dra-natic, 

entertaining, ludicrous, each of these events becane, as I have said, 

the focus for a batch of media stories and indeed ccmprised the vast 

majority of media coverage of 'positive images'. 

The right also had the advantage of key public figures. Church 

leaders, government ministers, conservative academics such as Roger 

Scrutton, all added their nanes to protests against the policy. 45 The 

abi 1 ity to deploy wel I known and inf luential actors gave the right a 

number of advantages. As Young (1990: ch. 6) discusses, the social, 

economic and political connections between elite figures and 

4' Th is would have been much harder and less effective without such 
policies providing a context for their arguments. 

44 The lesbian and gay youth day provided excellent copy. It 
included the showing of a video made by scme young wcmen called 
provocatively ýHow to be a lesbian', while the premises hired were used 
the rest of the week as a youth centre for young people with 
disabilities. 

Press itmr-, made the most of these details as the following 
headlines damnstrate: 'Pregnant wcman punched', the Times, 17 March 
1987; ýHandicapped girls 'saw lesbian film", the Daily Mail, 3 April 
1987; "Mad bouncer killed my baby", the Voice, 29 April 1987. 

45 R. Scrutton, the Times, 11 November 1986; see also Auberon 
Waugh, the Spectator, 10 May 1986. 
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controllers of the media assisted the fom-Per in obtaining access to the 

media, in particular to the press, so did a congruence of ideological 

and political goals and perspectives. " 

However, media bias cannot be entirely explained by the political 

complexion of the newspapers in question. it also emerged as a result 

of the congruence that existed between the right's strategy and media 

interest. Unlike the left who focused on policy goals and objectives, 

the right emphasised the characters in their narrative - the fasting 

priest, angry minister and assaulted pregnant wcman - whose actions 

took place against a backdrop of worried 'mothers' and 'parents'. This 

is not to say that the right did not also talk about issues. As I 

discussed in chapter five, they certainly did. However, such issues 

were always articulated by well-defined characters; and it was the 

characters rather than the issues that were placed under the spotlight. 

Media researchers have suggested this kind of strategy was more 

compatible with the requirements of newsworthiness as currently 

understood by the mass media, which perceived people as more newsworthy 

than underlying forms of discrimination and the mechanisms adopted to 

tack 1e them. 47 

Thus the right's success in shaping media coverage was partly the 

result of its own strategising, but also, to a large degree, the 

46 See for example, the Guardian, 29 January 1992, ýTories prime 
Mail for shots at Labour'. 

47 See J. Galtung and M. Rose (1973: 63-70); S. Hall (1973b: 86-91, 
1973a: 178-82); G. Murdock (1973: 163,168-9). 
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consequence of media values and interestO which led journalists to 

choose to focus on the right's point of view. The extent of the skewing 

of access in the press coverage of Jenny lives with Eric and Martin, 

can be illustrated by the Daily Mail. In their four items on the 

topic, 49 quotations were only included from Kenneth Rak,. - and the PRG 

This trend was replicated throughout the tabloids, the local papers, 50 

and the right-wing press generally. 

Yet the issue of media access does not simply relate to the 

proportion of coverage allotted to supporters or opponents of 'positive 

images'. It also encompasses the question of who was allowed to 

represent either side. In the case of opponents of the policy, access 

to the media tended to be available to a wide variety of spokespeople, 

including politicians, clerics, pressure groups and 'parents*. However, 

this was not the case for supporters of the policy. 

Pressure groups on the left were rarely given the opportunity to 

present their views. 51 Instead, spokespeople for Haringey's educational 

48 There was a1 so a bandwagon ef f ect in operat i on. Th is can be seen 
by contrasting the coverage of 'positive images' with that of S. 28, 
Local Government Act 1988. In the case of the latter as more and more 
sections of the liberal middle-class cam-unity cu-ne out against the 
legislation so did the liberal press which had remained silent over 
positive images'. 

49 See The Daily Mail, 16,17,18 and 22 September 1986. 

5A ' Access to the local press was an important factor since many of 
the national papers picked up local stories, often repeating them 
without any of their own investigation. 

51 Interviews with Linda Arch and Vince Gillespie. Savi Hensman 
when interviewed, however, disagreed, arguing Positive Images and 
Haringey Black Action in particular received coverage in local press, 
Black press and by broadcasting and that "coverage was more balanced 
than it could have been". 
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po, 1i cy tended to be counc iII ors or of fi cers. Ina survey of about two- 

thirds of the press-cuttings on 'positive images' from the suTmer of 

1986 until the end of 1987, unidentified council spokespersons were 

most frequently referred to as the source of information or 

quotations, 
52 

senior councillors were quoted a handful of times, 

Positive Images (PI) once and Haringey Black Action (HBA) once. one 

explanation for such limited exposure was journalists' decisions not to 

interview left-wing, grass-roots activists. This was for several 

reasons. First, the policy was seen as belonging to Haringey council - 

an important discursive plank in the right's strategy. Second, PI and 

HBA were seen as supporting an unpopular, potentially dangerous cause; 

and, third, their very identity as gay, Black and radicýl was perceived 

by the media as affording them no legitimacy or credibility as 

spokespeople. 
53 

A second explanation for the omission was that although interviews 

took place j<. urnal ists or editors chose not to use them because grass- 

roots groups refused to say what the press wanted to hear. PI and HBA 

included a number of experienced activists well used to dealing with 

the media. Thus, it is likely journalists did not get statements from 

them that would have assisted the n-abilisation of people against the 

policy. Al so, one mi ght conjecture, the med iaf eared that report i ng PI 

and HBA's caTments cou Idwin peop Ie over to the po Ii cy. For itis qu i te 

likely that the groups' spokespeople were wre able effectively to 

convey the purpose and objectives of the 'positive images' policy than 

apprehensive politicians were capable of doing. 

52 Usually the press office. 
53 See generally K. Withall (1990: 55). 
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However, PI and HBA's exclusion was not solely the result of media 

selectivity. When journalists and broadcasting researchers wanted an 

interviewee they tended to approach the council, usually the press 

office, for possible names. Whi Ist the local Conservative Association, 

when approached, would suggest that journalists contact the PRG, the 

council tended to be more reluctant in referring journalists and 

researchers to PI and HBA. This might have been because they feared 

what such groups might say and wished to maintain greater control over 

statements to the media. Equally important, however, was the tenuous 

nature of the I inks between most of fi cers and members, and HBA and PI. 

Moreover, whereas the Conservative Party recognised the importance of 

the PRG maintaining a high profile, the council saw supportive pressure 

groups as having at best an ancillary function since they saw 

themselves as possessing sufficient legitimacy to effectively promote 

their policies. 
54 

This was the paradox councillors and officers worked within. On the 

one hand, they believed their policies would not be adequately conveyed 

by the mass media; on the other, they did not consider other actors to 

be any more effective. Whilst, it is extremely unlikely PI or HBA would 

have received a better reception frcm much of the press and 

broadcasting stations, at the same time, by using them in this way, 

54 In referring to 'the council' in this way, I man its corporate 
voice, that predaninantly unarticulated consensus between senior 
n-anaganent and councillors, which took public shape if at all, in the 
directives fran the press office. This corporate voice could and 
frequently did differ from the views -expressed and otherwise - of the 
council's leadership. However in as mch as the leadership did not 
challenge or contest certain practices they gave their tacit support or 
acquiescence to their continuance. 
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part of the cam-unication problem would have been addressed. This was 

the predicament Labour councillors and officers did not recognise. The 

difficulty that arose from them as spokespeople, arguing for a policy 

that was being attacked as authoritarian and unrepresentative of the 

conmnity's wishes. 

2. Deployment of rwdia texts in the struggle over 'Positive imaqes'. 

I have discussed above how the mass media was used by right-wing 

participants in the struggle over 'positive images' to publicise 

particular 'facts' and opinions and the differential access granted by 

the press and broadcasting to particular actors and perspectives. I now 

examine the use made of already produced media texts by participants in 

the struggle. 

Since most such texts were hostile to 'positive images', the use 

supporters of the policy could make of them was clearly limited. 

Perhaps their principal value for the left was in demonstrating the 

degree of hostility that existed, to keep supporters abreast of their 

opponents' plans, and to rally people-around the threat posed by the 

right. At scme level though, one could argue that these texts were 

en-power i ng. The irf ocus on the fri ghtf u1 mi sdeeds happen i ng in Har i n9ey 

in some ways strengthened people's resolve more than the stock council 

den iaIs, and mare than I ef t-w i ng actors' own percept i ons of the rea Ii ty 

of the situation. 

A few stories and media item were also sufficiently open textured 

to be read as self-parody and hence found hunorous (J. Fi ske, 



249 

1989: 70). Despite the levels of hostility and resentment such texts 

represented, they did provide a source of shared an-usement for 

supporters of the policy at what was perceived as the excesses and 

distortions to which the mass media would go. Moreover, the explicit 

lack of any neutrality or balance within the tabloid press was also, 

to an extent, politically comforting. Articles in the Daily Mail and 

Daily Express made clear that a conflict existed, that a struggle was 

taking place between oppo3ing values and lifestyles. In a sense this 

was more satisfying to left-wing actors than the stony-faced silence of 

the broadsheet press who treated the issue as insignificant, rejected 

any notion of essential contestability, and affirmed council claim 

that very little was actually taking place. 55 

Beyo, id th i s, med ia attent i on had a negat i ve ef f ect on proponents of 

positive images' since it pressurised Haringey council to contain its 

work in order to avoid adverse coverage. Steve King, deputy leader at 

that time, argues that up unti I the 1987 general election, the counci I 

was always on the defensive as a result of media interest. 

Consequently, according to King, what emerged was a contradictory 

situation. on the one hand, council spokespeople repeatedly informed 

the press that no withdrawal was taking place from manifesto 

corrmitments, at the sm-e time, inTmnse public and media pressures meant 

little developmental work on 'positive images' could be carried out. 5& 

55 The left-wing actors described included those who perceived 
sexual politics as essentially about power and conflict and others who 
possessed such a po Iiti cs on other i ssues, for exwp I e, econcmi cc1 ass, 
but who were, nevertheless, highly involved in canpaigning for 
positive images'. 

56 interview with Steve King. 



250 

In contrast., for opponents of 'positive images', news stories played 

a vital part in popularising and giving credibility to their position. 

First, they provided a constant reiteration of conservative sexual 

politics. Second, they generated stories that could be used with 

authority despite the fact that many cane from right wing sources in 

the first place. As a result of a general acceptance of the media's 

primary, fact-finding role, press stories were deemed to possess a 

truth-value unTatched by the more explicitly partisan constructions of 

right-wing groups. A story wa! Eý more credible if its source was a 

newspaper, particularly one of the quality press, than if it came 

directly from the Conservative Party. 57 

Mass media narratives also made available a ccnTnon currency fran 

which opposition to 'positive images' could be constructed. First, 

because as stor i es they were rranorab 1 e. The announcement of Ji 11 Kni ght 

MP, 5a for example, that Haringey lesbian and gay unit had made a video 

on how to be a lesbian in 35 minutes, shown to 'mentally handicapped 

girls* was a powerful rhetorical gesture, that extrapolated aspects of 

the event in order to turn it into something unintended by the council 

bureaucracy. Second, such stories, by being nationally known, provided 

shared points of reference. Even Labour MPs appeared to uncritically 

accept the reality of 'loony' left-wing councils as propounded by the 

51 The church also had greater credibility as a neutral body than 
the Conservative Party in this respect. 

58 House of Comnons, col. 999,8 May 1987. 
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nation's press. 
59 Labour peer, Lord Graham, stated in the House of 

Lords, 

"I don't deny what the booklets pleaded in aid in debate are said 
to contain and I abhor it as well as anyone else". 60 

The significant level of media coverage also assisted the right by 

exaggerating the degr" of support they possessed. According to Lord 

Halsbury: 

,, 
rlming support fran all over the country and "... there is overwh 

a very good press. 1 

So much attention by the media, so many quotations from outraged 

parents and others must man considerable and widespread opposition. 62 

Just as the media used the ccrm)ents of right-wing politicians to 

legitimise otherwise dubious statenents of intention and fact, and to 

avoid their own responsibility for such staternents (G. Murdock, 

1973: 168), so politicians used the media for similar purposes. An 

illustration of this is Lady Saltoun of Abernethy's coment in the 

House of Lords: 

"... did the noble Baroness see the report in The Tims of 17th 
March about the pregnant wanan who went to a meting of gays and 

59 See the Guardian, 15 March 1988: - The political centre accepted 
without question Conservative claims that hcrmsexuality was being 
promoted by Labour councils. Until a change of heart on the Labour 
f ront bench, wi th the advent of S. 28, f ew ma i nstreain po 1itici ans were 
prepared to argue that presenting positive images in schools was not 
prcmoting homosexuality but tolerance. 

60 House of Lords, col. 327,18 Decenber 1986. 

6" House of Lords, col. 311,18 Decmber 1986. 

62 Although Ron Bell, former Conservative' counci I lor on Haringey 
council and spokesperson for lesbian and gay issues, claimed, when 
interviewed, that the PRG was a very small group. 
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I esb i ans in Har i n9ey ago was sworn at, punched in the stomach and 
thrown to the ground? "' 

in this way a self-affirming cycle of information and opinion was 

constituted, beneficial to the right and the media alike. 

Yet, in this cycle of knowledge gathering, little information about 

lesbian and Say educational policies was conveyed outside of the series 

of isolated incidents which tended to possess only a tangential 

connection to the central issue. As an article in the Guardian stated, 64 

right-wing politicians such as Jill Knight evaded demands for 'hard' 

evidence that homosexuality and homosexual literature was being 

. pushed' in schools. This is not surprising since, as the local 

authorities in question constantly reiterated, widespread 

implm-ýeentation of lesbian and gay educational initiatives did not 

exist. What though was surprising was the right's ability to engineer 

a moral panic on the basis of a few isolated incidents. 65 

To do this, the right relied on the metaphorical value of the 

stories it told. News items on Say books, the assault on a PRG mwber, 

and the bonfire to burn Jenny I ives with Eric and Martin, al I stood for 

sanething else, larger and more coherent than these fragmented events. 

63 House of Lords, col. 572,1 April 1987. 

64 The Guardian, 15 March 1988. 

65 one such i nc i dent was the 9irI descr i bed by Sa IIy Oppenhe im, MP, 
House of Commons, col. 1070,21 October 1986, who was given Kate 
Millett's Sexual politics to read by her teacher and as a consequence 
had a nervous breakdown. 

The extent of the moral pan icisdiffi cu 1t to determi ne. Apart f rom 
claims by the mass media and the policy's opponents, the only other 
evidence is possible electoral shifts in the 1987 general elections and 
statistical data on changing attitudes towards homosexuality; see for 
example R. Jowell et al. (eds) (1988/9). 
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By adopting this strategy, the right were able to focus attention on 

the underlying problem such incidents revealed and thus argue the need 

for widespread regulation. Lady Saltoun of Abernethy stated in the 

House of Lords, 

"... as a mother and grancknother I am appalled by ýThe Playbook 
for Kids about Sex'. Corrupting children is one of the worst 
crimes anyone can cognit ... This is a David of a Bill to kill a 
Goliath of an evil. " 

The adoption of this approach by the right forced the left into a 

corner, arguing over the details - how accessible was Jenny lives with 

Eric and Martin to children? 6"' Was Ms. Rosemary Johnson really 

assaulted? - rather than the wider issues. 68 In this way, they 

reinforced the right's argLinent that such policies were widespread, 

although the particular details concerning certain resources or events 

may have been in doubt. 

OONCLUS I ON. 

The mass media - press and broadcasting - provided extensive 

coverage of Haringey council's policy of 'positive images' but from 

within a narrow ideological spectrum. Such coverage rarely focused on 

the reaso)is I-or the initiative nor on what Haringey was trying to 

achieve. Rather, the media's orientation, with few exceptions, was 

towards articulating and conveying the views of the policy's opponents, 

66 House of Lords, col. 317,18 DeceiTber 1986. 

67 See Giles Radice, MP, Labour Shadow Spokesperson on Education, 
House of Ccxmions, Col. 1060,21 October 1986; "... I don't believe 'Jenny 
Lives with Eric and Martin' should be for general use and nor does 
ILEA". 

68 Media Research Group (1987: 7). 
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thereby placing the cou, icil and its supporters on the defensive. The 

textual strategies adopted by the media varied between mediums and 

within the press between papers. Yet, although broadcasting and the 

. quality' press appeared to offer a range of views with potentially 

less closure, or, alternatively, an interpretation closer towards the 

middle of the ideological spectrum, a preferred meaning still existed, 

arguably conveyed more effectively by being less explicit. 

The tabloid and conservative press, on the other hand, presented 

fairly closed, partisan readings of the policy and the struggle 

surrounding it. Although, it is possible that their use of humour 

enabled their texts to be more polysemic (G. Philo, 1990), 

nevertheless, they were still concerned to achieve the greatest 

credibility possible. For this reason they chose to use stories rather 

than editorials in their coverage, thus benef itting from their greater 

subtlety as ideological texts as well as from their potentially 

sensational, n-amrable quality, more lurid and exciting than the stock 

counc iI den iaIswi th Ai ch they were met. In add iti on, the mass med i a's 

use of fear, aggression and ridicule in their coverage, whilst 

seemingly contradictory, enabled them, at the same time, to widen their 

appeal. 

In the second part of this chapter I discussed how the right in 

ccrTparison to the counci I shaped their canpaign to obtain the greatest 

rmdia effect. Nevertheless, irrespective of such tactics, for 

structural and other reasons, access to the mass media, in particular 

to the tabloid press, which gave 'positive images' the rmst extensive 

coverage, was largely skewed in the right's favour. Left-wing pressure 
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groups in contrast received almost no coverage. Finally, I connidered 

how media stories were used by both sides; how to the left they were of 

limited value except to the extent they demonstrated the range of 

forces n-ab i1isi ng agai nst the pol i cy. For the ri ght, however, they were 

of central importance in popularising and giving credibility to their 

campaign. 

Thus the media became an additional external factor operating 

against the development of lesbian and gay municipal policies. This 

process of opposition and containment was achieved both directly and 

indirectly. First, directly, by (i) forcing Haringey council onto the 

defensive, causing it to structure its policy development in ways that 

would elicit the least media coverage, and (ii) shaping the way 

. positive images' was ccmprehended by the general public, thereby 

undermining one of the policy's chief objectives: to change people's 

attitudes. 

in this thesis I have not undertaken research into the general 

public's perceptions of hcmosexuality and 'positive images', nor 

whether such perceptions differed over the period of struggle, nor have 

I 
I ccrTpared attitudes in Haringey to those existing elsewhere. 

Nevertheless, I would argue that people interpreted media stories about 

. positive images' in diverse ways, such readings being shaped by 

people's own attitudes and beliefs, in conjunction with information 

acquired from a variety of sources. Yet despite such heterogeneity, the 

media's portrayal of the policy did make an impact. Its account of what 

was happen-ng, of the *facts', undoubtedly had an effect, even on 
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people used to reading against the grain of mass media texts. 69 Whether 

people became as a result less sympathetic to local government, 

lesbians and gay men, and progressive education or simply believed 

Haringey was implanenting a radical set of policies needs further 

research. However, it seems likely that the council's ostensible 

objective of reducing bigotry was not assisted by the mass media's 

portrayal and that aimongst people already unsympathetic to lesbians and 

gays, attitudes hardened. 

The media also affected 'positive images' indirectly. First, it 

helped to create an atmosphere within which legislation like the Local 

Government Act 1988, S. 28, was more acceptable. Second, it possibly 

provoked some people who would not otherwise have done so to vote 

Conservative in the 1987 general election. Third, it gave publicity to 

right-wing ideas and their proponents thereby helping to strengthen the 

mobilisation of the right and the alliances formed between different 

reactionary groupings. 

0 

69 See R. Entman (1989) on the debate over whether the media's role 
in agenda-setting, defining the issues, influencing people's 
perceptions of the problans, and their resolution can be equated with 
shaping what people think. 
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CHAPTER SEVEN. 

SEXUAL POLITICS AND LOCAL GOVERNMENT. 

A. I NTROIXJCT I ON. 

In this thesis I have explored the development of municipal lesbian 

and gay initiatives from 1979 to 1987.. 1 began by recounting how and 

why lesbian and gay issues emerged onto the local government agenda in 

the early 1980s. I then went on, in chapter three, to discuss 

developments in some detail in three local authorities - LB Islington, 

Nottingham City Council and LB Camden. My focus there was on the 

trajectory of development, the initial surge of interest which quickly 

became superseded by public controversy, municipal anxiety, ccnTrunity 

demoralisation and, in scme cases, the eventual dissolution of lesbian 

and gay municipal structures. 

In chapter four, I went on to look specifically at the policy 

making/implementation process, to uncover the ways in which policies 

were watered down as they went through the process of being formulated 

and introduced. Finally, in chapters five and six, I explored the 

struggle over Haringey council's educational policy, 'positive images', 

examining- what happened when internal processes of political 

contairTmnt broke down. In particular, I focused on the mobilisation of 

f orces against 'positive images', the means of power at their disposal, 

and the role played by the - media. In conclusion, I evaluated the 

ability of opponents to undermine and destroy municipal gay 

initiatives. 



258 

Three key then-es have emerged fra-n my project which I wish to 

exami ne f urther here: (1) the 'mob iIi sat i on of bi as' and suppress i on of 

more radical approaches to sexual politics; (2) the crisis in 

implementation; and (3) the generation of vigorous and hostile 

opposition, as exemplified in the opposition to 'positive -.. iages'. To 

these three strands I wish to add a fourth: to what extent did lesbian 

and gay initiatives and structures survive into the 1990s? in 

addressing these issues, I hope to bring together the material examined 

in previous chapters, before going on in the conclusion of this thesis 

tentatively to explore means by which municipal activism might 

facilitate a more progressive sexual politics. 

B. MUNICIPAL SEXUAL POLITICS AND 'TIHE MOBILISATION OF BIAS'. 

The 'wbilisation of bias' is a term developed by Schattschneider 

(1960; 71) to explain the way in which some issues are organised into 

the political process and others are organised out. it is a conc4pt 

used by those arguing that the exercise of power does not have to 

involve visible, explicit conflict. Rather, power is exercised rwre 

effectively when conflicts are not even able to anerge, when certain 

interests, positions and perspectives are suppressed. ' In chapters two 

to siý of -this thesis, I argued that a more progressive sexual politics 

existed arongst the actors involved in developing lesbian and gay work 

than was evident in the actual initiatives or policies constructed and 

inplernented. Now I wish to take this position one step further, to 

suggest that the steer away from a rmre radical politics began prior to 

the mobilisation of bias; that is, certain approaches were not even 

See also on non-decision making, M. Crenson (1971: 179). 
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thought, or, if thought, immediately dismissed as inappropriate within 

the setting of local government. Why was this so? 

One possible answer might point to the political opinions of the 

actors involved. But in the case of lesbian and gay specialist 

officers, many had been, and sane remained, active outside local 

government advocating political options they would not have 

contemplated proposing within it. A second answer is that they remained 

silent because they knew certain initiatives would be deemed 

unacceptable or lead to the mobilisation of a powerful opposition. A 

third is that lesbian and gay activists themselves, consciously and 

subconsciously, believed certain approaches were inappropriate for 

local government. 

In the discussion that follows I consider these last two 

possibilities, examining the relationship between ideology and local 

government as a way of trying to understand why certain ideological 

approaches to homosexuality were deemed both unacceptable and 

illegitimate within the arena of local government. Broadly, my argument 

is that the ideological parameters of the local state - that is, the 

meanings that can be conveyed within it - possess a specificity that is 

disti6quishable from the ideological terrain of camiunity or grass- 

roots organisations. The implications of this I return to in my 

conclusion. 
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1. The ideological terrain of local government. 

In my exploration of this issue, I have found four concepts to be 

useful. They are 'dominant ideology', 'oppositional ideology', 

. structural ideology% and 'instrumental ideology'. My objective in 

using them is to address the issues raised above, and, in addition, to 

provide a n-odel of ideology which integrates neo-marxist and more 

pluralist approaches. None of these terms should be perceived however 

as fixed, quantifiable categories. Rather, they are relative concepts, 

locations on a continuum of meaning. Let me set out what I mean by each 

of these terms. 

By 'dominant ideology' I refer to those networks of meaning which 

are both generally accepted and act to legitimise and perpetuate 

existing relations of power (M. Barrett, 1991: 29-30). Z Throughout this 

thesis, I have stressed that my analysis of ideology proceeds from a 

comprehension of power as multiple and oppression as diverse, involving 

relations of race, economic class, gender, disability and residency 

amongst others. From this perspective -a kind of working relationship 

between neo-n-arxism, feminism and post-structural ism - there is no one 

dominant set of meanings issuing from one dominant relation of power. 

Instead dominant meanings are contradictory and inconsistent. For 

exaMle, to take a well-recited conundrum of socialist feminism: is 

2 Whether mean i ngs actual IyI eg it imi se or sustai n part i cu I ar soc i al 
relations is a highly contested issue. See generally on da-ninant 
ideology, T. Eagleton (1991: 5,18-21). For a useful explanation of 
ideology as systems of representation material ised in practices see S. 
Hall (1985: 104). 

Within my definition of dcminant ideology, Lexclude ideologies that 
appear to justify and maintain the status quo but are not hegemonic, 
that i s, do not comnand wi despread support, for examp Ie the be Ii ef that 
wcmen are significantly inferior intellectually to men. 
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wcmen's place the hcme or the workplace? The tension between the two 

possibilities offered reveals the potential inconsistencies between 

patriarchal and capitalist meanings. However, to see these as separate 

systems ignores the ways in which ideology and social practice condense 

different relations of power. Thus, although there are contradictions 

and inconsistencies within dominant ideology, the articulation of 

different power relations nevertheless tends to produce 'coherent' 

dcminant im9ges such as, the bu-Lch, white, upper-class lesbian, or the 

masculine, working-class, gay man. 

The second term 'oppositional ideoiogy' is used to refer to 

frameworks of meaning which challenge, negate or undermine the 

maintenance of current (unequal) social relations. Týey may function 

(counter-) hegemonically, that is, have gained broad consent, but are 

more likely, by their very nature as. oppositional to the status quo, to 

lack general acceptability. 

The third term, 'structural ideology', canes out of a neo-marxist, 

structuralist trajectory which depicts ideology as a system or level 

that in-pacts upon people. Althusser and others, who have worked within 

this framework, refer, to the process of subjects being 'hailed' or 

3 'interpellated . By this is meant that a reified (or deified) ideology 

calls to people, who, in recognising themselves as being 'hailed', 

thereby become both subjects of, and subjected to, the meanings 

ideology constructs. 

3 See L. Althusser (1971). For a useful discussion of Althusser's 
approach to ideology and the meaning of 'hailed* and 'interpellation', 
see S. Hall (1985: 102,109). See also D. MacDonnell (1986: ch. 2); C. 
Mouffe (1981: 231). 
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Loosely based on this approach, I use the term 'structural ideology' 

to refer to those meanings generally perceived as non-ideological or 

non-political; that is, those meanings taken as carmon-sense, that 

refer to 'the way things are'. 4 Thus, structural ideology can be 

detached fran its neo-n-arxist origins to function within an analysis of 

power as relational and dispersed. Whilst structural ideology 

encompasses dominant ideological meanings, it is also broader. It 

-ional meanings, such as, in includes as well generally accepted opposit. 

our society, a belief in gender equality. Yet, despite this inclusion, 

because of the generally hegemonic nature of existing power relations 

in Britain, most cam-on-sense meanings affirm or justify the status 

quo. 

This normal ised status that dominant relations and values achieve is 

crucial to their perpetuation: by what means does it arise? One 

important method is through their ccnTmnication and affirmation by 

authoritative institutions: the education system, legal system, the 

mass media and so on. Linked to this is the pervasiveness of such 

daninant ideologies. Seeming to be everywhere, conveyed by a number of 

institutions and through a multitude of social relations, their 'self- 

evident' nature is strengthened. 

The concept 'structural ideology' is therefore helpful in drawing 

attention to the comnon-sense, uncontested nature of certain meanings, 

and to the role institutions such as local goverment and the education 

4 For useful discussion on similar points, see C. Andrew 
(1984: 675); T. Eagleton (1991: 20); S. Hall (1985: 105); G. Therborn 
(1980: 2). 
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service can play. However, at the san)e time, it is important to stress 

that structural ideology, as I have defined it, is also fluid and 

contradictory - even more so than dominant ideology since it 

encompasses some oppositional meanings as well. Second, what is 

perceived as common sense wi 11 vary according to tim and place. Third, 

people do not sin-ply accept the interpretations conveyed to them, but 

rather synthesise manings within their own conceptual and normiative 

frameworks. 

1he final concept that requires explanation is 'instrumental T 

ideology'. Of all the terms discussed here, instrumental ideology is 

probably closest to the meaning of ideology within liberal political 

discourse. In contrast to neo-marxism, liberal theory treats ideology 

as functioning within a 'market-place' of meanings. People, it is 

suggested, freely choose the ideas and interpretations that appeal to 

them most. By focusing on conscious ideological choices, liberal 

political discourse tends to ignore the ideological nature of meanings 

which are not contested or consciously articulated, that is, it ignores 

structural ideology. In referring to 'instrumental ideology', I man 

those ideologies or meanings seen not as caTn-on-sense but rather as 

explicitly political. Generally held consciously, they are usually 

advocated, as part of a process of intended social change. 

Instrumental and structural ideology are terms that I use to 

identify the different ways ideologies operate - as ccmnon-sense or as 

explicitly political. Few ideologies, however, are exclusively one or 

the other. Thus, they can be seen as two sets which overlap. Non- 

structural ideologies wi 11 almost always function instrumental ly, since 
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their counter- intuitive nature means they are likely to be consciously 

he I d. However, some structural i deo I og i es aI so operate i nstrunental I y, 

that is, they are seen as requiring defence, justification or prcn-otion 

as well as reflecting 'the way things are'. 

Whilst structural and instrumental ideology are not perfect 

antincmies, they can also be treated as forming a continuLin, with 

different meanings and norms settling at diverse points along it 

according to the intensity and extent of their ideological hegemony. No 

location along the continuum is permanent, thus, over time, the 

positioning of different ideologies changes. Taking heterosexuality as 

an example, for most of the twentieth century it operated exclusively 

within structural ideology, its self-evident nature being uncontested. 

Consequently, it was unnecessary and more probably unthinkable for 

groups or campaigns to proy its claims to truth. Now, however, as we 

approach the twenty-f irst century, although heterosexuality remains for 

most people cmmn sense, challenges to its truth claims have forced 

others to its defence. In this way, proponents of a new right sexual 

politics have been forced into a dilem-na. The more they *prove' 

heterosexuality's naturalness, the more they have to acknowledge and 

indeed affirm its contested nature (see chapter five). 5 

0 

Having set out the key concepts for the rest of this thesis, I can 

now return to my original question: why were certain n-are progressive 

approaches to harosexual ity organised out of the policy making process 

of local goverment prior even to being articulated? In part this 

For discussion on a similar point in relation to ideology, see 
T. Eagleton (1991: 6). 
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question has been addressed through my discussion of structural 

ideology. Clearly, those ideologies which operated almost exclusively 

at a structural level could not have been contested since at that point 

in time no oppositional interpretation existed. However, of greater 

concern here were those more radical meanings or approaches advocated 

outside of local government but suppressed or unthought within it. 

Examples might include: lesbianism as a fundamental challenge to male 

power; policies that promoted or celebrated a polymorphous sexuality; 

anti-imperialiGt critiques of social structures such as the nuclear 

family, current social mores and so on. 

My argument is that such meanings or 

41hought or else not articulated because of 

legitimatel either to articulate opposV 

realms of structural ideology or else 

instrumental manner. Let me take each 

beginning with the second. 

approaches were either not 

local goverment's inability 

tional ideologies beyond the 

to deploy ideology in an 

of these points in turn, 

During the 1980s, the conscious communication of progressive 

ideologies was a major aspect of the politics of the new urban left. 

Within this context, lesbian and gay initiatives had an explicit 

ideologic&l role, principally to alter people's attitudes around 

homosexuality in order to eradicate discrimination and prejudice. Yet, 

such attempts to deploy ideologies in an instrumental manner did not go 

unchallenged. 

opposition concerned not only lesbian and gay policies; nuclear free 

zones, anti-apartheid initiatives, anti-racist, anti-sexist strategies, 
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all cm-e under attack (J. Oyford et al., 1989: 310-2). However, what 

became increasingly evident was that the attack was not principally 

directed at the ideological substance of the policies, a content firmly 

rooted within equivocally oppositional structural ideologies such as 

equal opportunities (J. Pfefrer, 1981: ch. 6) and I iberal -plural ism. 6 

Rather, the opposition was directed at the purposive character of the 

initiatives: their conscious attempt to use local government in an 

ideological way. 

To address why this was the case one needs to consider the nature of 

local government's, assumed role. Dominant perceptions of this included 

7 providing services, representing local residents, responding to their 

needs (D. S. King, 1989: 187), and helping to maintain or regenerate the 

local econcmy. Within any of these projects, conflict was deemed 

inevitable and even acceptable (J. Gyford et al., 1989: 299), providing 

it was kept within certain bounds. 8 Explici attempts to achieve 

ideological restructuring were, however, another matter. This may have 

been because such attempts entailed going beyond the boundaries 

established in relation to each of local government's assumed roles; 

thus, they were perceived as extreme or uncontrollable. Alternatively, 

Identified by D. S. King (1989: 185) as 'liberal-social 
democrat 

7 Leach (1989: 103) argues that local government's role as provider 
and promoter of public services was accepted both by the Thatcher 
government and by the WiddicaTbe Ccrrmittee set up to inquire into local 
government which reported in June 1986. 

8 See J. Gyford et al. 's (1989: 4) discussion of the Widdiconbe 
ConTnittee. The CaTmittee considered it appropriate for local goverment 
to have a political function with regard to conflicting perceptions as 
tv how and wh i ch pub 1ic serv i ces shou Id be prov i ded. See al so G. Mather 
(1989: 214), where he states that 'the Thatcher goverment has been 
vigilant to police the borders of what it sees as acceptable local 
policy innovation'. 
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they were construed as an attempt to do sanething outside of local 

government's role altogether; therefore they were deemed inappropriate. 

Yet why should ideological change be perceived as beyond local 

government's role? One explanation, advocated by some neo-marxists and 

socialist feminists, concerns therelationshi, ýi between local government 

and the balance of power. At this historical juncture, it is argued, 

one of the tasks of local government is to mystify and depoliticise 

social relations, 9 hiding both the constellation of power that exists 

and the way itisf ac iIi tated and reproduced by state mach i nery. Itis 

therefore crucial that local government is seen as being beyond the 

realm of ideological machinations, a basically a-political, non- 

partisan apparatus. In this way, the local state maintains its 

legitimacy and can operate with greater hegemony. 

I now wish to turn to the second, and, I would argue, even more 

powerful prohibition on local goverment's ideological role which 

concerns the actual substance or content of the meanings conveyed. The 

strength of this interdiction can be seen in the fact that although the 

new urban left attempted to deploy local authorities in an instrumental 

ideological manner, there were almost no examples that I know of where 

councils r-onveyed oppositional, counter- intuitive meanings. This is 

perhaps a surprising point. Lesbian and gay policies, in particular, 

were lambasted by the mass media and by opponents for advocating 'loony 

nonsense'. Yet, I would argue, the policies and initiatives referred to 

in this way, such as Say men's swinTning sessions or anti -heterosex ism 

training, whilst possibly unusual, were located within broadly I iberal 

9 See discussion of this argument by R. Barker (1990: 92). 
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paradigms. Thus they did not constitute oppositional meanings bey3nd 

the realms of comnon-sense. 

But perhaps this is putting the point too strongly. Such policies 

did entail the articulation of homosexuality with liberal precepts, a 

conjunction, one might argue, which gave previously mainstream notions 

a radical tint. This is a point I return to later in this chapter. 

However, here I wish to discuss why councils generally refrained frCm 

articulating non-consensual oppositional ideologies, why they chose 

not to use the powerful apparatuses of local government in this way. 

One reason was that such meanings seemed inappropriate; few lesbian 

and gay municipal actors could seriously envisage, for example, a 

teacher standing up in class and telling female students that they 

should consider lesbianism as a positive option, despite the fact that 

the opposite was a common, if less explicit, occurrence. However, as 

well as fselings of inappropriateness, equally significant was tha 

power of latent opposition. Whilst the opposition that mobilised 

against using ideologies instrumentally was significant, it was feared 

by many municipal actors that such opposition would intensify 

considerably if more radical approaches were articulated. For, at leaat 

in the case of the former, municipal actors could point to the cormion- 

sense, acceptable nature of the ideas being conveyed; but if non- 

structural ideologies were conveyed, both prohibitions would have been 

breached since such a project could only function instrumentally. 

in this way, one can see how the two constraints on local 

goverment's ideological activity ccn)e together. The relationship 
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between them is particularly evident in considering local government ts 

practice of reproducing dominant social meanings. 10 As I mentioned 

earlier in this section, the authoritative nature of local goverrment 

discourse, produced and conveyed through local state institutions, was 

important as a way of giving those meanings that sustained dominant 

social relations their cormon-sense status. However, if local 

goverrment was used exp IicJtI to convey other mean i ngs, th is wou 1d not 

only undermine its neutrality and hence its legitimacy, but also the 

cred ibi1i ty of mean i ngs and norms be i ng conveyed. One mi ght argue th is 

would be in the interests of dominant forces, if that which was being 

conveyed was an oppositional sexual politics. However, it is important 

to remember that even whilst councils were developing policies which 

contested status quo meanings, at the same time, the majority of their 

other policies continued to affirm the status quo - sexual and 

otherwise. 

Yet, local government's ability to reproduce status quo meanings 

depended not only on its status (undermined by deploying ideology in an 

instrumental manner), but also, on the actual- meanings being conveyed. 

Using local government to affirm non-structural oppositional 

ideoiogies, as well as possibly giving credibi I ity to such meanings, 

might' also precipitate the (explicit) deconstruction of daninant, 

ideological meanings. Yet, this presupposes local government can do 

these things. The prohibition on local government conveying non- 

structural ideologies, I would argue, is so powerful and so 

internalised that the possibility barely exists. Moreover, I would 

suggest that even when authorities have ! nade attempts to convey such 

IM 1v See S. Hall (1985: 98). 
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ideologies, they have been unable either-to give them credibility, to 

sustain them or to launch a deconstructive project. 

To conclude., I have developed in this section a way of understanding 

why certain approaches to lesbian and gay sexual politics were 

unthought, or, if thought, unarticulated by municipal lesbian and gay 

actors. My analysis is based on two injunctions within daninant 

ideology. First, it was not deemed appropriate for local government to 

conduct itself as a political actor advocating a prescriptive social 

vision (instrumental ideology). Second, councils were not to convey 

ideologies which challenged existing notions of conTmn-sense 

(structural ideology). I argue that left-wing actors either believed in 

these injunctions (consciously or otherwise), or, alternatively, knew 

that their breach would precipitate explicit conflict and the 

mob i1i sat i on of oppos iti on agai nst them. However, as I suggested above, 

the injunctions were violated to a limited degree. I return to this 

issue later on and there use the analysis developed above as a way of 

explaining what happened. 

C. THE IMPLEMENTATION CRISIS. 

I now wish to turn to the second therne of my study - iiTple-nentation. 

In chapter four I examined implementation problems, and the strategies 

adopted in an attempt to overccme them. Here I wish to address the 

question: why was implementation of lesbian and gay policies so 

minimal? Although the mobilisation of bias against a radical sexual 

politics was an important aspect of the policy-making process, the 

problem identified by many of the lesbian and gay actors involved as 
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pararmunt was the inability to get policies operationalised (see 

chapters three and four). 

1. Or-qanisational factors. " 

A key obstacle to the implementation of lesbian and gay policies 

arose from the hierarchical and job-segregated nature of public 

bureaucracies. This meant that those workers actually providing front- 

1i ne serv i ces, hence imp I ement i ng ant i -d i scr imi natory initi at i ves, were 

relatively uninvolved in their developnent. The traditional 

bureaucratic structure, whereby one set of actors makes policy and 

another carries it out, was left largely untransforrred by the new urban 

left, the main initiators of municipal lesbian and Say policy work. 12 

Although many lesbian and gay specialist officers attanpted to work 

with front-line staff in developing policies, these ventures were too 

ad hoc and too little supported to make much inpact. 

Divisions between policy-makers and implementing officers had a 

number of consequences for the implementation of lesbian and gay work. 

First, as I liave suggested, front-line officers were often unaware of 

the details of policy initiatives they were expected to implement. 13 In 

many 'instances, this bred a sense of hostility and resentment in 

11 For a list of factors relating to *perfect' in-planentation, see 
B. Hogwood and L. Gunn (1984: ch. 11). 

12 Although see P. Hoggett (1991: 248) on the debureaucratisation 
and decentralisation measures of the n-unicipal left in the 1980s. 
However, he argues such changes tended to be peripheral. I would also 
suggest they were not necessarily introduced by the sane authorities as 
those that developed lesbian and gay initiatives. 

13 See S. Barrett and C. ý Fudge (1981: 13-26) regarding obstacles to 
imp I ementat i on. 
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% street-level' workers who felt they lacked 'ownership' of policiesI4 

identified with management. Particularly in the case of some groups of 

n-anual workers, their sense of 'us' and 'them' led to the negative 

equation of lesbian and gay initiatives with 'them'. Clearly, such a 

problem did not just affect lesbian and gay work. However, the newness 

of the policies, their controversial nature and the mixed messages 

rece i ved f rcm mi dd 1 e-manages-nent meant many f ront- 1i ne workers perce i ved 

the policies as being illegitimately in-posed upon them. 

Front-1 ine workers' exclusion from the formal pol icy-making process 

did not man however that they po. Rsessed no discretion. Lipsky (1980) 

and others have examined in some depth the means by which 'street- 

level' officers can resist initiatives and developments to which they 

are opposed. in the case of lesbian and gay policies, this power was 

quite considerable for a number of reasons. First, most departments' 

own lack of interest in lesbian and gay initiatives meant they tended 

not to insist on staff enforcen)ent. Second, the very nature of anti- 

discriminatory policies strengthened front-line staff control. 

Whilst some lesbian and gay initiatives entailed redistributive 

polidies, such as, for example, placing particular books in libraries 

or obtaining funding for gay groups, the majority concerned 

protective-regulatory' strategies, that is, structuring council work 

to reduce levels of discrimination and prejudice. Here, reachin a 

decision proved a less serious problem in ccmparison to redistributive 

14 See E. McGarrell et al. (1990), implementation improves where 
front-line workers participate in decision-making. one also needs to 
distinguish between professional and other front-line workers, since 
the former's relationship to policies differs as a result of their 
greater job status and autoncmy. 
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policies as the mass of EOPs reveals. The real difficulty was in 

achieving implementation. Attempts to tackle discrimination and 

prejudice in the provision of council services heavily depended on 

front-line officers actually not discriminating. Although authorities 

set up complaints procedures and in other ways tried to structure and 

contain officer discretion, for example, the use of micro-oriented 

policies (D. Lewis, 1984: 218), it proved difficult to ensure council 

officers abided by EOPs unless they were actually cormitted to doing 

so. 15 

in cases where lesbian and gay officers were not in post, sane 

councillors tried to intervene in the implementation process, 

pressurising front-line officers and middle management to ensure 

policies went ahead. The results were rarely successful. Where 

councillors did get closely involved, this tended to reinforce council 

staff's perceptions that lesbian and gay policies lacked legitimacy, 

being the self-interested whim of one or two councillors. For, not only 

were the policies themselves perceived negatively as being too 

ideologically instrumental, but the very act of councillor intervention 

in the implementation process revealed their illegitimacy. If the 

policies had been proper, it was argued, they would have been developed 

within the appropriate channels. The implications of such perceptions 

of lesbian and gay work were serious. According to Lorraine Trenchard, 

former lesbian and gay officer at Ealing council: 

"if officers think things are 'loony', they won't do anythin-q. "'S 

15 See generally M. Lipsky (1980: ch. 4). 

16 interview with Lorraine Trenchard. 
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In discussing in-plementation problems it needs to be stressed that 

obstac I es did not i nvar i ab Iy cane f rom f ront- Ii ne staf f. In many cases, 

as I discussed in chapter four, individual council employees, such as 

teachers, childcare staff, housing and social services workers, 

attempted to put into practice lesbian and gay anti -discriminatory 

policies. The difficulties they faced arose from the lack of support, 

advice, encouragement, and, at times, even the dissuasion of senior or 

middle management within their departments. As a result, many front- 

line workers were put off, fearing the prospect of public complaints. 

If they put lesbian and gay policies into practice, would management 

back up their actions? 

2 Political factors. 

Throughout the 1980s, although many Labour councillors were prepared 

publicly to articulate support for lesbian and gay equality, mst were 
17 satisfied for the comnib-nent to remain a purely formal one. For, 

questions of priority aside, Labour politicians were uneasy about the 

political implications of putting lesbian and gay equality into 

practice through effective implementation. 

A 

The desire to maintain political stability was a key consideration. 

Although the depth and extent of electoral anxiety varied between 

authorities, an inverse correlation existed to scme extent with the 

size of the Labour group's political majority. Where the majority was 

greater, such as-in Haringey, Manchester, and Can-den, the necessity of 

17 See S. Barrett and M. - Hi 11 (1986: 38); see also D. Lewis 
(1984: 205) on the inportance of political support. 
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placating voters could be jettisoned in the short term. in Nottingham, 

on the other hand, where the Labour leadership was nursing a one seat 

majority, councillors remained perpetually conscious of the need to 

maintain sufficient support to stay in control and implement their 

priorities. Yet, the differing emphases on stability also highlighted 

ideological divisions. in Haringey, during the mid-1980s, the 

leadership was left-wing, with a ccnmitxnent to change. Hence, they were 

both prepared and wi II ing to take on the upheaval that might fol low any 

cha 11 enge to vested interests. The same was not true, however, for more 

moderate leaderships, such as in Nottingham and, after 1986, in C&nden 

and Islington (see chapter three). 

Nevertheless, in the long-term no authority could operate 

effectively in a politically unstable situation. This point has 

particularly important impl ications for initiatives whose 

implementation would run over several years. For example, in the case 

of 'positive images', curricular and other educational changes would 

not have comnenced until three or four years after the proposals were 

first mooted. However, by that point Haringey council, under a more 

moderate Labour leadership, was no longer prepared to withstand the 

oppotition and destabilisation such a process would provoke. Thus, it 

seems . that where policies were likely to be controversial, 

implementation only occurred in circumstances where it could take place 

quickly. For electoral and other political reasons (for example, the 

wish to implement a range of priorities), few councils were prepared to 

withstand long periods of disruption. 18 

Even though some leaders might be willing to accept such a 
situation, prolonged instability was likely to lead to party pressure 
for a change of leadership. 
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Yet, if many Labour councillors feared the inplications of 

imp 1 ement i nq I esb i an and gay po Iici es, why were they prepared to of f er 

statements of support? What did they think verbalised and written 

declarations of ccmmitment would alone achieve? These questions shift 

the focus of this discussion. instead of examining the gap between 

policy and implementation, I ask: why prcmise policies when there was 

no serious intention to deliver them? 

This is a paradox witnessed in many areas of equal opportunity work, 

in anti-sexist and anti-racist initiatives, as well as in develcping 

lesbian and gay equality work. Pfeiffer (1981: ch. 6), discusses these 

points. Using Edelman's work, he argues that political language and 

sWbo Iic outccmes are used to pI acate sect i ons of the ccnTMn i ty who are 

either unable to distinguish between *reality' and 'symbols', or where 

% symbolic' outccmes are what is desired (see chapter three). 

Barrett and Hill (1986: 38) argue that development of syn-bolic 

policies is also facilitated by the division between policy makers and 

implementers. Maintaining a distance from the implementation process 

maket it easier for councillors to offer token or syn-bolic gestures. 

They can make promises, heighten the sense of political dynamism (M. 

Edelman, 1988: ch. 2), whilst knowing and publicly asserting that 

implementation is unfortunately out of their control. 

Yet why was there felt a need to placate lesbian and gay 

ccrmunities? To consider this question we need to go back a decade. in 

their developnent of EOPs in the late 1970s and early 1980s, in their 
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critique of prejudice and discrimination, Labour councils, largely 

unwittingly, laid the ground work for lesbian and gay policies. To have 

subsequently rejected or ignored this latter emergent conTmnity, with 

its experiences of hardship and disadvantage, would have necessitated 

producing arguments that distinguished the needs of lesbians and gays 

from those of other 'minority' groupings. Within the new urban left's 

I iberal-plural ist paradigms this would have been dif f icult to achieve. 

In addition, Labour authorities in certain districts began to consider 

it pragmatic and appropriate to respond to the growing political 

resources possessed by lesbians and gays. The alternative of dismissal 

was seen as risky, bringing with it the possible hazard of protest and 

opposition, as occurred in a number of authorities where council 

leaderships refused to include lesbians and gays in formal EOPs 

statements (see chapters two and three). 

Yet, despite the fact lesbians and gays did not tend to mobilise 

against authorities that fom-ally comnitted thernselves to lesbian and 

gay policies, the extent to which they were satisfied'9 by political 

statenents alone is uncertain. Whi Ist scrm may have accepted statements 

be 1i ev i ng they wou Id be fo II owed by mun ici pa I deve I opments; for others, 

acceptance was on the bas is of a prag-nat ic be Ii ef that it was the most 

that'could be expected at that given juncture. Yet such responses 

assume a clear distinction between formal policy and concrete 

19 By this I do not man to suggest they gave their full support. 
Scme lesbians and gays did, whilst others simply acquiesced. There were 
also a number who remained utterly opposed to municipal lesbian and gay 
work for a variety of reasons and across the political spectrum. 



278 

irrplementation. 20 in contrast, I would argue that many lesbians and gays 

accepted the formal conTnitments because they perceived such statements 

themselves as an important component of the change process. 

in making this point, I begin to problematise the distinctions drawn 

earlier between *symbols' and *reality'. The dissolving of such 

polarities was evident in lesbian and gay municipal work, where the 

focus on equality and non-discrimination meant that the production of 

specifically ideological texts were seen both as constitutive of 

. reality' as well as having an impact on the process of social change. 

Yet, how great was this in-pact? In chapter three I briefly discussed 

the nature of symbolic initiatives which I described as policies that 

(ostensibly) attempt to achieve predominantly ideological change by 

prefiguring its altered meanings through metaphor. To give an example, 

if the change desired is recognition and tradication of lesbians 

greater oppression, then this is prefigured by its representation - for 

instance, giving 'lesbian' precedence in a committee title. 

Such initiatives clearly have limitations. Yet, one might argue, it 

was largely for this reason that sane were permitted by senior 

management and councillors, particularly where the prefiguring took 

pI ac4 wi th in mun ici pa 1, as opposed to more pub Iic, arenas. An i nstance 

of the latter was the laying of 'pink' wreaths on Remembrance Day. 

SyTrbolic policies were deemed an economical way of appeasing a vocal, 

20 The question of policy-making and implementation is not 
synonymous with the distinction drawn between symbolic policies and 
% reaV policies. However, the two are similar, since symbolic policies, 
although implementable, for example, Islington's 'pink plaques' policy 
(see chapter three), are seen as merely representative of commitment, 
rather than operat i ona Iisi ng 'concrete' changes in serv i ce prov isi on or 
other areas of policy. 
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disadvantaged community. At the same time such appeasement had a cost, 

as witnessed in the vigorous opposition generated by right-wing forces 

to symbolic or purely formal lesbian and gay policies. For, despite the 

fact that ideological change camot be achieved through discursive 

mans alone, at the sw-ýee time, in the case of instrumental ideological 

initiatives less disjuncture existed between verbal articulation and 

actual implementation. Hence, I non-implarentation' would not 

necessarily appease opposing forces. For example, a policy that aimed 

to promote lesbians and gay men's acceptability as parents would 

largely be achieved, at least ostensibly, through publicising the 

initiative's existence. 

However, a1 though commun i cat i on of counc iI po, 1ici es became part of 

the very process of implementation, the nature of such implementation 

was limited. Not only was this because implementation of most policies, 

even ideological ones, required more than their public announcement, 

but also because of the care councils took as to how and where they 

discussed or publicised such initiatives. This was evident in the 

limited arenas in which councillors and officers were prepared to talk 

about controversial policies, such as Haringey council's 'positive 

imagbs'. Although speeches were made in the council chamber and 

statements given to the press, I ittle discussion took place outside of 

the traditional arenas of public debate, for example, amongst the 

intended beneficiaries of the policy: children in schools. 21 

I now wish to turn to the opposition lesbian and gay work generated. 

However, before doing so, I wish to. make a final point about W 

21 For discussion of this point, see D. Cooper (1989: 72). 
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discussion of implementation. Examining implementation failure 

presupposes ascertainable policies to be implemented. one might argue 

therefore, that since only symbolic initiatives were intended by many 

leaderships, implementation can be seen as successful. In this thesis, 

I have drawn attention to the diverse, often conf I icting goals - forma. 1 

and informal - held by different municipal actors and the ways in which 

such goals changed over the period studied. For sa-ne actors their 

concern was to achieve legitimacy and stability, hence lesbian and gay 

work was a derivative objective, scmetimes necessary for the 

achievement of primary goals and sometimes just a hindrance. Yet, 

whilst progressive lesbian and gay initiatives may have never been 

intended to succeed, a deeply sceptical approach to different actors' 

objectives marginalises the disjunction between political promise and 

what was delivered, and it was this gap that I wished here to examine. 

D. OPPOSITION. 

1. Local govermient and the Private dcniain. 

In chapter three, and at greater length in chapters five and six on 

Haringey, I documented the opposition lesbian and gay municipal 

initiatives provoked. Such opposition took the form of lobbying, 
0 

deputations, demonstrations, media outrage, governmental intervention 

and legislation. Whi Ist it would be misleading to identify lesbian and 

gay policies as the only municipal focus of hostility, they were 

portrayed by many as the epitcme of 'loony leftism' and thus received 

the full wrath of opponents of the new urban left. 
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Earlier in this chapter, I discussed two prohibitions on municipal 

activity, cwpaigning for ideological change and the articulation of 

meanings beyond the boundaries of ccnmn sense (structural) ideology. 22 

These two prohibitions would have affected the response to radical 

econcmic policies as much as those concerned with sexual politics. What 

then was particular about municipal lesbian and gay initiatives? 

Various factors have been advanced: the intimate connections between 

hcmosexuality and moral issues; the deep-rooted nature of sexuality as 

a socially constructed, if not biological, 'truth'; and the impact of 

religion. Here I wish to consider a connected, although somewhat 

different issue, one that relates specifically to the articulation of 

sexuality and gender: the prohibition on local government's 

intervention in the private domain. Before going on to consider 

critically this proscription, I wish briefly to set out what I man by 

23 the 'private domain'. The meanings attributed to the private sphere 

have varied politically and historically. Here, my concern is with two 

senses: (i) the domestic realm and (ii) as encompassing, if not 

synonymous with, sexuality and personal beliefs. 

The--domestic realm is an area of life in which the state's role has 

traditionally been an aThivalent one, with the ostensible emphasis on 

separation as illustrated by the state's historical treatment of 

marital sexual relations. on the one hand, one could argue this is 

because the husband or father acts as 'the state' within the family, 

alternatively, that the state has taken on the role of 'patriarch' in 

22 See generally J. Gyford et al. (1989: 281,330). 

23 A number of feminist theorists have discussed the public- 
private distinction, see for example K. O'Donovan (1985: ch. 1,4); C. 
Pateman (1988; 1989: ch. 6); S. Walby (1990: ch. 8). 
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relations between men in the publi sphere. Eisenstein (1984: 89) 

suggests a third altarnative, that the state institutional ises and 

regulates the public-private division. By dividing the realms fran each 

other, the state facilitates the reproduction in each of different 

values and organisational styles. 24 Thus its apparent absence from 

domestic life is as much an 'intervention', a structuring of domestic 

relations, as would be a more explicit intrusion. 

in the context of local government, both direct penetration, ' 

particularly for working-class and Black families, as well as 

structuring by absence are evident. Through policies and services 

relating to council housing, education, social services and planning, 

local government has both assumed particular family structures, and 

through its provision, omissions and ideology helped to create or 

maintain them. At the sane time, despite municipal interventions into 

the f ami Iy and home, counc i1 pract i ces reproduce man i ngs that entrench 

the ideology of domestic privacy. 

The power and pervasiveness of privacy as an ideology and discourse 

was central to the opposition shown to lesbian and gay initiatives. 

SucWpolicies were deemed to challenge those aspects of domestic and 

family life considered most personal and private - sex and one's 

beliefs. 25 But why were lesbian and gay policies singled out in this 

way? Other sexual and familial policies also intervened in these areas. 

The important issue here is 'challenge'. As long as the meanings being 

24 See also N. Fraser on Habermas and gender (1987: ch. 2). 

25 See D. Held's (1987: 84) discussion of the legitimacy crisis as 
a result of more areas beccming politicised through increased state 
intervention. See also R. Barker (1990: 167). 
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conveyed remained within structural ideology and even more within 

dominant ideology, they existed for the large part as invisible. It was 

only when councils appeared to go outside of this, when they appeared 

to be explicitly promoting new sexual and familial beliefs, that their 

work was deemed, or could be constructed as constituting, an 

interference with the ideological sanctity of the private realm. 

Opposition to what was perceived as municipal penetration of the 

private realm came from all sections of the cam-unity, and from the 

1 ef t as we 11 as the ri ght -a deta iI author iti es i gnored to the ir cost. 

Lesbian and gay initiatives, at least ostensibly, were predicated on a 

belief in the well-intentioned state; why else would people accept 

further statist intrusions into their lives? Attitudes towards the 

state divided the progressive community in their response to lesbian 

and gay initiatives. Criticism came, amongst others, f ran Bea Campbel 1, 

writing in Marxism Today, 26 and also in Haringey from maThers of the 

cam-unity group, Haringey Black Action. Whilst sane members supported 

the council's initiatives, others saw them as irrelevant to the 

problems facing lesbians and gays or as damaging to the Black camunity 

because of the increasing state penetration they signified. 27 

Although many councils disclaimed such interventions, arguing their 

policies were located in the public sphere, their response satisfied 

few. For reasons already discussed, most people perceived sexual 

26 Marxism Today, February 1987. 

27 See D. Cooper (1989: 55-6); S. Rowbotham (1989: 145). See also K. 
Mercer and 1. Julien (1988: 109) on the state's stereotypical 
construction of Black people's sexuality; within this context, to what 
eytent should atteapts by local goverment actors to ostensibly 
validate Black gay sexuality be trusted? 
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politics as too intimately connected with the private realm to accept 

municipal disclaimers. For others, their hopes of a substantial 

political resettlaiient were dashed by liberal affirmations of the 

public-private divide. 

2. Gender and hcm)phobia. 

Yet in understanding the opposition to lesbian and gay policies, it 

is vital to look beneath public discourse. Whilst the arguments of 

opponents largely focused, as I have said, on state penetration and 

disruption of the private sphere, equally important, although 

understated, was anti-lesbian and gay feeling. in chapter five, I 

discussed the predcminance of I iberal sexual paradigms which forced not 

only the left, but the right as well, to re-articulate their positions. 

However, underlying such paradigms, what attitudes and images of 

hcmosexuality were held by opponents of the policies? This discussion 

can only be tentative, since the lack of a plethora of 'evidence' makes 

conclusions difficult. Some statements do, however exist, which I will 

incorporate into the discussion; otherwise, the sexual meanings 

considered are based on more general theoretical work and research. 

I 

My focýjs here is on the content and roots of hormphobia: a fear, 

disgust and loathing of hormsexuals. I have chosen this focus in order 

to explore the ways in which gendered individuals negotiate and live 

their relations to sexual orientation, an intersection of three 

interconnected variables: ideology, interests and rmterial ity. Whi Ist, 

I would agree with critics of the term who argue it does not tel I us 
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why such feelings exist nor how to eradicate them; 28 'hcmophobia' does, 

believe, helpfully focus attention both on the content of negative 

lesbian and gay images, as well as on the intensity of responses. 

Paradoxically, from a feminist perspective, the least observable 

form of hcmophobia in the opposition to lesbian and gay municipal 

policies was that expressed by heterosexual men towards lesbianism. I 

would suggest this was for two key reasons. First, lesbian and gay 

initiatives did not generally develop or publicise a feminist analysis 

of sexuality, in particular of lesbianism. Second, male anti-lesbianism 

seemed to take in this instance a more patronising form, negating the 

independence lesbianism might proffer by ignoring its existence. An 

exaTple is the Earl of Halsbury's speech in the House of Lords. 

"Lesbians were (not) a problem. They do not molest little 
girls ... They are not wildly praniscuous and do not spread 
venereal disease. It is part of the softening up propaganda that 
lesbians and gays are nearly referred to in that order. The 
relatively harmless lesbian leads on to the vicious 
gay ... but-the loony left is hardening up t% lesbian camp 
and ... they are becaning, increasingly aggressive. 

The pervasiveness of male antagonism and opposition to lesbianism 

has been analysed by a nurber of feminist writers. 30 Explanations 

include perceiving lesbianism as a syn-bolic challenge to male 

authority-, the withdrawal of amtional and material servicing as well 

28 See C. Kitzinger (1987). 

29 The Earl of Halsbury, House of Lords, 18 December 1986, col. 
310. 

30 See C. Douglas (1990); L. Faderman (1981); S. Jeffreys (1990). 
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as of 'consensual' hetero-sexual access, 31 and the links between 

lesbianism and female political/emotional solidarity. 

Yet, in a patriarchal society, it is not men's dislike of lesbianism 

that is surpr isi ng. 32 What is perhaps more in need of exp I anat i on is the 

fear and hatred many men feel towards male homosexuality. As Frye 

(1983: 135) claims, in a 'male supremacist culture' not to love men is 

the worst possible sin. Yet,, at the same time, she argues, straight men 

are anti-gay. Frye's explanation for such a phobic reaction is men's 

fear of an unlimited, ungovernable masculinity. 

This is an interesting ccnTmnt in light of the contradictory 

stereotypical portrayal of gay men as not only highly sexually active, 

but as also -, affeminate. Petchesky (1985: 271) emphasises this second 

quality in the context of the North American new right, whom, she 

argues, saw male homosexuality as signifying a breakdown in 

masculinity. 33 However, that gender and sex should be linked in this way 

is not inevitable. in many cultures, homosexuality, and to a greater 

extent, bisexuality, have been seen as compatible with more 'macho' 

forms of masculinity. Petchesky's statement also raises a further 

question. Why should a breakdown in traditional masculinity matter? One 

answer is-that both masculinity and heterosexuality are perceived as 

31 See C. Smart (1989: ch. 2); 'in saying no to sex, wcmen are also 
challenging the extensive power of men which goes beyond sex' 
(1989: 32). 

32 By this I do not mean that al I men are ant i-I esb i an. However, it 
could be argued that anti-lesbianism is a *rational' position for men 
to take within a capitalist patriarchal society where wcmn formally 
have the legal and econcmic means to choose not to reside with men. 

33 For other explanations of hcrmphobia, see L. Reiter (1991: 166). 
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serving some other goal or set of social relations. it is not therefore 

simply a matter of considering what is in male interests. If that were 

the case, male homosexuality might be acceptable. Rather, the issue is 

the nature of the implications for relations of class and nation of a 

particular kind of masculinity and sexual behaviour. 34 Kinsman 

(1987: 105) appears to advance thismore, functionalist perspective when 

he argues that 'queer-baiting and the social taboo against 

homosexuality serves to keep all men in line'. 

Are heterosexual men then as much the victims of hcmophobia as gay 

men? Were the men who opposed lesbian and gay policies equally 

oppressed by dominant sexual ideologies? Whi Ist this my have been true 

at some metaphysical level, undoubtedly few heterosexual males 

perceived it to be the case. Rather, they saw themselves in opposition 

to male hcmosexual ity; the *other' by which -they were defined. Herek 

(1987: 72) makes a similar point when he suggests heterosexual men 

reaffirm their male identity through attacking gay men. To what extent 

were these fears paralleled in the opposition shown by women to 

municipal lesbian and gay strategies? 

In the USA., many of the right's campaigns against feminist and gay 

initiatives have been led, actively engaged in, and supported by wCmen. 

This phencmenon of new right wanen has been discussed by several 

feminist writers, particularly in the USA, such as Dworkin (1983), 

Eisenstein (1984), Match (1987) and Petchesky (1985). In Britain, 

34 One analysis of the stigmatisation of homosexual ity is based on 
the contradiction it poses to the nuclear family- ideal of modern 
capitalism, see, for example, S. Walby (1990: 118). J. Weeks (1989: 75) 
argues that notions of social purity, important within capitalism, were 
facilitated by the hcrmsexual as, 'other. '. , 
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local c&Maigns such as the Parents Rights Group in Haringey, as well 

as other organisations opposed to lesbian and gay equality, had women 

as leading participants. in discussing why this might have been the 

case I wish to focus on one key factor, heterosexual wcmen's attitudes 

towards homosexuality - male and female. 

In the case of gay men, the hcmc>phobia felt by many wcmen centred on 

what was perceived as the former's 'uncontrollable' sexuality. Fears of 

paedophilia, sexual harassment and violence, localised truths for many 

wcmen, were projected by them, by heterosexual men, and by the media, 

onto gay men, forcing the latter to become the sexualised 'other' 

against which heterosexual men could be favourably ccmpared. Although 

35 wcmen's f ears of gay men took a number of forms, in the context of 

lesbian and gay policies, a key issue was the protection of children's 

sexua Ii ty. 36 As Idi scussed in chapters fi ve and six, such f ears came to 

a head over the children's book. jenny lives with Eric and Martin. But 

what did wcmen fear for their children? 

The images of what it would man for sons to turn out gay functioned 

at different levels of awareness or consciousness. At an articulated 
I 

level, many women feared the dissolution of the family. Less 

articulated was the corollary that their sons would never marry and 

settle down, and less conscious still, the image of arid, unfulfilled 

lives as dusty bachelors. lnterwovenýwith this set of in-ages was 

35 it seems possible that the fear was more to do with some 
abstracted notion of gay male sexuality than of gay men themselves, 
since many women would have had social relationships with men they knew 
were gay. Similar points have been made about the nature of racism. 

. 
36 See speeches of Conservative councillor, Harwood, and PRG 

member, Headd, at Full Council meeting, 20 October 1986. 
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another, also operating at different levels of consciousness. Gay 

sexuality was a ten-ptation that, once given in to, would latch its 

tentacles into 'victims* with incredible tenacity. in addition, the 

sexual release provided by hcmosexual activity might also unleash other 

repressed desires. Wonen's sons would becane savage wild animals; 

refusing to fulfil their responsibilities, they would live out their 

days in the twilight of civilization. Although barely expressed in the 

public arena in relation to homosexuality, these contradictory, yet 

condensed images, becu-ne crystallised in public discourse on AIDS. 

Thus, AIDS became a focus for much of the opposition towards lesbian 

and Say municipal work. In the mid-1980s at least, cam)ents could be 

made about AIDS which would have been deemed unacceptable if explicitly 

directed at gay men. 

Equal ly as powerful as many wannien's f ears of gay male sexual ity was 

their disgust of lesbianism. Yet, whi Ist it might be possible to argue 

that men's withdrawal of sexual interest from wcmen is contrary to the 

latter's interests, this seem a harder argument to pursue in the 

context of lesbianism. Clearly, many women feared their daughters being 

proselytised, as was made evident in the opposition shown to Carden 

countil when it tried to establish a lesbian centre. 37 Aside from that, 

lesbi . anism was perceived as symbolising women's failure and 

disempowerment. Such hcmophobia was largely grounded in many 

heterosexual wcmen's own investment in their femininity. Onto lesbians 

was projected al I the self-disgust felt by wcmen who saw themselves as 

personally failing to attain the feminine ideal. Not only did lesbians 

fall short by their very identity as lesbians, but, as well, by 

37 Personal knowledge. 



290 

consciously and explicitly rejecting feminine goals, many lesbians were 

perceived as insulting and negating other wcmen's own 'choices' and 

1 ives. 

Identified with ugliness and male rejection, lesbianism was also 

perceived within dominant ideology as a parody of heterosexuality: two 

women mimicking heterosexual love, second-rate because never able to 

authentically replicate the *real thing'. Whilst androgenous looking 

lesbians were denigrated for rejecting feminine ideals, butch-fenn-a 

I esb i ans were f requent 1ypiti ed, as poor, pathet ic subst i tutes -aIif 

no woman would wish on her daughters. 

Yet to understand female anti- lesbianism, it is also necessary to 

consider what heterosexuality offers women, to consider why women have 

such an investment in status quo heterosexual relations. Arguments that 

women have been duped, aside from being insulting, do not adequately 

explain the subtle workings -f ideology, nor the actual benefits wcmen 

receive. One set of explanations can be found in the relationship 

between power and sexuality. As a result of unequal gender relations, 

for many women, particularly white, middle-class houseworkers, their 

attachment to men is the ir pr imary Ii nk to pub Iic power. Lesb i an i sm, in 

contrast, sWrbo 1i ses the negat i on of power, by Ii nk i ng women to others 

as marginal as themselves. Col I ins (1990: 193-5) suggests this latter 

point is particular pertinent for Black, 'working class wcnien since 

their only coincidence with the norm is by virtue of their 

heterosexuality. But it is not just a matter of power or mainstream 

status outside of the home. In the USA, right-wing women focus on the 

security heterosexual units grant women. They argue that women's 
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liberation, in contrast, lets men 'off the hook', since they are no 

longer (held) responsible for meting wanen's physical and econ=ic 

needs. 

Heterosexuality offers wcmen an apparent means of ensuring that 

those agents with relatively greater political and econanic power 

remain linked to them. Crucial to such security is the notion of women 

as desirable objects, to be cherished and protected by men. 38 The 

ideology of heterosexual romance is important to many women. It 

syrbolises men's need for women, offers women a form of power (A. 

Snitow, 1983: 252), and provides a highly seductive, exciting in-age. 

Yet to what extent does this explain sane heterosescual wcmen's anti- 

lesbianism? I would suggest that perhaps investment in the offerings 

of romance is greatest an-angst those wcmen for whcm it remains an 

ideal, for whom the rest of life seem harsh and unyielding. Prcmoting 

hcrmsexuality thus seemed to be taking away this last social good, 

leaving a world unenviably grey. 

E. THE CHANGING NATURE OF LOCAL GOVERNMENT LESBIAN AND GAY POLICIES. 

1987'TO 1991. 

Between 1987 and 1991, local goverment underwent a number of 

changes, and, by 1991, specialist lesbian and gay municipal structures 

had largely disappeared. in this 
section I wish to discuss how this 

happened by considering four sets of factors: central goverment 

38 See J. Radway (1987). 
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intervention, financial and legislative changes, the altered discourse 

of counci I lors and of f icers, and conTrunity disi 1 lusionnent. 

Councils like Haringey epitcmised for central goverment their 

growing dissatisfaction with the local state more generally. Within 

this context, the Widdiccn-be Inquiry was established in 1985, and 

subsequently, legislation introduced, intended to deal with the 

I cancer', the %new corruption' that was penetrating local government 

(J. Gyford et al., 1989: 280). As Ridley, Secretary of State for the 

Environre-nt stated (1988) (quoted in D. S. King, 1989.198), 'where 

local responsibility breaks down there is inevitably stronger pressure 

for central intervention'. 

According to Gyford et, a]. (1989), central goverment's sudden 

concern with local authorities owed much to the threat or at least the 

obstruction they posed to the government's dcminant strategy for 

securing econcmic and social welfare. However, in their discussion, 

Gyford et al. are scathing about the threat posed by 'sub-revolutionary 

rhetoric' (1989: 326), which they claim 'no serious observer could have 

imagined... (would) have ... possessed the resources necessary to 

overthrow an elected government'l. Undoubtedly this is true. However, 

what they- ignore is the substantive ideological challenge posed by 

authorities who attempted to restructure conTnon sense meanings. 

Ccrrbined with a strategy of using ideology in an instrumental manner, 

this process brought down on, left-wing councils the wrath of the 

general public, media, and central goverrinent. 39 More importantly, 

I 

39 Arguably it was also about, redefining the boundaries of the 
political, see H. Butcher et al. (1990: 158). 
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authorities such as Haringey partially lost their legitimacy as state 

apparatus. 40 

This latter process was evident in a number of ways. First, diverse 

outside forces intervened, treating the councils as if they were 

oppositional campaigning bodies rather than public institutions. This 

is, I believe, an important point. Because authorities began to behave 

more like grass-roots pressure groups, they were treated as such. Thus 

the extra legitimacy and authority they had possessed as governmental 

bodies, which assisted in the ccrmunication of daninant meanings, 

largely evaporated when they stopped conveying such meanings. In the 

case of Haringey, accused by local residents of lying, misleading and 

misrepresenting (see chapter five), the council lost much of its status 

as an 'authoritative constructor of social reality' (G. Salaman, 

1980: ch. 11). Opponents of 'positive images' threatened publicly to 

burn local authority books and to keep children out of schools without 

bringing on themselves any of the censure that usually follows such 

activities. Instead, the council was censured for lawlessness and 

violence (see chapters five and six). 

Socond, the process of delegitimisation was exacerbated by central 

government intervention which pushed councils towards crisis and then, 

by reasserting the dominant relations of-power within the state, back 

towards *normalcy'. 41 The first stage was achieved by heightening the 

discursive struggle already taking place, and-by lending support to 

40 See R. Barker (1990: 161). 

41 See broad discussion on the state's response to ideological 
crisis by B. Jessop (1990: 65). 
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the policies opponents; whilst the second entailed legislation, 

ministerial regulation, and derision. 

This last technique, deployed throughout the govermient's opposition 

to 'positive images', was an important factor in forcing authorities 

such as Haringey to take their own action to contain and undermine 

lesbian and gay initiatives. Leaderships acted, motivated by a 

determination to regain legitimacy as a credible state body. Whilst the 

government introduced the Local Goverrment Act 1988, S. 28 

demonstrating the pol it ical consequences of 'stepping out of -I ine', it 

was left to political forces within the Labour Party and local 

goverrrmnt to do the rest. How intentional or conscious any of this 

process was is hard to say. However, the continuing assault on counci Is 

by the centre, combined with the Labour Party's desperate drive to 

regain political credibility, caused authorities like Haringey to 

eschew policies that would escalate their de-legitimisation to 

constituents and establishment alike. instead, they were propelled to 

en-phasise those aspects of their work which depicted them as efficient, 

well-managed authorities, providing the services required within the 

legislative framework operating. 

In addition to central goverrment's direct intervention in relation 

to particular policies such as 'positive images*, their political 

agenda more generally impacted upon lesbian and gay municipal 

initiatives. Between 1987 and 1991, local government underwent a number 

of changes as the Thatcherite agenda of individualism, familial 

morality and private market mechanisms gained ground (H. Butcher et 

al., 1990). The introduction of new housing policy, ccmpulsory 
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ccmpetitive tendering, educational reform, and other limits on local 

42 government powers, all had implications for the development of equal 

opportunity policies. However, I would argue the major challenge to 

lesbian and gay initiatives, and to EOPs more generally, was the 

financial crisis that faced many authorities following the 1987 general 

election. 

Banking on a national Labour victory, many new urban left councils 

had spent the preceding years using financial creative accounting 

techniques to expand their work in line with policy commitinents or to 

maintain a steady level of service provision in the face of repeated 

central government attempts to reduce local authority spending. The 

1987 Conservative victory, however, forced many local Labour Parties to 

reconsider their financial position (see chapter three). in Haringey, 

the left-wing council leadership refused to make cuts, arguing for a 

strategy of defiance and non-compliance. in September 1987, it was 

replaced by a leadership from the party's centre. Elsewhere, left-wing 

leaders either stood down or remained prepared to implement a new 

political and financial agenda. 

Lesbian and gay initiatives suffered heavily in the budgetary 

reductions of 1987/8. Their perceived unpopularity meant they were 

offered up as savings in Haringey and cu-nden, despite the limited 

financial difference this would make. The new political leaderships of 

the late 1980s, more closely aligned with the national Labour Party 

leadership, tended also to be less sympathetic to lesbian and gay 

policy, prioritising instead political and electoral stability. Thus, 

42 C. Moore (1991). 
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aside from the financial cut-backs faced directly by lesbian and gay 

and equal opportunity units, attmVts to get other services to develop 

and inplement lesbian and gay initiatives becane increasingly difficult 

as officers sensed the issue's political deprioritisation. Faced with 

growing workloads, shrinking budgets and reduced staffing levels fran 

vo, 1 untary and conpu 1 sory redundancy progrartmes as we 11 as the f reez i ng 

of posts, management felt able to legitimately refuse or to 

alternatively stall on developing lesbian and gay work. 

Haringey council was one of the hardest hit, facing financial crises 

that recurred annually between 1987 and 1991. Twice it faced S. 114 

reports, newly inplemented goverment legislation, which brought 'non- 

essential' spending to a stand-still. 43 Lesbian and gay work's lack of 

any statutory basis (apart from the discriminatory bases of the Local 

Government Act 1988, S. 28 and the Education (No. 2) Act 1986) affected 

its position throughout the periods of budgetary reductions. As 

councils became financially leaner, the choice of what to cut grew 

increasingly harder as statutory provision had to be protected. It was 

also difficult to reduce or withdraw apparently popular services such 

as education, libraries and social services. 

43 The Finance Act 1988, under which reports were issued, 
transferrbd considerable power to local government finance directors 
who were responsible for issuing a report when it appeared the 
authority's budget might run into deficit in that financial year. Scme 
finance directors used this power to achieve certain demands by 
threatening to otherwise issue S. 114 reports. Thus its in-pact has been 
greater than can be determined from the number of reports issued. once 
i ssued, a report I asted unt iI suf fici ent sav i ngs had been made f or the 
counc iI 's budget no I onger to be head i nq for a def icit. Such sav i ngs 
arose from halting all 'non-essential' expenditure, which included 
everything that was neither statutory nor contractual. Lesbian and gay 
work was one of the areas severely hit. Not only did it stop 
expenditure during the period of a report, but it underTnined planning 
and policy development, over a longer period within the authorities 
concerned. 

I 



297 

ongoing financial crises did not hit all authorities as severely as 

Haringey. 44 However, other f inancial modif ications also af f ected lesbian 

and gay work. One key change was the financial reorganisation in many 

authorities that followed the introduction of compulsory competitive 

tendering (OCT) in the Local Goverment Act 1988.45 Recharging systems 

were introduced so that central services' costs would be paid for from 

deparbriental rather than centrally held budgets. This was statutorily 

required in order that council bids for nunicipal tenders would not 

have a conpetitive advantage through having part of their running 

costs subsidised. 46 

it is too early too identify the full effects of recharging on 

lesbian and gay work. However, from the start, new accounting 

techniques increased pressure on local authorities to keep their 

central costs, including equal opportunity units, as low as possible 

(H. Butcher et al., 1990: 163). Equal opportunity officers within 

tendering services were made redundant and equal opportunity training 

for employees in those services deleted. 47 Whilst OCT has so far only 

affected a few services, such as parks maintenance, cleaning, catering 

44 See E. M. Davies et al. (1986: ch. 10). 

45 See P. Hoggett (1991: 248-9); Local Government Information Unit, 
Equality News, February 1992, no. 13; and personal knowledge regarding 
Haringey council. 

Tender bids were made on the basis of departmental projections 
as to how cheaply they could run a service. clearly, this would be much 
less if scme of their costs, such'as training, personnel, strategic 
development, EOPs were met by other departments.. 

47 See Local Government InforTmtion Unit, Equality News February 
1992, no. 13; and also personal knowledge. 



298 

and public works, 48 many authorities have introduced recharging, private 

sector financial management, and (depart; mental) cash limited budgets 

across their councils. 

The introduction of market f inance systems needs to be seen as part 

of a broad shift in the ethos of, local authorities during the late 

1980s as notions of 'equality' gave way to those of 'quality' and 

. efficiency'. The discourses of central government began to be taken on 

by council officers and councillors. Local government's role was 

changing. COT and other legislation meant that its primary ostensible 

function was no longer to provide services but to co-ordinate their 

provision by other bodies - private and voluntary (N. Flynn, 1989: 103). 

Thus, as wel I as the direct in-pact of changes on lesbian and gay units, 

the newly emerging role of local government further reduced units' 

remit. As more services and provision were taken on by other bodies in 

the voluntary and private sector, lesbian and gay officers, and 

councillors found it increasingly difficult to ensure EOPs were 

app'. ied. 49 Whilst, in theory, councils as purchasers of services and 

provision should have been able to insist on EOPs, in practice this was 

extremely difficult since council officers were unable easily to 

monitor or co-ordinate work with external bodies. 50 

0 

48 Public works includes building, rehabilitation, decoration and 
maintenance of council buildings, residential and non-residential. 

49 D. Lewis (1984: 207) argues that ccrmvinication might be easier 
between managers at the same level in different organisations than 
vertical communication within one institution. However in the case of 
lesbian and gay work, such horizontal camiunication structures tended 
not to exist, except with the progressive voluntary sector. 

50 See E. McGarrell et al. (1990: 438) on the difficulties where 
implementation involves interagency development and ccmmunication. 
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Attitudes to EOPs work arongst councillors and officers were also 

changing, particularly in authorities seen as having led the way. 

Singh, chief executive of Haringey council, opening a conference on 

4Equal ities' organised by the Local Goverment I nforimtion Unit, argued 

that equal opportunity units were no longer appropriate. 0, ýt what was 

needed was 'rminstreaming', gett i ng the deparb-nents to take 

responsibility for equalities work. 
51 I do not intend here to criticise 

this approach, except to suggest that the reason units were initially 

set up was because services were not deaned sensitive or committed to 

EOPs. Whether this has changed sufficiently for units now to be 

redundant, and whether the structures exist to ensure equal opportunity 

work would not be marginalised in departments are contested issues. 

In conjunction with these changes, authorities such as Camden, 

Islington, Manchester, and Haringey, faced the increasing 

disi I lusiom-ent of lesbian and gay ccnTmnities (see chapter three). As 

several activists stated in interviews, lesbian and gay municipal 

policies happened because gays and lesbians, whether as officers, 

Labour Party members, ccffmnity activists or councillors, demanded and 

fought for them. However, the effects of professional isation, the 

reallsation how slow and difficult change was to achieve, the 

ineffectiveness of lesbian and gay ccrnnittees, and the lack of 

implementation despite paper promises, led many lesbian and gay 

activists to lose faith in the possibilities local government offered 

51 See D. Cooper (1991: 16); see also Local Government Information 
Unit, Equality News, March 1992, no. 14. 
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(see chapter three). 52 Such tensions were exacerbated as lesbian and 

gay officers and councillors found themselves unable to fulfil the 

demands placed upon them. To scme on the outside they semied 

increasingly ccn-placent and co-opted. 53 Thus, in many authorities the 

working links between officers, councillors and a ccnTnitted, wider gay 

ccmnunity began to dissolve. 

Yet it would be wrong to see the transformation of lesbian and gay 

municipal policies as entirely negative. In CaTiden, a consultant report 

in 1990 led to the re-structuring of lesbian and gay work. in 1991, all 

Cw-den's equal opportunity units and cam, ittees were merged into one, 

a transformation mirrored across the country, but not seen by all 

lesbian and gay officers as inevitably negative. 

"The changes happened because the units were not effective... it 
was a way of bringing things together and providing co- 
ordination. "(L. Trenchard interview) 

In Islington too, 1991 was seen as the time for a new start. Despite 

co-options no longer being legally permitted, the newly returned chair 

of Islington's Lesbian and Gay Ccnmittee, Bob Crossrran, was determined 

to improve carmunity -participation and to avoid past mistakes. 54 These 

he Identified as trying to implement change too quickly and 

52 In Manchester, for example, at the date of completion (May 
1992), neither the Lesbian nor the Gay Men's Sub-Ccmmittee had met for 
many months. 

See also R. Barker (1990: 93) on the effects on legitimacy where the 
state is unable to meet expectations; that is where um-et demands turn 
into dissatisfaction. 

53 See S. Franzway et, al. (1989: ch. 7) on the experience of 
'feirK>crats' in Australia. 

54 Interview with Bob Crossman. 
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underestimating the need for allies. Crossman hoped the revarTped 

committee would be more successful. 

Elsewhere, beyond London, activists in authorities as diverse as 

Bristol, Rochdale, Birmingham and Edinburgh continued to argue, 

campaign and to varying degrees secure lesbian and gay policies and 

funding. Although lesbian and gay activists in these authorities had 

watched And I earned f rcm the mi stakes made eI sewhere, at the same t ime 

many of the demands made mirrored those of the early 1980s, such as for 

lesbian and gay centres, specialist officers and ccm-nittees. 

Nevertheless, despite the general continuing emphasis on bureaucratic 

structures, the political cl imate had changed. Initiatives springing up 

in the early 1990s seemed less aspirational and more cautious, grounded 

in entrenching and non-nalising the contested achievements of the 

previous decade. 

0 
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GJAPTER EI GHT. 

CONCLUSION: THE POTENTIAL FOR CHANGE-. 

In the conclusion to this thesis, I wish to return to the question 

first raised in the introduction: can local goverm-ent substantially 

transform sexual politics? By this I man sexual politics both within, 

but more especially outside, the municipal infrastructtire. So far I 

have discussed the problem, limitations and constraints. I now wish to 

address the possibilities. 

The potential of the state to engineer progressive change is a topic 

that has received significant discussion frcm neo-marxists, mongst 

others. Challenging instrunentalist marxist analyses that the state 

responds directly to the ruling class and therefore the only solution 

is its overthrow, neo-marxists have used a variety of approaches to 

explain and analyse the possibilities for progressive manoeuvre within 

the state itself. These have ranged from the ffechanistic, l to others 

oTphasising the inportance of collective agency and the 'exploitation 

of contradictions'. 2 Whilst this thesis has explored the attmpts and 

achievements of different actors as well as revealing a nunber of 

contradictions in local state practice which undoubtedly could be 
A 

exploited, I do not wish to develop these strategies here. Rather, in 

this conclusion, I want to draw on the insights of feminist and post- 

structural i st analyses by discussing the prospects a decentred approach 

to municipal sexual politics might provide. However, before doing so, 

See E. 0. Wright (1978). 

2 See R. Miliband (1978); N. Poulantzas (1973). 
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there are two general points I wish to make. The f irst appertains to 

the relationship between ideology and collective provision; the second 

concerns the nature of bureaucratic lesbian and gay policies. 

in this thesis I have focused on ýideoloqy rather than collective 

provision and services since it was at the level of ideology that 

lesbian and gay council initiatives posed the greatest potential 

challenge to the status quo (see chapter seven). However, it is none 

the less important not to neglect local government's key role in the 

area of providing public services. Linda Bellos, former leader of 

Lambeth council, when interviewed, expressed criticisms. of council 

po, 1itici ans who concentrated on us i ng 1 oca I government as a can-pa i gn i ng 

tool rather than on improving service provision. She argues that few 

councils were able to do both jobs adequately and that since local 

government was ne i ther we II -p I aced nor appropr i ate as an i deo I ogue i ts 

primary objective should be to provide the best services possible for 

the entire ccmrunity. 

The nature of this relationship between service provision and 

ideology is crucial in rethinking local government's abi I ity to convey 

a progress i ve sexua I po, 1iti cs. Fi rst, we need to quest i on the extent to 

wh i ch co I Tect i ve prov isi on or serv i ces can be seen as non- i deo I og i cal . 

Enab Ii ng I esb i ans and gays to adopt and f oster, f or examp I e, cha II enges 

traditional sexual meanings. Yet, , even less ostensibly innovative 

policies, I would argue, can have important ideological implications. 

in-proving housing provision for low inccme households or eradicating 

discriminatory ten-ns in tenancy agreements may seem ideologically 

unchallenging. However, people without severe housing worries may be 
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3 more ready to organise politically around other issues. Moreover, as 

I stated at the beginning of this thesis, ideology is not autorKrnous. 

It is as nuch affected by changes elsewhere as by 'direct attack'. 

Thus, if the econanic, social and cultural position of lasbians, gays 

and heterosexuals changes, in part due to transforming local 

govermient *s prov isi on of serv i ces, th iswiII inpact upon the n-ean i ngs 

attributed to sexuality and gender. 

Therefore, in considering the potential of local authorities, we 

need to consider a wide range of municipal practices, not just those 

that ostensibly seem to be about conveying oppositional ideologies. 

This brings me to my second point: the intersection of bureaucracy and 

sexuality. A number of issues relating to this convergence have already 

been raised, particularly in chapter seven. Here I wish to draw 

attention to two further issues, whose examination, I believe, may 

point the way to potentially more successful local government 

strategies. 

I beg inwi th the prob 1 em of c1 osure. In chapter fi ve, I argued that 

municipal texts on lesbian and gay policies possessed insufficient 

clos6re, that is, they were too vague, tentative, and hence open to 

conf I icti6g interpretations. At the smie time, however, the very nature 

of bureaucratic discourse and policy-making' meant that certain 

positions, perspectives and analyses became temporarily frozen as 

authoritative. 4 This can 'be seen -most clearly in the discursive 

3 Th is po i nt contests the assunpt i on of scme I eft-w i ng part i es that 
-people mobilise mast when they 

-are 
deprived, marginalised and 

oppressed. 
4 See P. Nanton and M. Fitzgerald (1990: 157). 
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dominance of equal opportunities, within which conceptual framework 

lesbian and gay politics had to be located. As I discussed in chapter 

seven, lesbian and gay policies were possible because a tenable 

paradigm for their development - equal opportunities - already existed. 

The meanings inTnanent in such an approach had an importmn' effect on 

how lesbian and gay politics was perceived. Thus, the 'problem' became 

unfair treabmnt of a minority group,, the 'objective': equality of 

opportunity and the 'solution': anti-discriminatory initiatives. 

A second diffi cu I ty arose as a resu It of the hi erarch i ca I nature of 

local government which made debate, struggle and change very difficult 

to achieve except between bureaucratic equals. one might argue that 

lesbian and gay policies were based, on the wishes and demands of 

lesbians and gays; however, as I have shown, such wishes were 

powerfully mediated by local authority structures and processes. As 

well, the very people whose behaviour and practices were supposed to 

change as a result of lesbian and gay policies, in particular frunt- 

line staff, were formally excluded frcm the process of policy 

deve I op-nent. I nstead, they rece i ved documents and Ii terature exp Iaini ng 

the council's position, as did local heterosexual residents whose 

Dositiv participation was also marginalised. 

Not only was the autocratic nature of such a process antithetical to 

a dialogue of change but, moreover, it made the production of 

% subjugated knowledge' within, a rmnicipal sexual politics practically 

inpossible. 5 Lesbian -and. -gay policies,, in ccmmn with other equal 

See K. Ferguson (1984). By 'subjugated knowledge' I rman scme 
form of 'oppositional' knowledge (see chapter, seven), produced, frcm the 
perspective of the subordinated subject. 
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opportunity initiatives, were unusual in that they were ostensibly 

constructed from the perspective of the oppressed or disadvantaged 

subject. Thus, their production was grounded in the agency of lesbian 

and gay municipal actors rather than heterosexuals speaking on their 

behalf. Yet, at the same time, the- actual knowledge 'produced' was 

paradoxically located within dominant explanations of the 'problem' as 

a result of developing lesbian and gay initiatives within the local 

state. For the discursive framework to have been different, lesbian and 

gay ccnTmnity activists needed a stronger role, first, to be able to 

develop initiatives and second, to do so ideologically removed from 

dominant municipal paradigms. This did not happen. Despite the co- 

optee structur e, pub Iic meet i n9s, ccmnun i ty consu I tat i on and so on, too 

much control was preserved by the local council. It could not produce 

subjugated knowledge for reasons discussed elsewhere (see chapters four 

and seven). Yet, at the sa-ne time, the council's hierarchical 

arrangement of power meant 1i tt Ie space was prov i ded for such know I edge 

to be effect4vely developed and cannunicated fran, any place else. 

These dilemas of 'frozen' discursive positions and bureaucratic 

hierarchy are linked to a further one - local goverment's enphasis on 

sexuýl ident ity rather than sexual politics. As I have shown, councils 

attempted' to construct at most a. multi-cultural environment of 

I ifestyles (see chapters three -to five). ' Lesbians and gays were a 

constituency, with needs,, demands'and experiences of discrimination 

that undermined status quo discourses of ý prevai I ing formal equality. 

Councils, it was recognised, discriminated; their. departments were 

guilty of heterosexism. Yet, in the main, such problems were perceived 

as both epiphencmenal, and, at the sm-e time, remediable, leaving the 
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. real' work of local goverment intact. Few perceived councils, in 

contrast, as inherently sexed and gendered, or sexed and gendered in 

ways that could not be easily transfomied. 

In trying to tackle the difficulties lesbians and gay men 

experienced, local councils were both unwilling and unprepared to 

ground their approach in an explicit discourse of sexual politics. What 

do I mean by this? Elsewhere, I have suggested that authorities 

articulated a liberal sexual politics based on notions of rights, 

freedom and discrimination (see chapter. four). is this point then 

contradictory? In some ways it is, for although there was a kind of 

sexual politics underlying council--lesbian and gay initiatives, at the 

same t ime there was an absence: the i nab i1i ty to ground I esb i an and gay 

policies, that is, both homosexuality, and local government practices, 

in an explicit, wider analysis of power, sexuality and gender. 

Leaving the issue of whether local government is inevitably sexed, 

and what that mans, to one -side, I wish to focus on sexual politics as 

it relates to hanosexuality and council policies., Bob Crosm-an raises 

a related issue when he argues that lesbian and, gay sexuality 

high tights inportant questions for -heterosexual ly-def ined people as 

well. 6 Thds, in developing lesbian and gay policies, local councils 

needed to consider their potential impact, both positive and negative, 

on the comnunity as a whole, linking the - issues lesbian and gay 

initiatives raised to other sexual questions. Examples of this might be 

the construction of masculinity and femininity, 'heterosexuality as 

6 Interview with Bob Crossman. 
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choice or privilege, sexual violence, dcmestic labour, and the 

problanatic of consent and desire.. 

Yet why should such an approach be deemed necessary? Why can 

counci Is not just focus on hcmosexual ity? I have not the space here to 

provide. a long explanation and much of the analysis has already been 

set out in earlier chapters. However, briefly, from a feminist 

perspective, I would argue that hcrmsexuality cannot be seen in 

isolation for the following reasons. First, the causes of heterosexism 

and hon-aphobia, the deployment of the hcrnosexual stigm as a mans of 

. policing' gender, cannot be adequately understood without a ccmplex 

gendered analysis of -power. Second, to contest effectively engrained 

prejudice and discrimination it is vital to consider which groups, if 

any, have an investrent (emotional, social, political and econcmic) in 

the sexual status quo. Third, if hcmosexuality is not to remain a 

limited issue of minority group disadvantage, heterosexuality needs to 

be deconstructed as a socially privileged set ý of practices and 

identity. Fourth, what harosexuality means for scme lesbians and gay 

men cannot be comprehended unless sexual identity is seen in relation 

to a sexual politics that problematises gender and dominant values, and 

aims , at the construction of oppositional lifestyles. I 

Local goverment lesbian and gay initiatives, in the main,, not only 

ignored the relationship between- hamsexuality, heterosexuality and 

gender, they also ignored the political issues surfacing within lesbian 

and gay ccnTrunities. Questions of butchý and -fermie, cross-dressing, 

sado-masochism, for instance, -, al 1 -, dimensions , of internal gay , and 
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lesbian struggle, were neglected by municipal policies which aimed to 

treat all homosexual relations equally. 

But should such issues have been ignored? How should, and how could, 

local government have addressed them? These questions reveal the 

limitations of local governnent's policy choices. As a bureaucratic 

structure producing directives, regulations and initiatives, it could 

mandate, proscr i be and f ac i1i tate. But, as ,I- suggested above, it cou 1d 

not easily engage in an open, equal process of social change with its 

local com-nunity. 

Thus, what I am arguing for, in raising these issues, is a shift of 

focus: a radical move away from seeing lesbian and gay municipal 

politics as an issue of minority group disadvantage and personal 

identity. Hcmosexuality cannot be dealt with in isolation fran a 

broader sexual politics and this cannot take place within traditional 

bureaucratic forms. What we therefore need to explore are ways in which 

local government can engage with how sexual politics, is lived, 

organised and structured. 

M6nicipal politics in the 1990s is not the same as its predecessor 

a decade d9o. People are less optimistic, have lower expectations, and, 

indeed, they are right to do so. For, as I discussed in chapter seven, 

the role of local government is in transition. Imnense legislative and 

political changes make, it unlikely for the foreseeable future that 

activists will use local goverment as aný ideological, caffpaigning 

arena. In addition, the task of providing services is becoming less 

central to local councils' work. Instead; they are intended to act as 
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co-ordinator and contractor - facilitating provision by private firms 

and the voluntary sector. Thus, both routes posed by Bel los, the one 

she propounds as wel I as the one rejected, seem to becoming 

increasingly redundant. 

Within this changing framework, I would argue the need exists for a 

'decentred' approach to local government; So far this thesis has 

focused on the centre, the formal policy-making apparatus, because, in 

the main, that was the strategy and approach adopted by lesbian and gay 

municipal activists. Yet, as I have stated, it, was an approach with 

limitations: limitations, I would argue, which cannot be overcome 

simply by means of better council, reports or improved forms of 

scrutinising front-line workers. Rather, within a framework which 

focuses on sexual politics rather than sexual identity, we need an 

approach that locates change at the, municipal interface, in the 

multifarious interactions of people and resources. 

in part, this is a Pragnatic argment. Research carried out within 

the fie1d of soc ioI ogy of I avl as we 11 as in the work of academi cs such 

as Lipsky (1980) on 'street-level' bureaucrats shows that policies (and 

laws) are not generally effective in changing people's behaviour and 

even lessý their attitudes. in chapters three,, four and seven, I 

discussed the problem of opposition to lesbian and gay initiatives frcm 

within the council organisation. Without bureaucratic and popular 

support, even the crudest degree of change requires high levels of 

coercion. Yet, this is practically impossible to achieve -in an area 

7 See, for exwple, V. Aubert (1966) for a classical study on this 
point. 
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such as lesbian and gay municipal work, and if atten-pted, would, indeed 

did, backfire. 

However, as well as pragmtic argunents, there are also theoretical 

and political ones. I have already set out some reasons why a 

hierarchical, bureaucratic approach to sexual politics is not 

appropriate. Beyond that, there are also real problerns in the notion of 

'in-plenienting ideology'. Progressive ideologies cannot sin-ply be 

implemented like any other policy, nor are they best conTnunicated 

through 1 eaf 1 ets, reports and md iai nterv i ews. Rather, they are 

affimed or challenged through practices - the interaction of people 

with each other, with institutions, and with resources. 

Thus, if, instead of privileging council-officers as the agents of 

change, the focus shifted to teachers, volunteers, child care workers, 

housing office staff, cleaners and librarians; that As, to interactions 

within schools, ccrnnunity projects, parent-toddler groups, housing 

offices and libraries, we might have a more realistic and useful 

perspective on where progressive change within municipal structures can 

arise. Lipsky (1980: ch. 1) argues that it As these 'street-level' 

inte'ractions which are crucial, because they are often one to one, 

based on 'flexible interventions and discretion, and because it is 

within these relationships that people'change., ', , 

A strategy that focused on the specificity-of different kinds of 

interactions would also require the contribution or'role of managermnt 

I 



312 

to vary. 
8 Greater responsiveness to particular needs and requirements 

might therefore be achieved, ccmpared to circumstances where broad 

guidelines are issued, intended to be as applicable in the housing 

off ice as in the community centre or swimming pool. Whi Ist, lesbian and 

gay municipal policies were responsive to the specificity of particular 

situations, I would argue too much reliance was placed on the more 

traditional, pol icy-oriented strategy, with its, emphasis on impersonal 

interaction, rules and regulations, and the, dispersal or shifting of 

conf I ict. 

An exanple of this latter approach can be seen in the following 

illustration. A parent-toddler group,, in which wanen axinbers discussed 

their dissatisfaction with their partners'ýcontribution to child care, 

might be deemed not to be in-plementing its authority's lesbian and gay 

policy if certain monitoring requirements were not fulfilled or, certain 

books not purchased. Whilst these council requirements may be entirely 

valid, such policies are problematic when they ignore the kinds of 

changes that are taking place. For, in. doing so, the links between 

different relations of power are, neglected. Instead heterosexism or 

hcmophobia are depicted as an autonarous dynamic that can only be 

eradicated through 'head-on collision'., 

0 

A decentred strategy, on the other hand, inthe case of the above 

exanple, would be initiated by ccrffTunity activists'. parents, staff or 

possibly lesbian and gay specialist officers. it would begin by 

examining the needs of such groups or projects in developing a broad, 

8 Officers in Manchester's 'equa I opportunities unit suggest that 
this is one of the present directions of their work. 
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progressive sexual politics that encompassed issues of class and race 

as well as gender and sexual orientation. This might include requests 

for scmeone to cane in and facilitate a discussion, the loan of 

particular toys or books, changing the times the groups meet, publicity 

to encourage lesbians to b, ý-co, ie involved and so on. These requests and 

reccrmiendations could then be channelled through different decision- 

making system, depending on their particular nature. Thus they might 

get taken up by sympathetic councillors on com-nittees, lesbian and gay 

officers working in units, departmental staff, or appropriate grass- 

roots organisations. 

But what if such requests were not supported? What if the project 

was uninterested or even hostile to the idea of developing a 

progressive sexual politics? Let me take the second question first. If 

blanket opposition existed, then no change in the short-term would be 

likely to occur whichever strategy was adopted. However, if there were 

a few, lone, voices - staff or parents, perhaps -a strategy which 

encouraged grass-roots involvement might offer the prospect of more 

constructive and accessible support than an approach which posited 

local goverm-ent as the repository of all assistance. Yet I am not 

suggesting here that the role of municipal support and policies is 

redundanC- not by any means. For in such situations, the existence of 

counc iI po Iici es wou Id be usef uI as a resource that advocates of a more 

progressive approach, such as front-line staff, could draw upon to gain 

legitimacy and municipal assistance. 

Let me now return to my first question: the problem of opposition 

from within the bureaucracy. A decentred approach might make it easier 
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to challenge opposition from the council leadership or from senior 

officers since any proposal which reached them would already have the 

backing of people at a number of different points and locations. It 

might also be amore effective strategy indealingwith resistancefrom 

front-line workers. By transferring ownership and control of 

initiatives away from senior management, front line workers would 

perhaps be more willing to develop initiatives and more prepared to 

respond to criticisms. I said above that a hierarchical, policy- 

oriented approach deflects and diffuses conflict since nobody takes 

responsibility, except possibly those too inaccessible to most 

ccmplainants. Yet, diffusion of conflict does not mean it disappears. 

Rather, it allows a build-up of tension and resentment which can then 

be exploited by right-wing actors as happened in Haringey. Moreover, 

if the objective is to change attitudes, perspectives, and 

institutional practices, it is important that oonflict is not 

suppressed, but rather constructively engaged in so that change and 

progress are possible. 

I am here suggesting two things. First, many of the people who 

opposed lesbian and gay policies might not remain hostile if they were 

involved and understood what was implicated. But does this assume 

opposition was solely grounded in ignorance? Whilst, clearly to an 

extent it was (see chapter five), it is also important not to 

overestimate the power and impact of knowledge. Many on the right know 

all the arguments put forward by advocates of lesbian and gay equality, 

yet still remain' unconvinced. Thus, equally important in enabling 

conflict to lead to productive change is the fact that a decentred 

strategy would shift the balance of power away from elite actors. In 
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this way, lesbians and gays as well as progressive groups generally 

might be more able to assert and enforce their demands. 

This second point goes to the crux of my argument. Could a decentred 

strategy be achieved prior to a shift in the political balance? Why 

would councils agree to such a project if it was ultimately 

disempowering for them? 9 it is important to emphasise here that in a 

sense I am not 'addressing' local authorities but rather progressive 

actors working in this area. Thus, in contrast to arguing for 

political, managerial or service based decentralisation which depend 

on local goverrment establishing appropriate structures (P. Hoggett, 

1991), this exploration is about political strategy to achieve specific 

objectives: strategy, which lesbian and gay actors can choose to adopt. 

Clearly, the approach I am proposing is not perfect. It is also not 

particularly novel. Activists have advocated it for decades, and many 

of the community-based mnicipal developments of the 1970s were a 

response to similar perceptions regarding the limitations of the local 

state. in the 1980s too, many lesbians and gay men tried and to varying 

degrees succeeded in operational ising a less hierarchical politics. 

However, I would argue, lesbian and gay municipal politics in the 1980s 

became t6o caught up with bureaucratic structures and processes. 

Perhaps though, this was inevitable. Throughout my thesis, I have 

indicated the structural constraints on progressive initiatives and the 

power and inpact of state processes and culture. The extent, therefore, 

to which nunicipal actors could have 'chosen' to construct an 

9 Although see P. Hoggett (1991) regarding new fornLs of post- 
fordist devolved management within the public sector currently. 
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alternative approach is uncertain. For aside from obvious constraints, 

the more subtle considerations of social isation, political judgment and 

personal interest problematise the very notion of choice. 

The desire for policy, ccm-nittees, reports and officers is also 

understandable in a structure which accords status to those particular 

th i n9s. Yet, AiI st these goa Is may prov i de a mod i cum of 1 eq it in-acy for 

I esb i ans and gay men, th is thes is has suggested that such strength was 

almost entirely synbolic. Few changes occurred within the provision and 

structuring of local government services as a result of lesbian and gay 

policies. Whilst changing attitudes and perspectives, I would argue, 

did take place, these changes were principally &mngst those actors 

directly involved in the political struggle rather than within 

municipal authorities' broader constituencies. 

As the 1990s continue to witness the diminution of local 

goverrrnent's role of provider, as relations between local authorities 

and their camiunities become ever more complex, progressive attempts to 

direct change through centralised power will beca-ne increasingly 

unsuccess . ful. 10 Thus, the need to locate a progressive sexual politics 

f irst and foremost in the multipl relationships people have with 

council structures and practices has become even more imperative. 

In this conclusion, I have advocated challenging not only the top- 

down, but also the centre-periphery model of local goverment. Yet how 

far should such a contestation be taken? one could go further and deny 

first, the unequal distribution of power both within and between local 

10 See C. Moore (1991). 
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government and its envirom-entll and second, that any separation exists 

at all between local government and its ccmTunity. Unfortunately, there 

is not the space to address this first issue. I do, however, wish to 

make a few brief points about the relationship between local government 

and ccmmunity as this is particularly pertinent to the theoretical 

perspective adopted in this thesis. 

One approach to this relationship is to consider whether there are 

any criteria which distinguish local authorities from the conmnities 

of which they are part. State pay-roll, for example, is not a 

distinguishing feature of the former, nor are legal constraints. Both 

apply to bodies and actors traditionally separated from local 

government. I would argue therefore that the n-unicipal-camiunity 

interface is not a clear cut distinction but blurred. Where, for 

example, would one locate voluntary workers in a counci I funded and run 

ccnTmnity centre, private companies with tenders to provide public 

services, or child care workers on a council register? Indeed, itAs 

this lack of clarity which makes a more decentred strategy crucial. 

Yet, at the same time there are dangers with a thoroughly post- 

structuralist account which denies any distinction at all. 

For, i*f we are all part of local government or the local state, do 

such term then convey any useful meaning? My argument in chapter 

seven, that local government can legitimately neither deploy ideology 

instrumentally nor convey oppositional meanings, is grounded in an 

analysis which distinguishes local goverm-ent from community activism. 

11 See-Z. Eisenstein (1988: 10) on the relationship between power 
and the state. 
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Whilst I would reject a functionalist account of local government, at 

the same time it is expected to perform certain roles and, when it does 

not do so, as I describe in chapter seven, outside forces step in. I 

therefore adopt Gransci's useful, although somewhat confusing, approach 

which treats civil society as both part of the state, whilst 

simultaneously as separate from it. 12 At the same time I would suggest 

that there is a third area -a grey space, a realm of fluidity - which 

is both state and non-state. This paradox of the state' reflects 

different levelsof reality. It reflects the fact thatwhatwe see when 

looking at the local state depends on why we are looking at it. At the 

same time it assists in developing a strategy. 

If progressive, mnicipal initiatives can be developed within the 

grey area - at the interface of state and ccmTunity - then it is 

possible that the problems identified in this thesis, those of 

bureaucratic contaim-ent and status quo opposition, may be reduced or 

even thwarted. In the case of lesbian and gay policy development, both 

kinds of difficulty were able to occur because initiatives entailed the 

specific utilisation of local state processes. Thus, initiatives 

developed výithin the bureaucratic pol icy- implementation process 

exper*'ienced the consequences of a mobilisation of bias. Those that 

managed t6 escape, flying out through chinks in the processes walls, 

precipitated and encountered tremendous levels of opposition. 

Yet, if one develops municipal strategies outside such bureaucratic 

policy-making processes, contairrnent is less possible. instead of 

policies developed for future consunption, where an ostensible 

12 See W. Admison (1980: ch. 7); C. Buci-Glucksaann (1980: ch. 3). 
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separat i on occurs between means and ends, the two become f used. In th is 

way, there are fewer deep grooved channels through which initiatives 

flow, through which they can be controlled, contained, watered down and 

watered out, fewer points at which different permissions are requested 

and can be refused. Rather, the process of dialogue and interaction is 

the change. 

In addition, since the formal pol icy- impl ementation structures of 

local goverment are not ostensibly reaching beyond their ideological 

boundaries, articulating oppositional meanings, and using ideology in 

an instrumental way, right-wing mobilisation beccmes much harder. 

First, conservative forces cannot point to local goverment's 

illegitimate behaviour since the sexual politics is taking place 

outside formal, political arenas. Secondly, as I have said, there is 

less likely to be a reservoir of dissatisfaction all focused on the 

same target, for resentment would be lessened and the targets too 

dispersed. 

At the sane time, more lesbian, gay, and other progressive actors 

would be able to actively participate, rather than a minority or 

bureaucratic elite. Such a stress on grass-roots intervention, 

organising discussions in schools and institutional hcmes, for exwple, 

or supporting 'out' staff to change oppressive work-place practices, 

might also reduce the likelihood that those involved would be 

socialised into bureaucratic ways of working. in addition, the co- 

optive tendencies on the part of the local state would be lessened. it 

is much easier to co-opt - social ly, ideological ly and pol itical ly -a 

few connunity activists sitting on a council ccffmittee than a large 
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number of people, with varying degrees of involvernent and synpathy, 

working to change a variety of state practices. For these reasons, as 

well as the greater political heterogeneity that would undoubtedly 

resu 1tf rom more peop Ie be i ng i nvo 1 ved who were not counc iI enp I oyees, 

such actors would be less likely to perceive themselves as 

ideologically constrained by the narrow arena of acceptable municipal 

practice. 

Nothing in what I am saying, however, denies the need for action at 

a distance frcm the state (narrowly defined). Many writers and 

activists have addressed the importance of ccnTnunity organising and 

grass-roots provision as well as the task of politicising the hane, 

workplace and myriad of other arenas. Similarly, I do not wish to 

marginalise the importance of bureaucratic change and development. in 

this thesis, I have explored at the symbolic and practical importance 

of municipal initiatives in improving conditions for lesbians and gay 

men. I have also examined the in-pact of such policies at a national 

level in precipitating a discursive struggle around issues of sexual 

politics. 13 Yet, despite the public condonation of hcrmphobia that 

lesbian and Say policies produced, I would argue that only a small 

numbýr of people were significantly affected by the initiatives, 

principally those directly engaged in local government structures. 

Unable to radically transform the ideologies conveyed and reproduced 

by state apparatuses, lesbian and gay policies functioned amongst the 

people who advocated them, fought over them, and considered their 

-'46 

13 For further discussion of this, see D. Cooper and D. Herman 
(1992). 
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re I evance to the irIi ves. Even here change was mi n ima I. Wh iI st no doubt 

the attitudes of scme people changed and perhaps the practices of a 

smaller nurrber, the sexed and gendered nature of local government as a 

state bureaucracy did not undergo a significant transition. From the 

articulation of power and sexuality in relations between white clerical 

female staff and management, to housing policies which discriminate 

against lesbians and gays for their lack of marital status and 

perceived promiscuity, and to the unwi II ingness of most social workers 

to consider hcmosexuals as adoptive parents on the grounds that the 

courts will reject them, we are witness to the deeply entrenched and 

entwined natUre of a dominant sexual politics. 

It is therefore impossible to pose one correct answer, the right 

strategy that so far has been overlooked. The decentred strategy 

proposed in this final chapter thus needs to be seen within the context 

of a plurality of approaches. For we cannot know in advance the 

potential or effect particular strategies might possess. Nothing is 

that predictable. Moreover, the interconnected but still fragmented 

nature of our environment means one approach is never sufficient. 

Today, municipal sexual politics is in a state of flux. What happens 

tomorrow depends, but cannot be determined, by the actions of 

.0 progressive actors, responding to the circumstances that meet them, 

with approaches based on competing and undoubtedly conflicting 

interpretations of the past. 
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APPENDIX A. 

LESBIAN AND GAY MUNICIPAL EQUALITY STRUCTURES. 
-1979-87 

AUTHOR I TY COMMITTEE STRUCTUR NO. OF OFFICERS UNIT STRUCTURE 

Camden Lesbian and Gay four 
(Full) Ccamittee 
1/3 Co-optees 
(none in effect) 

GLC Gay Working Party --- 
Sub-Groups 
Majority Co-options 

Haringey Lesbian and Gay six 
Sub-Ccmnittee 
(Reporting to 
CcnTminity Affairs Ccmnittee) 
Majority Co-optees 

Islington Gay and Lesbian Advisory 
Working Party 
Gay and Lesbian 
Sub-Ccmnittee 
(Reporting to Policy 
and Resources Comittee) 
Co-optee numbers and 
representation variable 

Lwbeth Lesbian and Gay 
Working Party 
(Reporting to Policy 
and Resources Comnittee) 
Majority Co-optees 

Nottingham Gay and Lesbian 
Sub-Corrmittee 
Gay Mens' Sub-Cmmittee 
Lesbian Sub-Ccnmittee 
(Reporting to Equal 
Opportunities Comnittee) 
Majority Co-optees 

Lesbian and 
Gay Unit 

Lesbian and 
Gay Unit 

two job-shares Equal 
one lesbian Opportunities 
one gay man Unit 
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LESBIAN AND GAY MUNICIPAL EQUALITY STRUMURES. 1979-8 

AUTHORITY 

Manchester 

Southaffpton 

COMMITTEE STRUCTURE NO. OF CFFICERS UNIT STRUCTURE 

Lesbian and Gay four 
Sub-Ocnmittee two lesbians 
(Reporting to two gay men 
Equal Opportunities 
ccmnittee) 
Majority Co-optees 

Standing Advisory 
Ccnmittee on Lesbian 
and Gay Rights 
(Reporting to 
Equal Opportunities 
ConTnittee) 
Majority Co-optees 

Equal 
Opportunities 

Unit 

For a rwre detailed table of lesbian and gay municipal structures in 
London boroughs, including proposed developnents post-1987, see Capital 
Gay, 28 August 1987 
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Appendix B: Interviews (conducted 1990-1991) 

[positions given are those interviewees held during period of study] 

Manchester Citv Council 

Paul Fairweather, Gay Men's Officer 

Paul Hinshaw, Gay Men's Officer 

John Nicholson, Labour Councillor, Mmter Gay Men's Sub- 
Committee 

Chris Root, Lesbian officer 

Marilyn Taylor, Labour Councillor, Member Equal Opportunities 
Ccmmittee 

Nottinqham City Council 

Jo Fraser, Equal Opportunities Officer (Lesbian) 

Harry Joshua, Co-ordinator Equal Opportunities Unit 

Richard McCance, Labour Councillor, Chair Gay and Lesbian Sub- 
CcrTmittee 

Cm-den Borouqh Counci I 

EffnTy Doye, Lesbian Co-optee Carriden Wcmen's CciTmittee 

Sandra PILiffner, Labour Councillor, chair Lesbian and Gay 
CaTmittee 

Jane Skeates, Lesbian and Gay Officer, Lesbian and Gay Research 
Project Worker 

Haringey 1krough Council 

Ron Bell, Conservative Councillor, Member Lesbian and Gay Sub- 
Ccrrmittee 

Vince Gillespie, Labour Councillor, Chair Lesbian and Gay Sub- 
Caymittee, Member of Positive Images 

Bernie Grant, Labour Councillor, Leader of Council 

Bob Harris, Labour Councillor, Chair Education Committee, Member 
I Lesbian and Gay Sub-Caymittee 
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Savi Hensman, Co-optee Lesbian and Gay Sub-CaTmittee, Member 
Positive Images, Member Haringey Black Action 

Steve King, Labour Councillor, Deputy and Leader of Council 

Soreh Levy, Lesbian and Gay Officer (Policy) 

Femi Otitojou, Lesbian and Gay Officer (Training) 

Islinqton Borouqh Council 

Paul Barnett, Arts and Grants Officer 

Bob Crossman, Labour Councillor, Mayor, Chair Gay and Lesbian 
Sub-CorTmi ttee 

David Dawson, Co-optee Gay and Lesbian Sub-Ccnmittee 

Stan Marshall, Borough Librarian 

Lwbeth Borouqh Council 

Linda Bellos, Leader 

Esther Leeves, Labour Councillor, Meffber Lesbian and Gay Working 
Party 

Graham Nicholas, Labour Councillor, Chair Lesbian and Gay Working 
Party 

Rachel Webb, Labour Councillor, MaTber Lesbian and Gay Working 
Party 

Others 

Linda Arch, Mwber of Positive images 

Deb6y Epstein, BirTningham Labour Party 

Patrick Hall, Chair Leeds NALGO Equal Opportunities Committee 

Ellen Kelly, Edinburgh Wcmen's Unit 

Ken Livingstone, Leader GLO 

Anne Matthews, Leader Southwark Council 

Margaret McGregor, Chair Edinburgh Wcmen's CaTmittee 

Jan Parker, ALA Lesbian and Gay Officer, GLC Wcn-en's Officer 
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Sheila Rushforth, Birmingham City Council Women's Officer 

Peter Tatchell, Lesbian and Gay Activist, Labour Party PPC 
(Bem-ondsey) 

Lorraine Trenchard, Lesbian and Gay Officer (Ealing, Camden) 

6 

0 
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